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“This Handbook is very timely as Africa exerts agency in response to COVID-19, global
warming, the digital economy etc. It brings together both the old and the new generation
of scholars in Africa writing on governance for sustainable development in 2025 and be-
yond. It treats emerging issues for a public policy like migration, urbanisation, pollution etc.
This volume captures contemporary debates and directions and points towards innovative
challenges and responses, including the continent’s burgeoning diaspora. It comes in handy
for Development Cooperation professionals, students, and university teachers interested in
developing contexts like Africa.’
Timothy M. Shaw, PhD, Faculty Fellow, Department of
Conflict Resolution, Human Security, and Global Governance;
McCormack Graduate School, USA

“This is an extremely ambitious book dealing with the making and implementation of public
policy in Africa over a long time in diverse countries, both in terms of historical heritage
and contemporary political regimes. Gedion Onyango does a wonderful job in introducing
the theoretical minefield of studying public policy in Africa as a single “problematique”. At
the same time, the different chapters seek to tell the stories of each nation’s experience. As a
“handbook”, this publication will be a good resource for both students and teachers dealing
with any aspect of public policy in Africa. Scholars researching issues of governance in Africa
are likely to include this book in their reference menu.’
P. Anyang’ Nyong’o, Professor of Political Science, and The Governor,
County Government of Kisumu, Kenya

“Why has social and economic development in Africa been so sporadic and uneven? This
volume offers insights in terms of the (mis)governance of public affairs. As a first compre-
hensive review of the state of the art in public policy studies in Africa, it fills a yawning gap
in the research literature. Gedion Onyango has drawn together a powerful team of scholars
from within and beyond the continent to make the case that the future well-being of Africa’s
people depends in good part on systems of responsive, collaborative, evidence-based deci-
sion-making by policy actors inside and outside the state.
Michael Bratton, University Distinguished Professor Emeritus,
Michigan State University, USA

‘This volume assembles a multi-disciplinary team of scholars, practitioners, researchers, and
policy experts from leading universities and research organisations across Africa and beyond
who analyse different public policy ideas and practicalities faced by African nations today.
It provides some unconventional but comprehensive insights on the contextual trajectories
and commonalities of public policy and governance in theory and practice across different
sectors and states in Africa. Undoubtedly, it will serve as a critical resource in years to come
for teaching and training on public administration and policy in Africa and similar contexts
in the Global South.’

Kempe Ronald Hope, Sr., Development Practice International

“This volume is an exceptional contribution to our understanding of the evolution of African
states. Its focus on public policy, both with the breadth of topics and depth of coverage, helps
the reader understand the challenges and successes of the nuts and bolts of state building in
Africa. It takes us from Aristide Zolberg’s metaphor of the state leader with multiple phones



on his desk that were connected to virtually nothing, to see how those linkages to core state
functions have been gradually built. One of its particular strengths is the comparative anal-
ysis among several states of key public policy issues and processes. Another is its focus on the
research of African scholars. I recommend it most highly.’

James S. Wunsch, PhD, Professor Emeritus, Creighton University, USA

“Two key challenges have persisted in Africa; first, decision-makers have not understood and
implemented sustainable policies at the intersection between politics and policy. Second,
the teaching, research, and public policy writing in higher education institutions have been
externally-focused, hence difficulties in applying public policy theories to African contexts.
This Handbook bridges that lacuna. Many contributions are rich with theoretical and prac-
tical insights that provide new policy insights or augmenting existing knowledge bases.
I highly recommend it as a stand-alone text for public policy courses and desk reference for
African policymakers.
Kelechi A. Kalu, PhD, Professor, Department of Political Science,
University Of California Riverside, USA



ROUTLEDGE HANDBOOK OF
PUBLIC POLICY IN AFRICA

This Handbook provides an authoritative and foundational disciplinary overview of African
Public Policy and a comprehensive examination of the practicalities of policy analysis, poli-
cymaking processes, implementation, and administration in Africa today.

The book assembles a multidisciplinary team of distinguished and upcoming Africanist
scholars, practitioners, researchers, and policy experts working inside and outside Africa
to analyse the historical and emerging policy issues in 21st-century Africa. While mostly
attentive to comparative public policy in Africa, this book attempts to address some of the
following pertinent questions:

e How can public policy be understood and taught in Africa?

e How does policymaking occur in unstable political contexts, or in states under pressure?

e Has the democratisation of governing systems improved policy processes in Africa?

*  How have recent transformations, such as technological proliferation in Africa, im-
pacted public policy processes?

e What are the underlying challenges and potential policy paths for Africa going forward?

The contributions examine an interplay of prevailing institutional, political, structural chal-
lenges and opportunities for policy effectiveness to discern striking commonalities and tra-
jectories across different African states.

This is a valuable resource for practitioners, politicians, researchers, university students,
and academics interested in studying and understanding how African countries are governed.

Gedion Onyango is a University Lecturer of Public Policy and Administration at the
Department of Political Science and Public Administration, University of Nairobi, Kenya.
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FOREWORD

Contemporary Africa merits serious attention from political science scholars, students, and
governance practitioners for multiple reasons. Global influences on African public policy
processes and outcomes, and evolving African contributors to poverty alleviation, global
social justice, and disease control, jointly constitute compelling concerns of the 21st century.
Lessons drawn from the nature and interconnections of African public policy, governance,
individual and institutional ownership, power asymmetries, and sustainable development
trajectories promise to be of applied value both internally and transnationally. This Routledge
Handbook of Public Policy in Africa focuses on these critical issues that condition public policy
impacts.

The environment-poverty nexus lies at the core of the sustainable development policy
challenge. The well-being of humans and other species, now and in the future, is at stake.
In this and other critical public policy interfaces, the Global North needs to discern and
embrace insights from the policy research underrepresented South. Towards such efforts, for
instance, Nigel Crisp (2010) provides a detailed enumeration of ways rich countries can learn
from poor places when it comes to the health policy and practice arenas. This book takes this
further through its policy insights and case studies regarding adaptable potential in health
care, social protection, food security, nutrition, education, and other sectors.

Another area often overlooked in policymaking circles is the human resource crisis
(Koehn and Obamba 2014). Building practical interpersonal transnational interaction skills
among stakeholders at all levels and forms of governance constitutes a key component in
enhanced policymaking in Africa (Koehn and Rosenau 2010). Africa’s future policy shapers
and implementers need to be skilled in collaborating on jurisdiction-traversing projects that
mobilise and link diverse ethnic, class, and educational backgrounds. Collaboration com-
petencies will increasingly be in demand given the daunting emerging and re-emerging
wicked problems also experienced across Africa. Challenges of gender equality, environ-
mental protection, and population-health care, displacement and internal/transnational mi-
gration, and opportunities to integrate sustainable advances in science and technology into
boundary-spanning policy decisions to promote human well-being are yet to be well un-
derstood everywhere, including Africa. There is a need to apply public policy approaches to
discern the effects of these challenges on African populations and systems. This handbook
partly deals with some aspects of this and other issues of governance in African countries.

xvii



Foreword

To develop effective public policy responses to citizen needs, attention to strengthening
official and informal governance at subnational levels in Africa is also overdue. Thankfully,
subnational governance receives extensive treatment in this work. Forging partnerships,
both within and across governments and public institutions and non-governmental agencies,
features successful initiatives. At the same time, independent and transparent oversight and
outcome/impact evaluation need to be core components in the overall governance-policy-
development picture. Although the 17 Sustainable Development Goals (SDGs) are universal,
they are intended to reflect national realities, capacities, and levels of development — and to
respect national priorities and policies — which imply a central role for country-led data and
evaluation (Uitto 2016). In this volume, Gedion Onyango’s lead-off integrated and compre-
hensive framework for analysis of public policy processes and their intersection with gover-
nance across the continent facilitates attention to these and other pressing issues.

Particularly noteworthy is the inclusion of participants in the policymaking process, from
international/domestic bureaucrats and private executives to women legislators and tradi-
tional chiefs. The compelling vision of public policy as both dependent on and explanatory
of governance and its deficiencies at national and subnational levels further distinguishes
this guiding framework. Along with revealing and valuable insights regarding transnational,
state, and community connections, therefore, this collection’s consistent focus on public
policy processes allows for penetrating analysis of African governance systems.

The African-context-based chapters contributed by the volume’s accomplished authors
further enlighten through multidisciplinary analysis. Concomitantly, the detailed multi-
sector findings collected here complement the book’s theoretical framings. Together, the
chapters highlight the policy and governance roles of multiple and diverse actors, illumi-
nate unequal power relations among groups and individuals along with informal and formal
“pockets of effectiveness”, and shed light on how policy reforms and country-specific Na-
tional Development Plans (NDPs) have fared.

The combination of comprehensive coverage, penetrating analysis, and applied insights
positions the Routledge Handbook of Public Policy in Africa as work deserving attention by re-
searchers, practitioners, students, and other stakeholders concerned with politics and public
policy in Africa and beyond, going forward. On the policy side, the volume provides insights
on specific innovations and politically feasible change prospects of interest to internal and
external actors concerned with addressing challenges involving health care, food production
and distribution, climate change, population displacement, education, women’s rights, and
social protection.

This volume is also essential because politics, policy processes, and public policy oper-
ate at the core of development studies. The pressing challenges faced by actors engaged in
development cooperation worldwide continue to centre on resource mobilisation, distribu-
tional inequities and social justice, environmental disturbance, transparency, and energised
and informed citizen participation. Consequently, policy attention must address underlying
social, economic, health, education, and political drivers of development and underdevelop-
ment. These considerations receive extensive attention in this book’s theoretical treatment of
African public policy and its substantive, research-based, country-specific, and comparative
chapters. The compilation is comprehensive, both regarding countries receiving attention
and concerning the policy issues and approaches addressed — from Ebola in Sierra Leone and
COVID-19 in Uganda to universal health care in South Africa; education in Angola, Liberia
to children/youth and poverty in Kenya; decentralisation in Malawi to indigenisation in
Zimbabwe. And from economic development in South Africa and Nigeria to multicultural-
ism and gender mainstreaming. Also noteworthy is the attention of contributors to emerging
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Foreword

policy challenges, including migration, climate change, and sustainable cities, dealing with
E-waste, and the unintended impacts of the COVID-19 pandemic on industrialisation pol-
icies in Africa.

Understanding Africa’s sustainable development promise revolves around decentred part-
nerships that include external actors consulting and collaborating in symmetrical relation-
ships that empower indigenous stakeholders at national and sub-national levels. The 2008
Accra Agenda for Action remains a definitive and monitorable expression of sustainable devel-
opment partnerships’ basic principles, namely, country ownership of national development
strategies, harmonisation and alignment of external involvement with those strategies, and
mutual accountability. Consistent with these principles and the Handbook’s contributions, it
would be timely for development stakeholders in Africa to revisit Goran Hyden’s politically
autonomous development fund (see Koehn and Ojo 1999, pp. 1-96).

Managing the daunting challenges of sustainable development in Africa in the decades to
come will require transcending and spanning boundaries of place, political inclinations and
institutions, fields of expertise, and socio-cultural contexts. COVID impacts and recovery
further complicate the immediate cross-sector challenges involved. Are local, national, and
transnational policymakers positioned for the requisite boundary-spanning roles? Founded
on conceptual framing and case-study treatment, the Routledge Handbook of Public Policy in
Africa documents policy and governance promise and handicaps, strengths and deficiencies,
and reasons for hope and concern in its treatment of the intersection of African politics and
collective policymaking.

Peter H. Koehn
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A PUBLIC POLICY APPROACH TO
GOVERNANCE IN AFRICA

An introduction

Gedion Onyango

Introduction

The purpose of this volume is generally twofold — to provide a foundational understanding
of African Public Policy and policy processes in Africa. The first involve moderate attempts to
re-evaluate, readjust and apply policy concepts, approaches, models and theories to explain
Africa’s unique governing and governance contexts. The second objective involves under-
standing different components of policy processes composites that explores, evaluates, ex-
amines and empirically puts into context different governance approaches, strategies and
frameworks that have characterised the past and present of public policy as a practice of gov-
ernments, Non-Governmental Organisations (NGOs) and transnational networks in Africa.
Both exercises take stock of the extant literature while also exploring new analytical paths
for African Public Policy. This volume establishes an understanding of public policy within its
broader contexts, which can be better undertaken by looking into governance domains often
mostly subsumed in Africa’s development discourses and programmes. Generally, this book
emerges from the prevailing gap in understanding public policy as a governance domain, given
how the government, politics and management in Africa have been studied over the years. A
few observations deserve a mention in this regard: First, Public Policy as a field of research and
practice is generally understudied as a discipline in Africa, especially in African Political Science
as other social science domains. Just like it was the case in the 1970s United States, most studies
on governance in Africa “have only occasionally turned to policy and government. [B]ut the
tendency has been to do so only because the interesting conflicts are around issues, and many
issues involve basic policies” (Lowi 1972, p. 299). Studying, teaching and training public policy
in Africa is generally at the peripheries of development policy and governance discourses leading
to a lack of conceptual clarity, under-theorising and understudying public policy in Africa.
Recently, however, this seems to be changing in some quarters, even though, these efforts
are still insufficient. Anthropological studies by Francophone Africa’s governance scholars
in West Africa, for example, have addressed some of these theoretical gaps by looking into
how the Africa state works, presenting critical insights on public policy (political action)
dynamics or realities on the ground (e.g. Bierschenk and Oliver de Sardan 2014). With donor
funding, non-governmental research organisations have also been recently making path-
ways in generating critical policy data, especially in social policy sectors to inform policy
actions across Africa. Generally, therefore, and judging by fewer edited volumes and books
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published since the beginning of this Millennium (e.g. Kalu 2004; Goldman and Pabari 2020;
Onyango and Hyden 2021), the African scholarship on public policy is seemingly lagging in
setting the agenda for studying public policy as a field and as a practice.

Second, rich data from case-study methods in Africa remain unintegrated to bring rel-
evance and rigour in understanding public policy as an area of study and practice. The extant
literature on Africa’s public policy is siloed and highly fragmented alongside different social sci-
ence disciplines, sectors and professional lines resulting in a lack of theoretical and disciplinary
developments of public policy as a field of study in tertiary institutions and a lack of intersectoral
and interdisciplinary lesson drawing by policy scholars, practitioners and development actors in
Africa. Undoubtedly, enormous literature or case studies on policy effectiveness exist, mainly
and more explicitly in Health Sciences, Development Studies, Environmental Studies, among
others. Still, this differs from one country to another, with other countries and sectors being more
studied than others. Also, insights from these studies have neither stimulated comprehensive the-
ory-building for studying African Public Policy or governments in Africa, nor adequately inform
policy studies in other policy sectors that may generally benefit from their findings.

Third, most of what we may know about public policy in Africa lies in the grey literature
or publications and survey reports by donor organisations and researchers whose lenses and
frames of analysis align to serving their funders’ interests. As such, corresponding debates on
how to order institutions and governance structures and the search for policy solutions have
been chiefly confined and shaped by donor-friendly data that apply international instruments
(or global indices) keen on generating comparative conclusions on how African countries
perform in relation to the Western countries (Hyden 2021; Mkandawire 2001). This litera-
ture often rationalises and promotes donor-dependence by African countries, which has re-
duced some government institutions in Africa to mere operational ‘shells’ for donor-funded
programmes to the extent that they practically collapse when funding comes to an end.
Therefore, public policy analysis and research in Africa are dominated by donor frameworks,
international policy systems, models and approaches (Delville and Ayimpam 2018). In other
words, there is more obsession with internationalisation than contextualisation of public
policy designs and instruments in Africa (e.g. Delville and Ayimpam 2018; Mkandawire
2004), even when the evidence shows otherwise (Parker and Allen 2011).

However, this notwithstanding, internationalisation has been a mixed blessing. It has
resulted in adopting new ideas and approaches in some policy areas that have expanded
political space for policy change and innovation (Himmelstrand et al. 1994). A plethora of
studies show that many of these new ideas and strategies, nonetheless, have never been fully
put into practice (e.g. Ayee 2008; Olowu 2019). Simultaneously, though, their implemen-
tation in most cases has served “to entrench and stabilise reconstructed policy systems, thus
constraining the scope for further change” (Howlett and Ramesh 2002, p. 31). In particular,
internationalisation has also facilitated the hegemony of donor agencies and governments in
Africa’s development and public policy, leaving open the question of emerging trajectories
and convergences, context-specific innovations and political possibilities for change in Afri-
can countries (Olivier de Sardan 2008; Onyango and Hyden 2021).

Fourth, and more broadly, like most of Africa’s social science and related disciplines,
public policy epistemologies and ontologies remain analogous with the United States and
Western Europe’s experiences, governing processes and systems despite a consensus that
policy context matter in the study and theory of public policy. Comparative public policy
has similarly been confined to the Western world, leaving out developing regions, mainly
Africa. For instance, the mainstream policy theories do not consider the implications of do-
nor interventions and institutional reforms in African countries “where society is still largely
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natural, and the state mandate is to forge a new nation |[...] that does not factor in policy or in-
stitutional designs funded by donors” (Hyden and Onyango 2021, pp. 258-9). Indeed, it is not
surprising that the American and European textbooks and their theories of public policy have
dominated policy studies and analysis in developing political contexts in Africa and beyond.

But this also presents both a challenge and opportunities for studying African Public
Policy. While this volume demonstrates underlying theoretical and practical trajectories
of Western oriented theories, it also improves related models and frameworks’ viability in
different policy sectors and systems in Africa. Each chapter is keen to address the theory and
practice of public policy within a particular policy sector while also generating comparable
conclusions.

Given the isomorphic nature of governance approaches today, a discussion on public pol-
icy in Africa, as elsewhere, can hardly be conducted outside these comparative classifications
that have come to characterise the arf and the science of public policy and analysis (e.g. Peters and
Zittoun 2016). Generally, the empirical and normative theory-building, teaching, modelling
and framing discourses of public policy in Africa are predisposed to looking into State and
the nature of its institutions a tradition that has been there, albeit in African Political Science
and other social sciences for some time now (e.g. Nyong'o 2021). One of the central concerns
in this volume is understanding how these have really changed over time while impacting
critical microscopic governing processes, including emerging trajectories and underlying sim-
ilarities across African countries. This volume’s public policy approach to analysing African
governance demonstrates multisectoral and multidisciplinary integration efforts of studying
governance in Africa. Perhaps such analysis may reduce common bounded rationality prob-
lems in government action (see Simon 1957) by generating knowledge and disseminating data
across sectors while similarly reducing the degree of mess confronting administrators in policy
analysis (see Lindblom 1959). Different studies in this volume also explicitly demonstrate the
tendency of the logic of strategic ignorance (Gross and McGoey 2015) that has been employed
for decades by donor organisations and governments in their pursuit of one size fits all approach
over functional or contextually informed strategies in handling African policy problems.

That said, this introductory chapter lays out the public policy agenda for studying and
ordering governance reforms in Africa. This includes laying out its objectives and unique-
ness. It points out that given the surge of what we may term as public policy consciousness in
Africa in recent years, there is a need for a policy-biased approach to governance in Africa.
Public policy consciousness has been evident in the growing introduction of public policy
courses and graduate training programmes across African universities, the cropping up of
policy research organisations and the increased attention to narrowing the research-policy-pub-
lic interfaces to improve the government quality. It primarily responds to the dearth of
literature on public policy for teaching and understanding public policy and administration
in African universities amid these changes. Efforts to comprehensively understand public
policy both as a dependent and an explanatory variable of governing or governance have
gained currency in the region in the last decade. Different governments are increasingly in-
vesting more resources in strengthening public policy research institutes (government think
tanks), engaging in internal and external policy partnerships, training and creating policy
advisory departments at the national and sub-national levels. Commissioning of research in
Africa, especially by international research organisations, has also emphasised addressing the
policy-research gaps resulting in the rise of think tanks and non-governmental research-based
organisations across and outside Africa concerned with studying African public policy.

Also, African universities have recently come up with public policy syllabuses, and policy
training programmes besides engaging in collaborations like that overseen by the Partnership
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for African Social and Governance Research (PASGR). The PASGR's initiative, for instance, has
brought together 16 universities in 9 African countries to work collaboratively on graduate pub-
lic policy syllabuses and doctoral training for African students, including building capacities for
teaching public policy in member universities. However, even though such efforts are hardly new
considering different policy reform processes of development policy in Africa since the 1960s, the
pedagogy, research and practice of public policy remain under-explored and under-developed.

On practice fronts, a public policy focus of this volume also recognises and comes from the
backdrop that, unlike decades ago, there have been growing citizen-centred engagements in
governing processes following the withering away, albeit inconsistently, of autocratic regimes
across the region. As things change globally, African countries are not an exception in this shift,
hence Africa Rising concept. With globalisation and boom in technology, citizens are relatively
more engaged in how they are governed. But challenges persist, especially those founded on
autocratic norms and colonial legacies — that is, many countries in Africa are still dealing with
developing and democratising challenges (Hyden 2021). What this implies is that the contextual spec-
ificity and multidimensionality of the public policy approach undoubtedly provide the needed
insights for discerning and addressing some of underlying governance deficiencies at all levels.
After all, policy effectiveness has been the undergirding operational logic of governance reforms
in Africa since the 1980s and even before (e.g. Hyden and Bratton 1992; Olowu and Seko 2003;
World Bank 2017).

While mostly attentive to comparative public policy in Africa, this volume generally
raises and makes attempts to address the following pertinent questions in Africa:

i How can public policy be understood and studied in Africa?

it How does policymaking occur in somewhat unsettled political contexts and less capable
states like those found in Africa?

iii  Has the ongoing democratisation of political, economic and administrative systems im-
proved policy processes and effectiveness in Africa?

iv. How has the internationalisation of policy systems met with contextual variables or
governance spaces in Africa, and how does this impact public policy in the 21st-century
Africa?

v How have recent transformations, including technological advancements in Africa, im-
pact public policy processes?

vi Lastly, what are some of the pending policy challenges and possible policy paths for
Africa in the future?

In general, understanding public policy in Africa takes stock of different facets of governing.
For example, it can take stock of policy history, looking into the colonial policies and their
legacies, the philosophical heritage of the state’s reform process since independence and the
contemporary consequences of these on the state-society linkages in African contexts. It can
also involve a systematic analysis of the introduction and development of different policy sys-
tems in the region and how they relate to informal composites to pattern governing processes.
African policy study may further include academic auditing of various social science and eco-
nomics theories and approaches undergirding government practice or development (Himmel-
strand et al. 1994; Kalu 2004). Given that colonial policy led to integrating African economies
into the international political economy, philosophical structures and programmes for policy
change since independence have been relatively similar to those in other developing and even
developed contexts (Hyden 1994; Mkandawire 2004). Thus, examining African Public Policy
also involves how changes in the international political economy, including globalisation and
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technological transformations, influence governing structures, ideas and processes at home.
This may include investigating how the international policy systems, growth in technology
and internet, Artificial Intelligence, urbanisation, women and gender, regional integration
and donor approaches impact state-society and transnational relations in Africa today.

In this volume, authors handle these issues more broadly, concisely and comparatively —
theoretically and empirically — across African regions and countries and specifically within
sectors and institutions. As the first Handbook to comprehensively cover public policy in
Africa, this volume prides itself in its distinguished authorship, most of whom are Africans,
novelty and multidisciplinary approach to African Public Policy. Its public policy approach
examines and integrates African governments’ qualitative and quantitative nature, changes
and capacities as patterned by the de-jure and de-facto governing variables. Therefore, the au-
thors evaluate and analyse policy histories and several vague or specific governance domains
and sectors since the 1980s and before.

These analyses begin by recognising that development, governance and public policy
analytically have blurry historical and conceptual relationships in understanding political
change processes in Africa (e.g. Hyden and Bratton 1992; Mkandawire 2001; Olowu and
Seko 2003). In this way, this chapter’s proceeding sections briefly highlight these philosoph-
ical connections between development and governance paradigms, assuming that the latter has
become the new frame for discerning and ordering the complex domains of the former since
the 1980s, and implications of this for public policy in Africa. From this, the volume’s public
policy approach objectives and structure can be demonstrated. Doing so broadly ties together
specific topics on different policy theories, systems and sectors presented in this volume into
a central logic: a public policy approach to governance in Africa.

Development paradigms: why more attention to public
policy in Africa?

African Public Policy has travelled different philosophical paths/ideological regimes ranging
from different socialist flavours, liberalism and lately a mixture of neo-Marxist, neo-liberal-
ism, neo-Weberianism and Look-East. Undergirding this ideological shift is the pursuit for
state systems that can function in the manner and form of Western democracies (e.g. Hyden
2006; Mkandawire 2001). This began immediately after independence, with development
administration framed by modernisation theory, and shortly gained impetus with the intro-
duction of market principles in the 1980s following the triumph of liberal ideologies. Since
then, proceeding periods and engagements either locally, nationally or transnationally have
been characterised by efforts to fine-tune this arrangement, with governance as undergird-
ing philosophy. Even so, within Development Administration, Structural Adjustment Programmes
(SAPs), Poverty Reduction Strategies Programmes (PRSPs) and recent Comprehensive Policy Frame-
works/National Development Plans lie the general question of how best to organise develop-
ment or order governing instruments to enhance policy effectiveness.

Unsurprisingly, these paradigms are relatively analogous to their Western nomenclatures
of New Public Administration, New Public Management/Reinventing the government,
New Public Governance (Open Government), including neo-Weberian approaches like
Joined-up government. These governance approaches primarily operationalise and integrate
informal and formal facets of politics and development. Recently, these have included ad-
dressing public trust concerns, and enhancing collaborative innovation, digitalisation and
networking in public policy and service delivery, among others (Onyango 2019; Osborn and
Brown 2005).
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However, in Africa, unlike in the North, this shift also somehow paints an inconclusive pic-
ture. State institutions upon which such governance approaches are anchored still hang somewhere
in the middle. The state’s presence is not fully felt in people’s daily lives and circumstances (e.g.
Bierschenk and Oliver de Sardan 2014). Even where public sector reforms have been recently
undertaken to deepen development, mainly through decentralisation (or Local Economic De-
velopment — LED approaches), these systems remain primarily unsettled given the challenges of
political will from the centre, among other challenges (e.g. Onyango 2020).

But, despite their disparate, interdependent and overlapping policy frameworks, the in-
herent primary concern in development paradigms revolves around the central question of the
state’s role in society today: What should the government do and how should it go about doing these things?
(Rosenbloom 1983). This means that governance structures should organised in ways that funda-
mentally settle Harold Lasswell’s ([1936]1990) broader political question: Who gets what, when and
how? Therefore, each paradigm, either development, management or governance, mainly varies
in its view of the state’s and other player’s roles in the development and public policy.

Undoubtedly, Africa’s governance issues and governing systems are often fronted from devel-
opment perspectives, making development paradigms the basis for understanding the interstices
between development, governance and public policy. Table 1.1 summarises these development
paradigms’ components over time and the corresponding policy regimes and implications for
public policy structures and change processes in Africa from the 1960s to date.

Table 1.1 Evolution of development paradigms and policy regimes in Africa since independence

Paradigms Period in Africa  Nature of policy regime  Policy implications
Traditional Public Colonial state  Centralised/ Control/regulation/
Administration top-down/ bureaucratic hegemony
bureaucratic in policymaking and
implementation
Development Independence  Centralised/societal Welfare modernisation
Administration/New Public  to the late responsiveness policies industrialisation
Administration 1970s
Structural Adjustment Post- Decentralised Managerialism
Programmes/NPM independence  (content Commercialisation
(from 1980s) conditionality)/ Agencification, specialisation
Market Decentralised policymaking
responsiveness Private actors in public service
delivery/contracting out
Poverty Reduction Strategy ~ From 2002 Decentralised Partnerships
Programmes/SAPs/ Revising SAPs  (process Policy ownership
Millennium Development conditionality) Consultation
Goals Participatory decision-making
National Development Plans/ Current Decentralised/ Comprehensive approach
New Public Governance/ Pluralistic Stakeholder policymaking

Public Value/Digital
Era Governance/Open
Government

Co-production
Public-Private Partnerships
Participatory Governance
Networking/informalisation
Technological integration
Digitalisation/GovTech
Joined-up government
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It is important to emphasise that even though development paradigms have enriched the
theorisation, teaching and framing of the intricacies in Africa’s public policy practices since
the 1960s, their analyses have focused more on facilitating macro than micro changes in a
political system. In consequence, development and management paradigms provide little
incisive insights into how the state and community actually relate to each other in Africa
and how this relationship influences feedback mechanisms between the two following im-
plementation of governance programmes. In this way, and unlike in public policy, episte-
mologies of development cooperation do not readily provide conceptual rigour and clarity
in organising effective government action processes. In this volume, we consider the public
policy domain of governance as an appropriate way of measuring government performance
because it is eclectic and calls for a change of tack and analysis beyond a formal structuration
of the society.

Different contributors demonstrate the de-facto policy experiences alongside the para-
digmatic shifts from the erstwhile paradigms hinged on the state and its institutions to the
contemporary era of National Development Plans/Strategies (NDPs) that view the state as just
one of the actors in a pluralistic society. Otherwise characterised as a move from government
to governance, these shifts have seen African states, albeit inconsistently, undergo substantial
structural and normative changes to bring the citizenry and other groups inside and outside
the state into the government’s affairs. This notwithstanding, African governments are
still caught between balancing development obligations and democracy despite some-
times being confronted by unfavourable conditions and political settlements that present
options and priorities that are also ill-fitted with promoting democracy.

Therefore, to most African leaders and public bureaucracies, democracy significantly re-
mains at the periphery of development yet unavoidable given pressures by conventional
development cooperation actors (Hyden 2021). This is explicit, among other things, in nurtur-
ing democratic values and slow political transformations to create a conducive governance
environments. In light of this relatively constrained political space, different parts of this
volume also show how public policy is framed and structured in such unconsolidated polit-
ical contexts.

Another challenge is that development paradigms have been mainly attentive to two key
policy actors while focusing less on the local citizens’ role in African governance. These are
the International Financial Institutions (IFIs) like the World Bank and Civil Society activists
or Non-Governmental Organisations (NGOs). In Goran Hyden'’s analysis, these actors have
focused on different activity sites while neglecting areas that are more likely to strengthen
state-society relations in a manner that would foster democratisation: for example, the role of
informally mobilised groups/actors in local markets or private sector associations, as shown
in this volume. Goran Hyden’s conventional view is that while the IFIs concentrate on re-
forming the state and its institutions, the Civil Society activists “focused on the community
and its potential for decentralised governance and development”’(Hyden 2006, p. 1). This
balances two issues: whether development should be measured with reference to the so-
cio-economic changes or the kinds of policy systems it introduces. Because at the centre of
these, there are concerns with the type of political regime and government structures that
determine policy outputs and outcomes with the former underscoring the frame of politics,
and the latter the process or levels of engagements by key actors and beneficiaries of a public
policy. As pointed out shortly below, both concerns have, in the last decade, been at the
centre of governance discourses in Africa.

In addition, the recent homegrown constitutional changes have resulted in a relatively
more open governance spaces in different African countries leading to increased citizen
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engagements. The adoption of the NDPs, which are keen on addressing development
paradigms’ salient deficit of policy ownership while also covering all areas for effective so-
cio-economic and political transformations has made public policy even more paramount
in many countries in Africa. Indeed, NDPs or Long-Term Development Visions have
underscored participatory governance in society’s social, economic and political pillars
resulting in a comprehensive national policy framework (see, e.g. Kihwele et al. 2012).

In this volume, four significant ways that NDPs have been pursued to enhance gover-
nance linkages are demonstrated: At the inter-state level, efforts are made to strengthen the
state’s external links with transnational or regional policy sites and frameworks. Through
this, states make attempts to align their national policy outputs and values alongside the
broader global and continental policy frameworks such as the African Union’s Agenda 2063,
Africa Continental Free Trade Area (AfCFTA), New Partnership for Africa’s Development
(NEPAD) and Agenda 2030, among others.

In response to the global nature of public policy problems, these regional networks and
sites stipulate and frame contemporary policy ideas (e.g. Skogstad 2017). These are aligned
mainly with investing in the people in Africa, achieving social equity, food security, disease
control, universal healthcare and education, and political openness. At this level, African
countries attempt to strengthen regional trade and cooperation to address wicked problems,
mainly environmental problems, immigration and disaster management, etc.

There are also efforts to integrate national agencies and their regional governments to
ensure policy coherence, and mobilise resources and effective coordination. In Europe
and North America, neo-Weberian concepts like the Whole-of-Government approach
(or the Whole-of-Nation approach in situations where non-state actors are also engaged)
have been used to describe similar trends. Different policy studies in this volume look
into how these have come about, how they operate and how they can improve policy ef-
fectiveness. Alongside these, the democratisation of policy systems through incremental
public sector reforms has created National Innovation Systems to integrate Information
and Communication Technology (ICT) in public policy processes. In particular, Open
Innovation strategies and social media are recently common in public service design
and political communication and other governing processes in Africa, such as in election
administration.

The third dimension involves micro strategies for strengthening local institutions, non-
state actors and the citizenry at the local government level. This has involved deepening
co-production and institutional structures of public governance such the Public-Private
Partnerships (PPPs) both inside and outside the government. Democratising political and
administrative systems are considered enablers for achieving these goals and attaining NDPs
objectives. Thus, there is an increased need for more effective democratic planning through
consultative, participatory mechanisms and processes across Africa.

The fourth dimension has created Independent Parliamentary Commissions/Commis-
sions of Inquiry/committees and semi-autonomous agencies to improve good governance
and effective public service delivery. These should ensure expertise and implementation of
those policies that the state in Africa has traditionally failed to deliver, given its autocratic
norms (see Onyango and Hyden 2021). These include increasing gender equality or women
representation, public accountability and multiculturalism to enable good governance. Put
differently, NDPs position African countries alongside the broader global and continental
goals. Since the beginning of the Millennium, different African countries have implemented
these overall plans implementing them through Mid-Term Plans or commonly reviewing
them after five years.
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However, challenges persist, ranging from institutional capacities, public accountability,
autocratic governing norms, effective resource allocation, political patronage, multicultural
deficits or loose social cohesion, and market failures, among others. The solution has been
partly to reorganise governance beyond the formalistic approaches by weighing into what
can and what cannot work as demonstrated by the normative and functional governance
approaches, and by different chapters in this volume. I will briefly explain these approaches
below.

The governance-public policy interface: norms vs practicalities

Building on previous studies by African scholars of the public policy—governance interface, this
volume weaves together institutional, structural and environmental linkages between state,
society, citizens and other actors, that are locally, nationally and internationally placed. It
also highlights the government’s official courses of action and processes for creating and
arriving at collective values or interests and collective and legitimate ways of addressing
societal problems. The first part connotes governance, while the latter public policy. Thus,
public policy is both a dependent and an independent variable of governing and/or gover-
nance systems. In general, in the analysis of governance and public policy in Africa, two key
dimensions have been noted: one normative and another functional (informal governance) (Hyden
and Bratton 1992; Peters 2020; World Bank 2017). The primary distinguishing factor be-
tween the two lies in their view of the role of government systems and the interconnected
nature of state-society relations in determining public policy processes and outcomes.

Normative approaches to governance and public policy

In Hyden and Bratton’s (1992) analysis, normative approaches to governance are concerned
with getting politics right. The role of the political regime that frames politics is paramount.
Accordingly, good governance is inherent in the democratic regime, while bad governance
resonates with autocratic regimes. Good governance supposedly creates an enabling en-
vironment for effective policy processes, contrary to bad governance. A state’s top-down
political transformation processes like public sector reforms should trickle down to induce
the needed change in the functioning of state institutions and their environments. This
essentially makes the public sector more efficient and innovative. Normative approaches,
therefore, assume formalistic ways of organising society and governance systems underscor-
ing cost-effective analysis of policy impact as advocated for in donor frameworks.
Therefore, the extent to which state politics, systems and related processes can improve
government quality and formal public authority’s legitimacy is critical. This, however, is an
issue that remains a challenge in African countries (Mkandawire 2007). Political processes
that undergird public affairs in most parts of Africa are primarily patron-clientelistic, paro-
chial and corrupt, consequently strangling policy effectiveness. Although besides often cited
comparative statistical findings on these characteristics, little is known about how public
policy really takes place in the latter contexts of politics, let alone the degree to which good
governance has been achieved. In addition, how elite bargains or political settlements are
ordered in public policy agenda, including actual operational logics of citizen engagements
in policy mobilisation as other composites of governance besides international intervention
(Word Bank 2017), remain under-explored in African countries. Further to this, the actual
effects of good governance structures on government activities in different countries are
also relatively under-researched in recent years, especially, in African political science and
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public administration. In most cases, extant studies, mainly by donors, succumb primarily to
analytical deficits inherent in the African state’s formalistic approaches and neo-liberal con-
struction that overlook governing practicalities in these countries (Olivier de Sardan 2008).

A functional approach to governance vs. public policy

In balancing between reinventing their own pre-colonial pasts and modernising the post-
colonial state, African countries’ governing systems have naturally developed hybrid systems
and norms, as in the analysis by Peter Ekeh’s (1975) Tiwo Publics and other theories on the
nature of state and its institutions in Africa. While using the term ‘natural’ societies, Goran
Hyden argues that African governing systems and policy processes are not products of their
own socio-economic transformations like was experienced in Europe and other Western
societies following social revolutions that created a state capable of transforming society in
its own image (Hyden 2021). Instead, it has grown out of colonialism, subsequent experi-
mentations between the powerfully placed external actors and the interests of local elites.
The functional approach to governance emerges from this realisation, as well as recent efforts
by donors, researchers and governments to capture and utilise these broader contexts and
functional domains to understand, design and organise governing systems and processes (see
Olivier de Sardan 2008). A functional approach to governance recognises the hybridity of
policy ideas, structures and power systems, actors and governance spaces beyond normative
governance guidelines (World Bank 2017). The actual governance patterns are viewed as
residing in the rules-of-the-game that determine logics and power asymmetries between
policy actors, actions and processes, formal and informal.

A functional approach is little concerned with how politics is conducted, as in norma-
tive approaches. What is important is what happens to the citizens because of the govern-
ment’s interventions and its agencies’ actions in the economy and society (Peters 2020, p.
3). Meaning that policy effectiveness may bear little correlation with the frame of politics,
whether dispensed in a democratic or authoritarian manner. The focus is on contextual ef-
ficacies and bringing together important actors in the policy process. Because as embedded
in the formalistic governance dimensions, the policy process does not operate independent
of other contextual variables or groups that are primarily informal. For example, apart
from the formal private associations policy legitimation and implementation processes
are also primarily determined by informal public authorities like Traditional Chiefs and
Council of Elders (see World Bank 2017). The essence of pursuing functional approaches
have been very evident in the operations of the donor-funded research projects like the
Africa Power and Politics Programme (APPP) and the Center for Public Authority and International
Development (CPAID), which have investigated how to understand and work with these in-
formal structures of governance (or work with grain) in Africa. The degree to elite bargain/
political settlements, citizen engagement and international intervention as drivers of policy
change can influence a political system depends on these contextual dynamics, regardless of
the political regime (World Bank 2017). This volume demonstrates how both institutional
behaviour components and other discursive processes like those in the institutional logics
and public authority concepts can be used to discern informal governance spaces and public
policy in Africa.

However, even though the functionalist approach may ignore the nature of the political
regime, authoritarian regimes threaten policy effectiveness in several ways. First, they cen-
tralise power to a few actors, mainly politicians or state heads, at the expense of citizens and
other actors. Such an arrangement is more likely to create and sustain patronage and disrupts
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public accountability mechanisms, leading to problems with building political responsive-
ness in public policy.

However, an authoritarian system argument does not explain community resource mo-
bilisation mechanisms, group negotiations, institutional performances or pockets of effec-
tiveness (POEs) and policy successes in Africa, which have also characterised policy change
or performance in some African contexts (see Leonard 2010). Such a focus may also insuffi-
ciently explain how recent developments like popular movement that have improved public
participation in government affairs, come about despite the saliency of autocratic governing
norms (see, e.g. de Waal and Ibreck 2013). A public policy approach agenda of this volume
looks into these under-explored context-specific changes, innovations, different policy ideas
and structures, and how these impact current and future policy performances, in particular
institutional contexts or sectors. These include analyses of negotiated capabilities, policy
spaces and outcomes in the day-to-day lives of Africans in their own contexts outside the
common wholesale application of neo-liberal perspectives in understanding and measuring
governance and democratisation in Africa. In addition, a policy-biased approach is likely
to provide insights into how African states can reform their yet to be fully institutionalised
public sector to benefit the majority of rural populations and explicate how the private sector
and Civil Society that is still small and essentially weak across many countries in Africa can
partner with government agencies to improve the quality of public service delivery. Overall,
this book seeks to stimulate a robust public policy research agenda in different quarters con-
cerned with studying and practising government affairs or political action in Africa.

The organisation of this book

Apart from the introductory chapter, this book contains 12 parts with 53 chapters, divided
into the conceptualisation of African Public Policy and other composites of policy process. The first
part addresses issues surrounding the research, theory and teaching of African Public Policy
with different contributors dealing with specific topics on research, theorisation and teaching
of Public Policy in Africa. In Part I, Liisa Laakso begins by discussing the social science foun-
dations of African Public Policy as a discipline and a research field in Chapter 2. She argues that
the participatory approach and insights produced by social sciences has brought together the
voice of targetted communities in the social research agenda leading to better policy planning
and implementation and as well as, collaborations between research institutions and govern-
ment agencies. The rest of this chapter advances several critical dimensions on the theoretical
role and practical evolution of social sciences, including different institutional dispensations
(both professional and governmental) and how they have contributed to the understanding
public policy in Africa. Chapter 3 further considers the state of research and development
of public policy as a field of study and practice in Africa, articulating both the historical and
philosophical, as well as pedagogical pathways and challenges that characterise the study and
practice of public policy in Africa. With a particular focus on researching and teaching public
policy in Africa, Chris Tapscott examines this subject matter looking into epistemological in-
sights and challenges for the theory and practice of public policy and how it ties to the concepts
and operationalisations of governance in Africa since the 1980s. He demonstrate how that the
status of teaching and research on public policy and governance in Africa remains a relic of
the colonial and post-colonial eras. In Chapter 4, Goran Hyden looks explicitly into Theorising
Public Policy in Africa, noting that theorising, teaching and researching public policy in Africa
should begin by considering and understanding of some basic concepts. These concepts are the
public, institution and human agency. Indeed, both explicitly in proceeding chapters, these issues
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of publicness, institutions and human agency form basis of analysis across policy sectors and in
the public service of different countries in Africa.

For instance, while delving on components of human agency, institutions and publicness,
Tom Kirk and Tim Allen in Chapter 5, present Public Authority as an essential concept for
discerning public policy’s functional complexities, bringing together institutional elements
of the public and extra-institutional environments and legitimacy dimensions of government
action in Africa. This chapter notes the deficiencies of using the formalistic public authority,
processes and structures in driving policy change or state reforms in Africa. Instead, there
is a need to recognise and find ways integrating and working with equally legitimate or
competitive public authorities common in Africa. In short, public policy engagements need
to go beyond state-centric ways of organising and collaborating with the government. From
here, James Hathaway focuses on institutional logics in Chapter 6, to explain issues of under-
standing human agency within public organisations, and institutional behaviour regarding
decision-making, policy adoption and implementation in African bureaucracies. He shows
how the intricacies of institutional decision-making on policy implementation processes in
Africa are informed by layers of logics of action, both formal and informal, and whether the
institutional logics perspective is useful for researching public policy and administration in
Africa. This part closes with Chapter 7, where Anne Mette Kjer, through POE concept,
presents conceptual insights for discerning how institutional actors’ behaviours, decisions
and institutional designs can explain or result in institutional performance or policy suc-
cess despite the prevalence of seemingly unfavourable policy environments conditioned by
patron-clientelism and other deficits. She further draws on different empirical studies and
examples in Africa and from similar contexts to illustrate conditions that may either favour
or hinder the creation of POEs in the African public sector.

Part II is on Understanding Policy Framing in Africa. Since defining policy problems in Africa
is a critical governance issue, as elsewhere, Erick E. Otenyo begins this part by looking into
Policy images in Africa in Chapter 8. He points out the need for a clear conceptualisation of policy
endurance or change from the lenses of policy framing. He shows how influential stakeholders,
mainly donor agencies, and decision-makers should use empirical information besides emotive
appeals to describe the scope and dynamics of the problem at hand. He draws on a few policy
problems to show how policy images and framing influence policy change. He concludes by
underscoring the importance of citizen participation no matter how policy has been framed
to solve a particular policy problem. It is more essential to encourage citizen participation in
policy implementation to demonstrate the political system’s ability to permit feedback com-
munications of the public policy and its performance. Chapter 9 is on Reflections on the Political
Economy of Public Policy Analysis in Africa. Here, Michael Kpessa-Whyte and Kafui Tsekpo looks
into the history and philosophical foundations of policy framing in Africa since independence.
They particularly discuss the overarching ideational base of public policy analysis and policy
choices in specific periods since independence in Africa. These are: the early post-colonial
era, the adjustment and post-adjustment years. Another component of policy framing and
policymaking in Africa lies in the role of international or transnational policy actors and entre-
preneurs in bureaucratic policymaking. Indeed, despite the prominence of donor and external
actors’ role in public policy in Africa has been widely pointed out, the role of international bu-
reaucrats is understudied. Thus, in Chapter 10, Rosina Foli and Frank Ohemeng discuss inter-
national bureaucrats’ role and impact in Policymaking in Africa. They examine factors that sustain
international bureaucrats’ influence in public policy in Africa to explain the externalisation of
Africa’s public policy process. Oftentimes, there is a lack of recognition of the role of informal
institutions in the conventional theories on policy change. The same can be said with regard
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to the design of policy implementation on the agency of these informal institutions. Therefore,
Chapter 11 turther turns the other side of the coin from the role of international bureaucrats to
the role of traditional chiefs in public policy process. Salomey Afrifa and Frank Ohemeng look
into the role of local actors, mainly, the Tiaditional Chiefs as Institutional Entrepreneurs in Policy-
making and Implementation in Africa. The rationale is that policy framing and its making can also
be influenced and has always been influenced by these actors. The duo, specifically examines
how traditional chiefs as institutional entrepreneurs in Africa have significant leverage in the
policymaking and implementation processes.

That being the case, the next chapter moves into conceptualising another murky domain
in governance and policy processes, when it comes to framing policy problems, making the
policies and designing their implementation. Public participation and how it can be under-
stood in Africa is handled in Chapter 12. Emmanuel Botlhale delves into Public Participation
and Policymaking in Local Governance in Africa where he argues that, albeit the demand
on governments to enhance public participation in Africa, participatory deficits common in
the normative and structural mismatches of public participation and overlaps persist. This has
led to ineffective local governments and citizen apathy in policymaking processes. Relatedly,
Kobby Mensah, Joyce Manyo and Nnamdi Madichie look into policy communication issues
and their political components in Chapter 13 to further package the role of citizen agency
and that of political institutions, mainly, political parties. They show different elements of
policy framing, political marketing, policy packaging and dissemination, and how they have
become key to pitching specific policies to political consumers across Africa. Insights from
this chapter captures the role of ongoing technological transformations in Africa and how
they have shaped or shaping the relationships between the government and citizens, as well
as political parties and voters. This part closes with Chapter 14, where E. Remi Aiyede and
Maryam Quadri discuss Policy Evaluation in Africa. They conceptualise policy evaluation and
demonstrate its status in Africa, indicating how policy evaluation has taken several forms
and informed by multiple factors. Despite the emerging role and institutions for policy eval-
uation in Africa, institutionalisation challenges remain, leading to limited uptake of policy
evaluation and its role in public policy. This notwithstanding, this chapter shows the impact
policy evaluation can have in policy framing, and policymaking in Africa. It concludes by
showing how policy evaluation structures and practice can be improved in Africa.

Part III is on Understanding Policymaking in Africa. This part mainly deals with struc-
tures, policy regimes, history and actors in policymaking in Africa. In Chapter 15, Lukam-
ba-Muhiya Tshombe and Thekiso Molokwane deals with the theoretical understanding of
Public Policymaking in Africa while also drawing practical examples from the experiences of
Structural Adjustment Programmes across African countries. They assess the relationships
between policymaking processes and components for policy performance in Africa, estab-
lishing a tendency to formulate short-lived policies, leading to insignificant impact across
Africa. From here, Felix Kumah-Abiwu, James Korku Agbodzakey and Samuel Darkwa’s
Chapter 16 goes further to look into Historical Perspectives of Policymaking and Administration
in Africa. They trace historical characteristics of policymaking in Africa, noting that policy-
making and administration are products of prevailing discursive processes that take stock of
reform histories and failures. As such, they argue, taking stock of historical, socio-economic
and political factors is essential in bringing together multiple stakeholders within the state.
Finally in this part, Chapter 17 by TK Pooe and Sysman Motloung looks into The Media and
Policymaking in Africa. Using the 2008 world economic recession and 2019/2020 COVID-19
pandemic and Nigerian and South African cases, they note that the media or the fourth estate
rarely impacts economic development policy and institutional arrangements. However, there
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is hope with the gradual opening up of political space due to globalisation and other factors
that may assert the role of the fourth estate in policymaking in countries under investigation.
Part IV is on Understanding Policy Reforms in Africa. Here authors comparatively map
rationales for public sector reforms and the kind of policies these reforms have produced. It
opens with handling the critical issue of PPPs in Chapter 18 by Joseph Obosi who concep-
tualises and discusses Public-Private Partnership and Public Policy in Africa. He notes different
nomenclatures of PPPs and how they have applied in policy reforms across Africa. While
drawing on several empirical cases, this chapter brings to light concerns with policy monop-
oly on critical social services like water and how the current institutional arrangements can
be organised to address different components of emerging deficits or complement PPPs as a
governance policy tool. Matilde Jeppesen, in Chapter 19, looks into the case of institutional
fragmentation as a strategy to improving policy effectiveness in the African public sector.
She mainly focuses on Rationales for and Policy Implications of Implementing Semi-Autonomous
Revenue Authorities in Sub-Saharan Africa. She shows that varied policy outcomes and impacts
of these institutions stem from diverse implementations, degrees of political support and
structural limitations just like alluded to in the previous chapter concerning PPPs. In Chap-
ter 20, Osée Kamga demonstrates the evolution of policy reform logics in the public sector
with specific attention to communication policy in Africa. He identifies three phases of pol-
icy reform trajectories, which are decolonisation, modernisation and liberalisation periods.
These phases, like already mentioned in Chapter 9 above, incrementally opened up policy
spaces in Africa. However, more still need to be done to create a conducive environment for
the private media owners and actors. This part closes with Chapter 21, where John Sunday
Ojo and Joanne Clarke look into policy reforms for national cohesion using a Multiculturalism
perspective. This chapter demonstrates the complex relationships between key domains of
the nation-building project in Africa — democratisation, development and public policy.
Part V is on Understanding Politics and Public Policy in Africa. This part deals with political
reforms, political leadership, political parties and election administration and shaped public
policy. Chapter 22 begins by focusing on The Politics of Public Policy in Africa. Here, Michael
Kpessa-Whyte discusses the policy-politics relationship, examining conceptual trajectories that
the politics of public policy and administration in Africa has travelled since the 1960s. In some-
what similar logic, Adams Oloo’s Chapter 23 further looks into the linkages between political
parties, regime change and policy processes in selected African countries. He argues for a closer
partnership between non-state actors, interest groups and political parties on agenda-setting
through collaborative lobbying, research and training to improve policy effectiveness in Africa.
In Chapter 24, Musole Siachisa furthers Adams Oloo’s line of thought but specifically writing
on Political Transition, Policy Change and Implementation in Zambia, noting that ideological tra-
jectories of political reforms and public policy processes in Zambia that evolved with phases of
political transition and ideologies undergirding political change at the time. Roberts Kabeba
Muriisa looks into executive policymaking in Uganda in Chapter 25. He notes national crises
and uncertainties in Uganda were characterised by regime priorities leading to inadequate
resources and inter-organisational coordination. These may exacerbate policy ineffectiveness,
especially, when the executive’s priority is on re-election amidst a formidable opposition. In
Chapter 26, Ndangwa Noyoo focuses on a critical variable for understanding the relationship
between public policy and politics in a political system. He discusses political leadership and
public policy in Africa, focusing on Thabo Mbeki’s policy entrepreneurship in post-Apartheid
South Africa. Ndangwa demonstrates how policymaking should be typified by political leaders
overseeing government bureaucracies in Africa and how an entrepreneurial political leader-
ship when it comes to public policy is something African countries need to improve policy
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effectiveness as they pursue democratic governing structures. Finally in this part, Michael
Amoah focuses on Public Policy and Election Administration in Africa in Chapter 27. He uses
recent elections outcomes in Democratic Republic of the Congo (DRC), Malawi and Kenya to
argue that establishing international protocols allows independent observers’ access to Election
Management Bodies (EMB) central systems. The argument is that such access may address
fraud or rigging allegation, curating international observers’ role in public policy. Most impor-
tantly, he demonstrate how recent adoptions of electronic voting systems do little to improve
electoral accountability of the incumbents or of the regime.

Part VI provides country- and sector-specific studies, hence its title Understanding Policy
Implementation Outcomes in Africa: Country Studies. In Chapter 28, Emmanuel Kofi Ayisi,
Justice Nyigmah Bawole and Emmanuel Yeboah-Assiamah deal with an issue that has be-
come increasingly important in creating an environment for policy effectiveness in pub-
lic administration which is democratic administration. Focusing on democratising policy
implementation systems in Africa using the case of Ghana and how these improve policy
implementation, they establish policy underperformance relating to policy alienation due
to unbalanced power relations and information asymmetry favouring official policy actors
over policy beneficiaries and other non-authoritative players in the implementation pro-
cess. Following the above subject matter undergirding most reform agendas in Africa, albeit
normatively, William Muhumuza looks further into an issue of policy implementation by
analysing the competing interest between the regime and donors, and policy ownership of
policy reforms in Uganda in Chapter 29. He notes the essence of implementation design
and the role of donors, including where should come in and how they should engage with
recipient country in ensuring policy ownership and implementation success. In Chapter 30,
Alphonse Bernard Amougou Mbarga looks into public policy and state reforms in Camer-
oon, analysing Cameroon’s National Development Strategy (NDS). In Chapter 31, Asiyati
Lorraine Chiweza delves into the politics of decentralisation, mainly, implementation design
of decentralisation and its political and institutional challenges for policy effectiveness in
Malawi. Kennedy Manduna and Davison Muchadenyika look into implementing indigeni-
sation policies in Zimbabwe, analysing the undergirding government’s policy shifts between
the 1990s and 2000s in Chapter 32. They show that the policy shift is often guided by partic-
ular paradigms, that may, in themselves, be complex and contested. Either way, a policy shift
and paradigms upon which it is embedded may serve to enhance regime reproduction, elite
personal accumulation and like in the case of Zimbabwe, settling scores with the sanctions
imposers. Finally, in Chapter 33, Frank Ohemeng and Joshua Zaato look into Africa’s policy
learning and policy failure experiences. They are using the case of electricity privatization
in Ghana to draw critical lessons for policymakers on policy factors that may lead to policy
failure and success in similar contexts across Africa.

Part VII is on Implementing Education Policies in Africa. This part is looking into different
approaches that have been used to improve education quality in a few selected countries in
Africa. In Chapter 34, Francisco Miguel Paulo examines the education sector’s efficacies in
building human capital on the backdrop of Angolan vision 2025. He explores underlying
policy challenges in the education reforms, demonstrating that critical policy challenges re-
main and, which may need a more protracted engagement by the government and attention
by other stakeholders to ensure success. In particular, the government need to invest more on
its personnel than it invests on the education structures, only to be run with unprofessional
and untrained personnel. Also with a focus on education policy landscape in the postwar
Liberia, Samuel Toe looks into how PPPs have fared in Chapter 35. He discusses the valuable
predictors of success in the education sector in post-conflict Liberia within PPPs and how
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the role of private actors play a role in ensuring policy success. Policy internationalisation
and regional harmonisation to improve the quality of education systems in Africa, is an area
that has recently gained attention from policymakers. Chapter 36 by Ngepathimo Kadhila
and Eugene Libebe looks into the harmonisation of higher education policies in Africa, how
this works and how it can be improved. They identify challenges in the policy frameworks
to ensure integrated higher education systems across Africa and provide practical recommen-
dations for improving their policy effectiveness.

Part VIII is on Understanding Health Policies and Disease Control in Africa. In Chapter 37, Tim
Allen and Melissa Parker focus on the salient issues regarding control programmes for parasites
and drug administration in Africa. They explain how the lack of positive results has come
about and comments on how public health policies are implemented and maintained, despite
evidence about failure. In Chapter 38, Lauren Paremoer deals with Marketisation and Public
Interest discourses in health policy delivery in South Africa. She demonstrates contexts of
policy arguments, lobbying and negotiations between different stakeholders, service providers
and activists and how these impact the framing of health service delivery in South Africa. She
illustrates how policymaking processes on seemingly technical questions also involve policy
debates about broader philosophical questions regarding the boundaries and purposes of polit-
ical communities. Ofttimes, evidence-based decision making or policymaking is considered
ideal and should result to knowledge utilisation. However, this is not the case, especially, where
there is an ill-fitted relationship between policy goals or intentions and interests. In Chapter
39, Grace Akello and Melissa Parker the authors look into how ignorance instead of knowledge
utilisation can become a critical resource in informing policy choices and actions. They use the
art of not knowing and strategic ignorance conceptions to analyse policy responses to Ebola
Virus Disease in Uganda. They use experiences from Sierra Leone to provide policy insights,
focusing on the skewed relationships between evidence, policy design and implementation of
donor sponsored disease control strategies and policies. Uganda, drawing implications for dis-
ease control policies in Africa with references to West Africa and the Democratic Republic of
Congo’s ebola response experiences. They also demonstrate critical but common deficiencies
that characterise the lack of local contexts when addressing disease control by looking at the
logic of political action and inter-institutional relations between national and local government
institutions and between national and international actors. The chapter concludes by showing
how policy preparedness can be differentially shaped by hierarchies of knowledge, biopolitics,
and decision making processes. As such, they show a tendency where a local agenda for man-
aging common health threats and making necessary plans to minimise the negative impacts
of epidemics is only secondary to development partners and sometimes, to the government.

Part IX is on Food Security and Social Protection Policies. Anne Siebert and Julian May’s
Chapter 40 conceptualises Food and Nutrition Security Policies in Africa. They underscore ut-
most importance to an engagement with peoples’ needs and ‘responses from below’, in-
cluding supporting a vital informal food sector before citing recommendations for future
food and nutrition security policies in Africa. In Chapter 41, Nathanael Ojong and Logan
Cochrane discuss another critical policy area in Africa: Social Protection. They are mainly
concerned with how cash transfers as one of the modalities of structuring social protec-
tion programs. They track their development and expansion across Africa, demonstrating
challenges and recommending solutions. Finally, Chapter 42 by Elizabeth Ngutuku looks
into another related social protection concern: child poverty. Focusing on issues around
policy framing on child poverty policies, she uses the case of Kenya to examine how diverse
knowledge, primarily normative, is marshalled and entangled in different policymaking and
implementation moments.
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Part X delves into recent policy debates on gender and equal representation and equality.
Contributors in this part focus on Women and Gender in Africa. Chapter 43 by Emmanuel
Botlhale looks into Women in Policymaking in Africa. He argues for reconfiguration of the
architecture of gender relations in African public policy processes to represent men and
women as equal citizens for inclusive economic growth and development. This followed
by Diana Hejlund Madsen, Amanda Gouws and Asiyati Lorraine Chiweza’s Chapter 44 on
gender-mainstreaming policies in Africa. These authors take stock of gender-mainstreaming
failures and successes in selected countries. They specifically focus on the role of national
gender machinery and the setting up of gender focal points or gender desks for gender-main-
streaming, and the institutional challenges selected African contexts. In Chapter 45, Con-
radie and Abioseh Bockarie use Sen’s (1999) instrumental capabilities to explore how Women
Influence Social Policies in South Africa and Sierra Leone. They show how women use individ-
ual and/or collective agency in development programmes. Finally, Chiedo Nwankwor and
Adedeji Adebayo discuss women legislators’ role in legislative policymaking in Chapter 46.
They note that despite significant strides across Africa on the proportion of women in leg-
islative assemblies, the wide gender gap in African legislatures has negative implications for
public policy, especially on legislation and implementation of women’s rights.

Part XI is on Crisis Management, Migration and Regional Trade. In Chapter 47, Maria
Mercedes Martinez Carrizo looks into Public Policy and Disaster Management in Africa.
By assessing the gradual development of international disaster response laws, rules and
principles IDRL) in Africa, she examines how legal frameworks impact disaster manage-
ment in Africa at all levels. She argues for the formulation of comprehensive legal frame-
works in Africa’s disaster preparedness policy agenda. Relatedly, in Chapter 48, Alemu
Nigusie looks into Migration Policy frameworks in Africa. Alemu argues for an urgent
need for policy ownership of the migration discourse, knowledge production and dissemi-
nation among Africans considering contextual relevance. Stephen Karangizi and Haruperi
Mumbengegwi’s Chapter 49 focuses on the Evolution of Trade Policy and Regional Integration
in Africa. They note that a successful implementation of trade policies like AfCFTA on a
continental scale requires well-coordinated efforts from all stakeholders to address public
policy limitations. There is a need for complementarity in economic structures, national
policies and private sector stakeholder consultation to formulate reflective trade policies in
Africa

Part XII focuses on the Emerging Policy Issues and Challenges. Accordingly, in Chapter 50,
Yeboah-Assiamah Emmanuel, Clement Damoah, Justice Bawole look into Open Innovation,
challenges and potential for improving policy effectiveness in Africa. While taking cues from
public sector reforms, these authors present what Open Innovation is and how it can be nurtured
to enhance public effectiveness in African countries. John Sunday Ojo looks into urbanisation
policies under the phenomenon of Megacity in Africa in Chapter 51. He conceptualises megac-
ities and interrogates the degree to which Africa’s megacities have adopted sustainable urbanism
and climate urbanism. As an essentially prescriptive policy analysis, this chapter also seeks to
inform future urbanisation policies. In Chapter 52, Japheth Ondiek and Gedion Onyango look at
environmental policies in light of electronic waste disposal. They find that despite existing policy
frameworks and agencies, e-waste regulation still suffers from local institutionalisation deficits,
lack of policy coherence and the faulty design of international policy frameworks in African con-
texts. In Chapter 53, Austin Ablo and William Otchere-Darko draw on the relational geography
concept of scale to look into emerging policies in petroleum extraction in Africa — local content
policies (LCPs). LCPs are government initiatives to enhance linkages between the extractive and
national economies; employment creation, enhancement of technology transfer, local ownership,
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and maximisation of local procurement are the central goals driving LCPs in Africa. In this chap-
ter, LCPs for selected African countries are reviewed. They note critical challenges, such as little
emphasis and enforcement of processes that integrate local actors into the petroleum industry
value chain and the limited extent to which LCPs benefit African societies from the petroleum
sector. Finally, this volume closes with Chapter 54, where Julius Kiiza looks into The Unintended
Industrial Policy Benefits of the COVID-19 Pandemic in Africa. While attentive to the contribution
of, not the attribution to, COVID-19, he establishes that Mauritius and Uganda rediscovered
smart industrial policies as policy instruments to promote locally manufactured face masks, ven-
tilators, medicines and other necessities.

References

Ayee, Joseph RA. 2008. Reforming the African public sector: retrospect and prospects. Dakar: CODESRIA.

Bierschenk, Thomas, and Jean-Pierre Olivier de Sardan. 2014. States at work: dynamics of African Bu-
reaucracies. Leiden: Brill.

De Waal, Alex, and Rachel Ibreck. 2013. Hybrid social movements in Africa. Journal of Contemporary
African Studies 31 (2): 303-324.

Delville, Philippe Lavigne, and Sylvie Ayimpam. 2018. Public Policy and Public Action in Africa,
between Practical Norms, Political Dynamics and Outside Influences. Introduction. Anthropologie
& développement 48—49: 7-23.

Ekeh, Peter P. 1975. Colonialism and the two publics in Africa: A theoretical statement. Comparative
studies in society and history 17 (1): 91-112.

Goldman, Ian, and Mine Pabari. 2020. Using evidence in policy and practice: lessons from Africa. London:
Routledge.

Gross, Matthias, and Linsey McGoey, eds. 2015. Routledge international handbook of ignorance studies.
London: Routledge.

Himmelstrand, Ulf, Kabiru Kinyanjui, and Edward Mburugu. 1994. African perspectives on development:
controversies, dilemmas and openings. Nairobi: EAEP.

Howlett, Michael, and M. Ramesh. 2002. The policy effects of internationalisation: a subsystem ad-
justment analysis of policy change. Journal of Comparative Policy Analysis 4 (1): 31-50.

Hyden, Goran and Onyango, Gedion. 2021. Kenya: a comparative East African perspective. In
Onyango, Gedion and Hyden, Goran, eds. Governing Kenya: public policy in theory and practice.
London: Palgrave MacMillan, pp. 257-77.

Hyden, Goran. 2021. Africa’s governance imperatives: how Kenya has responded. In Onyango,
Gedion and Hyden, Goran, eds. Governing Kenya: public policy in theory and practice. London: Pal-
grave MacMillan, pp. 7-26.

Hyden, Goran. 1994. Changing ideological & theoretical perspectives on development. In Himmel-
strand Ulf, Kabiru Kinyanjui, and Edward Mburugu, eds. African perspectives on development: contro-
versies, dilemmas and openings. Nairobi: EAEP, pp. 308-19.

Hyden, Goran. 2006. Between state and community: challenges to redesigning governance in Africa.
In Working conference on “Designing constitutional arrangements for democratic governance in Africa: chal-
lenges and possibilities,” held at the Workshop in Political Theory and Policy Analysis, Indiana Uni-
versity Bloomington, pp. 30-1.

Hyden, Goran, and Michael Bratton, eds. 1992. Governance and politics in Africa. Boulder: L. Rienner.

Kalu, Kelechi A., ed. 2004. Agenda setting and public policy in Africa. New York: Routledge.

Kihwele, Santos, Kyeon Hur, and Alex Kyaruzi. 2012. Visions, scenarios and action plans towards next
generation Tanzania power system. Energies 5 (10): 3908-27.

Harold, Lasswell. [1939] 1990. Politics: who gets what, when, how. New York: Peter Smith Pub Inc.

Leonard, David K. 2010. ‘Pockets’ of effective agencies in weak governance states: where are they
likely, and why does it matter? Public Administration and Development: The International Journal of
Management Research and Practice 30 (2): 91-101.

Levy, Brian. 2015. Governance reform: getting the fit right. Public Administration and Development 35
(4): 238-49.

Lindblom, E. Charles. 1959. The science of muddling through. Public Administration Review 19 (2):
79-88.

18



Public policy approach to governance in Africa

Lowi, Theodore J. 1972. Four systems of policy, politics, and choice. Public Administration Review 32
(4): 298-310.

Mkandawire, Thandika. 2001. Thinking about developmental states in Africa. Cambridge Journal of
Economics 25 (3): 289-314.

Mkandawire, Thandika. 2007. Transformative social policy and innovation in developing countries.
The European Journal of Development Research 19 (1): 13—29.

Mkandawire, Thandika. 2004. Social policy in a development context: introduction. In So-
cial policy in a development context, Mkandawire Thandika, ed. Social policy in a development con-
text. social policy in a development context. London: Palgrave Macmillan, pp. 1-33. https://doi.
org/10.1057/9780230523975_1

Nyang’o Anyango’ P. 2021. The evolution of public policy studies in Kenya. In Onyango, Gedion and
Hyden, Goran, eds. Governing Kenya: public policy in theory and practice. London: Palgrave MacMil-
lan, pp. 279-97.

Olivier de Sardan, Jean-Pierre. 2008. Researching the practical norms of real governance in Africa.
Africa, Power and Politics Programme Discussion Paper 5.

Olowu, Dele. 2019. Governance and policy relevance of the Nigerian 40-year grassroots revolution:
1976-2016. International Review of Administrative Sciences 85(4): 726—42.

Olowu, Dele, and Soumana Sako. 2003. Better governance and public policy: capacity building for democratic
renewal in Africa. Kumarian Press Inc.

Onyango Gedion and Hyden Goran, eds. 2021. Governing Kenya: public policy in theory and practice.
London: Palgrave MacMillan.

Onyango, Gedion. 2019. Policy-visibility and implementation in public administration. In Faraz-
mand, Ali, ed. Global encyclopedia of public administration, public policy, and governance. Cham: Springer
International Publishing. https://doi.org/10.1007/978-3-319-31816-5_3867-1, pp. 1-8.

Parker, Melissa, and Tim Allen. 2011. Does mass drug administration for the integrated treatment of
neglected tropical diseases really work? Assessing evidence for the control of schistosomiasis and
soil-transmitted helminths in Uganda. Health Research Policy and Systems 9 (1): 1-20.

Peters, B. Guy. 2020. Public policy studies: academic roots and practical significance. AlMuntaqa 3
(2): 23-34.

Peters, B. Guy, and Philippe Zittoun. 2016. Contemporary approaches to public policy. Theories, contro-
versies and perspectives. UK: Palgrave Macmillan.

Rosenbloom, David H. 1983. Public administrative theory and the separation of powers. Public Admin-
istration Review 43 (3) 219-27.

Skogstad, Grace. 2017. Policy paradigms, transnationalism, and domestic politics. Toronto, Buffalo, London:
University of Toronto Press.

World Bank. 2017. World Development Report 2017: Governance and the law. Washington, DC: The
World Bank.

19


https://doi.org/10.1057/9780230523975_1
https://doi.org/10.1007/978-3-319-31816-5_3867-1
https://doi.org/10.1057/9780230523975_1

Taylor & Francis
Taylor & Francis Group

http://taylorandfrancis.com


http://taylorandfrancis.com

PART I

Research, theory and teaching
African public policy



Taylor & Francis
Taylor & Francis Group

http://taylorandfrancis.com


http://taylorandfrancis.com

2

THE SOCIAL SCIENCE
FOUNDATIONS OF PUBLIC
POLICY IN AFRICA

Liisa Laakso

Introduction

The multiple and sometimes contradictory expectations of African governments, the pub-
lic and the international community on the role of higher education in development have
affected the content and conditions of social sciences in particular. However, the existing
research on university education in Africa has focused chiefly on the institutions, i.e., estab-
lishing universities, their resources, autonomy and performance (Nwauwa 1993; Kallaway
2020). It has revealed changing motivations in the key actors’ decisions to invest in higher
education: those of the colonial authorities, the governments of the newly independent states,
Cold War superpower blocks and commercial enterprises (Mamdani 2007). Independence,
to begin with, was followed by a heated debate of the autonomy vs relevance of universities
for the developmental state (Assié-Lumumba 2006). In the 1980s and 1990s, the economic
crisis hampered the financing of public universities (Chachage 2006, pp. 49-50). At the be-
ginning of the new Millennium, the universities’ different rankings and their reputation and
critics of these rankings became almost standard ingredients of all debates of the university
sector’s performance globally, Africa included (Mohammedbhai 2012).

Less attention has been paid to the continuities and resilience of scholarly work on de-
velopment challenges in these changing conditions. Public policy combining wide areas of
social science knowledge and expertise of other fields is critical in this regard. It is directly
linked to governability and expertise necessary for the state authorities’ competence and le-
gitimacy domestically and internationally. In that sense, public policy in university education
and research provides a unique window to explore the form and content of the interaction
between academia and state and trust between them. This chapter examines the creation of
specialised social science research institutes of public policy and debates of the relevance and
freedom of research in the field from this particular angle. I will first review the literature
on the evolution of the social sciences in Africa, paying attention to the inherited traditions
guiding their institutionalisation within university faculties and departments.
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Social science traditions in Africa

Modern university education was part of the colonial project, however not in any coherent
or uniform pattern. The driving forces were the “civilising mission” of colonial authori-
ties and missionaries under their auspices, strengthening the links between metropoles and
colonies but also the “native demand of education” in response to the international organ-
isation of the Global South by the League of Nations among others (Matasci, Jerénimo,
and Dores 2020, p. 8). Colonial authorities laid grounds for higher education in Algeria,
Egypt, Ethiopia, Ghana, Morocco, Nigeria, Rhodesia, Senegal, Sierra Leone, South Africa,
Tunisia and Uganda with branches of metropolitan universities, colleges providing bach-
elor’s degrees and even a few full standing universities (Ajayi, Goma, and Johnson 1996)
representing the then most up-to-date scientific knowledge. According to Héléne Charton,
Britain implemented university reforms in the 1940s in East Africa with an explicit focus on
social policy and modernisation. The reforms comprised new universities in the region and
offered African’s scholarships to study in Britain to build up local elites with strong links to
the metropole (Charton 2020). After independence, Britain also introduced specific “study
and serve” programs for young British scholars combining fieldwork with short-term teach-
ing duties at African universities. However, although African universities needed teachers,
solving the problem by visiting fellows created another problem. Local scholars’ aspirations
to develop their academic careers were also seriously frustrated by Foreign “inundation”
(McKay 1968, p. 1; Laakso 2020, p. 444).

In the former French colonies, organisations promoting French language and cultural
relations included I’Organisation Internationale de la Francophonie (OIF), founded in 1970.
The cooperation agreements in higher education comprised exchange programs, financial
help to new universities and French teachers’ deployment. According to Samy Mesli, the
latter effectively renewed and cemented the French view of Africa’s development in the cur-
ricula across disciplines (Mesli 2013).

Colonial powers also brought different academic traditions to Africa, most notably the
French or continental tradition and the Anglophone one (Aina 1997). In the first case, social
sciences build on the “old” disciplines of philosophy, history and law. This also explains the
conceptual and moral profile of Francophone social science research. The focus, however,
has been on education and professional training. Francophone Africa’s research intensity and
output in social sciences have been lower than that of Anglophone Africa (on the evidence
of international scientific indexing, ISI, see Mouton 2010, p. 64). The connection of social
sciences to law and jurist education explains the professional focus.

However, significant is also how different branches of higher education are valued in the
French tradition. The so-called grandes écoles are at the top of the hierarchy. Several of them
were established in Africa just before or after independence. In Cameroon, for instance,
the Ecole Nationale d’Administration et de Magistrature (ENAM), training school for civil
servants, emulating the French Ecole Nationale d’Administration (ENA), was the first in-
stitution of higher education. It was established two years before independence in 1959
and continues to be the most prestigious and secure way to a government job. The ENAM
entrance is much more selective than universities, and university studies are often regarded
only as preparatory to ENAM. Thus, university students might select disciplines like law,
political science or administration in the hope of being able to get into ENAM instead of
having an interest in social science research skills.

The Anglophone tradition of social sciences has built on the independent scientific basis
of these disciplines and instigated faculties comprised of “original” social science disciplines:
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political science, economics and sociology. This tradition was strongly influenced by
social-political and epistemological developments in the US in the early 20th century, par-
ticularly the Chicago school that emphasised objective, although diverse, social science
research methods and a mission to strengthen and improve democratic rule (Platt 1996).
Ebrima Sall, in his comprehensive review of the state of social sciences in Africa for the US-
based Social Science Research Council in 2003, noted the pre-eminence of the Anglophone
tradition in Africa. The disciplines of political science, economics and sociology were the
most institutionalised in Africa (Sall 2003, pp. 40-1).

Like elsewhere, the African university disciplines have fragmented into specialised
sub-disciplines and integrated into thematic, multidisciplinary fields of social research. This
has taken place partly to respond to the demands of labour markets and attract the best stu-
dents, partly to respond to the emerging and global challenges of sustainable development.
Furthermore, continental networks like Afrobarometer, Council for the Development of
Social Science Research in Africa (CODESRIA) and the Association of African Universities
(AAU) have successfully worked across regional boundaries to enhance the quality of social
science research and education. Important initiatives include harmonising university de-
grees (Kigotho 2015) and an intra-African mobility scheme (Woldegiorgis and Doevenspeck
2015). Despite these developments, the inherited traditions matter and contribute differently
to African social scientists’ capacities to support and assess government policies in employ-
ment, education, health and the environment. Traditions influence research intensity, topics
and methodologies used, and the difficult balancing between practical and theoretical re-
search (Chachage 2001).

Public policy research institutes

Along with the growing needs for evidence-based knowledge for policy formulation and
implementation, the scope of social science research widened from the predominantly co-
lonial concentration in anthropology or ethnology to development and social policy. Nige-
rian Institute for Social and Economic Research (NISER) and Makerere Institute of Social
Research (MISR) are examples of research institutes that included such new fields in their
areas of expertise (Mbalibulha 2013, p. 127). Universities also initiated new institutes like the
Institute for Development Studies (IDS) at the University of Nairobi in 1965; the Institute of
Statistical, Social and Economic Research (ISSER) at the University of Ghana in 1969; Cen-
tre Ivorien de Recherches Economiques et Sociales (CIRES) at the University of Abidjan in
1971; the Institute of Development Research (IDR) at the Addis Ababa University in 1972;
and the Development Studies and Research Centre (DSRC) at the University of Khartoum
in 1976 (Rasheed 1994). Moreover, the governments upgraded colonial institutes, in Zam-
bia the Staff Training Colleges to National Institutes of Public Administration (NIPA) in
1966, or established new institutes, like the Namibia Institute of Public Administration and
Management (NIPAM) in 2010. These often operated outside the ministry’s hierarchies but
with precise tasks of providing training to civil servants and evaluation and strategic studies
for management and administrative reforms.

While much of the policy-oriented research has been applied social research, African
researchers also produced groundbreaking theoretical work. However, the latter has often
been overlooked not least by Africans themselves negatively impacting efforts to ensure ad-
equate and context informed academic training, teaching and academic research of African
public policy in universities. There have also been only limited efforts to develop adequate
approaches for Comparative Public Policy and development that may enhance effective

25



Liisa Laakso

theorisation (Hyden 2019). The research impact, however, was enhanced by researchers’
active role in the discussions and even actual writing of National Development Plans (Rash-
eed 1994). An interesting example in that regard is the Zimbabwe Institute of Development
Studies (ZIDS) whose evolving status vis-a-vis the government reveals many challenges in
producing independent policy-relevant knowledge for governments.

The government established the institute in 1982, soon after the transition from mi-
nority-ruled Southern Rhodesia to majority-ruled Zimbabwe, with close supervision of
CODESRIA and international donors’ support. Brian Raftopoulos argues that an essential
context for this decision was the desire to balance the domination of the white minority at
the then sole university in the country (Raftopoulos 2016). The aim was to create a socialist
society in Zimbabwe in line with the political program of the ruling party, Zimbabwe Afri-
can National Union (ZANU). ZIDS started as a parastatal under the Ministry of Manpower
Planning and Development and, as the whole public service, attracted liberation movement
scholars from exile. Several ZIDS researchers made a career in the civil service, too. Further-
more, ZIDS became an important hub for critical intellectuals from other African countries,
not least due to Zimbabwe’s high expectations to become a model for South Africa, where
the struggle against apartheid continued.

ZIDS’s researchers shared a neo-Marxist political economy theoretical approach to de-
velopment, while their empirical work’s policy scope was very broad. In 1987, the institute
included six departments: Agriculture and Rural Development; Education and Social De-
velopment; Labour Studies; History and Politics; Industry, Science and Technology; and
Southern African and International Relations. Towards the end of its first decade, the role of
consultancy and studies commissioned by government ministries and donor agencies grew.
The economic and political context also changed with the structural adjustment program’s
(SAP) austerity measures, popular protests by civil society groups including students and the
labour union, emergence of new political opposition and increasingly vocal academia.

This background informed the move of ZIDS to the University of Zimbabwe, detaching
it physically away from the government premises in Harare city centre. This action partic-
ularly added teaching to the institute’s tasks. However, above all, it opened new space for
independent knowledge production and debates, the significance of which grew amid the
economic and political crisis in the country (Raftopoulos 2016). However, eventually, the
crisis hampered the universities’ economies, resulting in a continuous need to cut the costs
by reorganising teaching and research. Simultaneously, the government’s strategy to cre-
ate economic growth by innovation and industrialisation in higher education (Tirivangana
2019) made the political economy approach to development more or less redundant. As a
result, there was no more a need for a specialised institute for development. Researchers were
integrated into different faculties, and the house of ZIDS in the centre of the university cam-
pus was allocated for other purposes. These moves effectively abolished the multidisciplinary
critical research community that ZIDS once had been.

The question of relevance

Questions about the relevance of social science research in Africa have centred on state-build-
ing, i.e. modernisation, development and self-reliance (Ake 1982). This has had both ideo-
logical and practical dimensions. Ideological projects were fuelled by the Cold War rivalry
and the superpowers’ strategic interests, instrumentalising nationalist and pan-African
movements’ political aspirations. Practical concerns, in turn, stemmed from the departure
of colonial administration and staff, resulting in immediate demand for qualified indigenous
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staff in civil service and the private sector. Accordingly, education became one of the prior-
ities for all African governments, and degree programs involving administration and policy
studies became more popular than ever before.

These two dimensions — state-building, ideological Cold War rivalry and the practical
need to build up a national elite — enhanced local research competence intertwined in the in-
ternational education aid and scholarship programs. Both the US and the Soviet Union, with
its allies, introduced significant scholarship programs for African students — in addition to
those of the former colonial powers (Matasci et al. 2020, p. 18). The investments by the US,
an emerging global hegemon, to education in Africa were most massive. They included the
Fulbright exchange program and support provided by philanthropic foundations like Ford,
Rockefeller and Carnegie. The Soviet Union, in turn, established Patrice Lumumba Uni-
versity in Moscow in 1960 to educate students from the Global South in socialist solidarity,
among other skills. Its faculties of History and Philology and Law and Economics were most
important in this regard (see Katsakioris 2019). Several African presidents and ministers, in
addition to university professors, were educated there.

The Cold War competition also motivated neutral countries to enhance their profile.
Nordic countries, for instance, became prominent development partners for Southern Af-
rican Frontline countries in their fight against apartheid rule in, South Africa, in a frame-
work that was distinct of the superpower blocks or former colonies (Selbervik and Nygaard
2006). Scholarship programs extending to the training of the liberation movements SWAPO
(South-West Africa People’s Organisation) and ANC (African National Congress) officials in
administrative skills were a significant part of this cooperation (Sellstrém 2002, pp. 715-22).

The withering away of the Cold War abolished the ideological role of the socialist block
in education aid. However, the development aid regime’s underlying importance for policy
studies in Africa remained (see Delville 2017). International development organisations and
donors have not only been important funders of policy research institutes and “customers”
commissioning consultancy from them, but they have also played a key role in the direct
formulation of the policies — either through supervision of the African governments based on
their own international expertise or by conditioning their aid and loans with reforms epit-
omised in the SAPs of the World Bank and the International Monetary Fund in the 1980s
and 1990s. SAPs instigated lively and critical discussions among African scholars (Campbell
1989; Akindes 1999), contributing to the general African scholarship on democratisation
at the end of the Cold War and during the transitions to multiparty electoral systems that
followed (Mkandawire 1999).

According to Sadig Rasheed, for instance, the myriad challenges of human development,
economic recovery and democratisation meant that Africa’s social scientists could not “afford
to stay aloof from the realm of policymaking and the possibility of employing the tools and
analysis of their trade to offer pragmatic contributions on how to deal with societal problems
and challenges” (Rasheed 1994, p. 92). This was also when the first generation of academics
educated in Africa entered the field, strengthening indigenous think thanks and locally based
social science expertise.

Freedom of public policy research

After independence, universities and higher education in Africa were “widely viewed as a
route to national liberation” (Mama 2006, p. 5). Research on political participation, however,
was soon regarded by African governments as “irrelevant” and “unfair” (Oyugi 1989). Claude
Ake wrote in 1982 that the task of African scholars was to invent an appropriate model of
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development for Africa. Nevertheless, since this, by definition, would challenge the existing
order, it was also something the African governments were wary of (Ake 1982, p. 193). In 1990
a CODESRIA and Africa Watch conference in Kampala on the role of intellectuals in African
politics resulted in the “Kampala Declaration on Intellectual Freedom and Social Responsibil-
ity.” It stipulates that “[t]he intellectual community has the responsibility to struggle for and
participate in the struggle of the popular forces for their rights and emancipation.”

It is not a coincidence that this was presented at a time of intensifying popular protests
demanding democratic opening all over Africa. Evidence also suggests that scholars ability to
participate in political discussions has contributed to the consolidation of democracy in Africa
(Kratou and Laakso 2021). According to the longitudinal worldwide academic freedom index
of the Varieties of Democracy (V-Dem) Project that combines expert survey indications of its
different dimensions, Africa’s level of academic freedom has continuously improved between
1989 and 2019 (Coppedge et al. 2020), although still below the world average. The improve-
ment has not been uniform, however. A survey by Kwadwo Appiagyei-Atua, Klaus D. Beiter
and Terence Karran of the legal protection of academic freedom in African universities con-
firms disparities between countries (Appiagyei-Atua, Beiter, and Karran 2016, pp. 19-20).

A litmus test of the trust between governments and researchers is the availability of public
data and the regulation of research permits. Tanzania adopted in 2018 an amendment to the
National Statistics Act regulating the use and collection of official public data, criminalising
any publication of statistics without the approval of the National Bureau of Statistics (NBS)
or questioning of official statistics of NBS. The stated aim was to ensure the reliability of
statistical information. But in practice, this would have hampered the quality of research by
making it impossible to verify research results based on NBS statistics by further research
using other sources. Scholars both in Tanzania and abroad criticised the amendment violat-
ing the African Charter on Statistics. The most significant statement came from the World
Bank, according to which “the amendments, if implemented, could have serious impacts on
the generation and use of official and non-official statistics, which are a vital foundation for
the country’s development” (World Bank 2018). Consequently, in 2019, the government had
to reverse the amendment.

Yet in Tanzania, like in many other African countries, a researcher might face multiple
constraints to conduct critical research that government authorities responsible for the policy
sector in question have imposed. The necessity to obtain research permits is one of them.
The process can easily take several months, which is enough to frustrate attempts to produce
independent knowledge to the government and the public to benefit decision-making. It
also leads to avoidance of politically sensitive research topics because to protect their own
position, authorities are not likely to approve anything that even remotely can cause harm
to their superiors.

However, already in 1999, Thandika Mkandawire noted that despite the “extremely re-
pressive” conditions, social sciences in Africa “have remained critical and amazingly vibrant”
(Mkandawire 1999, p. 24). One prominent example is public policy research, focusing on
gender equality, education, health, land and the environment (see Darbon et al. 2019), which
are not directly threatened by politically motivated censorship or self-censorship and thus
open to original and ambitious theorising.

Impact

Assessing the impact of public policy research is challenging — both in the definition of the
impact and its measurement. The impact can be observed in immediate policy objectives
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and outcomes and in changing attitudes and practices. Researchers’ ability to share new
theoretical ideas and analytical concepts with decision-makers or advocacy groups can make
them powerful drivers of policy transformations. However, in addition to a shared under-
standing of the problems the society faces, there needs to be a political motivation to solve
them — either an electoral competition, international pressure or internal stability. All these
highlight the importance of researchers’ ability to build coalitions with the public authorities
and beyond.

It is indisputable that impact is important for the quality of research. In their survey
on the criteria for assessing research excellence in Africa, Robert Tijssen and Erika Krae-
mer-Mbula report that social development, awareness of societal issues and direct benefits to
disadvantaged communities were among the outcomes researchers from different disciplines
and across the continent regarded as the most important criteria. However, they are often
overlooked in mainstream research evaluations. Researchers emphasised participatory and
action-based approaches, pointing to the need to connect everyday African life and com-
munities utilising the research results (Tijssen and Kraemer-Mbula 2018, pp. 397-8). Such
notions are essential for research in the field of public policy.

The importance of the bottom-up approach and social networks involving civil society,
family and local communities is echoed in the African Union’s Social Policy Framework
(African Union 2008). Furthermore, public policy evaluations have frequently identified
local control as a critical factor for success (Juma and Clark 1995). Because the inherited
colonial approach has equated authority to knowledge and separated policy guidelines from
policy implementation, appropriate models for effective use of local talents and capacities
have only slowly become part of Africa’s mainstream policy planning (e.g., Allen and Pe-
rez-Trejo 1992). The dominance of the international donor community aggravates this situ-
ation. The donors are often responsible for the formulation of public policy. Yet, they have
no competence to implement any policy without governments’ approval and support (see
Ouma and Adésina 2019).

Empirical evidence of the outcomes of policy projects supports this view. Sam C. M.
Ofori assessed local control in regional level projects to reduce poverty, disadvantage and
deprivation in Ghana. He noted that a diversified resource base and “endogenised” de-
velopment engagement offered the best potential to achieve such policy goals. However,
according to him, the hallmark of endogeny was education within the planning and imple-
mentation of the projects. Generation of new knowledge, accumulation of human capital
and technical skills training supported technology that proved realistic. This underlines the
role of experiential learning and qualitative methodologies (Ofori 2020, p. 316). Similar ob-
servations are frequent in policy projects in public health. For instance, a study of health care
fees in Burkina Faso concluded that policies assisting the poor to access health services should
focus on the strengths of communities in education regarding medical issues that influence
their well-being and risks of inappropriate diagnosis and treatment (Dong et al. 2004).

How then have the universities managed to epistemologically develop the discipline of
public policy and, more importantly, influence governmental and non-governmental poli-
cymakers’ behaviours? The experiences of post-1994 South Africa, where the government
introduced new social policy based on equality, human rights and social justice, are partic-
ularly revealing. One example was the social science research programme on the impact of
the HIV/AIDS epidemic on society SAHA (the Social Aspects of HIV/AIDS and Health),
including national survey studies, introduced in 2001. Its findings were disseminated in the
broader region. Similar studies were implemented in other countries with the Southern
Africa Development Community (SADC)’s support, while the researchers in South Africa
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were still fighting against HIV denialism among the politicians. By intensive dialogue with
the governments, provision of evidence, interventions and recommendations, the research
program was able to have a positive impact and help responsible ministries to mitigate the
impact of the HIV/AIDS epidemic on vulnerable population groups, like orphans, for in-
stance, in SADC and beyond in Africa (Simbayi 2019). In South Africa, the National Health
Insurance Advisory Committee (NHIAC), established in 2009, has advised the government
on legislation and HIV/AIDS policy implementation. Similar inclusion of humanities and
social and behavioural science expertise has been called for in the government’s strategies to
combat COVID-19 (Amir Singh 2020).

It is undeniable that democratisation in many African countries has improved policy-
makers and advisers’ capacities to utilise social science research. This has contributed to
improved service delivery, especially in health and education. However, the sustainability
of public services additionally requires an environment of economic stability. In response
to the increased government spending since the 1990s to the detriment of economic policy
reforms, the focus of public policy has shifted from reforming government administrations
to economic policies involving the private sector and other stakeholders’ roles. For instance,
health insurance can reduce affordability barriers for health care and result in greater re-
sources flowing to private facilities, weakening the public sector, which in the long run
affects equitable access to different levels of health care (Harris et al. 2011, pp. 119-20). That
is why carefully tailored economic policies are pivotal for public policy development and the
government’s ability to implement policies.

Conclusions

University education and research on public policy and coalition-building between scholars,
government, civil society and local communities are critical for social and economic develop-
ment and government power’s legitimacy and accountability. While the institutionalisation
of social sciences within African university faculties and departments and special research
institutes has been based on the relevance and instrumental value of research and training,
this has not happened at the expense of ambitious theorising of development over public
policy in Africa. This was evident in the 1970s and 1980s, in particular. Since then, within
and after the process of democratisation, even if in a limited form of electoral competition
only, the responsiveness of the discipline to African needs and circumstances, endogeny, has
become increasingly important. This has brought epistemological and methodological issues
to the centre of policy designs informed by the current African social science knowledge.
The social science foundations of policy research in Africa are characterised by a plu-
ralism of approaches stemming from the different traditions, international and continental
networking and rapidly changing political contexts. This pluralism is also evident in institu-
tionalising the discipline and production and use of expertise within it, ranging from special
research institutes under the responsible ministries to faculties combining different fields
and training programs. Social sciences perspectives provide a multidisciplinary foundation
for studying African public policy. Multiple avenues influence practical policy and facilitate
cooperation with other sciences like medical anthropology. While social science foundations
are essential for public policy, so is its complementary character and compatibility with other
relevant disciplines. The active cooperation with development policy agencies, both gov-
ernmental and non-governmental, domestic and international, has supported public policy’s
institutionalisation. The increasing attention to the participatory approach has strengthened
communities’ voice in research and planning directly affecting their lives. Pluralism and
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openness to multidisciplinarity can enhance innovative methodologies and theorising of
African public policy in the future. Of critical importance are the practical conditions of
independent social research, resources (in terms of time and adequate infrastructure to do
research and publish the results) and academic freedom to access information and data, anal-
yse it and disseminate the findings. These need to be defended and supported in Africa and
beyond. Ultimately, scientific excellence is the best guarantor of public policy’s relevance
and instrumental value for policymakers.
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RESEARCHING AND TEACHING
PUBLIC POLICY AND
GOVERNANCE IN AFRICA

Chris Tapscott

Introduction

Together with the influence of neo-colonial relations, neoliberalism, and globalisation, the
legacy of colonial rule impacts public policy and governance in African states profoundly.
Unsurprisingly in the context of public administration, these factors also play a significant role
in the academic realm, shaping the content and context of teaching and research and leading
to a considerable degree of isomorphic mimicry in their adherence to theories and method-
ologies from the global North. In large part, this can be ascribed to colonial states’ structure
and the economic and administrative paths prescribed for them as a conditionality of aid in the
post-colonial era. These paths were subsequently validated in the curricula taught in national
educational institutions and the research supported by national and international funding agen-
cies. Academically, this poses ontological and epistemological challenges, hence a disconnect
between the normative administrative models imparted to students through formal learning
programmes and the realities of policy and governance experienced in practice.

This chapter looks broadly at the historical factors that shaped state formation and administra-
tive practices in post-colonial Africa. The analysis considers how public policy and governance
are taught and researched in African institutions, and reflects on African academics’ challenges
in developing curricula and researching their national context. In so doing, it considers ways in
which scholars might retain the essence of key theoretical precepts and, at the same time, adapt
them to local circumstances. It also argues for a stronger pan-African focus in developing teach-
ing material and conducting research that traverses linguistic and geographic boundaries.

From the onset, it is necessary to begin with a disclaimer. This relates to the challenge
confronting any summative study of administrative policies and practices in Africa, namely,
presenting the experiences of different African states as if they are homogeneous. Such an
approach opens itself to criticism of superficial generalisation. It also runs the risk of rein-
forcing stereotypes of what is a highly diverse and fast transforming continent. The exercise
is further constrained by linguistic barriers that limit access to critical research and academic
texts, which might add nuance to the analysis of policy and governance systems in different
countries. The discussion below represents no more than a schematic overview of trends in
the research and teaching of policy and governance across Africa, hoping that it will serve as
a stimulus to a more extensive analysis in the future.
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The enduring legacy of colonialism

The impact of colonialism and neo-colonialism on the African state and political and social
economy structure has been discussed exhaustively (e.g., Nkrumah 1965; Rodney 1982) to
the extent that the subject may now seem passe. However, given its enduring legacy, it is
essential to reference this history when analysing the current teaching and research trajectory
on public policy and governance in Africa.

Notwithstanding some variance in the policies of different powers, the imperialist am-
bitions of colonialism were generally concentrated on the extraction of primary resources,
the installation of basic infrastructure (railways and ports) to facilitate this and of control
the indigenous population. Due to this limited remit, Chabal and Daloz argue that colonial
states were never formally institutionalised. In the rural areas, where the bulk of the popu-
lation resided, they assigned considerable discretionary power to local officials and exercised
administrative power through the indirect rule of traditional authorities (Chabal and Daloz
1999, p. 4). Education in this context was afforded little importance, and its primary objec-
tive, according to Walter Rodney, “was to train Africans to help man the local administra-
tion at the lowest ranks and ... to instil a sense of deference towards all that was European
and capitalist” (Rodney 1982, p. 240).

Although there had been faltering steps to promote self-rule in some colonies in the after-
math of World War II (notably by the British), these initiatives mainly envisaged a protracted
process with no specific end date (Brookfield 1975). Consequently, when the decolonisation
process began in earnest in the 1960s, most African states were woefully ill-prepared for state-
hood in regard to their economic development, public institutions, and the number of skilled
personnel at their disposal. Furthermore, from a Weberian perspective, the colonial state, having
never been formally bureaucratised, was not sufficiently emancipated from society to enable the
public service to operate independently of social pressure constraints and ethnicity and kinship
ties (Chabal and Daloz 1999). Together with the artificial nature of colonial boundaries, this
reality presented a severe constraint to nation-building in the post-colonial era.

Notwithstanding this reality, there was a conviction amongst former colonial powers,
the United States, and multi-lateral funding agencies (the World Bank in particular) that
Africa’s economic development could be fast-tracked like war-torn Europe after 1945. They
were guided by the principles of modernisation theory, given their contemporary expression
by Talcott Parsons (Parsons and Shils 1951). Based predominantly on trends in Europe and
North America, the modernisation theorists described what they saw in some states as a form
of economic dualism that consisted of an agricultural sector that was labour intensive and a
modern or industrial sector that was capital intensive. The economic dualism theories that
emerged to describe this phenomenon attempted to combine into one system, the develop-
ment of an advanced and a backward economy (Brookfield 1975, p. 58).

The modernisation concept was most clearly articulated in WW Rostow’s The Stages of
Economic Growth which became a highly influential text in the development realm follow-
ing its publication in 1960 (Brookfield 1975). Basing his assumptions on what he believed
to be observable principles of historical development, Rostow identified all countries as
falling within one of five categories: “the traditional society, the preconditions for take-off,
the take-off, the drive to maturity, and the age of high mass consumption” (Rostow 1960,
p- 4). He believed that the most developing countries fell within the first of these catego-
ries. The preconditions for their take-off could be created by a rise in the rate of productive
investment (through foreign aid and local savings), the importation of modern technology
(to stimulate an industrial revolution), and support for the emergence of a new elite. The
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emphasis on elites formed the basis of the “trickle-down” thesis, which supposed that the
benefits derived from capital poured into the urban top would logically filter down to the
rural roots. The priority attached to the economic development of cities was based on the
belief that the emergence of a motivated minority was essential for generating savings and
investments necessary to get emerging economies off the ground. Significantly, the need to
develop the preconditions for economic growth was a principle widely adopted in aid pro-
grammes implemented in Africa throughout the First Development Decade. Rostow and his
contemporaries established economics (to the virtual exclusion of other disciplines) as the
key to progress in post-colonial states.

In contrast, public administration theory, which had yet to achieve similar prominence
in the global North, proceeded according to a positivist logic that viewed policy formu-
lation as a largely technocratic exercise, best addressed through the application of rational
decision-making models. Furthermore, premised on an idealised Weberian principle, poli-
cymaking was viewed as a process distinct from politics and as largely the responsibility of
public officials (Pollitt and Bouckaert 2011). Thus, whilst there was talk of the need for good
government’ in African states, this was understood as the degree to which their policymak-
ing and administration systems most closely emulated practices in the former colonial powers
(Seidler 2016, p. 159). As shall be discussed, the concept of governance had yet to enter the
discourse on public administration and policy formulation.

Adding complexity to decolonisation, the transition to independence took place at the
height of the ideological struggles of the cold war. In this milieu, newly independent coun-
tries in Africa were encouraged to adopt models of economic development administration
advanced by Western states (and, to a lesser extent, by the former Soviet Union and Com-
munist Bloc). Indeed, this was generally a precondition for the receipt of foreign aid. In this
context, it should perhaps come as no surprise that Rostow’s Stages of Economic Growth was
subtitled “a non-communist manifesto”. During this period, allegiance to the West and
a commitment to capitalism took precedence over democracy, autocratic rule, and even
corruption. Thus, in a quest to sustain their sphere of political and economic influence, for-
mer colonial powers and other Western states continued to support despotic leaders such as
Mobutu in Zaire, Eyadéma in Togo, and Bokassa in the Central African Republic through-
out the first two decades of the post-colonial era and beyond.

Notwithstanding increased technical and financial assistance from the global North from
the 1960s onwards, post-colonial governments in Africa generally struggled to develop ef-
fective public services. They were equally unsuccessful in addressing the multiple challenges
of statehood and nation-building inherited from their colonial masters. In many respects, as
Chabal and Daloz have pointed out, this was to be expected since the existence of a Webe-
rian bureaucratic state in colonial Africa was “essentially a myth of the colonial mission, and
there was never much chance it would survive at independence” (Chabal and Daloz 1999, p.
12). The reasons for these shortcomings were multiple and included unequal terms of trade,
poor infrastructure, weak institutions, underdeveloped economies, a limited pool of skilled
officials, inter-ethnic struggles (accentuated by the divide-and-rule strategies of colonial
rule), and elite corruption. This is not to ignore the agency of African leaders in the process
or to condone corrupt and authoritarian rule, but rather to suggest that post-colonial states’
structure and form provided an enabling environment for these to occur.

By the late 1970s, confronted with a succession of coups, failing states, generally weak
economic growth and limited poverty reduction, multi-lateral and bi-lateral development
agencies began pushing for reform of the administrative systems promoted in states across
Africa. As had been the case in the immediate post-colonial era, the focus of these reforms
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was, in the first instance, on the economy and this tracked neoliberal trends in the North.
The most far-reaching reforms imposed as a conditionality of aid were the Structural Ad-
justment Programmes (SAPs) which entailed downsizing the state, reducing government
expenditure and other measures intended to introduce tighter fiscal control and promote
economic stability. As the literature reveals, the SAPs and subsequently New Public Man-
agement (NPM) did little to stimulate economic growth and, in many instances, aggravated
poverty (Olowu1999; Manning 2001).

Furthermore, as the cold war and the influence of the Soviet bloc in Africa waned in the
1980s, international funding agencies and donors’ attention shifted to the need for greater
political accountability and more effective governance in aid-recipient states. In so doing,
what had been viewed as the technocratic process of policy formulation now included the
need for the rule of law, transparency, efficiency, effectiveness, and equity, amongst other
variables of good governance. Henceforth, policy formulation in Africa was seen to form
part of good governance and was premised on the idea that this should replicate “best prac-
tices” in economically advanced states in the North. Considerably less thought was given to
the development of administrative models that might better suit conditions in Africa. As a
result, prospects for the emergence of indigenous forms of public administration theory in
the post-colonial era were by no means propitious.

The enduring hegemony of Northern theory

Over the past two decades, multiple scholars have underscored the disjuncture between the
policies prescribed as a conditionality of aid (and validated in public administration theory)
and African administrators’ socio-cultural, political, and economic realities on the ground.
The source of this disjuncture, Amoah avers, is an ontological one since “public adminis-
tration, as theorised and practised at present does not actively take into account, and indeed
ignores, the African worldview [and] is undoubtedly the product of Euro-American onto-
logical grounding with its universalising, totalising, and hegemonic orientation”(Amoah
2012, p. 397). Notwithstanding the implicit universalising in Amoah’s own projection of an
all-embracing African ontology, it is not in dispute that the orthodox literature on public
policy studied in the global South has its roots in Northern theory and that this continues to
infuse and shape academic thought in Africa.

It remains a truism, certainly, in the Anglophone world, that administrative theory (and
certainly the most influential) has been derived from experience in the global North. Where
theoretical attention has focused on transitional states, their activities, and typically their
shortcomings, are all too often analysed in terms of their deviation from accepted norms in
the North. This is not to suggest Northern theorising is irrelevant to the South; much clearly
retains universal validity. However, the normative bent of much of the theory continues to
be inherently a-historical and a-political. It largely ignores the complexity of transitional
states in Africa, Latin America, and elsewhere. In that regard, as is so often the case, the la-
tent weaknesses of meta-theory in the social and political sciences remain the fact that it lacks
empirical validation across different social, political, and historical contexts.

There is, in practice, a hermetic dimension to public administration theorising. Even the
most cursory review of top public administration journals in North America and Europe
will, with several notable exceptions, reveal that most articles published deal with issues in
the global North (Hou et al. 2011)". In contrast, issues relating to the public sector in states
elsewhere globally, although comprising close to three-quarters of the global population,
receive only passing mention. It is also the case that by the time contemporary theories and
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models of public administration have filtered down from Europe and the United States to
African states, they are often on the way out in the countries from which they originated.
This was evident in modernisation theory, New Public Management (NPM), and other best
practices models in Africa.

The good governance agenda and public policy in Africa

The disconnect between the theory and praxis of public policy is perhaps most explicit
in the concept of governance, which is now understood to form an integral part of policy
formulation and implementation. The idea of good governance rose to prominence in the
developing domain following the release in 1989% of a World Bank report which set out
what were believed to be the reasons why African states were mismanaged; their econo-
mies were failing and poverty was growing (World Bank 1989). Following this analysis, the
shortcoming of African states were attributed to weak institutions, bloated and ineffective
bureaucracies, weak or non-existent regulatory systems, corruption, and a lack of political
accountability. Henceforth, improvements in governance systems became a conditionality
of aid. As Mkandawire has observed, the term “governance” has become a mantra in the
development business, which is presented as a new truth which “must be hammered into the
benighted minds of African policymakers [who] often consider it as one more item on the
list of aid conditionalities” (Mkandawire 2007, p. 679).

As with the imposition of previous models, good governance has often been projected as
a normative end state to which developing countries must aspire. Their progress towards this
goal is measured against a Northern ideal and a predetermined set of indicators. However,
missing from much of this analysis is a discussion of how long it took Northern states to reach
this ideal form of governance, that they had no normative goal of good governance to which
they were striving, and that they took many paths in their quest to improve public sector
performance (Chabal and Daloz 1999, p. 14). Consequently, the conventional understanding
of good governance is a retrospective one that includes an ensemble of different measures
adopted by different players at different times. Furthermore, as research by several scholars
has shown (e.g., Grindle 2004), not all criteria now specified as preconditions for good gov-
ernance were followed by Northern states.

The limited successes of what has been termed “the good governance agenda” over the
past two decades has prompted various revisionist studies that critically assess the prem-
ises on which the notion of governance is based. In this vein, Brinkerhoff and Goldsmith
(2005) have argued that the most developing states suffer from institutional dualism in this
vein. That is a disjuncture between the formalistic elements of good governance (which
include strong institutional oversight mechanism) and pre-existing and deeply embedded
cultural and administrative practices which shape how the public sector is run. They main-
tain that whilst certain elements of traditional practice such as ineffective service delivery,
weak economic competitiveness, and limited democratic participation and accountability
are responsible for a range of ills in developing and former socialist countries, not all informal
governance systems produce adverse outcomes, and many are better suited to the prevailing
socio-cultural system. They argue that the distinction between good and bad governance in
this context represents something of a false dichotomy.

Other scholars now argue for an approach that considers the socio-cultural and polit-
ical realities of African states and that it is not possible, nor indeed desirable, to emulate
Northern models of governance. Grindle (2004), for example, suggests the need for “good
enough governance”, which focuses on a few key aspects of governance that might feasibly
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be achieved within the political and administrative realities of a developing state. More radi-
cally, Booth (2011) suggests the need to “go with the grain” rather than to “swim against the
tide”. He suggests that dominant patrimonial practices in most African states and elaborate
systems of clientelism and patronage deeply embedded in society will not easily be sup-
planted. He suggests working with these systems rather than against them in a progressive
change process, supporting practices that lead to better service delivery and accountability
and ignoring those that do not.

Expanding on this theme, Delville and Ayimpam (2018) call for closer interaction be-
tween those studying public policy and social anthropologists who can provide insight into
the historical, socio-cultural, and political contexts that shape how decision-making occurs
in the public sector. It is, they maintain,

a question of looking into the relationships between the various actors who define and
implement the response to public and collective problems, by seriously taking into ac-
count the links between policies, politics and polities as well as the relatively low degree of
institutionalisation - resulting from a strong political influence on organisations and a
high personalisation of their agents’ practices - and extraversion strategies.

(r- 8

Nevertheless, such an approach does not represent a call for cultural or national relativism
that recognises no common or normative dimensions of governance but proposes that local
contexts need to be taken seriously to analyse policy processes in Africa.

Teaching public policy and governance in Africa

Due to the precipitous way decolonisation took place in Africa in the 1960s and 1970s and
the fact that the education of the indigenous population had never been a priority for colonial
powers, few countries had the educational institutions and personnel necessary to support
the process of nation-building and economic development. Most, consequently, remained
heavily reliant on educators from former colonial powers and others seconded by sympa-
thetic Northern states. This meant there was a continuity in the curricula and pedagogy
of academic programmes for public policy and administration, if these even existed, and in
the training provided to public officials. Simultaneously, young academics and officials were
given scholarships to further their studies in the North.

In a few socialist states, such as Tanzania and Mozambique, officials were also sent to
countries in the Soviet bloc for training. In former Francophone colonies, public officials’
training was and still is based on the model of the French Ecole Nationale d’Administration,
which provides expertise, and elite, training to current and prospective senior civil servants.
Opverall, teaching and training public administration in the aftermath of decolonisation con-
tinued to track trends in the global North and was framed within the dominant theoretical
paradigms of the time in a trend that continues today.

There is considerable variance in how policy and governance in tertiary education insti-
tutions are taught and researched both within and between African states. Once again, this
is influenced more by the colonial legacy of their colonial pasts than by the emergence of
indigenous epistemologies of public policy and the administration. Instead, forms of institu-
tional isomorphism have emerged, reinforcing adherence to common standards or perceived
best practices in the North. A summary review of post-graduate public administration cur-
ricula at universities in select Anglophone countries in Africa, for example, reveals that,

39



Chris Tapscott

some local content notwithstanding, most are bench marked against what might be consid-
ered normative offerings in the United States, the United Kingdom, Australia, and other
English-speaking countries.

This trend has been aggravated by the growing global commodification of tertiary educa-
tion, the totalising effect of which is a source of concern in academic communities through-
out the world. Over and above the fact that an individual’s access to tertiary education is
more than ever determined by affordability, and hence by class, the proliferation of online
courses offered internationally by universities in the global North reinforces the notion that
academic programmes are value-neutral and hence may unproblematically be transferred
from one country to another. Furthermore, whilst there has been some convergence be-
tween the graduate and post-graduate programmes on offer in Africa and those in the global
North, this is an asymmetrical one that reinforces normative Northern understandings of
public policy and governance rather than incorporating the experience of public adminis-
trators in Africa.

The totalising threat posed by globalisation and the growing commercialisation of ter-
tiary education have also reinvigorated long-standing calls by scholars to decolonise African
education and develop curricula informed by indigenous ontologies and epistemologies, espe-
cially in the study of government. However, despite consensus on the need for transformation
of public administration and the strengthening of public policy as a subject, there is consider-
ably less certainty on how this is to be achieved. Partly, this is due to a lack of conceptual clarity
and partly to the lack of a strategic programme of action to address the challenge.

In some conceptualisations, scholars have been drawn towards a form of millennialism
that harkens back to a past ordered by “original African values and culture” (Matsiliza 2020,
p. 296) and which proposes that “re-founding the administrative systems based on African
values is likely to be the answer to the development challenges bewildering the continent”
(Basheka 2015, p. 481). Mbembe (2015) cautions against confusing the process of decoloni-
sation with that of Africanisation which he views as an ideological project that, of necessity,
occurred as part of nation-building in the immediate post-colonial era.

This version of Africanisation, he maintains, was appropriated by new ruling elites
and reproduced in forms of narrow nationalism to the extent that it became an “ideology
masking what fundamentally was a ‘racketeering’ or predatory project — what we call
today ‘looting”” (Mbembe 2015, p. 33). In its place, Mbembe calls for a more emancipa-
tory form of decolonisation that seeks to recentre African identity in African education,
that challenges the growing hegemony of global elites, and imagines a more inclusive
social order. Rather than the exclusivity of conventional Northern university education
founded on strict and exclusory disciplinary boundaries, Mbembe thus advocates for
what he terms a pluriversity. That is

a process of knowledge production that is open to epistemic diversity. It is a process
that does not necessarily abandon the notion of universal knowledge for humanity, but
which embraces it via a horizontal strategy of openness to dialogue among different

epistemic traditions.
(Mbembe 2015, p. 37)

The intellectual task envisioned by Mbembe is considerable. However, he warns that “if we
do not develop a complex understanding of the nature of what we are actually facing, we
will end up with the same old techno-bureaucratic fixes that have led us, in the first place,
to the current cul-de-sac” (Mbembe 2016, p. 31).
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Thus, the conceptualisation and development of a more Afro-centric version of public
administration will necessitate a prolonged and concerted intellectual process involving
academics from across the continent and from within the African diaspora, and non-Afri-
can scholars sympathetic to the cause. It will be essential to understand the strengths and
weakness of the epistemologies that may need to be adapted or changed in the process.
This will entail a critical analysis of the theoretical paradigms and models that constitute
the current mainstream of orthodox public administration and assess the extent to which
they might have explanatory and predictive power in African contexts. That stated, in an
increasingly interconnected world with extensive social, political, and economic trans-
actions, such an exercise would not imply the dismissal of existing theory but rather the
adaptation and broadening of its scope to local circumstances. Principal-agent theory,
for example, clearly has some universally explicatory relevance. However, in an African
context, where patrimonial relations often penetrate public institutions, the categorisation
of a principal and an agent could differ significantly from conventional understandings of
the concepts. What is called for is the type of critical examination as conducted by Ayee
(2008) in assessing the relevance of such key conceptual frameworks as agency theory,
transaction theory, and public choice theory in his of analysing public sector reforms in
Africa. By carefully examining the core tenets of these theories, Ayee identified those ele-
ments that he considered to have explanatory and predictive power and those that did not.
Regrettably, he stopped short of proposing alternatives to these theoretical frameworks or
suggesting ways in which they might be adapted to explain trends in African states better.

Broadening the case base to include experiences from Africa and elsewhere in the devel-
oping world would also unquestionably benefit public administration theory more broadly,
testing the extent to which the premises of theoretical models based on Northern experience
have explanatory or predictive value in the global South. For example, through this process,
some theory may be found to have relevance in the North but not in Africa, whilst other
theoretical models might pertain solely to indigenous contexts. Over and above the need to
deconstruct and reassess the relevance of orthodox theory, there is a need to move away from
a narrow technocratic focus on organisational structure, administrative systems, and manage-
rialism. There is also a need to expand the academic ambit of public administration and policy
analysis to include the socio-cultural, political, economic, and geopolitical contexts in which
state institutions operate and in which policy is formulated and implemented. It is certain,
however, that, developing more Afro-centric epistemologies of policy and governance will
require vigorous research and herein lies a further, although not insurmountable, challenge.

The limited research base of public policy and administration in Africa

Despite the recognised need to maintain a virtuous circle between research and teaching,
academics in many tertiary institutions in Africa struggle to research public policy and gov-
ernance and publish their findings. This is attributable to various factors, including heavy
teaching loads, a lack of mentorship, and a shortage of research funding. A study published
by Kasozi in 2017, for example, reported that Ugandan universities allocated no more than
5% of their annual institutional budget to research and were consequently unable to ful-
fil “their multiple functions of research, innovation, training and public service” (Kasozi
2017, p. 1). This deficit he attributed to the governance of universities and to the fact that
“most stakeholders, including the controllers of the state, administrators, university manag-
ers, academic staff, parents and the general public see the major function of universities as
training for the labour market” (Kasozi 2017, p. 2). The constraints to research imposed by
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an instrumentalist focus of this nature inevitably inhibit innovation and the quest for indig-
enous solutions to local problems.

Similarly, even though governing elites may justifiably decry the imposition of foreign
models of policymaking and governance, they display considerably less interest in funding re-
search that might support the development of indigenous theories and models as an alternative
to the hegemony of Northern thinking. As a result, with a few notable exceptions, academics
across Africa struggle to access research funding, with a few notable exceptions. Although this is a
constraint facing all disciplines, it is especially challenging in the social sciences, which encompass
politics and public administration. In part, this is due to the preponderance of support from donor
agencies for research relating to health, agriculture, information technology, climate change, and
other science-based topics. It is also because governments are reluctant to support research which
might expose weakness in their own administrative and regulatory oversight systems.

There is, consequently, limited national funding available to undertake either in-country
research or comparative research across other African countries on issues relating to public
policy and governance. Although some international donor agencies support bi-lateral and
multi-lateral research in this realm, the scope is generally limited to one or two countries.
There is also irony that comparative studies intended to advance new epistemic communities
in the global South typically only advance when funded and anchored through the solidarity
of research partners in the North.

African scholars also confront a range of operational challenges in their endeavours to
undertake empirical research on public policy and governance. Gaining access to public
institutions is tightly regulated in many countries, and limitations are set on the type of in-
vestigation permissible and the information that may be reported on. Post-graduate students,
for example, are frequently required to apply for permits that prescribe where, when, and
what type of research they may undertake. There is also the danger of speaking truth to power
in a context where scholars rely on state-sponsored grants or, more commonly, are employed in
state-funded universities. Accordingly, whether real or imagined, there are fears that research
that is “sensitive” or too critical of public policy failures (particularly that which exposes po-
litical corruption) could lead to various forms of censure, including a loss of employment or
prosecution. Whilst threats of this nature emanate primarily from the state, the management of
research institutes themselves may encourage self-censure by researchers for fear of raising the
ire of governing elites or of jeopardising access to state funding (Kasozi 2017, p. 4).

Researchers face further constraints in accessing relevant and current literature.
Whilst access to online journals and other databases potentially alleviates this problem,
many African universities cannot afford a full bouquet of online journals and e-books.
Their range is limited, and those that are available are often dated. The university rank-
ing system, yet another imported product of globalization, imposes a further limitation
by promoting competition between institutions, which acts as a disincentive to collab-
orative research.

Consequently, there is limited potential to build up a critical mass of scholars working
on related themes and research becomes atomised in isolated teaching departments and cen-
tres. If this occurs, it can negatively impact the advancement of young academics who need
broad exposure to the field to expand their knowledge of current trends in the discipline
and build their confidence. The fact that so little research is being undertaken also limits the
knowledge of lecturers and their ability to make real the subject matter, they are teaching,
including public policy. A lack of exposure to the operation of the public sector reduces
the prospect of their using case studies to illustrate how states function administratively. It
also limits prospects for critical analysis of the modes of policy formulation and governance
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pursued both within and between different states, and increases the likelihood that lecturers
will fall back on orthodox public administration texts to design their own teaching courses.

Paradoxically, notwithstanding the disruption and suffering it has wrought, the advent
of the Covid-19 pandemic has pointed to ways in which African scholars might circumvent
some of the challenges faced when conducting comparative studies on public policy and gov-
ernance in states across the continent. Online platforms have shown how academic activities,
including research, may be conducted virtually and need no longer be constrained by travel
costs, both within and between states in Africa. Here the solidarity of Northern partners
could come into play, supporting the strengthening of digital platforms and increasing ac-
cess to free and open-source literature. However, the ultimate responsibility for conducting
research and developing new epistemologies and new curricula rests with African scholars
themselves and in this undertaking, it is certain they cannot operate alone.

Conclusion

Despite relatively slow progress in developing context-specific models for teaching and re-
searching public policy and governance in Africa, an important discursive space has opened
on the need for this to happen. However, whilst there is widespread acceptance amongst
African academics and students alike on the need to recentre public policy and administra-
tion teaching and research, the mere stating of this need will not bring about the necessary
change. What is called for is a concerted, collaborative effort by institutions both within and
between countries across Africa since, as Mbembe emphasises, “[d]ecolonizing an African
university requires a geographical imagination that extends well beyond the confines of the
nation-state” (Mbembe 2016, p. 36). This will require developing a broad research agenda by
public policy and administration scholars throughout Africa and establishing epistemic com-
munities that look at different facets of the challenge facing teaching and research in policy
and governance. Such an initiative would also aim to build the confidence of young African
scholars that the ontological and epistemological frameworks adopted in their teaching and
research are sui generis and are as valid as those taught in the global North.

An exercise of this nature and scale will not be a quick fix but rather an ongoing process
that aims to address the legacy of the past by developing forms of public policy and admin-
istration scholarship appropriate to positioning African states in the new global order. The
initiative will require a more decisive role in mobilising scholars by regional and conti-
nental bodies such as the African Association for Public Administration and Management
(AAPAM), the Association of Southern African Schools and Departments of Public Ad-
ministration and Management (ASSADPAM), and the South African Association of Public
Administration and Management (SAAPAM), amongst other such structures. Whilst the
establishment of this type of collaboration might, in the first instance, be virtual, it is likely
to gain publicity and further support with the publication of innovative research.

It will also be necessary to combine initiatives on re-centring African public administra-
tion with ongoing projects to decolonise education and knowledge in Africa more broadly.
In so doing, it will be possible to draw on the important work already underway in many
research and teaching institutions across the continent, including the Makerere Institute of
Social Research (MISR) in Uganda, the Council for the Development of Social Science
Research in Africa (CODESRIA) in Senegal, Laboratoire d’Etudes et de Recherche sur les
Dynamiques Sociales et le Développement Local (LASDEL) in Benin, and several universi-
ties and research institutes in South Africa. To date, however, efforts in this direction have
been limited and disjointed.
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Further support can be elicited from sympathetic funding agencies and academic insti-
tutions in the North, many of which have come to recognise the importance of building
research linkages with partners in the South and the need to expose their students to alter-
native ways of thinking about global challenges. However, the agendas developed in such
partnerships will need to be developed collaboratively and accurately reflect the research
priorities of African academics, a process which did not always occur in the past. In the final
analysis it should be unequivocal for all involved, that the objective of this undertaking is
not merely academic but rather that it forms part of a broader goal of developing systems of
governance and public policy formulation which are contextually relevant and best serve the
needs of the African continent.

Notes

1 A notable exception in this respect is the increasing number of articles published by Chinese schol-
ars, reflecting the growing influence of China on the global geo-political order.

2 Given its current prominence in the policy domain, it is surprising how recently the idea of gov-
ernance entered the realm of public debate, having first surfaced as a distinct concept in the late
1970s and 1980s.
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THEORISING PUBLIC POLICY
IN AFRICA

Goran Hyden

Introduction

Public policy generally refers to the intended intervention by a government agency to im-
prove conditions in society. Such policy is public because it is proposed and carried out by
institutions representing the public at large. It is also public because it is acted upon in the
public realm, i.e. the sphere that is open to everyone and thrives on transparency and ac-
countability. In democratic countries, policies are typically contested. The making of public
policy, therefore, is embedded in competitive politics. Multiple stakeholders may participate
in the process of producing government policy, an activity that goes through several phases:
(a) problem identification and definition, (b) agenda-setting, (c) formulation, (d) implemen-
tation and (e) evaluation. Many textbooks have been written on public policy and its various
phases, mainly from an American or European experience. The Instructor in a course titled
Public Policy 101 would put together the reading drawn from this list of textbooks.

Of concern here is not which books are chosen but what this literature has in common.
Public policy is expressly about values — “who gets what, when and how”, as Harold Lasswell
(1958), one of the pioneers of policy studies, famously put it. Public policy is further charac-
terised by argumentation (Fischer and Forester 1993) and persuasion, e.g. through advocacy
networks (Sabatier and Jenkins-Smith 1993). Finding an economically optimal solution to
a given problem, therefore, is an illusion (Lindblom 1959) because policy is the result of a
political compromise, and unanticipated outcomes are often as prominent as those originally
planned due to the complex nature of the process of making policy (Cohen, March and
Olsen 1972).

Despite the ambiguity and complexity that characterises policymaking, there is a ten-
dency among theorists to simplify the exercise of teaching the subject matter by lifting policy
out of its political context. The latter is externalised in favour of an account of what policy-
making ought to be. This approach which is at the same time descriptive and prescriptive
tells us what making public policy ideally ought to be but leaves us in the dark about how
you get there. This point is particularly valid for the African region with its colonial leg-
acy and donor hegemony. For these reasons, countries in sub-Saharan Africa are especially
vulnerable to imitation rather than innovation regarding finding the institutional pathways
to effective and legitimate forms of public policymaking. It has only slowly dawned on
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consultants and donors that reinforcing the institutional landscape in the image of Africa’s
former colonial masters is inadequate, a point that has been convincingly put to rest in an
exhaustive study of attempts at institutional reform in developing countries (Andrews 2013).

It is against this background that theorising public policy in the African context takes on
special significance. Theory is crucial for understanding and a key to effective action. It is
useful not only in the classroom but also in the public office. If properly applied, a theory is
an intellectual incentive for better understanding while also serving as a guide for practical
action. So, what are the primary issues that theorising about public policy in Africa should
address? To shift the thinking from imitation to innovation, three issues stand out as special
relevance: (1) what is “public” in African countries? (2) what is, in a developing country
context, an “institution”? and (3) how is “human agency” best understood in African policy
settings? This chapter will begin by discussing each of these questions before identifying
some of the challenges facing public policy theorists in Africa today.

What is “public” in African countries?

To answer this question, it is necessary to go back to the original theory of the “public
sphere” as defined by the German theorist Jiirgen Habermas ([1962]1989). It postulates that
it is the sphere in which private citizens come together with the government to deliberate
matters of “common concern”. These concerns come and go but reflect what citizens in a
democratic and deliberative manner deem to be issues to handle outside the private realm.
Thus, the boundary between “private” and “public” keeps changing depending on what
individuals or government is ready to consider outside the domestic private sphere. The rise
of feminism is a case in point because it brought onto the public agenda a series of previously
treated issues as domestic and private (Mansfield 1993). The public sphere, as defined by
Habermas and proponents of deliberative democracy (e.g. Dryzek 2000), is different from
such concepts as a “state”, “economy” or “society”. Although the public sphere reflects the
nature of how society, economy and state are constituted, it is different and maybe best
described as the “software” by which a country is governed, i.e. ideas that circulate in the
public media — these days, including virtual platforms — and thus help shape public opinion.
In the early days of bourgeois society in Europe — Habermas’ empirical reference point —
the public sphere thrived in urban coffee houses and discussion circles. Even though these
institutions in the beginning hardly reflected all citizens, the public sphere grew in strength
thanks to its democratic or “bottom-up” character. As the working class and other voices
were gradually added, the public sphere became the principal bastion in defence of democ-
racy. Wherever democratic governance tends to be sturdy today, the prime explanatory vari-
able is the presence of a strong public sphere or realm. The common concern is the defence
of values that transcend economic interests and cultural identities.

There are two reasons why the public sphere has gained institutional strength in European
countries. The first is that it has evolved in tune with an economic development that has
laid the conditions for a positive-sum form of politics. Owners of wealth and less privileged
groups, whether in manufacturing or on the land, have come to accept that compromises
that may be sub-optimal for each group are better overall for everybody. The second is that
it is the product of creating nation-states where groups of citizens have been in the lead of
social transformation. It is no coincidence that democratic governance grew strong initially
in European countries in which the sense of belonging to the nation was already strong. Even
if countries like Britain and those in Scandinavia were monarchies, they underwent a peace-
ful transition to parliamentary democracies. It is in these countries that the public realm has
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proved to be the strongest. They contrast with Germany, Italy and Spain, where nationhood
was weak, and systems of fascist rule developed to address the dual challenges of building
the nation and accelerating economic development. In these places, the public realm was
hijacked by “strong man” rulers. A truly public sphere did not develop in Germany and Italy
until after fascism had been militarily defeated.

The story of the growth of a public sphere in Europe places what is happening in Africa in
perspective. It resembles much more the trajectory of Germany and Italy than it does Britain
and the Scandinavian countries, although the latter are the ones who, since independence,
have been trying harder than anybody else to promote the conditions for the growth of a
public sphere in Africa. Thus, three factors help explain the challenges of developing a func-
tioning public sphere in these countries. The first is that the institutions around which the
growth of a public sphere is being built were imposed by colonial powers as a governance
layer above already existing indigenous institutions, whether the latter were constituted as
kingdoms, chiefdoms or societies ruled by councils of elders. The second is that African
countries have been created as state-nations, i.e. societies in which the state is being used
as an instrument to foment a sense of national belonging. The third is that accelerating
economic development takes on greater importance than promoting democratic forms of
governance.

The colonial origin

The emergence of a public sphere in Africa has been a much more contested process because
it came with colonial occupation and the modernisation of society that it entailed. Africans
were originally denied the civic rights that constitute the basis of such a public sphere, and it
was only when they began to demand these rights that the public sphere began to take shape.
Thus, African nationalists took part in the political system that the colonial powers opened
for local African participation towards the end of their rule. Their legitimacy as leaders after
independence rested largely on their political victory in a political system with an incipient
but still weak public sphere. Their commitment to the colonial state institutions around
which the public sphere was emerging was weak. As Ekeh (1975) convincingly argued, the
loyalty among the Africans, including their leaders, was not to the emerging civic public
realm but to the “primordial” (communal) realm of their ethnic group. This became evident
in the post-independence period when political leaders were elected to serve as “patrons”
to deliver goods to their ethnic brethren. A conflict of values undermined the civic public
sphere, which was turned into a resource for distributing funds to the various communal
groups. As Ekeh also notes, in African societies, it is the communal realm that enjoys the
greatest legitimacy as has been vividly illustrated across the region, e.g. in the prevalence of
widespread corruption. The latter has not been merely cases of deviant individual behaviour.
On the contrary, corruption is a structural issue with roots in the normative disconnect
between the civic and communal spheres. The most important consequence is that public
policy tends to be assessed through the communal lens.

The state-nation

This means that the strongest governance challenge in African countries is how to transcend
the boundaries of the communal realm. Because the state institutions inherited from the co-
lonial powers lack the requisite legitimacy — and many leaders have added to this by adopting
ideologies that further delegitimise these institutions — overcoming the parochial nature of
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the communal realm is difficult to accomplish in a democratic fashion. Building the nation
or fomenting national unity tends to become a top-down and often autocratic exercise that
sets one communal group against the other and leaves people afraid of challenging public
authority. Mamdani (1996) has captured this by highlighting how African countries after
independence are divided between a small elite group of citizens largely confined to the
capital city, on the one hand, and a majority of people, on the other, who continue to have
a relation to public power as subjects.

This dominance of the state in nation-building under circumstances that are not con-
genial to the growth of a civic public realm is also illustrated in the analysis of data from
the Afro-Barometer, the cross-country survey of African social and political attitudes. For
example, Logan and Bratton (2010) have shown that most do not engage in political activ-
ities between elections. They may use their right to vote, but engaging in collective action
between elections to promote a certain cause is rare. Their conclusion, therefore, is that
Africans tend to be voters but are yet to become citizens. Public policy tends to occur in
circumstances that lack the qualities associated with a civic public realm or sphere. Those
in power view rights to be vested in the state as the necessary instrument for building na-
tional unity. Contrary to the liberal view, they treat people as duty-bearers. The latter has
an obligation to fall in line with the state and respect the authority of those in charge of
state institutions. Criticism of government and its policies is all too often treated as not only
unpatriotic — as has been happening even in the United States during President Trump’s
time in office — but also as a threat to national security. Such an approach to governance has
the inevitable effect of undermining the spirit or culture in which a civic public realm can
flourish. Many civic leaders in Africa have ended up in detention because they have dared to
question their government.

In recent decades, much attention has been paid to build democracy by strengthening
the institutional framework that makes it possible. While this task is important, it must be
realised that it is also a matter of culture. You cannot have democracy without democrats, i.e.
there must be “champions” to lead the infusion of civic values into the political discourse. It
is not enough if such voices exist in civil society. The real challenge is to make government
leaders convinced that freedom of expression and respect for human rights are not threats
to national unity or security but an integral part of building an inclusive political culture in
which the civic public realm can thrive.

The development imperative

From a global perspective, most African countries are defined as “low-income” countries at
the bottom of the economic growth ladder and as laggards in the modernisation of society.
These two factors turn “development” into an imperative that guides public policymaking.
It has been pursued under different labels, more recently as “poverty reduction”. It is boosted
by the extensive support African governments have received from Western donors. In the
first few decades after independence, these donors provided their support without question-
ing how African states were governed. Later, they became more cautious and introduced a
set of political conditions to their aid. Much of this effort backfired in the early 2000s. It was
only once that lesson had been learnt that donors realised the need to promote democratic
governance in partnership with the government and non-state actors, notably civil society
organisations. Because of the legacy of non-democratic norms fostered first under colonial
rule and later by the post-independence government, it has been hard to build a public sphere
that reflects democratic values. There are some government leaders, e.g. Paul Kagame in
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Rwanda and Yoweri Museveni in Uganda, who argue that democracy in Africa can only
be realised at a later point in time when their countries have reached a higher level of de-
velopment. This argument supports some of the literature on democracy and development,
notably the analysis by the Canadian sociologist, Seymour Lipset (1959), carried out six de-
cades ago, who showed that the higher the level of economic growth, the greater prospect
that democracy will thrive.

The conclusion that can be drawn from Africa at this stage is that development is an
ambiguous variable when it comes to fostering a civic public sphere. It is at the same time
both a positive and negative factor. As countries become more developed and modernised,
the prospects for democracy increase, but as governments commit themselves to this de-
velopment imperative, they are also more prone to suffocate the emergence of democratic
values on which a civic public realm depends. Thus, it is no surprise that political regimes
in Africa vary more widely than they tend to do in other regions of the world. Africa has
lacked a “model” country like Brazil in Latin America and Poland in Eastern Europe, which
helped catalyse democratisation. Neither South Africa nor Nigeria or Kenya has emerged as
a country, others would emulate. Outsiders have often used Botswana, which has the longest
and most credible democratic record in Africa, as an example of what other countries in the
region should do. African leaders, however, have looked in other directions and dismisses the
notion that Botswana is a model for the rest of Africa.

The concept of “public” whether in reference to policy or governance is not only con-
tested in ways that contrast with liberal democracies but also in a state of evolution that re-
flects both structural factors such as economic level of development and behavioural changes
stemming from closer interaction with countries that are ready to serve as partners in dem-
ocratic development.

» i

“Institution” in the African context

The concept of “institution” is crucial for understanding public policy and how it is being
made and the public realm, the context in which it is formulated and implemented. It is
distinct from “organisation” which refers to how a series of roles are organised to get things
done. Institution refers to the norms that infuse an organisation and gives it a character or
culture. Thus, institutions are the building blocks of the public realm. They are typically
looked at as the structures that hold a democratic polity — and thus a civic public realm — to-
gether. However, there is a reason to revisit the concept to check whether viewing it as rules
independent of human action is the only or most appropriate way of using it for governance
and public policy in Africa.

Institutions as rules

Institutions have played a prominent role in both development and governance analysis.
Ever since the international community embarked on assisting poor, low-income countries
in the 1950s, the concept of institution has been a key ingredient of promoting the donor
development agenda. The problem with this effort is that it has overlooked that institutions
have cultural roots and cannot be developed or changed at will. Yet, this is exactly what the
donor community has done. Members have engaged in a massive transfer of institutions from
their own countries on the premise that because they have worked there, they will also work
in other countries. African countries have been the primary destination of these transfers.
Africans have been at the receiving end of institutional development rather than in charge of
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developing institutions of their own making. Because the conventional view in donor and
wider governance circles is to treat institutions as rules that constrain action, they are viewed
as independent of human agency. People live under rules and, for example, “face the law”.
Institutions as rules are scripts or schemas that human actors must learn to adopt to avoid
sanctions. Institutions are depicted as structural constraints on action, temporal pathways of
regularity, exogenous mechanisms of socialisation or ingrained patterns of cognition.

Institutional capacity development is the essence of donor support to public institutions.
Many lessons have been drawn in recent years, showing that it is much easier to build organ-
isational capacity than reform and institutionalise new rules (Booth 2012; Andrews 2013;
Levy and Walton 2013). Capacity development projects tend not to pay enough attention to
norms that shape choices by offering intrinsic rewards and cultural-cognitive devices that
influence how groups think and behave. These studies tie these limits to a lack of realism
in reform design and implementation. They argue that reforms commonly fail to allow for
necessary adaptation of external ideas to the realities in targeted contexts because the reform
processes focus too narrowly on introducing the external good practice in principle and pay
little attention to the practical difficulties of doing so in practice. The result has been the birth
of “white elephants”, projects that look great on paper but whose design lacks realism. An
especially well-documented example of the failure of this “blueprint” approach is Ther-
kildsen’s study of the development of the water sector in Tanzania during the 1970s and
80s (Therkildsen 1988). The institutional structures for managing and maintaining these
expensive, capital-intensive projects were simply out of touch with the norms prevailing in
the villages where they were built.

Institutions as experiential

It is now a general lesson that has been learnt in foreign aid circles that too little attention has
been paid to the developmental potential of local institutions on the ground in developing
countries. They cannot be ignored because they have a rationale and dynamics of their own.
By overlooking their potential, many opportunities for a bottom-up, endogenous form of’
development has been lost. An experiential view of institutions provides a more relevant
perspective on what is needed to promote an approach to governance and development based
on what Levy (2013) calls “working with the grain”. An institution is not separate from hu-
man agency but a manifestation of ongoing practice. It is not in constant statis but rather in
perennial flux. As Berk and Galvan (2009) note, such an approach acknowledges that living
under rules implies living through them: not just playing by the rules but doing so in the
sense of improvising.

Institutions, in this perspective, are living mechanisms. Improvisation, for example,
maybe blocked and turn into a routine, but this is not because rules preclude it. Instead, it is
because human interventions inside institutional structures cause it. This approach suggests
that institutional stability is not the default position. Institutions tend to go “off track” or
veer in unanticipated directions because people live and work through such structures. For
example, formal rules are turned into informal practices because those inside the institution
prefer it that way — even if it means that the original rationale behind the institution is be-
ing modified or lost. Therefore, achieving or restoring order takes creative and consistent
action — a way of looking at institutions that is relevant to understanding, for example, how
to approach public sector reforms “from within”.

Public administration in developing country contexts are typically characterised by ambi-
guity. Actors follow, use and upset rules that never stay in the same position. In doing so, they
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follow their habits derived from experience and create what may be called “rules-in-use”.
“Habit”, according to Dewey ([1922] 2002) — the American philosopher and educationist —
whose ideas are particularly relevant here, means the acquired predisposition to ways or
modes of responses are shaped by prior activity. Habit, therefore, is also projective, indicating
how a person will respond to a given challenge. Therefore, the institutional challenge facing
reform of public institutions in Africa is to build on what is already on the ground and how
to catalyse action towards change. Habits are situational in the sense that people acquire
skills as they experience worldly matters. People do not act upon the environment but rather
acquire their habits from there. They do not just enact rules but learn how to align or realign
situations, actions and aspirations. Perceptions of what to do, therefore, are adjusted. Policy-
making in this perspective is not legalistic but pragmatic.

Habits are also propulsive, demanding certain kind of actions that help constitute the self.
According to Dewey, habit harbours will in the same way, as Lindblom (1990) argues, that
people do not have preferences before action but rather discover and revise them through
action. Furthermore, habits are not by definition routines because the alignment of skill, rule
and environment is never the same. For Dewey, routine, therefore, is an anomalous break-
down of habit and a suppression of the skills that are needed for change. Habits are responses
to impulses or raw “unlearned activity”. These impulses perturb habit and have no meaning
until they have been turned into habits. This habituation or domestication of impulse is not
always successful. The interaction between impulse and previous habits, therefore, is crucial
to what happens to institutions.

According to Dewey, there are three pathways to come out of this interaction between
impulse and habit. One is to act at the “spur of the moment” in a manner that does not need
reasoning. This can happen in any society, as the case of President Donald Trump in the
United States illustrates. His style of governance has been described as “chaotic”. Even if this
may be a conscious strategy on his part, it lacks long-term thinking and, in his case, it is all
about “what is in it for him”. Such behaviour is also not uncommon among politicians in
African countries who want to see themselves ruling over people rather than engaging in
strategic problem-solving. Wherever such behaviour prevails, a civic public realm faces grave
difficulties. It shows up especially in situations where the leader displays signs of inferiority
and feels the need to demonstrate power. Because power tends to be personalised, the only
way forward toward a more civic form of governance is to adhere to a discourse in which
issue rather than personality is central. Such discourse tends to have the effect of reducing
the risk of unpremeditated action.

The second way of taming impulse is to respond through a compulsive routine. Accord-
ing to Dewey ([1922] 2002, p. 79), this response reinforces existing habits and is the result of
a separation of habit and thought. Such separation may occur when socialisation highlights
only one set of information or when one group of actors takes it upon themselves to do all
the thinking and assuming others will merely act on their words. This is the problem that has
afflicted public administration in Africa for decades. The system inherited from the colonial
masters was adopted without much thought if for no other reason the need to attain stability
and order after independence. The civil service, after all, was the backbone around which the
new states were going to be built. Routinisation was viewed as politically necessary. Public
sector reforms in much of Africa, unfortunately, have not changed this tendency for habit
and thought to remain separated because these reforms, as suggested above, have merely em-
phasised the adoption of another “text”, i.e. a model whose rationale and content tend to be
foreign to those inside public institutions. Because reform is a package that presupposes a set
of preconceived institutions or rules it tends to have the effect of further separating habit and
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thought. Creativity is lost because the reform process easily becomes “mechanical”, notably
with respect to reaching results that justify the reform initiative.

The third way of taming impulse is to engage in deliberation with others drawing on
reflective imagination of the various scenarios that a new impulse, a change in environ-
ment and previous habits suggest. When people deliberate, according to this experiential
approach, they behave like the seminal bricoleur portrayed by Levi-Strauss (1966) “rummag-
ing through”, as Berk and Galvan (2009, p. 555) suggest, “the available resources of partially
relevant habits, whole and broken, as well as salient impulses, to cobble together a new solu-
tion”. Because public sector reforms have relied so heavily on “blueprints”, there has been
little space for creative deliberation. The fact that these change processes have been guided by
external consultants has only exacerbated the situation. Furthermore, there is little evidence
that local actors and stakeholders have been incited or encouraged to engage in deliberative
creativity sessions using their own habits as relevant starting points. Those initiatives taken
by African public servants, e.g. through the African Association of Public Administration
and Management, in the years after independence were steps in the right direction but lacked
the power to change practices in government (Rweyemamu and Hyden 1975).

Deliberative creativity, therefore, has remained a missing ingredient in the way donors
and governments have approached their efforts to strengthen institutions in the public sector.
There has been little or no effort to create space for such creativity. It has been discouraged
in favour of almost blind adherence to goals and results. Deliberative creativity is a social
activity that entails being able to see the world also from the side of the other. It does not rely
on projecting utility functions on a screen for every possible solitary choice that an actor may
make. Instead, it plays out new lines of action in the light of prior ways, hopes, examples or
combinations of these old actions. It resembles very much the institutionalist argument of
March and Olsen (1989), who acknowledge the importance of both context and meaning as
guides for the rise of institutions and how they are maintained. For example, the generation
of a convincing common narrative drawing on insights from the environment (natural, so-
cial or political) provides the glue that facilitates collective action. The experiential approach
to public sector reform creates narratives that stem from the inherent sociability of deliber-
ation. These contributions to a shared storyline offer meaning that are both individual and
social. Because these storylines are constitutive of meaning, the public sphere is always the
beneficiary of such a process.

Human agency in Africa: how autonomous?

The original concept of the public sphere, as developed by Habermas (1989), presupposes a
bourgeois view of the individual as free and autonomous. The public sphere emerges when
such free individuals come together to deliberate matters of common concern, as noted
above. African societies may have their elite and their middle class, but they do not have a
bourgeoisie as portrayed by Habermas. In theorising about the “public” in Africa, it is also
necessary to focus on the nature of human agency. How free or autonomous is it?

The answer begins with an analysis of how foreign aid has shaped the notion of how
humans make their decisions. Because foreign aid has been dominated by the economics
discipline, it is no surprise that the model of man that has prevailed is devoted to finding
policy solutions in the most efficient manner (Mkandawire 2001). More specifically, the
rational choice theory has been a dominant paradigm. It makes the individual supreme by
externalising factors that otherwise complicate decisions in complex environments. Thus, it
creates a manageable decision-making scenario, although it is only a snapshot of a piece of
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reality. It is handy because it is a shortcut to claiming knowledge of what matters or, as it is
often phrased, “getting a handle on it” (the problem). A “project” or “program” as conceived
through such approaches as Logical Framework Analysis or Theory of Change (ToC) em-
phasises the importance of identifying linear causations that can be identified in theory and
serve as a guide for practical action.

Even though each approach may have a participatory component, everyone involved is
expected to adhere to the theory, making development policymaking foremost a technical
or managerial task. This serves the international donor community well because it allows
for activities to be managed and evaluated to provide feedback on how well their financial
support works. Because so much of this support is channelled through non-governmental
organisations, they have an obligation to apply the same approach. Apart from the fact that
LogFrame and ToC approaches reduce the scope for consideration of policy alternatives,
they overestimate the autonomy of human agency. They do so by not acknowledging that
human beings are social and influenced by their environment, like when interacting with
other people. They act upon the environment, but they are also shaped by it. This reciprocal
causation is a critique of mainstream behaviourism which postulates that individuals are, by
definition, created and brought up to pursue their self-interest (Bandura 1977). Reciprocal
causation, instead, emphasises the importance of cognition and the ability human beings
possess to learn and incorporate influences from multiple sources before they make their de-
cisions. This approach to human action criticises the strict focus on the outcome associated
with rational choice theory and mainstream behaviourism. Instead, it pays attention to the
process: how individuals, through observation, learn to shape policy while also being influ-
enced by what is going on around them.

This is an important insight for understanding policymaking in Africa. Government
leaders have narrowed the environment from which they learn by relying on personal cliques
and monopolistic politics. They tend to view the social reality around them through a very
narrow lens. Being confined to these narrow circles, they overestimate their own efficacy, i.e.
ability to achieve desired outcomes. They, therefore, blame shortcomings on others rather
than accepting the reasons why they have failed. Because they function in what amounts to
a political “bubble”, they also view the opinion of others as a threat. They suppress civic ac-
tivism and generally react negatively to proposals by donors and diplomats when they advise
improving governance.

The notion that causation is reciprocal, therefore, helps to highlight how public policy-
making in African countries tends to fall short of promise not just because they lack institu-
tional capacity but also because individual decision-makers are made to overestimate their
self-efficacy, with the result that they often act in arbitrary and autocratic manners and hold
back the growth of a civic public realm. This aspect of public policymaking is overlooked
in rational choice theory, which presupposes that human agency is a matter of one-way
causation, as implied in LogFrame and ToC. The theoretical assumption that causation is
reciprocal invites a certain humility necessary for strengthening the civic public realm. The
notion that policy must be transformative is a noble aspiration. However, if it is held on to
without realising that it can be reached only through collaboration and the input of others,
the outcome is bound to be another “white elephant”.

Such is the paradox of public policymaking in Africa: development invites attempting
great leaps forward while governance with a focus on building a civic public realm calls
for striding forward in a tempo that leaves no one behind. Tanzania’s first President Julius
Nyerere famously said about his country’s challenge at independence: “we must run while
others walk”. With the benefit of hindsight, we now know that such bold policy aspirations
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easily lead to a backlash of lost hopes. Theories that treat policymaking as a managerial task
are only not enough for understanding what happens in Africa but they must also address
the political and social context and how, for better or worse, it shapes the process and, by
extension, its outcome.

Conclusions

There are two conclusions to draw from this discussion. First, theorising about public policy
in Africa is not merely a matter of adopting insights from the experience of European and
American countries. They constitute a foundation for thinking about the subject matter but
the challenge for theorists wishing to understand the African situation cannot be satisfied
with just imitating others but rather consider what is characteristic of public policymaking
in Africa. Because little has been done along these lines, a vast terrain awaits exploration.
As suggested above, it begins by critically examining key concepts that constitute the field
of policy studies. Descriptions of what policymaking is in Africa and prescriptions about
making it better must be grounded in realities on the ground in these countries. Second,
public policy is as much political as it is an economic matter. Because donors have had such
an influence on policy in Africa, there has been a bias in favour of viewing policymaking
as largely a matter of finding optimal solutions reflecting a cost-benefit calculation. While
such an exercise obviously is an important part of policymaking, it is not the only way. The
appropriateness of a given policy choice is as important as indicated by the growing interest
in identifying policy solutions that “work with the grain”. This includes acknowledging
local voices, and thus a participatory approach that highlights reciprocal causation and the
political nature of making policy.
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5
PUBLIC AUTHORITY IN AFRICA

Tom Kirk and Tim Allen

Introduction

Academic research on public authority in Africa has mushroomed in recent years, suggesting
that governance is no longer primarily viewed through a state-centric lens. For some, this
has been a welcome corrective to reductive discourses on good governance, neo-patrimo-
nialism and state fragility. For others, it is a worrisome flirtation with alternative forms of
rule-making and political ordering that threatens to romanticise or diffuse a host of ongoing
policy issues affecting Africans and their state-building projects. This chapter explores the
origins of the concept, its intellectual debt to legal pluralism and its approach to statehood
and government action. We offer some reflections on its critical insights for public policy
and development processes in Africa. We also selectively delve into emerging works that use
a public authority lens to show why it has much to say about the nature of African states and
life for those living in them, including nuancing older frameworks that proposed grand the-
ories of their underdevelopment or distance from liberal norms. In the process, we address
some of the research critiques on public authority and its contemporary directions.

Origins

The term ‘public authority’ has long been used in legal discussion to refer to formal gov-
ernment instruments and instruments of the state created by legislation to further public
interests, such as the police, army and various sanctioned forms of local administration. More
generally, public authority is a term used to refer to matters associated with public rather
than private law. However, even in places where the idea of public authority has a long legal
history, there is, in practice, a large arena of social life that occurs between the private spaces
of family life and the public domain of formal governance. That arena may sometimes be
referred to as the realm of ‘hybrid’ kinds of public authority, such as government-like in-
stitutions that provide public services, formally recognised charitable organisations, bodies
that scrutinise aspects of a state’s performance and mechanisms that are subject to formal
judicial accountability. An important quality of these sorts of public authorities is that they
are almost invariably conceived in relation to the state or functions of formal governance.
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This then begs whether forms of authority exist beyond the private sphere and are public
but resist, ignore or subvert states and other modes of formal governance. These forms of
public authority exist, especially in places where formal governance is weak, limited, unpre-
dictable, actively resisted or largely irrelevant. Such forms of public authority may be overtly
illegal, such as mafias and vigilantes, or they might be benign, such as civil society organi-
sations and religious communities. They may also exist in the private sector, such as when
commercial enterprises, sometimes involving and regulating a sizeable population, operate
and engage in illicit activities inside states and across borders. In addition, where formally
recognised states have been introduced in places where other kinds of political orders already
existed, those older political orders may survive or adapt.

All these phenomena may be glossed as manifestations of hybrid public authority, but
the degree to which they supplement, broaden or enhance state-related public authority
is moot. Also, even the most formalised modes of public authority are likely to have some
hybrid elements, such as the evoking of familial or religious values. Thus, a focus on pub-
lic authority, using it as a term that refers to social institutions facilitating collective action
beyond the private realm of family life, might not necessarily involve assessing government
actors or actions within the remit of formal judiciaries. It is possibly misleading to assume
that conventional, formalised, legally compliant public authority is always the appropriate
starting point for those seeking to understand how people are actually governed in particular
places. As Putnam has argued regarding Italy, it may be that in some cases, public authority is
less about the general public good, or ‘civicness’, and more about the broadening of familial
modes of trust, accountability and morality (Putnam 1994).

Contemporary academic interest in African public authorities has emerged from the sub-
stantial literature that explored the micro-politics and ways of life in colonial and post-co-
lonial states (e.g. Schapera 1938). Anthropologists, in particular, described and analysed
political orders regulated by different kinds of chiefs, ritual specialists, secret societies, lin-
eages and kinship systems. In some of this literature, colonial governance and even post-co-
lonial governance are barely addressed. Formal systems were not assessed as significant or
viewed as new introductions, which may transform things in the future with important
exceptions. This approach inevitably changed over the years. Nevertheless, many anthropol-
ogists have continued to foreground practices that might be called customary, indigenous
or traditional, often exploring how they adapt or are transformed in the context of wider
developmental processes (e.g. Comaroff and Comaroff 1993).

Such approaches have also influenced other social scientists who explain why things do
not happen in predicted ways or why African states, their governance, their economies and
their demographic profiles seem not to follow trajectories noted elsewhere. Goran Hyden,
for example, famously and controversially, suggested in the early 1980s that state-directed
progress in East Africa was systematically hindered by economies of affection and an uncap-
tured peasantry (e.g. Hyden 1980). Hyden’s arguments were provocative in that he seemed
to suggest that Africa was in crucial ways exceptional. Those exceptional aspects meant that
African states could not develop in the ways promoted by the World Bank and international
aid donors. Moreover, they were unlikely to have genuine Marxist revolutions and were
home to populations likely to opt-out of alternative, ostensibly Africa-centric, nation-build-
ing schemes such as Nyerere’s Ujamaa programme in Tanzania.

Unsurprisingly, scholars from diverse political perspectives who shared the idea that de-
velopmental state building was necessary and inevitable were critical of this kind of analy-
sis. However, Hyden’s perspectives on why states were not working properly were among
several views on Africa, which were not necessarily in tension with the era’s prevailing shift
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towards more neoliberal governance strategies. While encouraging informal enterprises and
smallholder production as aspects of structural adjustment, cutting back state expenditure
and services helped expand space for potentially less prescriptive and possibly more locally
relevant interpretations of African livelihoods.

Similarly, participatory development agendas built on earlier ethnographic studies sug-
gested that informal economic activity might be harnessed to new kinds of development
schemes that were less overtly linked to state-building or even formal governance (Allen
1987). At the same time, interest in indigenous agriculture and local healing directed atten-
tion to activities, alternative bodies of knowledge and forms of public authority, that main-
stream literature had tended to assume would be in the process of disappearing, yet were
persisting and adapting (e.g., Richards 1985).

Many authors produced research that countered depictions of African populations living
in eroded or failed neo-patrimonial polities with vast swaths of ungoverned, often insecure
territory. Instead, they suggested that such places were governed differently and sometimes
effectively. They showed how a variety of actors, from street level bureaucrats to customary,
business and faith leaders, civil society organisations, vigilante and armed groups, claim po-
sitions of authority and attempt to institute the ‘rules of the game’ through combining the
provision of vital public goods to populations with appeals to popular and emerging social
norms (North 1990). Again, drawing on a long history of ethnographic inquiry, it was also
demonstrated that alternative pathways might be viable and necessary.

Although the dominant trends in the analysis of governance in Africa continued to fore-
ground more conventional perspectives, by the 2000s, substantial literature had been pro-
duced on these themes. For example, Hagberg (2006) explored the ‘making and unmaking’
of public authority in Burkina Faso; Menkhaus (2006) described the processes that lead to a
‘mediated state’. A little later, Olivier de Sardan (2008) defined ‘the practical norms of real
governance in Africa’; Raeymaekers et al. (2008) ‘governance without government’ in situ-
ations of protracted crises; and Leonard and Samantar (2011) the ‘local social contracts’ and
‘proto-state systems’ that formed where older regimes had retreated.

One of the first attempts at theorising this focus was that of Christian Lund (2006). He argued
that a host of authors revealed how African public authorities variously seek to govern in coop-
eration with, alongside, in opposition to and out of view of states. Lund’s conception of public
authority retained an orientation towards the idea of the state. Still, he used Abrams’ (1988)
distinction between the state as a system and an idea to explore how even where they operated
without any formal relationship with central authorities, many actors still drew on the symbolic
repertories and mimicked the practices of states. Among other phenomena, this mimicry can
include taxation, wearing uniforms, bureaucratic procedures and judicial-like decision-making.

It also often involves purposefully blurring distinctions between state and non-state, for-
mal and informal and official and unofficial through the creative blending of popular and
emerging social norms — sometimes termed ‘institutional bricolage’ — to introduce new
modes of governance and advance public authorities’ own ends (Cleaver 2001). For these rea-
sons, Lund suggested that through constant innovations and references to the notion of the
state, in practice, public authorities actually ‘bring the state back in’, but in a vastly different
way from that described by Skocpol in the mid-1980s (Skocpol 1985). Nonetheless, Lund
encouraged further studies of how public authority manifests in Africa without necessarily
replicating or performing the state and avoiding any concerted effort to craft a rigorous uni-
versal definition of what public authority means.

To distinguish public authority from pure coercion, Lund argued that actors’ efforts to
govern others must in some measure be voluntarily accepted and accorded a modicum of
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legitimacy. Only then can nascent institutions begin the fraught process of solidifying. Ac-
cordingly, those interested in researching public authority and, by extension, public policy
are encouraged to focus on actors’ appeals to emerging and popular social norms and any
ensuring struggles over the ability to govern. For example, difficult negotiations between
local leaders and armed groups over taxes levied in return for the provision of some public
good, usually security of justice; or rejected efforts to reserve precious resources, such as
medicine or land, for the ‘sons of the soil’, can provide fertile ground upon which to unpick
how actors’ claims to legitimacy and preferred institutions form or atrophy. The aim is to
uncover how public authority is claimed and accrued by various actors and institutions that
must continuously compete for legitimacy with rivals, whether they be the state or others.
Therefore, research on public authority is partly another attempt to answer questions on
legitimacy, governance and public policy processes in Africa.

Lund also acknowledged the public authorities research agenda’s intellectual debt to
scholars of legal pluralism. He singled out Sally Falk Moore’s work on ‘semi-autonomous so-
cial fields’ (SASFs) among the Chagga in Tanzania and New York’s garment industry (Moore
1978). Moore used anthropological methods to show how actors generate their own internal
rules, compliance mechanisms and institutions that are as binding as state law by creatively
ignoring, selecting and blending social norms. However, she also showed why their efforts
remain ‘vulnerable to rules and decisions and other forces’ with varying levels of power to
influence them (Moore 1978, p. 57).

These vulnerabilities mean that actors seeking to create SASFs are in constant commu-
nication and, in some cases, struggle with other normative ordering systems. While she did
not say so explicitly, for Moore, the state could be considered a SASF alongside the Chagga’s
adaptive lineage-based property inheritance system and the garment industry’s acceptance
of the need to regularly collude over the breaking of union social contracts to ensure profits.
Research in this vein aims to show that state law is not the only possible source of rule-gen-
eration. It co-exists with other sources, such as international, folk, customary and religious
systems of rules and norms proliferated (e.g. Merry 1998).

What scholars interested in legal pluralism had done was decentre analysis of law from its
preoccupation with the state. Lund was essentially seeking a similar shift with his argument
that the state is not the only, and not always the most important, governance actor in Africa.
Yet, like previous legal pluralists, Lund’s interest in public authorities” use of norms, symbols
and practices that reference the state spoke to an enduring empirical reality: that stateness or
statehood was still an orientating idea for many of those seeking to govern. Even where the
state’s tangible apparatus was absent, or public authorities were the very actors blamed for
undermining African state-building projects.

Evolution of the public authority lens

During the early 2000s, there was a marked tendency for academic researchers of public au-
thority to find common ground with even the most conventional development practitioners.
In particular, there was widespread frustration with the poor outcomes of stabilisation and
state-building efforts that repeatedly failed to transplant institutional templates gleaned from
developed countries to those with supposedly fragile or conflict-affected states (Hyden 2007;
Clements et al. 2007). In addressing this, efforts were made to engage public authorities al-
ready endowed with local legitimacy and providing public goods. These institutions could
provide a temporary, second-best solution on the way to liberal forms of rational-legal state-
hood. Additionally, it was hoped that some illiberal public authorities would gradually shed
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their current practices to occupy roles deemed more compliant with international norms in
the emerging states they saw themselves as developing. Then, at the start of the 2010s, the
World Bank attempted to move this perspective into the mainstream of political and eco-
nomic analysis.

Discussion about forms of public authority and the challenge of public goods provision
in the many parts of the world in which the legitimacy of putatively sovereign governments
was violently contested fed into the 2011 World Development Report (World Bank 2011).
The report began by noting that many conflict-affected countries in the World Bank’s com-
prehensive data set register empty columns, reflecting a lack of basic information (xix). The
authors, therefore, turned to other kinds of evidence and explicitly sought to move beyond
established approaches. Although constrained within the formal arrangements for approving
the text, conventional state-building models were set aside to work with what is available.
That entails identifying and promoting what may be experienced as legitimate institutions,
which provide localised security and public services, rather than assuming good governance
requires enhancing state capacity.

In response to this initiative, the United Kingdom’s international aid agency funded a
consortium, called the Justice and Security Research Programme (JSRP), based at the Lon-
don School of Economics and Political Science, involving numerous partners in Africa, Eu-
rope, North America and the Middle East. This eventually led to the establishment of the
Centre for Public Authority in International Development (CPAID) in 2017. The JSRP and
CPAID brought together scholars working with a public authority lens — including several of
those cited by Lund — to explore everyday politics and social realities on the ground.

This work began with systematic literature reviews of research on governance in con-
flicted-affected places in the region. Each review focused on areas of African life commonly
flagged in the literature on public authority as sites of rule-making and fierce contestation.
They included reviews on security (Luckham and Kirk 2013), justice (MacDonald and Allen
2015), transitional justice (MacDonald 2015), resource governance (Cuvelier et al. 2013) and
climate change and conflict (Forsyth and Schomerus 2013). A review was also undertaken into
emerging critical approaches to the production of public authority within the contemporary
literature on conflict-affected and transitioning regions in Africa (Hoffman and Kirk 2013).

The latter was partly spurred by the realisation that the aid and development sector’s in-
terest in ‘hybrid political” orders and its embrace of the concept of ‘political settlements’ were
alternative ways of talking about similar phenomenon to those described in ethnographies of
African micro-politics (North et al. 2009). The review found that more unites than divides
these approaches. Each aims to show how legitimate claims to authority and the exercise of
power are intimately related to the skill with which African leaders can deploy a diversity of
norms and resources to justify their governing populations in conflict-affected places. To-
gether, they challenge reductive concentration on bureaucratic and technical, rational-legal
remedies for security and development in the contemporary literature on supposedly fragile
states and liberal state-building.

The review also identified different ways of claiming public authority and modes of gov-
ernance. Among them was an emerging theory of sovereignty which suggested that some
public authorities — sometimes with its permission or acquiescence — appropriate the ability
to proclaim the ‘state of exception’ from central states as part of their own claims to power
(Schmitt 1985, p. 5). Studies of vigilantes in South Africa, the governance of the Ethiopian—
Somali frontier and leaders’ appeals to the spiritual and occult in Zimbabwe, Sierra Leone
and Nigeria suggested that a key tactic of aspiring public authorities is to define the thresh-
olds of inclusion and exclusion within political communities. Permissions to contravene
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normal practices or laws (e.g. Hansen and Stepputat 2005) can include declarations of who
should receive public goods such as protection or a fair trial and who can be considered ‘bare
life’ and, thereby, legitimate targets of derision, oppression and even violence (Agamben
1998). Such thresholds were shown to be unfixed and fluid, as different subjectivities — the
refugee, the poor, the criminal, the unemployed, the homosexual, the mad, the pagan, the
terrorist, etc. — can all be deemed as bare life by public authorities keen to portray themselves
as cleaning the body-politic of some polluting element or new threat. This denoted an active
appreciation of how some public authorities draw the boundaries between identities and
groups, insider and outsiders, and those with and without rights.

Over the years, researchers working with the JSRP and CPAID across the horn and east
Africa have documented various kinds of public authority in conflict-affected places (see
https://blogs.Ise.ac.uk/jsrp/publications/). Much of the output has retained Lund’s (2006)
emphasis on how public authorities, even those beyond or violently opposed to the state in
places such as the Democratic Republic of the Congo (DRC) and Uganda, still reference
it (Tapscott 2016). And how some provide justice and protection while blurring easy dis-
tinctions between the state and non-state (Hoffmann and Wiuff Moe 2015; Pendle 2015).
Yet, many of these authors concluded that the aid and development sector’s flirtation with
notions of hybridity and its attendant teleological theories of state-building added little to
understanding contemporary African statehood (Meagher 2012).

Nonetheless, some authors borrowed from this literature the idea of identifiable ‘logics’
to help explain the broad contours of studied public authorities’ appeals to and creative use
of social norms to justify their favoured distributions of public goods and claims power. For
example: (i) research on mob justice and vigilantes in North Uganda showed how local pol-
iticians, government officials, the police and spiritual leaders create and maintain constitu-
encies by deploying a logic of ‘moral populism’, promoting panics about alleged witches and
vampires and using elections to select scapegoats (Allen 2015); (ii) research on populations
severely affected by Ebola in Sierra Leone, and facing restrictions on caring for relatives and
burying those that died, showed how the rules were safely ignored and circumnavigated,
drawing on consensus about ‘public mutuality’ that made possible egalitarian practices ac-
knowledging spiritual needs and moral concerns (Parker et al. 2019; also see, Chapter 39);
and (iii) research on conflict negotiations in various parts of northeast Africa described and
analysed a ‘political marketplace’ logic, which helps explain how political leaders deploy
personal budgets to secure loyalty, and how they signal their bargaining power by deploying
their followers in displays of violence to claim positions in elite coalitions (De Waal 2015).

Authors using these logics do not claim to have discovered separate, law-like ways of think-
ing or acting and routinely argued that more than one logic is in operation at any time or place
(see Chapter 6). Indeed, researchers often document how logics reinforce, compete or run
up against one another and regularly sought to test their explanatory power or nuance them
through new empirical research and fierce debates. Moreover, unlike some earlier commen-
tators, they have not claimed anything exceptional to Africa about the logics they identified.
Many argued that similar ways of claiming public authority were likely to be at play elsewhere,
including in the micro- and macro-politics and public policies of developed countries.

As Lund (2006) encouraged, therefore, they were not really collecting the building blocks
of a theory of African public authority; instead, they are documenting and refining their
understandings of the processes that contribute to its making and unmaking in specific
places. To adopt the term of a leading analyst of similar themes in Southeast Asia, scholars
using a public authority lens avoid ‘seeing like a state” (Scott 1998). They build their insights
from the specifics of particular places and look for patterns. In so doing, they explore social
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phenomena that are usually not hidden but commonly overlooked, which often leads them
to challenge prevalent assumptions and to offer radically different explanations of social pro-
cesses or assessments of public policies.

Much of this work uses ethnographic methods to gain rich descriptions of the processes,
including the social norms, symbolic and material repertoires, that actors creatively deploy
to claim public authority. It also seeks to show how those they aim to govern receive such
efforts. Long periods of emersion in field sites are critical to this, as are collaborations with
African researchers familiar with the dynamics of their own societies. Uncovering the rel-
evant processes requires ‘deep looking and listening’. Only then can researchers begin to
understand why people accord particular norms, practices and institutions legitimacy; reject
others as irrelevant, wrong or dangerous; and ultimately feed into public policy processes.

Similarly, local and national level histories have also been important to studying public
authority and governance in Africa. They help research transcend specific times and places,
and extrapolate how public authority can be a legacy or signifier of wider processes and
power structures (Hyden 2008). Such connections are arguably the current frontier for re-
search on public authority that has continued apace and begun to comment on new areas of
governance and statehood, as the next section explores.

Some examples of recent work on public authority

CPAID’s emerging research illustrates contexts and phenomena to which a public authority
lens can be usefully applied. A host of actors from community organisations and protection
groups to rebels and international non-governmental organisations maintain, revive and cre-
ate norms and institutions to serve various needs, from security and justice to trade, healing,
political representation and social harmony. There are also situations in which government
actors purposefully engage non-state public authorities to provide such goods and govern as
their representatives.

Hutchinson and Pendle’s (2015) work on two contemporary Nuer prophets in Western
South Sudan straddles both situations. It illustrates how these spiritual public authorities
have variously used their divine power to ascribe the boundaries of inclusive and peaceful
and exclusive and violent moral communities. Both claim and are locally understood to hold
power due to their promises of a respite from years of various governments’ poor provision
of justice and destructive wars. The authors reveal how by offering their followers alternative
centres of governance, these prophets play important yet overlooked roles in the making
and unmaking of the young state as they push back against ‘the simplified, secularised, and
objectified forms of violence glorified by rival government elites’ (ibid: 418).

Pendle’s (2020) more recent work adds another layer to such strategies. It shows that al-
though the female Nuer prophet, Nyachol, rejects government authority in the areas she has
influence over, she still insists on her followers” compliance with customary law, including
rulings of courts presided over by government-appointed chiefs. Nyachol claims that the
Nuer can only cleanse themselves from the moral and spiritual ‘pollution’ of government
wars by first taking cases to government courts. However, when government courts fail,
people can turn to her own appeals’ court as a last resort and the ultimate legal author-
ity. Nyachol, therefore upholds, challenges and replaces formalised public policies. Pendle’s
unpicking of these apparent paradoxes illustrates how public authorities can be engaged
in state-building projects that consciously dismiss the state’s authority as they reference its
norms, practices and institutions. Through such creativity, they can claim to offer those they
govern alternatives that better account for their tangible and spiritual needs.
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Perhaps at the other end of the spectrum to which a public authorities’ lens can be usefully
applied are situations in which states implement new policy directions or respond to critical
junctures. Among these are moments of crises, when previous constellations of power and
authority are disrupted, creating room for new contests over norms, practices and institu-
tions. The global COVID-19 pandemic is a case in point. Alongside the implications for
public health, the virus has ramifications for the way people experience and understand
public authority in general and statehood in particular.

In exploring this, our colleagues in CPAID and elsewhere were asked to provide exam-
ples of life experiences and public authorities’ responses to the pandemic in the places they
live in or intimately know. These include northern Uganda, South Sudan, the DRC and Si-
erra Leone. What they provided was sometimes anecdotal, often unclear and, in some cases,
seemingly contradictory (Green and Kirk 2020). Nonetheless, they suggested that the ability
to shape responses to the pandemic is a potent ability of public authorities.

As reported by Anna Macdonald and Arthur Owor, this was the clearest in Uganda.
The national government sought to consolidate its overall control, monopolising the re-
sponse to the pandemic and, in the process, pushing out or rendering compliant actors
such as non-governmental organisations and faith-based organisations, while empowering
and legitimating the violence of others as Local Defence Units. Comprised of ordinary
citizens recruited to provide security in areas with little police presence, their heavy-
handed patrolling of boundaries was declared necessary to limit people’s movements and,
thereby, the virus’ spread. This led to potentially dangerous rumours and conspiracies
about the virus’ origins and a ‘tribalising’ effect as people were encouraged to report
on one another and remain vigilant for outsiders. But the government’s recasting of the
pandemic as an opportunity did not end there. In May 2020, President Museveni banned
much-needed food aid by politically unaligned individuals and organisations. Instead,
its distribution had to be handled by newly created District Task Forces (DTFs) chaired
by government-appointed Resident District Commissioners and comprised of selected
members of the security services, faith and cultural organisations. This effectively put the
state in control of the response right down to the village level and, according to records of
meetings of the DTFs’ sub-committees, allowed those loyal to the incumbent to be its face
in the run-up to national elections January 2021.

Moving the level of analysis lower still, Holly Porter and Robin Oryem argued that in ‘mo-
ments when “normal” ways of life are made impossible, cracks can become chasms, and spaces
of manoeuvre to deviate from established norms present themselves’ (p. 29). Through this, they
referred to how northern Uganda youth seized windows of opportunity created by lockdown
measures to challenge public authorities’ traditional governance of their romantic lives. Under
normal circumstances, young men are expected to hold lavish and expensive marriage celebra-
tions and betroth someone approved by their elders and local religious leaders. Failure to do so
can result in resentment, ostracisation and beatings. The pandemic, however, enabled some youth
to see off such pressures and gave them a set of ‘excuses backed by science, public health advice
and the militarised enforcement of the government’. Moreover, youth could use them to
remain respectful and humble enough to avoid irreparable damage to important social ties.

Yet, Porter and Oryem also suggested that the violent pandemic response may have wider
lasting effects as the actions of Uganda’s state-supported public authorities were put under
scrutiny, and people’s compliance with their dictates became the subject of online debates.
This is a question that is likely being asked across Africa as ordinary people continue to
weigh up forms of statehood that rely upon various public authorities more or less equipped
to deal with crises.
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These vignettes suggest that a public authority lens can help analysts unpick the gaps
between the stated aims of public policies and their implementation, reframing and interpre-
tation on the ground during times of crises. This includes how public policies can become
opportunities for actors at multiple levels of governance to claim public authority or chal-
lenge it. This is necessary once research and analysis move beyond the state and its tangible
institutions. It is also crucial for holistic understandings of the viability of longer-term de-
velopmental and state-building agendas.

Conclusion

This chapter has shown that a public authority lens can help to discern the multiple contexts
of governance and public policy in Africa. It focuses on the ‘real’ structures of authority and
norms that inform how societies interact and view the state’s formal structures and public
policies. Thus, it presents critical insights for African researchers, policymakers and analysts
seeking to acknowledge and navigate different layers of authority and competing norms to
improve public policies’ receptions. For example, a public authority lens shows that an au-
thoritative allocation of resources, if defined through its legalistic constructs and workflows,
paints an inconclusive picture of how authority and governance are structured in Africa and
how public policies should be designed, implemented and evaluated. Indeed, it shows how
they can be instrumentalised in contests for power at different levels of governance, within
and beyond the state.

We suggest, therefore, that the task for policy studies in Africa and elsewhere is to un-
derstand how policymakers can harmonise or integrate the formal dimensions of states with
equally influential informal structures within and outside of them. Crucially, this requires
analysis of how these diverse structures link with processes and rules that guarantee social
order, security, property rights and a reasonable degree of prosperity. How that can be done
depends on the context of action and logics shaping actual modes of governance. Not least,
how localised practices relate to those in other locations; how they are incorporated into
broader practices; and the ways they resist, co-opt or coincide with state institutions. Thus,
a public authority lens offers insights into the competing constructions of mutuality, citi-
zenship and underlying modes of public participation. It is especially relevant to exploring
non-formal and overlooked modes of social organisation and assessing emergent and alter-
native notions of statehood.
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6

THE INSTITUTIONAL
LOGICS PERSPECTIVE AND
POLICYMAKING IN AFRICA

James Hathaway

Introduction

This chapter presents and discusses the institutional logics perspective as a systematic framework
for understanding formal and informal structures that shape policymaking and administra-
tion in Africa. It contributes to ongoing discussions about the dynamic relationships and
tensions between indigenous social structures that have long existed in Africa and social
structures developed more recently (Ekeh 1975; Hyden 2013a, 2013b). It also contributes
to ongoing debates about the limits of international reforms in the Global South (Andrews
2013; Evans 2004). This conceptual framework, which has been used extensively in the
Global North, may provide a useful perspective for understanding the varied results from
reform initiatives in African contexts. It may also offer a way forward for development prac-
titioners, researchers and public servants in Africa.

Public servants in Africa often face challenging environments described by Masunungure
(2004) as “schizophrenic”(p. 64) because they feel they need to behave differently depend-
ing on the situations at hand. The problem is the existence of multiple and conflicting ideas
about public policy and how public bureaucracies should develop and implement policies
(Hyden 2013a; Masunungure 2004). These tensions have vexed development practitioners in
Africa, particularly when it comes to targeting aid around public reform initiatives.

Recently, Andrews (2013) contended that these problems occurred when the “efforts to
reshape rules and behaviour failed — ostensibly because of stubborn contextual restraints”
(p. 36). These contextual constraints are the institutionalised values, norms and practices
that have long governed the appropriate and rational behaviours among political elites and
bureaucrats. The problem arises from the mismatch between the content of reforms and the
context of the receiving country, resulting in implementation failures of new reforms. For
example, despite anti-corruption reforms in Malawi in the 1990s with the Corrupt Practices
Act of 1995 and creating a new agency, the Anti-Corruption Bureau, corruption persisted
and increased. The newly introduced formal laws and structures failed to change the in-
formal modes of getting things done that had long existed in Malawi, which often entailed
bribes or informal payoffs (Andrews 2013, p. 36).

In the proceeding sections, I will explore the use of the institutional logics perspective
as a theoretical framework for understanding the multiple sets of ideas and norms within
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the diverse political contexts on the continent of Africa. I define institutional logics as the
sets of values, principles and practices about how a social world should work and the social
structures that constitute it. From this perspective, institutional logics shape and guide the
choices and actions of policy actors within the political and administrative contexts. They
focus actors’ attention on discrete sets of alternatives or courses of action, diverging from the
stated policy goals or strategies in place.

In this regard, the actors’ capacity for the individual agency would therefore be “embed-
ded within prevailing institutional logics”, making change difficult (Thornton and Ocasio
2008, p. 103). This chapter addresses the following question: Does the institutional logics per-
spective provide a useful way of understanding the conflicting ideas about public policy and administra-
tion, especially related to policymaking and administration in Africa? This chapter is organised as
follows: after presenting how institutional logics can shape action and limit reforms, I will
present a theory for how reforms can occur and how institutional change can happen. I
conclude by linking the institutional logics within African contexts to the policy cycle and
policy transfer perspectives.

Institutional logics

A common definition of institutional logics comes from Thornton et al. (2012). He defines
institutional logic as “the socially constructed historical patterns of cultural symbols and
material practices, including assumptions, values, and beliefs, by which individuals and or-
ganisations provide meaning to their daily activity, organise time and space, and reproduce
their lives and experiences” (p. 2). Actors encounter various institutional logics daily as they
interact within their societies, and those logics impact their decisions and actions. For ex-
ample, a public servant would encounter a “bureaucratic logic” that provides organisational
principles for how her work is done and her identity as a public servant. At the same time,
a “kinship logic” may also explain how she interacts with her family and her identity as a
mother, daughter, sister or cousin. These logics can also conflict with one another in var-
ious situations, making decision difficult and making actions or decisions sometimes seem
irrational.

The institutional logics perspective began with the seminal essay by Friedland and Alford
(1991) to understand the connections between society and institutions. It later became a
popular source of inspiration in institutional research for explaining complexity and change
in organisational life (Meyer and Hammerschmid 2006; Ocasio and Thornton 1999, etc).
Using an institutional logics perspective to explore these issues in Africa links it to an already
vibrant and growing stream of research used in several contexts in the Global North (Johan-
sen and Waldorft 2017). Ultimately, this contributes to two streams of research: development
and institutional logics.

An institutional logics perspective in discerning policy and administrative processes
could better understand the formal and informal structures that affect individual and or-
ganisational actions. The details of reforms are often decoupled from how things usually
are done, meaning they are only implemented formally and on the surface, if at all. Indeed,
“decoupling is endemic” in the application of policy reforms as they are “modelled on an
external culture whose elements may be inconsistent with local practices and requirements
and cannot simply be imported wholesale as a fully functioning system” (Bergh 2012, p.
315). Similarly, Evans (2004) uses the term “institutional monocropping”, to describe
attempts to transplant universal institutional forms into the Global South by develop-
ment actors and governments of the Global North. Institutional monocropping, while “a
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comfort to practice” for a global elite, has proven a failure because of the “disjunction”
between formal rules in the reforms and the “informal structure of power and practice” in
the South (Evans 2004, pp. 33—4). Evans argues that, for policy reforms to be successful,
they must instead derive from broad deliberation within the Southern context, where the
local actors across all levels of society have engaged in a thickly democratic process to de-
termine the content and goals of reforms.

While research on development has recently presented a perspective in which develop-
ment reforms fail because the reforms do not match the context (Andrews 2013), this is not
always the case. Some reforms and development projects do succeed.

Inter institutional contexts

From above, policy prescriptions such as reform initiatives, restructuring processes and
accountability systems may not fit into the local contexts, resulting in implementation
failure. Andrews (2013) uses the metaphor of “square pegs in round holes” to explain
this “poor fit”, in which impressive-looking reforms are designed with limited attention
to context and then introduced in the receiving county (pp. 2-3). While some formal
changes may occur on the surface, such as new laws or organisational structures that
make governments look better, there are still no real changes in how the governments
serve their populations or solve pressing problems. From an institutional logics perspec-
tive, it introduces new logics (such as through reforms or organisational changes) into a
context (such as an African state). Other logics are already dominant and embedded in
how things get done in day-to-day life.

Therefore, an institutional logics framework can help understand individual and or-
ganisational behaviour in African political and administrative contexts. It views these
contexts as an “interinstitutional system” comprising institutional logics that provide
the social categorisations, classifications and shared identities that shape organisational
and individual action (Thornton and Ocasio 2008). The logics are like rules that shape
how agents understand reality, what they deem appropriate, what they are willing to
enforce and how they plan to do so (Andrews 2013, p. 47). After these logics are embed-
ded in a state for decades or even longer, they become increasingly difficult for policy
changes based on new logics to take effect. For example, to explain reform failure in
Malawi, Andrews (2013) argued that a “logic of corruption” had been embedded within
Malawi for decades. Thus, even after a competing “anti-corruption logic” was intro-
duced through new laws and government agencies, they still could not compete with the
entrenched patterns of corruption and unquestioned leadership that had long been the
method of getting things done in the Malawi society.

In this way, Andrews used the institutional logics perspective broadly to explain how
the logics impact reforms. He used empirically driven dyads of logics, namely, a “corrup-
tion logic” and “anti-corruption logic” in Malawi, and a “soft-budget constraint logic” and
“hard-budget constraint logic” in another state. While these logics are useful for specific re-
search in a particular context, they are limited in their capacity to compare diverse contexts
and empirical inquiries and examine problems beyond corruption and budgets. Toward that
end, Hathaway and Askvik (2021) developed a typology applicable across different contexts,
contributing to comparative studies and various inquiries. The new typology presented in
Table 6.1 was developed through empirical research in Zambian public accountability or-
ganisations. It contains four institutional logics that can guide individual and organisational
behaviour in Africa.
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Table 6.1 Typology of institutional logic in Zambian public accountability organisations

Development
Dimensions Kinship logic Bureaucratic logic ~ management logic Professionalism logic
Collective Affiliation with ~ Affiliation with ~ Afhliation with Affiliation with
identity tribal and ethnic  the bureaucracy  shared mission of the the professional
groups organisation to serve community
society
Staff Orientated toward Internal External orientation  Oriented toward
orientation kin, community  orientation within toward public professional field

Core values

Preferred org.

structure

Operational
mode

System of’

control

Source of
authority

Evaluation
criteria

Employment
practices

and patriarch

Relationships:
reciprocity,
serving one’s own
needs and those of
family and tribe
with loyalty

Patriarchal
structure

“Personal
fiefdoms” with
no separation
between private
and public
resources

Informal
control based on
expectations of
reciprocity and/
or fear

Informal
authority

Elevating status
with community;
showing and
sharing personal
wealth

Entry to
employment and
promotions based
on personal favour
and connections

bureaucratic
organisation

Rules: following
rules and correct
procedures

in a stable
environment

Centralised
hierarchical
structure

Mechanistic and
geared to rules
and routines

Rule-based,

with strict

formal control

by centralised
authority structure

Rational-legal
authority

Following proper
procedures;
providing stable,
consistent service

Entry to
employment
through
centralised
system.
Promotions based
on seniority

Results: achieving
measurable

results, efficiency,
effectiveness for
society, especially the
disempowered

Fragmented
structure, team and
project based

Organic, strategic and
flexible to meet the
needs of the public

Managerial control
based on performance
measurement

Managerial authority

Achieving
performance goals
and targets

Entry to employment
and promotions
based on ability to
bring results and
performance

Reliability: being
skilled in and
following professional
norms, standards and
methods; maintaining
professional work
ethic, autonomy

Decentralised
hierarchical structure

Pigeonholing
processes: diagnosis
and application

of program;
discretionary
judgement

Professional
autonomy, guided by
norms and standards

Professional authority

Delivering
professionally

sound and reliable
work by following
professional standards
and methods

Entry to employment
and promotions
based on professional
certifications and
knowledge acquisition

Source: Hathaway and Askvik (2021).
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Kinship logic

Friedland and Alford (1991) initially conceptualised the kinship logic and drew exten-
sively from Goran Hyden’s work on the economy of affection. It is linked to family and ethnic
identity and a communitarian approach to life in Sub-Saharan Africa. This way of life is
“primordial”, according to Hyden (2013a), Ekeh (1975) and Masunungure (2004), since it
predates colonialism and is often divided along ancient kinship lines, and through which
actors “share expectations about what is appropriate behaviour: that is, reciprocity in all
exchanges” (Hyden 2013a, p. 87). The kinship logic has its own basis of rationality in the
sense that it “presupposes personal interdependence” between members across all levels of
society (Hyden 2013a, p. 86), and it can “penetrate the state definitions of needs and social
categories” (Friedland and Alford 1991, p. 259). It can subvert the more formal logics and
their ways of determining what is appropriate in public policy. For example, government
service or benefits can be based on interpersonal relationships or exchanges of favours and
gifts instead of being based on formal operating procedures or legal obligations.

The bureaucratic logic

This logic is based on legal and bureaucratic hierarchies that regulate human activity (Fried-
land and Alford 1991). Bureaucratic organising principles and structures arose over time in
Europe due to patrimonial rule with its fiefdoms, patronage and fealty (Hyden 2013a) and
standardising industrial labour (Freidson 2001). When a bureaucratic logic guides the state
or a public organisation, it would be “characterised by a strong emphasis on processes, rules,
and... impartiality” (Meyer and Hammerschmid 2006, pp. 1002-3). It would be internally
focused within the bureaucratic structures. As Hyden (2013a, 2013b) noted, bureaucracy
in Africa is a product of transplantation from Europe in the 20th century, when much of
Africa was colonised by European powers who set up administrative systems for collecting
taxes, organising industry and controlling the populations. The bureaucracy, ideas, practices
and structures are prevalent in African public organisations and often blamed for frustrating
public policy and services delivery.

The development management logic

This logic is based on private-sector ideas for development processes. It assumes that govern-
ments in the South “have yet to achieve modernity, which is why they are deemed to need

EEE)

‘development’™ (Cooke 2004, p. 604) and that “management” is a neutral instrument rather
than a tool of power or organisational oppression. In this logic, the policy should be centred
on the empowerment of society and its marginalised groups (Brinkerhoff and Brinkerhoff
2006). This aspect makes the development management logic distinct from managerialism
more generally because of this normative emphasis on promoting societal empowerment and
good governance for the citizenry, particularly for the disempowered and vulnerable. The
development management logic’s values and practices are also based on “results” — bringing
measurable results for all members of society with efficiency and effectiveness, and in par-
ticular, those who are poor and disenfranchised. It approaches organising with flatter and
more team-based approaches, and it has a flexible and open market-based career system. The
principles and practices found in the development management logic are more recent arrivals
to Africa, according to Hyden (2013b, p. 923). These types of ideas lend themselves to donor
goals and objectives and the more short-term nature of donor-driven projects.
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The professionalism logic

This logic is rooted in the shared identities, norms and values of the professional fields. A core
value of the logic is professional autonomy that a professional individual should base her or
his work on the transcendent standards, methods and norms of the profession and away from
the undue influence of external actors. Formal and abstract knowledge are hallmarks of pro-
fessionalism logic, and this specialised knowledge is a key source for a sense of occupational
identification and pride common among professionals (Freidson 2001). Some development
researchers (Grindle and Hilderbrand 1995; Gustavson 2014) have been calling for greater
attention to the role of professionals and professionalism in development processes. They
contend that professional identity, ethics and skillsets can positively impact policy reforms
and development efforts in the South. Furthermore, the past decades have seen a dramatic
increase in professional associations in Africa, with more and more members of society join-
ing the ranks of the professions and thus becoming “contemporary crafters of institutions”
in Africa (Scott 2008). Therefore, it is useful to consider the professionalism logic and the
other three to better understand public policy and implementation in Sub-Saharan Africa.

Constraining reform and change processes

Institutional logics influence actors’ actions and policy decision-making. That is, actors’
behaviours and decisions are boundedly intentional and situationally constrained by the
values inherent within those logics, as well as the sources of identity and affiliation within
each logic ( March and Olsen 2010; Thornton et al. 2012). Logics limit the choices of policy
issues or policy problems within a context, including finding alternative policy options and
corresponding actions. When Waldorft et al. (2013) examined how dominant logics effect
change processes in healthcare reforms in Denmark and Canada, they found that “change
is constrained because only alternatives that respect the principles underlying the logic are
possible” (p. 121).

Different chapters in this volume show that similar constraints and principles also influ-
ence the policymaking process in Africa. They limit problems that come to the foreground,
the policy prescriptions available for addressing them and the organisational structures for
implementing them. This can also be illustrated in the processes at work in the anti-corrup-
tion system in Zambia. The kinship logic had long prevailed with informal ways of recipro-
cating favours and gifts, even before the 18th century (Hathaway 2019). Indeed, reciprocal
exchanges in Zambia were “a means of circulating scarce commodities” and meeting com-
mon needs among tribal groups (Roberts 1976, p. 81). British colonists would later exploit
these informal exchanges to control and extract resources through the existing tribal struc-
tures and practices (Posner 2005). Today, contemporary discourses on governance and public
policy primarily perceive these informal exchanges as a means of circumventing the formal
governance structures rather than as a means for wealth distribution.

Alongside liberalisation of the markets and political systems between the 1980s and 1990s,
there came a dramatic increase in demand for reforms and restructuring processes in the
public sector in Africa, mainly based on principles from the development management and
professionalism logics. For example, anti-corruption reforms in Zambia in 1996, 2010 and
2012 entailed new laws that introduced elements of the professionalism logic to provide
greater autonomy for it to conduct investigations without undue influence from political
actors. The first reform in 1996 stated that the Anti-Corruption Commission should have a
board of commissioners oversee the organisation instead of being overseen by the president.
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The commission should be allowed to handle its own employment and budgeting processes.
These changes would have effectively disengaged it from the executive branch and given
it professional autonomy. However, the sitting president was able to ignore the new law
and not appoint an independent board of commissioners, and he held back funding for the
organisation. Thus, while the new act introduced values of the professionalism logic, this
was decoupled from how the anti-corruption system actually operated. In a further blow to
professional autonomy, the reforms to the law in 2010 and 2012 actually ceded more power
to the president in appointing and removing the Director-General of the Anti-Corruption
Commission.

There were also organisational restructuring programs within the Anti-Corruption
Commission in 2005 and 2012, which aimed to increase anti-corruption outreaches within
local communities and increase the performance and output of organisation members. The
programs created new departments within the commission to educate the public about pre-
venting corruption in society. They also introduced new performance appraisals to measure
employee performance and provide strategies for improving it. These structural changes
were characteristic of the development management logic in two ways. First, the staff orien-
tation would be focused externally on empowering the public to fight corruption. Second,
employee performance would become a key criterion for evaluation and a method for man-
agerial control.

However, these changes in line with the development management logic were not mean-
ingfully implemented throughout the organisation. While there was an increase of outreach
to the public, made possible by segmenting a new community education department away
from the other departments, the rest of the commission remained internally focused within
the organisation (Hathaway 2019, see also Waldorff et al. 2013). Furthermore, the new per-
formance evaluations were only implemented ceremonially, if at all. As reflected in Hatha-
way (2019)’s study, a respondent stated that the performance evaluations were never followed
up. They were only an “academic exercise [...] one of those things we do just for the sake of
doing it” (p. 158). Most significantly, there were no funds for training programs or promo-
tions based on positive evaluations, so most employees and supervisors did not see the need
in conducting them even though there was a formal obligation to evaluate every employee
in the organisation (Hathaway 2019).

As also illustrated by other studies in the region (e.g. Szeftel 1998), kinship and bureau-
cratic logics had long been dominant in the anti-corruption system and the Anti-Corruption
Commission in Zambia. Their dominance in the interinstitutional system made it difficult
to implement the new accountability policy reforms and restructuring programs. Instead,
there were only some symbolic changes in informal ways that were decoupled from how the
anti-corruption system and Anti-Corruption Commission operated.

Enabling reform and change processes

The institutional logics perspective can also explain how policy change can be effected. This
can be through three mechanisms: institutional entrepreneurship, structural overlap and critical
Junctures of significant historical events (Thornton and Ocasio 2008).

Institutional entrepreneurship

A central concept for understanding change among institutional logics is institutional entre-
preneurship (Thornton and Ocasio 2008). This process revolves around resource-rich actors
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who “create new and modify old institutions” (Thornton and Ocasio 2008, p. 115). Insti-
tutional entrepreneurs often bring about changes through rhetorical strategies that affirm
a new institutional logic. This involves positioning the change project in terms of existing
categories and schema and drawing upon the discourses available in other logics (Hardy
and Maguire 2008). This is only theoretically possible if entrepreneurs can break from the
institutional logics’ norms, values and rules. They are also embedded while also having the
resources and authority to make change happen. Here, theory on institutional entrepreneur-
ship is sometimes criticised for “taking agency too far” (Cardinale 2018, p. 132). As Andrews
(2013) argued, it is “questionable” that “a ‘supermuscular’ entrepreneur” can reflexively
“break with dominant institutional logics and institutionalise alternative rules, practices, or
logics” (p. 94). Therefore, it is important to consider how contexts affect actors who try to
lead change processes. The institutional logics dominant within those contexts will shape
the actors’ motivations, values and aspirations. They are embedded within them and acting
as change agents.

Hathaway (forthcoming) considers these social constraints while also showing how an
Auditor General in Zambia acted as an institutional entrepreneur in leading change and
restructuring processes in Zambian Auditor General’s Office. When the Auditor General’s
tenure began in 2003, she began playing a central role in changing how the organisation
audited the government and communicated its findings to the public. The kinship logic
and bureaucratic logic had long been dominant at the Office of Auditor General, as exem-
plified in a NORAD report in 2007: “The OAG faced several constraints ... independence
compromised ... lack of professionalism and fiduciary duty; the limited scope of audits; and
inconclusive and untimely reporting” (Norad 2007). None of the auditors had professional
certifications or higher education at that time, and the audit office was informally acting un-
der the president’s control (Hatchard 2014). Furthermore, the office did not engage with the
public about the audit reports or findings, and most members of the public were not aware
that the office existed (Hathaway forthcoming).

Through processes of institutional entrepreneurship, the professional and development
logics started to become more dominant. The Auditor General launched a professionalisa-
tion project that rewarded those who increased their professional qualifications and penalised
those who did not. She used rhetorical strategies and communicated regularly to employ-
ees that their job was a high calling to “follow every kwacha that is spent, wherever it was
spent” (Hathaway 2019). The Auditor General was new to the organisation when these
processes began. So, she was not already embedded within that context and the logics that
were guiding it. She came from the Ministry of Finance, where she already had a set of ideas
about the type of professionalisation project that could be deployed at the Office of Auditor
General. She also had a large amount of social capital, which was a significant resource when
suggesting that organisation members and policy actors follow her lead. Therefore, she used
her social status, drawing from her previous experience, and used the same training and cer-
tification programs in the Ministry of Finance for the auditors to become certified chartered
accountants at the Office of Auditor General. Consequently, the office is now staffed by cer-
tified professional accountants, and the quality of the audit reports has improved.

Structural overlap

Change among logics can also happen through “structural overlaps”, which occur when
organisational structure and roles cross boundaries with another organisational structure
(Thornton and Ocasio 2008, p. 116). This could happen through organisational partnerships,

75



James Hathaway

mergers, collaborations or other means of inter-organisational relations (see Chapter 18).
Through these means, structural overlaps can create “contradictions in organisations and
organisational fields, creating entrepreneurial opportunities for institutional change”. This
reduces “constraints and embeddedness of actors and enables central actors to become insti-
tutional entrepreneurs” since they encounter new and conflicting logics and ideas (Thornton
and Ocasio 2008, p. 116). In this way, social structures are seen as enabling change by open-
ing up a limited set of possible courses of action by orienting organisations and individuals
toward particular possibilities and away from others (Cardinale 2018).

This method of change was also evident at the Office of Auditor General, Zambia. Be-
ginning in 2003, the Office of Auditor General began regularly cooperating with other
supreme audit institutions. First through a development partnership with the Norwegian
Office of Auditor General and later through its involvement with regional and international
professional organisations, the International Organization for Supreme Audit Institutions
(INTOSAI) and the African Organization for Supreme Audit Institutions (AFROSAI).

AFROSAT and INTOSALI are interrelated professional organisations centred around four
strategic goals: providing and maintaining international audit standards; building audit ca-
pacity in SAls; encouraging SAI cooperation, collaboration and knowledge exchange; and
being a “model international organisation” that other organisations around the world would
want to emulate INTOSAI 2017). Most importantly, INTOSAI and AFROSAI develop
and propagate professional audit standards or the International Standards for Supreme Audit
Institutions (ISSAIs). ISSAIs are the foundational principles for the proper functioning of
Supreme Audit Institutions and are considered the authoritative international standards on
public sector auditing (issai.org).

As the Office of Auditor General engaged with the professional community through
INTOSAI and AFROSALI, they translated the community’s ideas, standards and practices.
In line with policy transfer or policy translation processes, Wedlin and Sahlin (2017, p.
120) argue that this happens as “these institutional ideas travel” and that “in the continued
translation process, actors become carriers as they narrate and move institutional elements
and ideas between contexts, but also link them to practice”. The Zambian audit office has
implemented audit standards, audit manuals and auditing methods in the office through this
process. The Zambian office is also regularly evaluated by INTOSAI and AFROSAI to
determine how they implement those standards and practices. Several of these professional
audit standards also relate to how the office regularly communicates the findings of audit re-
ports with members of the public through local radio programs in the local languages across
the country, which is also characteristic of the development management logic.

Significant historical events

Thornton and Ocasio (2008) argued for one final mechanism of change among institutional
logics. That is, change can happen through dramatic historical events that bring “changes in
cultural schemas, shifts of resources, and the emergence of new sources of power” (p. 116).
These events can dislocate the way societies interpret their cultural and social symbols and
structures, leading to new interpretations that transform societal relations. Sewell (1996) calls
these “historical events” but notes that they are more than mere occurrences at a particular
point in time. Historical events begin with ruptures to the status quo cascading to other
ruptures that eventually transform social structures and practices. This happens in clusters of
intense bursts — something Sewell (1996) described as the “lumpiness” of historical tempo-
rality (p. 843). To Thornton and Ocasio (2008), these types of dramatic events can “erode the
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dominance of the incumbent logic” (p. 116), thus either presenting an opportunity for change
to occur or “reinforcing” the dominant logic in the face of instability and uncertainty.

Back to the Office of Auditor General, these changes came after significant historical
events in Zambia. An economic collapse in the 1990s had brought high levels of inflation and
unemployment. At the same time, the newly liberalised media were publishing the scandals
and the misuse of public funds in the president’s office. Also, there was increased attention
in society on the need for financial accountability in the form of significant public outcry
to hold government officials accountable for their use of public resources (Ryder 2011). Fol-
lowing this, a new president was elected to office on the platform of financial transparency
(Taylor 2006), who would later appoint as Auditor General, a woman who had played a
central role in uncovering the misuse of funds in the Ministry of Finance. It was after this
critical juncture that she would lead the organisation and act as an institutional entrepreneur.

Conclusion and implications for further policy research

The institutional logics perspective provides a systematic way of understanding policymak-
ing, reform and administration in Africa. The perspective and typology from Hathaway and
Askvik (2021) can explain why political elites make the policy decisions the way they do.
They attend to the a range of alternatives and available sets of knowledge constrained by
certain logics. This can help explain why some reforms may fail because they do not fit the
contexts in which they are to be implemented.

An institutional logics perspective can also explain administrative behaviour based on
the inherent logics that guide policy decisions and actions. Whether bureaucrats are in-
ternally focused, externally focused or motivated by performance measures, such as in the
development management logic, policy actions indicate competing logics or a prevalence of
underlying contextual logic. The typology of logics in this chapter also highlights the critical
role of professionalism within the African public service systems, often overlooked in most
donor-sponsored policy frameworks. It would be helpful for future policy research to apply
Hathaway and Askvik (2021)’s typology to other African contexts. While the typology was
developed in Africa, it has only been tested in the Zambian context. The applicability of
this typology across various African contexts can contribute to the study of African Policy
Studies as a discipline.

Also, there is a need to triangulate the institutional logics perspective with other comple-
mentary theoretical perspectives in public policy and public administration from the Global
North and Global South to generate potentially novel insights and contributions to under-
standing African Public Policy. An institutional logics perspective and the typologies in this
chapter can be used as a complementary framework for explaining why policy changes begin
to occur and what types of contextual factors are at play within the process. For example,
when considering public policymaking and implementation in Africa, research can focus on
how institutional logics impact the different stages of the public policy cycle. This chapter shows
that the institutional logics embedded within African political contexts can influence our
understanding of the implementation stage.

Institutional logics perspectives can also demonstrate how policy transfer from donor agen-
cies and isomorphic mechanisms is likely to occur in Africa. Furthermore, policy transfer,
as the process of using the policies, administrative arrangements and institutions from one
time and place in another time and place (Dolowitz and Marsh 1996), shares some overlap-
ping concepts with the institutional logics perspective. Both perspectives use the concept of
“entrepreneur” to describe the resource-rich actors. They draw from existing schema and
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value frames to enable change processes. There is also a crossover between the policy transfer
perspective and institutional logics perspective as they relate to “supranational organisations”
(Dolowitz and Marsh 2000) and the “translation of organisational ideas” (Wedlin and Sahlin
2017) through structural overlap. This chapter also discusses this concerning the interna-
tional professional organisation for state auditors.

In conclusion, theorising and modelling African contexts of public policy require a com-
bination of different ideas to generate new understandings of how the complex mix of con-
textual factors impacts each step of the policy process. The dominant logic would tend to
lead toward certain courses of action and limit others. These perspectives would give a more
clear-eyed view of the role of institutional entrepreneurs and other developments such as
those relating to the emerging Open Innovation Systems (see Chapter 50 for details) that may
stimulate and sustain change and policy processes.
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POCKETS OF EFFECTIVENESS
(POEs) IN AFRICA

A solution to the policy paradox?

Anne Mette Kjcer

Introduction

The role of Pockets of Effectiveness (POEs) in promoting development is generating renewed
interest in the literature in development studies (Hickey 2019; Leonard 2008; Roll 2014). POEs
refer to government agencies that work reasonably effectively and are dedicated to an aspect of
the collective good (Leonard 2008). POEs can, in many ways, be said to offer a solution to what
Hyden (2006, p. 117) has labelled the ‘Policy Paradox’ in African public policy. The paradox
consists of observing that the policy process from agenda-setting to decision-making and even-
tually to policy implementation is characterised by political logics of clientelism and Big Man rule
(Hyden 2006). However, policy advice is often based not on political logics but on economic and
technical grounds. Technical reasoning assumes that implementation is a matter of resources and
technology and that the implementation process is not affected by political logics. For this reason,
a policy gap often exists, in which development plans and policies look perfect on paper, but the
policy papers end up becoming ‘rather menus than meals’ because few of them are implemented
(Hyden 2006; Kjzr and Muhumuza 2009; van de Walle 2001).

To address this policy gap, the good governance agenda was based on such technical anal-
ysis in its reform programmes for strengthening state institutions through various initiatives
to build organisational capacity and improve transparency and accountability. But many
scholars argued that the good governance agenda suffered from a lack of analysis of feasibil-
ity, and hence, few good governance programmes were successful (Grindle 2004). Critics of
the good governance agenda argued that reforms lacked a political economy analysis of the
country context in which implementation was to occur and ran up against powerful anti-re-
form interests (Booth and Therkildsen 2012).

During the 2000s, scholars in the political economy literature have observed that even
where institutions are generally weak, POEs can exist (Hickey 2019). However, we still
know little about how and when POEs emerge. In particular, we know little about political
incentives to create and sustain POEs. Such knowledge would be helpful for those who are
interested in identifying sectors in which POEs could be constructed. The main objective of
this chapter is to present an overview of the literature on POEs. I outline how the research
on POEs arose and how POEs are defined and measured. I then discuss political incentives
to create POEs, and how these could differ in different policy areas in Africa.
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Background: emerging focus on POEs

The focus on POEs emerged from two literature groups: (i) the debate on the developmental
state and (i1) a debate on good governance, as noted above. I briefly outline the main features
of each in turn.

Developmental states and POEs

The significance of the state’s strength and organisation for development was brought back
into the comparative politics literature in the 1980s (Evans et al. 1985). Rather than merely
reflective of societal interests, public policies were seen as an expression of interests and goals
identified by autonomous state apparatuses with bureaucrats eager to perform well. The
varying extent to which the state set such overall goals and implement them could mean that
economies experienced very different development outcomes. Scholars mainly turned their
attention to the study of the East Asian tiger economies. As the first to coin the term, the
‘Developmental State’, Chalmers Johnson (1982) emphasised the role of Japanese Ministry
for Industry and Trade (MITTI) in creating successful industrial policy and thereby motioning
the post-war Japanese miracle. MITI gave overall direction to the country’s industrial devel-
opment and formulated policies that helped the country move in that direction. The capacity
emerged from its dedicated and capable staff. But just as important was that MITI developed
ties with, and worked together with, industry actors.

This state-business collaboration ensured that policies were informed and aligned with
the needs of the targeted industrial sectors. But the collaboration also facilitated the imple-
mentation of industrial policies because it ensured that industry actors cooperated and abided
by the policy goals, e.g., to contribute to common research and development efforts or live
up to export targets. A few years later, scholars identified such developmental capabilities in
South Korea and Taiwan (Amsden 1989; Wade 1900).

Even if the first developmental states scholars did not analyse the states as such, but rather agen-
cies within it, the term Developmental State came to be used as a generic reference to the East
Asian states in the comparative politics literature. Evans (1995), for example, placed states along
a continuum based on their extent of developmentalism. On one end, Zaire under Mobutu rep-
resented a predatory state. On the other, South Korea represented a developmental state, where
‘the state’s ability to facilitate industrial transformation was ... rooted in the coherent, competent
bureaucratic organisation’ (Evans 1995, p. 51). In between the predatory and developmental state
apparatuses, Evans identified intermediary types such as Brazil and India. ‘Unable to transform
the bureaucracy as a whole, political leaders in Brazil tried to create “pockets of efficiency” within
the state apparatus’ (Evans 1995, p. 61). Evans thus sees POEs as a feature of these ‘intermediary
state types. However, later contributions have shown that even the East Asian developmental
states were not entirely free from clientelistic components, including collusive state-business rela-
tions (Lim 1998). Concerning Brazil’s POEs, Grindle pointed to how patronage and meritocracy
often co-existed. ‘Brazil’s POEs were not only set on a path toward technical decision-making
and good performance through presidential patronage but were also encouraged to employ pa-
tronage-based principles with their own internal hiring processes to secure staff the right mix of
technical expertise and political loyalty’ (Grindle 2012). Moreover, Evans remained quite vague
about what characterised intermediary state types (Hout 2014).

Africanist scholars took the debate further by focusing and elaborating on these intermediary
types. Early on, it was the question of whether developmental states were possible or impossible in
Africa (Hillbom 2019; Mkandawire 2001). As pointed out by Mkandawire (2001), the dominant
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argument was that developmentalism of the East Asian kind would not be realistic in Africa due
to widespread clientelism. However, scholars soon pointed to many aspects of developmentalism
in Africa, not only in the often referred to cases of Botswana and Mauritius but in the rest of
Africa, even in clientelist or so-called predatory contexts (Hickey 2019; Kelsall 2013; Mkandaw-
ire 2001). As Sam Hickey notes, ‘successive research projects into the politics of development in
Africa have found, without deliberately setting out to look for them, that POEs emerge as critical
to explaining what works’ (Hickey 2019, p. 4) and could therefore provide the needed insights for
improving policy effectiveness in political contexts or policy environments that are more likely
to produce policy failure.

The critique of the good governance agenda

As multi- and bilateral donors presented it, the good governance agenda was about sup-
porting reforms that would strengthen institutions and make them more transparent and
accountable (World Bank 1989, p. 2000). It entailed a long list of reforms such as public
service reforms, pay reform and anti-corruption initiatives. Critics of the good governance
agenda have been numerous. For example, the assumptions about good governance causing
growth, the Western liberal normativity underlying the concept and the ‘institutional blue-
print’ assumptions that institutions based on other countries experiences can be copy-pasted
in a different context were all criticised (Kjer 2014).

In a seminal article, Merilee Grindle (2004) pointed to the long and ever-expanding list
of governance reforms supported by donors in developing countries. Rather than focusing
on the governance gaps in recipient countries, Grindle argued, it would be important to find
a way to prioritise and sequence reforms based on what was actually doable. Grindle, there-
fore, called for more research on how to identify what would be good enough governance in
terms of a set of minimal conditions of governance necessary to allow political development
to occur (Grindle 2004, p. 526). Similarly, Mushtaq Khan (2010) argues that the political
settlements that characterise developing countries do not allow good governance reforms
to be implemented. In Khan’s definition, a political settlement is the balance of power in
society, and it aligns with a country’s institutions. Political stability in developing countries
is maintained by appeasing powerful groups who could otherwise threaten the ruling elites
hold on power. This means that good governance programmes can potentially threaten a
delicate political order. Therefore, rather than adopting the broad governance reforms, re-
formers should focus on specific sectors or areas where what Khan calls ‘growth-enhancing
governance’ is possible.

Two overriding messages from these critiques of the good governance programmes,
which both point to the relevance of POEs, are: (i) recommending policy and institutional
solutions to the problems of poverty and development cannot be done without considering
the political feasibility of such solutions (Leftwich 2010). And (ii) it is important to disaggre-
gate state institutions to study variability between different sectors and levels of government
(Roll 2013; Whitfield et al. 2015). For example, a country can have an efficient drug author-
ity and inefficient natural resource management (Roll 2013). The increased attention to this
within state variability is summarised by Richard Crook (2010, p. 480) who emphasised that
the best way forward after decades of failed public sector reform is to identify and work with
“islands of effectiveness”, encouraging and spreading more effective kinds of incentives and
developing more positive organisational cultures (see, for example, Chapter 6 of this volume for
more details on this).
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Definition, characteristics and measurement

POE:s are called different names, i.e., ‘Pockets of productivity’ (Leonard 2008); ‘Islands of
efficiency’ (Crook 2010), ‘Pockets of efficiency’ (Evans 1995; Mehri 2015), or Pockets of
effectiveness (e.g., Kjer et al. 2021; Roll 2013). The latter seems to be the term most com-
monly used, probably because the term ‘effectiveness’ refers to whether an organisation turns
inputs to outputs and whether the organisations’ efforts also lead to a societal outcome. As
Roll (2013) emphasises, effectiveness refers to whether a public organisation successfully
does what it is officially mandated to do.

Despite the different names, however, authors seem to refer to roughly the same defining
features (Roll 2013, p. 1), namely ‘Public organisations which deliver public goods and services
relatively effectively in contexts of largely ineffective government’. Leonard (2008) is a bit less
demanding of his definition because he refers to only ‘some aspect of the public good’. To him,
POEs are agencies that are ‘reasonably effective in carrying out their functions and in serving
some conception of the public good despite operating in an environment in which most public
organisations are ineffective and subject to serious predation, corruption, patronage etc’ (p. 8).

Within a generally weak state apparatus characterised by low capacity and clientelism,
POE:s are an exception. Contrary to most other state agencies, they are mainly able to deliver
on their mandate. However, how are POEs identified? An ideal way to study the causes and
effects of POEs would be to select them not on performance but organisational character-
istics alone. Evans (1995, p. 12) summarised the main characteristics of a POE in the term
‘Embedded Autonomy’. Although Evans used this term to describe the developmental state,
the term arguably is much more useful to describe particular agencies. Highly meritocratic
recruitment for these agencies and career rewards would create a commitment to the organ-
isations’ goals and a corporate coherence, resulting in autonomy from penetration by partic-
ularistic interests. A POE is autonomous in that it can set goals and chart directions over and
above the interest of any particular group. Agencies are also linked to society through more
or less formalised networks, ensuring crucial sector knowledge and facilitating the collabo-
ration of sector actors in implementing policies, hence the Embeddedness.

A POE cannot become either too embedded or too autonomous without losing its defin-
ing feature of effectiveness. As Fukuyama (2013, p. 356) points out, autonomy, in addition
to the bureaucratic autonomy Evans emphasises, also needs political autonomy, referring
to how the head of government issues mandates to the bureaucrats. The fewer and more
general the mandates, the greater autonomy the agency possesses. A non-autonomous
bureaucracy is micro-managed. But on the other hand, an overly autonomous agency is
not accountable and risks carrying out non-informed policies that are not in line with
government policy. Likewise, too much embeddedness is risky because the agency can
become prone to serving particular interests over others and lose direction. Although
the idea that there needs to be a balance between ‘embeddedness’ and ‘autonomy’ in a
POE makes sense, scholars have, however, highlighted the often more complex reality in
which patronage, political loyalty and merit has to coexist, cf. the Grindle quote above
(Hickey 2019). Hence, identifying a POE only on the balance between embeddedness and
autonomy would be challenging because there is no such thing as an absolute standard of
autonomy or embeddedness.

In addition to Embedded Autonomy, most of the POE literature emphasises that the
agency needs to be well managed and have a certain performance-enhancing culture. Ac-
cording to Therkildsen (2008, p. 28),
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in well-performing organisations staff have a sense of mission and purpose; manage-
ment gives clear signals about expected work effort and quality and rewards accordingly
(monetary rewards where this is possible; besides promotions, study leaves, recognition,
respect, etc.); and some extents of participation, flexibility, teamwork, problem solving
and equity are practised.

However, it is perfectly feasible to think of well-managed organisations, but they cannot
deliver on their mandate for some reason. They can be underfunded and understaffed, or
they are perhaps forced to operate in a challenging context, making it impossible for them to
reach their goals, however well managed they are.

Hence, identifying POEs on organisational characteristics alone is challenging. Scholars
tend to be more pragmatic and choose cases based on their performance rather than through a
more systematic case selection process (Hickey 2019, p. 36). As Hickey notes, this makes it dif-
ficult to know objectively whether some organisations systematically perform at a higher level
than most other organisations. Measures such as the World Banks Governance Indicators are of
little value here because they operate at a general country level. But the assessment of whether
an agency is a POE can only be done relative to other agencies in a country or agencies with
a similar function in countries that share many similar structural features. Thus, most scholars
rely on country experts to identify well-functioning government agencies. For example, Ther-
kildsen and Tidemand (2007, p. 39) use seven-country experts to identify well-functioning
ministries in Tanzania and Uganda. They noted that the country experts were in remarkable
agreement about which agencies performed best. Hickey and colleagues (the Effective States
research at Manchester University) also rely on expert surveys. Key informants were invited to
identify what they saw as the highest performing public agencies. They interviewed between
20 and 30 countries in the countries where they did their research.

So, scholars have done what was possible: identified POEs based on their performance,
and then sought to identify their organisational and managerial characteristics, which are by
now well researched and can be summarised as some sort of balance between embeddedness
and autonomy, combined with good management, and motivated staff, often through a
certain organisational culture. What has been less well researched is under which conditions
POEs emerge.

Factors explaining the emergence and sustenance of POEs

Since the early 2000s, several contributions have focused on what made a POE effective.
Perhaps because there had been a lack of knowledge of these features of POEs and scholars
were preoccupied with filling this gap, there has been much less focus on the politics of cre-
ating and sustaining POEs. POEs need a continuous and reliable resource flow, they need
to be allowed some autonomy from political interference, and they need political protection
from special interests. All that is hard to achieve without a political commitment from the
head of state. But when do heads of state have incentives to create POEs, given that it is
impossible to strengthen all state agencies at once? It is evident that an understanding of the
political coalitions, the various powerful interests and the incentives of the ruling elite is key
here, and that we still do not know much about these politics.

An emerging body of literature uses the political settlement approach (Khan 2010) to
make sense of the politics affecting institutional and policy outcomes. The point of depar-
ture here is the different political cleavages created by the mode of production combined
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with other dividing lines such as religion and ethnicity. The balance of power gives rise to
a certain type of political settlement, e.g., it can be more or less fragmented, and power can
be more or less concentrated. Since the ruling elite will constantly juggle between powerful
factions to stay in power and maintain political stability, building and sustaining a POE will
only be possible if it does not hurt the interests of powerful factions (Khan 2010). The more
fragmented the political settlement is, the harder it is to build and maintain a stable coalition
and the more difficult it will be to build POE:s.

Based on a political settlement approach, Sam Hickey (2019, pp. 36—7) thus usefully puts
forward some propositions about the conditions for the emergence of POEs. For example,
he hypothesises that when power is concentrated, the creation of POEs will be more likely
than in political settlements where power is fragmented. It can lengthen the time horizons of
the ruling elites. However, I argue that there would be a need for additional sector-specific
hypotheses. The politics of, say, extractive natural resources must differ between countries
according to the country-specific political settlement. Still, it must also have some general
features that are different from, say, the basic economic functions of a government and the
specific characteristics of the social sectors. Hence, in the following, I tentatively discuss the
politics of different sectors and how political incentives to create POEs would look like in
each of them.

The macro-economic sector

The core economic functions of a state are important for the ruling elite to survive in power.
Not only will economic stability and steady growth make it more likely that the govern-
ment will be voted back in power at election time. International financial institutions also
are more likely to give grants and loans if macro-economic adjustments are handled well,
inflation kept in check and the state is not overly indebted. After the structural adjustment
reforms of the 1980s and early 1990s, analyses thus showed that economic technocracies
were generally strengthened by the reforms (Grindle 1996). Even today, ministers of Finance
have been identified as POEs (Hickey et al. 2019). Still, new contributions from the Effec-
tive States and Inclusive Development Research Centre (ESID) have shown that the degree
of effectiveness has varied over time in countries like Uganda and Ghana, which used to be
referred to as model reformers.

For example, in Uganda, the Ministry of Finance and Economic Planning (MFPED)
was strengthened after the early 1990s when President Museveni genuinely committed to
reforms and appointed a respected technocrat as Permanent Secretary (Mutebile 2010). This
happened when power was still more concentrated. As the National Resistance Movement
(NRM) government’s time in power grew, the coalition became more vulnerable with in-
creased competition between factions. Bukenya and Hickey (2019, p. 1) show that this shift
to a more vulnerable and populist ruling coalition ‘profoundly altered the “embedded auton-
omy” that MFPED had previously enjoyed with regard to its relationship with State House,
in ways that have undermined MFPED’s capacity to deliver on its mandate’. Similarly, Ab-
dulai and Mohan (2019) identify Ghana’s Ministry of Finance as a POE and analyse how its
effectiveness has changed over time.

In all, political incentives to strengthen core economic functions and create POEs among
economic agencies should be likely to exist because they help maintain economic stability
and attract loans and grants, which allows the ruling elite to build political legitimacy. How-
ever, this can easily change over time if urgent patronage needs arise.
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The revenue and taxation sector

While collecting tax and extracting revenues are key for the state to function, it is not cer-
tain that there are generally strong political incentives to collect domestic taxes. Paying tax
is not popular, and the government needs to win elections. At the same time, if the ruling
coalition is vulnerable, the ruling elite may lose support if they tax powerful groups. Early
European history preparing for war and waging war was costly and forced rulers to tax their
citizens (Levi 1988). There may be a threat to regime survival in Africa, but the continent
has not generally been characterised by interstate war (Herbst 2000). The pressure to collect
domestic taxes may be weaker if the states have other sources of income, such as extractive
natural resource rents or access to loans or grants (Prichard 2015).

While political incentives to tax citizens may be relatively weak, this is not the case concern-
ing Multinational Companies (MNCs) in the extractive resource sector for many reasons. There
is growing resource nationalism in many African countries with newly found resources (see,
e.g., Chapter 54), raising citizens’ expectations that political elites and people should benefit from
rising resource rents (Jacob and Pedersen 2019; Kjar et al. 2021). Regular elections make ruling
elites want to show that they can regulate and tax the MNCs. Also, ruling elites need resources
to maintain the coalition and stay in power. Hence, while autonomous revenue agencies in many
countries have struggled to maintain their autonomy against political interference, this has not
been the case regarding the agencies, which tax and regulate the extractive industries.

For example, in Uganda and Tanzania, ruling elites have actively constructed POEs in
this sector. Protecting them from excessive patronage pressures makes some degree of merit
recruitment and organisational learning possible. Ruling elites have supported the agencies
in their negotiations with large MNCs (Kjer et al. 2021). Such conditions have emerged
because there are significant political gains in creating POEs in extractive sectors, whereas
the political costs are relatively low (Kjer et al. 2021). However, such extractive sector POEs
do not ensure that the natural resource rents are spent to benefit the population or not be-
come a state patronage network. For example, the Angolan oil company SONANGOL has
a reputation of being a POE ‘thriving in tandem with the implosion of most other Angolan
state institutions’ (Soares de Oliveira 2007, p. 595). Ricardo Soares de Oliveira (2007, p.
595) shows how Sonangol’s competence has not led to the benign developmental outcomes
one would expect from its successful long-term ‘capacity building’. Instead, Sonangol has
primarily been at the service of the presidency and its rentier ambitions.

There should be no strong incentive to collect domestic revenue from income tax and
VAT, which is unpopular and can reduce political legitimacy. However, there should be
stronger incentives to tax MNC, particularly in the extractive resource sector where poten-
tial revenues are substantial.

Land and property rights

Most observers point to the increasing incidence of land-related conflict in sub-Saharan
Africa in the new Millennium due to several factors such as population pressures, grow-
ing demand from investors, growing competition over land and reforms to implement ti-
tling (Boone 2013; Moyo 2009). State institutions to manage the land conflict are generally
observed to be weak, and generally, PoEs to manage land conflict or address land con-
flict do not appear to be in place. The explanation from a political economy perspective
would be that there are few incentives to address such issues. In general, upholding property
rights is very expensive and demands already strained state resources (Khan 2010). Besides,
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governments have managed access to land since independence has helped maintain po-
litical order (Boone 2013). For instance, the state has led chiefs to handle land in rural
Ghana to maintain their support, which has been perceived as necessary for political sta-
bility (Boone and Kwame Duku 2012). In Uganda, Kjer (2017) showed how Museveni’s
government had faced a situation in which enforcement of land laws is difficult because it
threatens to alienate politically important factions. In other words, POEs are not likely to
emerge in the area of land reform.

The productive sectors

The literature on political incentives to devise and implement developmental policies in the
productive sectors (here, industrial policy is defined broadly as covering manufacture and
agriculture) has shown weak incentives to carry out the industrial policy without significant
systemic pressures. This is because the potential gains in national development and increased
political legitimacy are uncertain and often only materialise after several years. Conversely,
the political costs are often very tangible and immediate. For example, a successful policy to-
wards the ocean or lake fisheries will imply regulations that might limit access to the fisheries
resources, which might hurt powerful interest groups. So, incentives to build an efficient
regulatory agency might be weak.

In their study of the politics of industrial policy in Ghana, Mozambique, Tanzania and
Uganda, Whitfield, Buur, Therkildsen and Kjer (2015) found that most of the 12 productive
sectors studied, there were no effective agencies. However, in sectors where there were mu-
tual interests between ruling elites and sector actors to develop the sector, an effective public
agency to help develop and regulate the sector could emerge. This happened, for example,
in Uganda’s dairy sector, in Mozambique’s sugar sector and in the Ghanaian cocoa sector
because developing these sectors also helped ruling elites maintain their coalition and thus
stay in power.

Since the 1990s, most African countries have institutionalised relatively competitive elec-
tions (Bleck and van de Walle 2018). Elections should, in theory, offer political incentives
to adopt a policy to favour the large majority of voters who remain rural citizens engaged
in stallholder agriculture. One should expect incentives to push for improved extension
services, better access to credit for smallholder farmers or better markets for inputs, and
well functioning agricultural agencies to implement such policies (Kjzr and Therkildsen
2013; Poulton 2014). However, several studies show that incentives to promote small-
holder agriculture remain weak. Agricultural service reform and input provision are often
subject to politicisation where input subsidies are used as patronage (Dorward 2009; Kjer
and Joughin 2019). Rwanda and Ethiopia’s relatively successful agricultural policies have
been argued to be driven, not by elections, but rather by a type of systemic threat that
incentivises the ruling elite to use agricultural policy to gain political control (Berhanu
and Poulton 2014; Booth and Golooba-Mutebi 2014). To the extent that such successful
policies include establishing POEs, this would only be likely when it helps consolidate the
ruling coalition.

Strong incentives to promote productive sectors by creating effective agencies to carry
out industrial policies do not exist because the results are uncertain and will emerge after
many years. In contrast, concerns to stay in power often require attention to short-term mea-
sures to buy immediate political loyalty and legitimacy. However, sector-specific incentives
can emerge if promoting a certain industry helps consolidate the ruling interests because
there are mutual interests between sector actors and the ruling elite.
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Infrastructure: electricity, roads and water

Building infrastructure often features prominently in governments’ visions for their coun-
tries and their national development plans. Hyden’s policy paradox can easily be detected in
this field, because of the often inadequate infrastructure provision, particularly in rural areas
(Iimi et al. 2016). For example, while road infrastructure has improved somewhat in the new
Millennium, it is still far below the world average of road density. Herbst (2000) noted how
post-independence leaders lacked the incentive to broadcast state power (such as building a
road network). Herbst argues that the lack of incentive comes from the lack of systemic vul-
nerability in the form of an external threat to state survival combined with the problematic
political geography in many countries.

The political economy of roads provision is difficult, with incentives for roads construc-
tion to be used for rent access and patronage. For example, Booth and Golooba-Mutebi
(2015) analysed road sector reform in Uganda. They found that despite a vocal commitment
to build and support new formal institutions in the sector. They saw no sign of the emer-
gence of ‘a strong coalition of forces favouring more efficient public spending on roads or
effective support to the national road construction industry’ (p. 16). The same logic of a
lack of incentive can apply to power and water provision. However, it would be important
to distinguish between urban and rural areas in all sectors because incentives often differ.
Urban constituencies are generally believed to pressure ruling elites as they often constitute
powerful factions important for making up a stable ruling coalition (van de Walle 2001).

Hence, Bukenya (2020) shows how the National Water and Sewerage Cooperation
(NSWC) in Uganda emerged as a POE after the World Bank and the Ugandan government
collaborated in reforming it. However, after the first decade, ‘The ruling elite turned to the
newly effective NWSC for rents and building its urban popularity. The pressures from this
incentivised N'WSC leadership to prioritise activities with visible and immediate commer-
cial benefits at the expense of long-term operational sustainability’” (Bukenya 2020, p. 1). So,
building a relatively well-functioning agency was possible, although some of the effective-
ness was subsequently compromised due to favouring certain urban constituencies. Likewise,
the power supply has often been channelled to important political factions, whereas clean
water and electricity have generally been in short supply in rural areas.

Social sectors

There was an increased focus on and support for education and health provision with the
Millennium Development Goals. Such a provision can be a challenge when governments
act under often quite severe budget constraints. As with agricultural extension services,
electoral competition can be expected to incentivise governments to deliver such services
to gain votes. Indeed, Stasavage (2005) has found evidence that multiparty competition has
increased expenditure for primary education in Africa, whereas expenditure for tertiary ed-
ucation has not increased. But, as noted Hickey and Hossain (2019, p. 1), it is easier to ‘build
schools, abolish fees, recruit more teachers and instruct parents to send their children, than
it is to ensure that schools, teachers, and students are equipped and motivated for teaching
and learning once there’. While elections can focus on increased expenditure on primary
health and primary education, it is much harder to deliver quality services. And incentives
to do so, once elected, are accordingly weaker. A parallel argument about incentives could
apply to the health sector.
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Conclusion

Given that most African government budgets are highly constrained, creating POE:s to ef-
fectively promote certain sector policies is increasingly seen to close the so-called policy gap
in African public policy. This chapter has outlined how the debate on POEs emerged from
the literature on the Developmental State and a critique of the good governance approach.
As organisations that can efficiently carry out their mandate, POEs can effectively implement
sub-sector policies. However, while the features that make POE:s effective are well described
in the literature, the political incentives that induce ruling elites to support a POE’s creation
and sustenance are less well known. This chapter has taken a first step towards offering an
overview of what we know of the political economy of POEs. Second, I have tentatively
offered some indications of how this research can be taken forward by looking at sector-spe-
cific political incentives while presenting cases and insights on how some policy programmes
can be made effective. Given that the very definition of a POE is that it exists as an ‘island’
within a clientelistic state, the question of prioritisation is unavoidable. What is more im-
portant, for example, roads or education? Just as the good governance agenda missed the
state’s variability, a focus on POEs risks losing the bigger picture. Thus, prioritisation can
only be decided in each country’s political deliberations and decisions on the allocation of
values for society, processes in which citizens should arguably have a say.
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8
POLICY IMAGES IN AFRICA

Eric E. Otenyo

Introduction

Africa has been in the news as a continent on the rise. Old problems like lack of electricity,
death from HIV/AIDS, poor road infrastructures, and stories of mass hunger and political
turmoil are increasingly being replaced with narratives of change and gains in living stan-
dards. Although gains are visible, problems still linger. This recent history of transformation
has triggered greater interest in policy studies and policy analysis. One might observe that
the promise of public policy as opposed to public administration is a welcome approach. And
perhaps, there is a surge in capacity for policy analysts instead of reliance on “administrative
men and women” whose jobs as generalists have been criticized for the poor performance of
Africa’s civil service. The experts in policy analysis have followed these stories with perspec-
tives from their different academic disciplines. But common to all the narratives on policy
solutions is the central idea of policy images. Not only does it provide a clue or feedback on
the success and failures of various policies implemented in the name of finding solutions to
Africa’s problems. The idea of images also suggests the policymakers and implementers have
a particular understanding and ranges of ideas to projects on behalf of the various stakehold-
ers and interests, most of whom are public members.

Put differently, finding solutions to the numerous development problems means unearth-
ing what the particular policy has endured in the first place. If it has not worked and needs
change, how do we picture or frame the policy’s entire narrative surrounding the policy?
This leads us to lay out a very important piece of the theory of the policy processes. To un-
derstand why a policy has endured or changed takes a keen look at the policy ramifications
and outcomes and creates images to undergird our assessment. In other words, policy analysis
uses empirical information and emotive appeals to paint the picture and provide an image of
the problem at hand. The concept of policy images is deeply entrenched in policy sciences,
and policy entrepreneurs use the media and other avenues to redefine the policy image until
it captures an audience ready to move forward with an agenda for change. This chapter first
defines policy images and then describes the theories that inform the discourse on policy
images before delving on to discuss applications of the concept to African problems.

Perhaps, the best place to discern images is in press or media coverage of issues and con-
tent analysis of political speeches, especially those associated with leadership and have power
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over public bureaucracies. In this chapter, I rely on such qualitative discourses to explore the
dynamics of policy images in African development. Three areas of development are selected
to illustrate the concept: images in food security, public health, and tourism sectors. For in-
depth analysis, T focus on cases in Kenya while identifying a few generalizable examples in
other African countries where necessary.

Defining policy image

Policy images combine information derived from empirical knowledge and emotional ap-
peals that influence perceptions of a problem’s magnitude and scope. The images are shared
ideas and official texts about existing and ideal conditions of a policy. These images are the in-
formation upon which policymakers and implementers design solutions and mitigation actions.
This implies that policy images explain how a policy problem should be portrayed or seen and
how the issue or problem should be solved (or addressed) within the institutions. According
to Baumgartner and Jones (1993, p. 7), policy monopoly constitutes the institutional arrange-
ments, which are responsible for policymaking. Because policy makers address few priorities,
images and ideas shaped or associated with institutions structure the policy process.

The logic of policy image is fairly simple; a policy that has worked well (i.e. successful) is
represented through a positive image. In other words, proponents of the policy have few reasons
to change the policy. The contrary view is that an image of negative manifestations of a problem
must be evident if the change is proposed and policymakers are persuaded to reject the particu-
lar policy monopoly. For illustration, witness this, policy on solving transportation problems in
Nairobi included programs that would create highways. The government attempted to inspire
enthusiasm for improved road infrastructure in Nairobi and received some support from the
ruling elites because the idea implied a positive image by stressing the reduction of traffic jams.
Concurrently, the Nairobi City Council and its successor, Nairobi County, had for generations
promoted a policy of increasing its housing units to cater for its residents, many of whom live in
slum areas. For a while, the county government promised urban renewal and, in public interest,
presented an image of improving unplanned settlements in a gradual manner (Fihlani 2015).
Differently put, incremental upgrades of existing homes were the policy monopoly. The broad
public supported that seemingly humane and informal settlement improvement agenda. It con-
jured a policy image whose outcomes were easy to defend in terms of political costs.

Later, the Kenya Urban Roads Authority (KURA) announced it would build roads in
the Kibera settlements. However, as activists reframed the issue as one of abusing the human
rights of the marginalized, the enthusiasm faded. Thousands of residents resisted, protested,
and lost a case in court to stop the demolitions. Reflecting similar outcomes on the demolition
of houses in Cape Town, South Africa, in August 2018, Kibera residents argued that the dem-
olitions and evictions were carried out without due process and contravened international hu-
man rights conventions. Additionally, human rights groups, including Amnesty International,
deemed government action illegal and a betrayal of resettlement plans previously worked out.
Fast forward, in 2018, over 30,000 residents of Kibera, one of the slums, were rendered home-
less as bulldozers razed down the informal settlements to pave the way for the construction of
a dual carriage highway through Kibera (BBC 2018). Thus, the highway proponents focused
on the benefits of easing transportation, mostly for the more affluent city residents, as opposed
to the image of eradicating housing shortages and the danger of increasing homelessness in
the city. The policy of highway expansion was seemingly framed in images that were at odds
with providing adequate housing for residents. In sum, the ensuing highway enabled the
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government to shape a policy image of modernization of road systems in the city. Thus, policy
images can be used for reinforcing and redefining government agendas.

The literature

The policy images literature is traced to efforts to understand the policy process through the
lens of changes, why policies endure or collapse. John Kingdon (1995) posited that an in-
sightful way of understanding the policy process is to consider its policy images. He was in-
terested in the broad idea of agenda-setting. Kingdon’s framework is about the active role of
policy entrepreneurs and leaders in creating public concern and efforts to generate pressure
for new strategies to be put in place to solve a problem. His work suggested that ultimately a
policy received positive or negative feedback within a political subsystem that translates the
demands into new policies.

The theoretical concern with policy change was expanded in Baumgartner and Jones
(1991, 1993), and Jones (1994) work built on the big idea of agenda-setting premised on
how a policy is defined through images. The images serve as an integrative force for policy
coherence. The glue helps the policymakers link their issues and interests to provide the
required direction and unite the various constituencies. They posit that policy images are
important for defining issues and informing collective actions to solve the identified prob-
lems. Baumgartner and Jones (1993) provided a theory of policy change, a breakaway from
an existing equilibrium. This framework notes that policy changes from its consistent image
after a while, shifting from its stable condition. The importance of policy images is evident
in the common language that describes the particular policy problem (Jordan 2005).

The literature suggests that images attract new participants in the policy process. Policy
images are really about framing an issue to confine and structure feedback and commu-
nication of policy information. Issue framing is part of focusing attention on a particular
area of concern. In many instances, issues can be framed to make them appear “technical”
and out of the reach of comprehension of ordinary people (Rochefort and Cobb 1994, p.
5). Then, such technical issues become the province of experts, thus not receiving much
participation from the masses. For an issue to attract huge public participation, it must be
framed through images linked to widely accepted values and ideas specific to a country or
culture. In Africa, such values may include “development,” “progress,” “fairness,” “equal-
ity,” and “freedom.”

This assertion implies that negative feedback exacerbates impulses for changing course
and finding new solutions to the existing problem. If the image is negative, then policy-
makers are likely to change the policy. Images have to be presented in a way that appeals to
powerful members of society (Hogwood 1987, p. 30). The policy issues that I consider in this
chapter are multi-faceted and, therefore, are projected through a wide range of images, such
as health, human rights, and economic development. That is why the overarching umbrella
policy has recently been packaged under the long-term development plans such as Kenya’s
Vision 2030, Cameroon’s Vision 2035, and Lesotho’s Vision 2025, including regional policy
frameworks, namely, African Union’s Agenda 2063. In theory, a successful policy means
support for the government’s agenda and development manifestos. This implies that any
changes to a given policy are likely to be incremental, given the conservative most political
systems in Africa (see previous chapters). That, of course, is based on regime values which
the political system has maintained since independence. Over the years, the system allows for
participation through periodic elections.
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Negative policy images can force governments to create new institutional arrangements. As
new policy venues, the attendant departments are tasked with finding solutions to the problem
as articulated in the images. Conversely, successful implementation of policy project may result
in downscaling of bureaucratic responses and reorganizations. The policy orientation in Afri-
ca’s finding solutions to Africa’s development challenges can also benefit from understanding
policy images as a subset of social constructions of public policy. This seems intuitively reason-
able, according to Deborah Stone (2002). Stone sets the tone by explaining that policymakers
use symbols and numbers to push forward agendas and tell a story (p. 172). Thus, numbers may
conjure images of how serious a problem is and illustrate how bad a situation is getting.

As I'shall elaborate, in the case of hunger, O’Neill (1996) states, “it helps to have a few fig-
ures.” According to him, the presentation of hunger as a problem linked to high human pop-
ulations reminds policymakers that sustained overpopulation is one way of mitigating against
hunger (pp. 87-8). Thus, numbers provide political leaders with psychological tools for prim-
ing behaviour. That is, numbers support campaign strategies by amplifying a particular policy
position. And people tend to conform to the majority opinions after being repeatedly exposed
to a dominant view (Schafer 2008; Wood and Vedlitz 2007). More importantly, politicians and
policy entrepreneurs might want to provide figures that paint them in a positive light. Thus, in
the realm of public health policy, Tanzania, for example, did not disclose the accurate numbers
of those who died from COVID-19. The lack of transparency was because the government
wanted to give President Magufuli’s narrative credence that his government had ended the
pandemic with God’s help (Houreld and Lewis 2020). On April 24, 2020, the government
announced 299 cases and 10 COVID-19 deaths in Tanzania. The numbers rose quickly, and
the government stopped providing updates on the COVID-19 situation in the country.

Numbers matter in public policy. Presenting fewer numbers means that policy solutions are
working, and the problem is being solved. It was a form of games being played to use Bardach’s
(1977) metaphor to, perhaps, give the business sector the green light to continue operations
amid the pandemic. The game is about policy implementers trying to remove or lower un-
certainty surrounding the outcomes of the policy. At the same time, Schneider and Ingram’s
(1993) work on the social construction of target groups reinforces our understanding of empiri-
cal data on who benefits when a problem is solved through collective action. They contend that
the “target populations have a powerful influence on public officials and shape both the policy
agenda and the actual design of policy” (p. 334). The idea of the social construction of target
groups is important in Africa because it tells why some populations get benefits such as relief
food and vaccines, or are displaced to benefit tourist resorts. In many ways, policy targeting
reifies the policy image as socially constructed. They also suggest that the targeting is a proxy
for the affected group to react to the political activism in support of the programs designed
to benefit that particular targeted group. These are very briefly important in outlining how
scholars learn policy outcomes and processes in the African context.

Moving forward, I focus on three randomly selected policy areas that are considered
recent and adequate to illustrate the importance of policy images in African settings. Fur-
ther, the issues selected are fairly distinct and relate to a vast majority of African political-
economic systems. Therefore, they offer a meaningful way to understand the primary policy
concepts under review.

Policy change in the realm of food security

The dimensions of famine and food insecurity have remained steady over time. For example,
in Ethiopia and Kenya, two issues of famine and hunger have been subject to sustained policy
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scrutiny and controversy. Within these sets of policy problems and concerns are questions
about the state capacity to steer resources to its agricultural sector to ensure food security.
Typically, evidence that hunger has crept into society receives front-page news coverage.
In the 1980s, pictures of malnourished children begging for food on the streets sent home
the message that Kenya’s drought situation had turned into famine. The 1979-80 national
drought was not the first in the region. For example, prior droughts in pre-colonial days and
1970-71 and 1973-74 in Kenya were established. This time around, the difference was that
the scale and magnitude prompted a change in the national food security crisis. By affecting
over 25% of the population, it was the moment of punctuated equilibrium.

The policy image was curved around the idea of failed production and marketing system.
Most important, western media portrayed, in sensational terms, the absurdity of African ag-
ricultural market systems. In other words, the maize markets were awfully controlled to al-
low for efficiencies to occur. To donor nations, food shortages were framed as predominantly
man-made political problems of inefficient markets, poor governance, neglect of research,
and only marginally attributed to weather-induced circumstances described in Kenya’s offi-
cial press releases (Otenyo and Mwangi 2009, p. 506). A sympathetic view of the government
narrative was that global warming had increased desertification and contributed to the food
shortages in Kenya and the Horn of Africa. The media amplified all these perspectives and
induced emotional responses in the developed countries where fundraising activities were
organized to save the hungry, dying African children.

In Kenya, the 1980 drought birthed the Sessional Paper No. 4 of 1981 on National Food
Policy, the first major policy change that allowed greater private market control of the food
supplies. It may well be construed to reflect Baumgartner and Jones’ (1993) punctuated equi-
librium model of policy change. It was a dramatic shift and not a gradual attempt to address
a huge food crisis. Still, shortages endured. And in 1984—85, another drought emerged,
further drawing attention to donor countries, which became more forceful in promoting
larger cereal sector reform programs (Cohen and Lewis 1987). The result was an infusion of
massive donor support ranging from the European Union, World Bank, and USAID initia-
tives. Following the 1984—-85 food shortages, these donors pushed for liberalization of grain
markets and became the major policy drivers.

Thus, in addition to market policy reforms, donor countries prescribed food aid to
solve the food insecurity situation. The charity orientation undermined the goal that Kenya,
Ethiopia, and other African countries had instituted in their food policy aspirations (e.g. the
Republic of Kenya 1965). President Moi of Kenya expressed his anger at the loss of food sov-
ereignty and asserted that “a hungry nation has no voice, for, as it trundles its begging basket
from nation to nation, it cannot really claim to have much self-respect left” (Moi 1986, p. 51).
The same was experienced in Malawi following the 2001-02 famine (Devereux 2002). After
the deteriorating supply of food, Moi’s government, in 1989, established a new policy venue
through a ministerial reorganization that founded the Ministry of Supplies and Marketing to
oversee the cereal sector reform programs. Another food policy document emerged in Kenya
to reinforce the free movement of food grains in the country. The Sessional Paper No. 2 of 1994
reiterated the policy goal of food self-sufficiency and developed road maps for pricing, mar-
keting, research, and production of various key food commodities. However, the food policies
in Kenya failed to focus on increased consumption of indigenous foods and instead shifted
consumption toward more food imports. This shift favoured rice and wheat products imported
from western countries and deeply entrenched the country into global food markets.

The material and policy conditions for attaining food security have remained an elusive
dream across Africa (see Chapter 40). In sum, the change policy imaging from the definition
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of food insecurity in terms of endemic malnutrition and hungry children to one of a Big 4
Agenda in Kenya, for example, contributed to an effort to mobilize both county and national
governments for greater infusion of investments in food resources. Assumedly, over the
coming decades, the foundational pieces of food security will be based on the national fram-
ing of the problem as an urgent area of concern. More importantly, there is a recalibration in
producing locally grown foods and increased attention to individual county solutions to food
insecurity. And the county governments have forced policy venue shifts to add food poli-
cymaking portfolios to their domain. There is evidence of a new institutional dynamic and
momentum that reinforces and sustains policy feedback articulated by local food consumers.
In other words, although local governance has opened a policy window for local actions in
monitoring food security both as a local problem and as a national goal, the prevailing image
of squandered opportunities persists.

From an image standpoint, feedback from numerous constituents, especially in arid and
semi-arid regions, points to the stability in framing hunger as a persistent problem of failed
food insecurity policies. The prescribed solutions such as irrigation, improved agricultural
practices, and marketing suggest unsatisfactory interventions.

Public health and COVID-19 pandemic

Before COVID-19, the Kenya Health Policy, 2014-30, provided direction for the country’s
health care infrastructure. Policy documents were aligned to the Constitution of Kenya
(2010), which proclaimed the aspiration and goal for universal, affordable health care, and
rights for citizens (Ministry of Health 2014). Clearly, through Article 43 of the constitution,
the intention has been to realize a measure of protection from disease and assurance of health
care, especially to the most vulnerable. The policy document also pronounced the intention
to attain “the highest standard of health,” which in itself is a vague declaration. Couched
in the Vison 2030 policy orientation language, Kenya’s health policy aims to ensure equitable
health care resources throughout the country’s 47 counties. Over the years, the Kenya Health
Policy Framework (KHPF 1994-2010) has guided the nation in managing and controlling
infectious disease and child health. There have been areas of success leading to improved life
expectancy (LE), which rose to 60 years in 2009 (WHO 2010). However, new challenges in
the form of increases in non-communicable diseases have cancelled many successful programs.
Most importantly, the country’s capacity to implement programs that eradicate cholera, ty-
phoid, malaria, polio in children, and other diseases has not achieved desired goals.

Hence, in terms of policy feedback, reports on implementing existing policies put the
enduring policy images into perspective. For instance, an image of providing vaccinations
is intended to attract new participants in trials. So, for example, in July 2015, when public
health officials in Teso North, Busia County, Kenya, touted the importance of vaccines as a
solution to reduce polio cases, the vaccine policy monopoly was given much public support.
However, after 28 children who had received the vaccination were paralyzed and experi-
enced other side effects, the specific public health policy monopoly faded, and change was
demanded. In another instance, two children died, and others were hospitalized after receiv-
ing measles vaccines in Kerio Valley and Elgeyo-Marakwet County, Kenya (Muriuki 2015;
Suter 2015). Thus, the image of children dying was a powerful tool to force government
officials to halt and change the policy and recalibrate the narrative that vaccines were helpful
within the existing context.

To explain further the extent of poor attainment of policy goals, we know that the me-
dia is replete with documentation on the adverse effects of the non-communicable diseases.
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These non-communicable diseases, including cancer, diabetes, ischemic heart conditions,
cerebrovascular disease, road accidents, violent injuries, high blood pressure, and numerous
respiratory conditions, continue to undermine the country’s goals of attaining the highest
health care standards. Just one example, an editorial lamented the need for investments in
cancer treatment centres and call for action by government leaders (Business Daily 2019).
Such editorials amount to questioning the efficacy of existing policy initiatives and the un-
derlying national health infrastructure and system’s capacity in policy discourses. In many
ways, health care facilities in Kenya, like in most African countries, remain underdeveloped,
as evidenced by common narratives highlighting elite members of society and politicians
boarding flights to receive treatment in overseas hospitals. The notion that the country’s
ruling class has no confidence in the country’s own county hospitals indicates the health
care infrastructure and governance. And COVID-19 pandemic exposed this misalignment
of resources when newspapers reported that several country leaders, including governors, in-
stalled ICU Units in their own residence, fearing that the country’s health care infrastructure
was incapable of ensuring their own recovery in case of infection from COVID-19 (Aowa
2020; Wainaina 2020).

A public health expert, Professor Khama Rogo (2020), expressed scepticism that Kenya
could perform well in clinical mitigation of COVID-19. Professor Rogo predicted that the
negligence of the health care sector would bring down the economy. In his keynote address
to professionals in the health care sector, he partly noted that,

Many have said ignore this sector at your own peril. This sector is more important
than the economy because can bring the economy down, it is more important than the
military, it can bring the military down.... In Iran, mosques of Friday are empty. When
people fall ill, where do they go? Even hospitals get overwhelmed. People will not go
to hospitals because they will be a dangerous place. Epidemics reduce the number of
health workers.

(Rogo 2020)

The COVID-19 pandemic put on the spot a reexamination of the Ministry of Health (MOH).
The pandemic, more than any recent event, necessitated a reexamination of national health
priorities. It became an additional area of interest to the public health community and shaped
a new policy image: a new focus adding to the perennial challenges of protecting the pop-
ulations from diarrhoeal diseases, HIV/AIDS, tuberculosis (TB), polio, malaria, and other
diseases still prevalent in Africa. Although Kenya’s documents set goals and targets, the
implementation of health care policies suffered from corruption, poor compensation for
the country’s nurses and other health care professionals, and very low investments in public
hospital facilities. The government expenditure on health sectors is about 6—8% of the to-
tal. And health expenditures as a percentage of the GDP is about 5.4%. Additional cultural
impediments include the fear of innovation and unhelpful work attitudes that affect qual-
ity care. Also, the country’s poverty levels contributed to the well-articulated narrative of
reinforcement of the social determinants of health. These limitations portray a disconnect
between intentions and the actual implementation of programs. COVID-19 amplified this
disconnect in remarkable ways.

For example, in 2020, the pandemic demonstrated that policy punctuations are un-
avoidable. The existing health care systems were poorly designed and had little ability to
minimize the disruption from the COVID-19 pandemic. The crisis was extreme, and to
some extent, the country had to depend on the World Health Organization (WHO) and

101



Eric E. Otenyo

developed country subsystems to adapt. The government had to collaborate with interna-
tional partners to draw out COVID-19 mitigation strategies. However, the punctuation
forced the government to recalibrate its pandemic preparedness infrastructures and entire
health sector. Kenya and governments across Africa saw the clinical care capacities increase
rapidly. President Uhuru Kenyatta said, “We have installed more medical equipment than
has ever happened since the country’s independence” (Kenyatta 2020). The International
Monetary Fund (IMF) injected over Sh.15.8 billion of funds to respond to COVID-19. In
the short run, the new infrastructures will likely survive the pandemic (Oluoch 2020).

The new policy was not pre-packaged. Instead, county governments and members of
the public, security forces and public health officials were made to be at the forefront of
those mitigation efforts. The entire government machinery, including the armed forces,
took sweeping measures to become important information bureaus for health education
aspects of the mitigation policy approaches. When data from international organizations,
which included the African Center for Disease Control, demonstrated how fast the disease
was spreading and its devastation of economies, the government mobilized citizens to com-
bat the pandemic, terming it a war effort. Therefore, the MOH role as the institutional venue
for public health management was adjusted. While it disseminated data on infections, public
health was now under the purview of multiple policy venues primarily because the policy
monopolies associated with the MOH were disrupted, and public feedback of the lack of
capacity was vocalized and widely circulated social and news media outlets.

In sum, news media coverage can affect how Africans view public health policy issues.
Images can convey significant messages about the ravages of a disease on a population and
highlight policy successes or failures of a government’s health care apparatus. Images, as
share on social media, are also important in magnifying the scope of a health problem, which
defines public perceptions about the social epidemiology of that condition. That is what hap-
pened during the COVID-19 pandemic and in other public health crises that Kenya faces.

In this study, we analyzed the images of incidents of health care challenges in various
electronic news media including posts on Facebook and YouTube (over 2020 February to
July 2020) and note that the depictions are the true reflection of the national prevalence of
major health conditions across Kenya’s populations over this period. Data observed included
descriptive features of news stories and accompanying images that portray hospitals and
other health care facilities in the country. Cases where individuals appeal for funds to seek
treatment in India, South Africa, and other overseas places indicate low health care infra-
structures in Kenya. Likewise, stories about individuals not receiving treatments and images
of striking health care workers, and stories of stealing in the MOH and corruption in pro-
curements of COVID-19 kits reveal the deeply flawed nature of implementation of existing
public policies. Perhaps, that is the prevailing policy image in public health care in Kenya.

Stability and change in tourism products

Since independence in 1963, Kenya has attempted to develop tourism policies organized
around conserving natural resources and wildlife and competitive pricing (Akama 1999;
Dieke 1992). This approach meant increased investments in national parks and game re-
serves. The government of Kenya has developed a robust network of agencies that manage
the sector. These include Kenya Utali College, Kenya Tourist Board, International Airports,
the airline industry, and affiliated ministries. These units have partnerships with private Tour
Operators, Cultural Heritage Site Operators, Conference and Leisure Hotels and Lodges,
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and Conservation and Eco-Tourism Organizations, which all work within an integrated
Tourism Master plan.

Although some limited success was achieved in increasing tourist infrastructures, like ho-
tels and better protection of wildlife, recent indicators suggest policy changes have become
necessary. Most observers deem the decline in the tourist sector as a basis for a course change.
Due to a robust feedback process, at least two areas that forced changes in the existing sta-
bility in policy orientation can be discerned. First was the apparent negative cultural impact
of aspects of tourism on Kenya’s traditional society. Second, and arguably more important,
was the decline in numbers of foreign tourists instead of community-based tourism (Akama
2002; Odunga and Folmer 2004). The earlier policy orientation had designed structures that
focused on overseas tourists bringing into the country foreign exchange. The sector con-
tributed about 11% of the local workforce. However, the policy image had deep flaws that
prompted policy changes.

The first image of tourism as an affront to local cultures was met with educational and
mostly informal cultural, educational initiatives meant to undermine any attempts to “pol-
lute the local cultures” with practices considered inappropriate in African customary tradi-
tions. There were efforts to ensure that tourists do not, for example, promote vices such as
prostitution and gambling. Although official rhetoric proclaimed the need to shun such for-
eign behaviours, the bureaucratic systems did not implement any rules undergirding such
proclamations. The second point is more easily measured. It comes from less moral consid-
erations. The argument is that based on a percentage of the tourism industry’s contribution
to the GDP and employment, the existing policies did not meet most of the developmental
expectations of the policy entrepreneurs. In plain terms, the policy prescriptions were not
delivering on the promise of expanding the GDP. Besides, the enforcement of official stan-
dards of wildlife protection and natural resource management proved difficult to actualize,
triggering conditions that enabled loss of revenues. That, in turn, prompted official reviews
of the tourism policy.

Moreover, public records reveal multiple causes of lost revenues, including poor pricing
of tourism products and competition from places such as Seychelles, Mauritius, Tanzania,
and South Africa. The difference between tourism revenues in the early 1990s and 2000s
explains why the policy change was necessary. Either way, the decline in tourist revenues
was informed by the feedback that the prevailing image undermined the very goals set forth
by policy entrepreneurs and, therefore, causes policy change. Regarding the preceding sta-
bility in the tourist policy area, I illustrate that those of a struggling sector replaced images
that endured. Policy change tends to occur in fits and starts, especially long periods of visible
stability that Baumgartner and Jones (1993) suggest is disrupted or punctuated by shorter pe-
riods of change. The punctuated equilibrium idea is explained by an existing interaction of
different venues when policy entrepreneurs or members of the policy community share ob-
jectives and shape solutions to the problem. These policy entrepreneurs derive their cue from
the stability enshrined in the existing images of the policy area. The given image of tourism
as an aspect of Kenya’s environmental beauty underpins the core impression. However, the
definition of policy prescriptions regarding protecting wildlife and fighting poaching sug-
gests that the specific image has been distorted. Therefore, the policy must change to ensure
stability in the tourism industry. The image of conservation and protection of wildlife and
clean-up of the environment for tourism has become generally accepted as the most plausible
approach to managing the tourism industry.

By contrast, reports in tourism magazines (for example, those issued on Kenya Air-
ways flights), statements from leaders and industry captains voice concerns about increased
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insecurity, poaching, wildlife deaths, and loss of vegetation cover mainly deforestation are
looking at images that reinforce the notion of policy failure. Similarly, they are also look-
ing at the need for change with other ecological disasters. In addition, suppose the tourism
policy is reallocated to a different venue and considered an aspect of Kenya’s national heri-
tage. In that case, one assumes that the new venues also reinforce the underlying image that
signals the need for changing course and addressing the consequences of the forces creating
instability and negative feedback. When the need for change is radical, the decision-making
is frequently transferred to a reorganized unit within the Ministry of Tourism, which is an
avenue that is assumed cannot ignore the core policy problem(s). This type of venue shift was
reported in Kenya. The strategy of venue shopping, which means moving an issue from one
venue to another, can help change the policy and offer a new image.

Tourism Act of 2011

The major large-scale policy shifts brought about in response to the challenges above were
articulated in the Sessional Paper No. 1 of 2010 and the Tourism Act of 2011. Besides,
several Wildlife Policies, Vision 2030 and implementing a multi-agency National Tourism
Coordination Initiative with the Ministry of Tourism took the lead policy management
roles. This, together with the National Tourism Master Plan, represents the turning point or
punctuation in exiting policy images. Vision 2030 identified new pillars meant to shift the
policy images to highlight the development of niche products. These include business and
conference tourism in Nairobi, Mombasa, and Kisumu; health and medical tourism; com-
munity-based tourism; and expansion of resorts outside the traditional coastal belt (Republic
of Kenya 2017). While the focus on community-led tourism (CLT) presents a major shift
in policy imaging, it has faced great barriers, including insufficient community buy-in and
limited access to relevant information (Nyakiba et al. 2020).

Accordingly, land was acquired for developing model cities in Isiolo, Turkana, and
Lamu — the hub of the LAPSSET project. This new policy image promotes the idea of the
Turkana Basin region as Eden Cradle of Humankind. The crowning activity in this emerg-
ing policy narrative is captured to aggressively market Kenya as a top long-haul destination
and a leading destination in Sub-Saharan Africa.

Conclusion

The concept of policy image is relevant for understanding policy changes in Africa. It builds
on the theories of the policy change and amplifies the idea that images assigned to policies
help push forward agenda in specific policy changes such as food security, public health solu-
tions, and tourism development sectors in Kenya. This chapter shows that although policy
images in Africa are embedded in policy documents and prescriptions, citizen participation
in response to the implementation of the stated policies is a function of the political system’s
ability to permit feedback communications. And that rests on effective and engaged demo-
cratic public participation.
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REFLECTIONS ON THE
POLITICAL ECONOMY OF
PUBLIC POLICY ANALYSIS IN
AFRICA

Michael Kpessa-Whyte and Kafui Tsekpo

Introduction

Public policy analysis is fundamental to policymaking and governance. It is an activity that
precedes policymaking and ends the life cycle of public policies. Often policy analysis pro-
vides the basis for further policy work. The process becomes the channel through which pol-
icy options and alternatives gain legitimacy and a place of pride on the policy agenda. Policy
analysis involves a critical evaluation of situations to ascertain the extent to which they are
effective and fundamental to governance’s efficacy. As the science of decision-making, policy
analysis embodies the framework of ideas that orients actors on particular policy issues and
often forms the basis for judging government performance. Although policy analysis in its
various forms is ubiquitous in every society, the systematic study of policy analysis in African
countries has lagged behind other parts of the world. It has been seen as part of the broader
discussion in public administration for a long time. Until recently, it was limited in practice
to in-house policy evaluations within government bureaucracies. Policy analysis is ubiqui-
tous and manifests explicitly and implicitly in all governance systems and arrangements. Yet,
in most African countries, public policy as a distinct and professional field of endeavour is
relatively new to African policymaking.

However, this is rapidly changing with the growing complexity of governance problems
in Africa. Also, at the very basic, citizens today and/or their groups expect various pub-
lic goods grounded in ‘intelligent’ decision-making from their governments (Pal 2010). In
tandem with current principles of public value governance, governments are expected to
plan, coordinate, and execute collective decisions with the probability of contributing to the
health, safety, and well-being of citizens in the best possible way (Friedman 2017). However,
given the complex nature of issues policy actors face daily, it is uncommon for them to be
decisive in their policy prescriptions without being ‘unintelligent’ given the ‘uncertain-
ties, inadequate information, the complex nature of issue identification, and definition that
characterises the policy process (Manski 2013). As such, public policy must be guided by
‘proper analysis’ and guidance; else, policy choices whatever their value-addition may be as
a result of ‘hunches and guesses’, and the “policy processes may get stuck for long periods—
sometimes with regrettable results” (Thissen and Walker 2013, p. 1). Hence, the need for
policy analysis arises from the knowledge gaps anchored in the social values between what
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policy bureaucrats know and what they do not know in finding solutions to the multi-
dimensional issues of public interest (Weimer and Vining 2017). This takes place at the level
of government and non-governmental levels.

Policy actors make policy decisions to help adopt or adjust the current policy environ-
ment to resolve a particular issue to the government. Policy actors engage in policy analysis
to understand the nature of the issues they are dealing with, the changes taking place, and
how government policies could address their effects within the state or beyond (such as
foreign policy). It follows that policy analysis is a complex endeavour that requires a set of
methods, analytical tools, and context-specific political and social knowledge (Clemons and
McBeth 2020). At its core is the indispensability of contextualised knowledge about the
social, economic, and political relations generated. This involves a mixture of methods and
approaches underpinned by a particular epistemological view of society to inform policy
decisions, alternatives, and implementation (Clemons and McBeth 2020). How policy actors
and institutions understand society’s values and how they deploy the set of analytical and
methodological approaches shape the effectiveness of their analysis.

This chapter, therefore, examines policy analyses that foregrounded governance ap-
proaches and policy choices by African governments since the early postcolonial period.
In so doing, this chapter interrogates the epistemological lenses through which knowledge
about policy challenges and solutions was framed and adopted. Although Africa is a region
of several countries, governance approaches and broad ideational foundations around which
policy choices are made are widely shared. Any variations normally exist at the level of pol-
icy design, choice of policy instruments, and delivery of policies in practice. Thus, the chap-
ter looks at the macro-level policy analysis where broad ideational guiding principles in the
form of one-size-fits-all have served as the reference points for country-level policymaking.

Also, we examine the overarching analytic ideational foundations that inspired policy
choices in specific periods, namely, (a) the early postcolonial era, (b) the adjustment years,
and (c) the post-adjustment years. Whereas the early postcolonial policy analysis portrayed Afri-
can countries as lagging and solutions were pursued with the notion of catching up, the ad-
Jjustment era policy analysis defined public policy challenges in Africa as one of an over-bloated
state and promoted private sector policy options. Policy analysis has shifted attention to the
micro issue of poverty alleviation and framed solutions in-country ownership and popular
participation in policy processes in the post-adjustment years. We conclude by highlighting
some of the major issues, actors, interests, and implications for the politics of policy analysis
in African countries.

Policy analysis in the early postcolonial era

Between the 1950s and 1960s, policy analysts in Africa focused on the state’s role as the major
agent of social change, the promoter of capital accumulation through important substitution
industrialisation, and resource allocation coordination. This development paradigm shaped
policy analysis in the early years of independence. During this period, socio-economic and
cultural development processes were seen through the lenses of modernisation, which had
portrayed African societies as lagging behind the advanced industrialised countries in Eu-
rope and North America. Thus, policymakers had to design and implement policies with the
ultimate objective of catching up with Western countries (Hyden 2006). Making the West
the standard for socio-economic transformation meant firmly establishing the yardstick for
all policy analysis for policymakers and policy analysts in postcolonial Africa. Consequently,
in the early postcolonial period, most African countries designed elaborate development

108



Reflections on the political economy of policy analysis

plans intended to transform postcolonial African societies to mirror the images of the West
politically, economically, and culturally (Mkandawire 2014)

As such, the art of policy analysis was confined to government agencies, ministries, and
departments — cabinet ministers, presidential advisers and staffers, permanent secretaries, and
academics were the primary actors involved in analysing public policy and advising govern-
ments (Friedman 2017). The aftermath of colonialism and the urgent quest for nation-building
and development placed the responsibility of policymaking and analysis primarily with national
governments and their agents (Kpessa et al. 2011; Mkandawire 2001, 2014). As primary policy
actor(s), national governments initiated, implemented, and monitored policy programmes and
projects to give meaning to the ‘new’ social contract (Adésina 2009; Kpessa and Beland 2013).
This was more action-oriented than knowledge creation in national development plans and
their respective reviews (Omanboe 1966). This ‘ex-ante’ approach to policymaking is compli-
mented by the academic and intellectual engagement with the specific policy issues to improve
our understanding of practical engagement (see Anugwon 2004).

By the 1950s, policy analysis in Africa had gained more prominence within central gov-
ernment ministries involved with classical planning and begun to filter through the academic
fields of social science and behavioural research, NGO/policy Think Tank (Mkandawire
2012). During the same period, following the advice of the World Bank, many African
countries had established or were in the processes of establishing Development Planning
Commissions with the task of engaging policy research and analysis to support develop-
ment efforts of government especially because ‘development’ was the premise upon which
independence was won (Mkandawire 2001). Policy planning units began to spring up in
line-ministries to track the performance of existing policies with the objective of improving
upon the status quo. Modernisation principles influenced policy analysis during this period,
and in some cases, followed the blueprints of British and French Colonial policy frameworks,
especially after World War II.

As Mkandawire (2005) noted, in the early postcolonial era. African governments relied
heavily on foreign policy analysts who served as advisors, researchers, mentors, and admirers
from whom a lot of intellectual inspiration or affirmation were derived. Many of such policy
analysts saw the independence of countries in Africa as a new opportunity to shape the mod-
ernisation processes through specific ideological lenses. Kwame Nkrumah, the first president
of Ghana for instance, also relied on the expert advice of several analysts, including Arthur
Lewis, Thomas Hodgkin, and Pan-Africanist scholars such as W.E.B. Dubois and George
Padmore. For instance, President Julius Nyerere of Tanzania had a close circle of foreign
Fabian intellectuals who had unimpeded access to him. At the same time, Kenneth Kaunda
relied on his intellectual associate John Hatch for expert advice on his Humanist Philosophy.
So much was the access and influence of foreign researchers that African political actors and
policymakers were accused of “surrounding themselves with foreign advisers” at local intel-
lectuals’ expense (Ndlovu-Gatsheni 2017, p. 63).

The reliance of early African governments on external policy analysts was largely due to
the framing of challenges that confronted the new independent countries as ones that lagged
behind and need to catch up. This framing compelled policy makers. As such, policymakers
in the Africa to seek advice from researchers, especially from their former colonial metropolis,
on ideas needed to catch up. In any case, if development is a journey to being like countries in
the West, then it makes sense to allow those with the lived experiences of what is projected as
development to guide those defined as lagging.

In the early postcolonial years, policy analysis shaped policymaking was reflected in
two main ways. First, across Africa policymakers, actively engage in deliberations with the
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researchers and analysts to gain insights into projects they intend to embark upon and ap-
preciate such projects’ potential implication or ramification. For instance, policymakers in
the 1950s and 1960s relied on a series of research outputs to construct the Akosombo Dam
in Ghana. The Dam’s location, purpose, size, and generating capacity were shaped by var-
ious Policy related research analysis conducted mostly by scholars from the West. To fur-
ther demonstrate the importance attached to research in policy analysis, the government of
Ghana also invited Arthur Lewis, a renowned development economist at the University to
advise on various aspects of development policy in Ghana due to his celebrated expertise in
both development economies and writing on West African economies.

Second, recognising the importance of the difference between university-based knowl-
edge creation and policy analysis, policymakers created other independent research centres
to conduct their own research to inform policy processes. These research institutes were
closely served as labs for nursing innovative ideas to improve policy outcomes. On the im-
portance of research in the early postcolonial period, David Apter noted that policymakers
were alive to their shortcomings and were very opened and welcoming of researchers and
research outputs (Apter 2008). For example, a researcher of British origin by name Thomas
Hodgkin became close friends with leading politicians and policymakers such as Kwame
Nkrumah and played an instrumental role in establishing knowledge centres committed
to policy analysis and broader research (Apter 2008). Thus, policy analyses during the early
postcolonial era were mostly conducted by expatriate analysts with string ties to major po-
litical elites, and in-house policy evaluation units situated within government agencies, de-
partments and ministries.

Policy analysis in the adjustment years

By the late 1970s, the focus of research advice in Africa had shifted attention to getting prices
right by removing subsidies but also cutting back on services provide by the states to the cit-
izenry, and starting from the 1980s in particular the focus of policy analysis in Africa began
to show preference for market reforms that provide incentives for private sector actors. This
culminated in adopting a one-size-fits-all structural adjustment heavily tilted towards liber-
alisation, export promotion, privatisation, deregulation, and market leadership. During this
period, the practice of policy analysis shifted from expatriates working closely with African
governments, as was the case in the early postcolonial era, to another category of external
actors led by the World Bank and the International Monetary Fund (IMF). From the 1980s
to the 1990s, the space for policy analysis was captured and colonised by this new category of
actors. They determined, defined, and proffered solutions to problems in Africa (see Chapter
10). They compelled most African governments and policymakers to consent to their pre-
ferred policy preferences and imposed the same through conditionality-based lending using
their financial muscle.

This occurred against policy analysis background, suggesting that the socio-economic
challenges facing African governments and policymakers directly resulted from policies im-
plemented in the early postcolonial years. In support of this analysis, a very staggering pic-
ture was painted of the human condition in Africa. The gist of policy analysis that heralded
policy interventions in the adjustment years constructed a discourse that portrayed Africa as
home to the world’s poorest persons, estimated to be around 300 million and further argued
that by 2015 persons living in abject poverty on the continent could reach 400 million if
trends in policy failures were not reversed. Also, Africa was portrayed as the only continent
globally where persons living below the poverty line kept increasing, and the gaps between
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the worthy and the needy continued to get wider (Madavo 2005). Konare (2004) noted
that about 210 million of Africa’s population were malnourished primarily due to a decline
in food production. The apocalyptic portrait of the situation suggested that the circle of
poverty and famine confronting countries in Africa will exacerbate the human condition
if nothing is done to rescue about 300 million poor Africans, mostly women and children,
from starvation and death. While over 140 million Africans were illiterates, the number of
young people dropping out of school increased (Mbeki 2002; UNCTAD 2001). On health,
the HIV/AIDS pandemic deprived families and countries of their most productive labour
force in parts of Africa. Citizens in several countries were at risk of contracting the disease;
while over 25 million adult Africans were HIV/AIDS positive, about 12 million children in
the region were made orphaned by the pandemic (Madavo 2005).

The policy analysis of African countries’ economic condition in the adjustment years
shows a region in severe distress with a drastic decline of the Real per capita income. By
1999, output per capita in Africa had declined for various reasons, and the average income
per person was less than a dollar (UNCTAD 2001). Compared to the rest of the world, the
cumulative share of African trade volume had fallen drastically by the 1970s (Madavo 2005;
Mbeki 2002). Similarly, most countries in Africa went from being net exporters of basic con-
sumer products to the reliance on imports and food aid from foreign donors. Thus, at the end
of the1970s, African countries combined imported 4.4 million tons of staple food products
annually, which increased to 10 million tonnes by the middle of the 1980s (Kpessa 2009b).

Moreover, the region’s political situation was unstable, manifested in authoritarian re-
gimes, military governments, civil wars, and the refugee crisis. This is by no means the
whole story. However, based on this problem definition from policy analysis primarily con-
trolled by International Financial Institutions and other transnational actors, a neoliberal
inspired one-size-fits-all policy solution was placed on African’s policy agenda.

In contrast to early modernisation arguments that African peasants do not possess the
pre-requisite character traits to transform into a modern society, advocates of neoliberal
policy solutions to Africa’s challenges claimed that Africans, like all humans, also aspire to
maximise utility, taking advantage of conducive opportunities (Bauer 1984), and are equally
predisposed to market price incentives (Johnson 1964). Therefore, the neoliberal agenda
maintained that the previous state-led development policies suffocated market mechanisms
and denied most countries entrepreneurial opportunities and capital access. Under state-led
development in the early postcolonial era, the marketing and price control boards created
artificial price regimes stifling entrepreneurship and innovation in African (Bauer 1984).
Thus, although the argument is not opposed to the very logic of socio-economic transfor-
mation framed in modernisation, it demonstrated a tremendous preference for private sector
principles and ethos in Africa’s public policy.

This increasing private interest in the African policy space by ‘sovereignty-free actors’
(Rosenau 2018) — multinational corporations, transnational societies, and international
governmental and non-governmental organisations (NGOs) — has changed policy analysis
dynamics and effectiveness (Rosenau 2018). Their activities have revolved around the gener-
ation of market-driven approaches and policy alternatives to ‘sanitise the public sector’, and
stimulate growth and competitiveness (Mkandawire 2012, 2015). According to Wilkinson
(2005), “recasting transnational corporations into mobilisers of capital, generators of tech-
nology, and legitimate international actors with a part to play in an emerging system of
global governance” (p. 37) has altered the dynamics of policy analysis in Africa.

Since the 1990s, this development has effectively consigned the traditional policy analysis
institutions in Africa to the periphery. The leveraging of foreign interest in policy analysis
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through the activities of transnational institutions has shifted policy analysis from one that is
rooted in the lived experiences of policy recipients to behavioural modelling through pol-
icy experimentations grounded in out of context policy ideas (Adésina 2011, 2020; Kpessa
2009a, 2010, 2012). Spear-headed by the Britton Woods institutions, these transnational
actors have become the main actors in the policy analysis spectrum and their local collabo-
rating institutions in academia and civil society.

The need for policy analysis beyond government agencies was encouraged and pursued by
the World Bank during the structural adjustment years. The need for policy analysis institu-
tion to report on projects and programmes supported by the World Bank was preferred on
the basis that African governments lacked institutional and bureaucratic effectiveness to carry
out such functions (Mkandawire 2014). This led to the establishment of private policy anal-
ysis institutions like the Institute of Economic Affairs (IEA) in Kenya and Ghana, the Horn
Economic and Social Policy Institute (HESPI), and African Economic Research Consortium
(AERC), among others placed under the tutelage of European and American policy think
thanks. Following the turn of the millennium and the acceleration of globalisation, Africa
again has become a theatre of global policy analysis and this has manifested in the growing
visibility of NGOs and social movements in the global arena has generated powerful debates
at a time when traditionally, nationally based channels of participation (for example, member-
ship of a trade union or political party, voting turnout) have been in decline (Rosenau 2018).
New forms of policy actors have emerged within the evolving globalisation and governance
architecture to offer policy analysis in a pervasive manner (Adésina 2020). This becomes more
manifest in what can now be called the post-adjustment era.

Policy analysis in the post-adjustment years

One of the adjustment years’ legacies is the proliferation of multiple actors in the public
policy space in Africa. Hence, the policy community in contemporary Africa is littered
with several actors engaged in public policy analysis. These include, but not limited to
transnational and national actors, NGOs, community-based organisations (CBOs), research
institutions, universities, academics, consultants, news media, political parties, commissions
of inquiry, interdepartmental and departmental committees, parliamentary committees,
central government agencies, think tanks, and several other civil society organisations. The
proliferation was facilitated by two significant events in the African policy space. First, by
the early 2000s, most African countries had chosen constitutional democracy with its ac-
companying freedoms, liberties, and periodic multiple-party elections over the hitherto au-
thoritarian and military regimes.

Second, after two decades of implementation, analysis of the neoliberal policies pointed
to several flaws in its internal logic, including a lack of respect for the agency of African
policymakers and citizens (Mkandawire 2015; Mkandawire and Soludo 1998). Criticisms
of the neoliberal policy also attacked what was perceived as a misguided diagnosis of the
African public policy challenges (Mkandawire and Soludo 1998). Consequently, neoliber-
alism underwent an internal mutation. The resultant product was a revised policy agenda
that prioritised country poverty reduction, country ownership, social inclusion, and pop-
ular participation of the citizenry in public policy decision-making processes (Craig and
Porter 2004).

In the 1990s, policy advice shifted attention to political reforms that resulted in democra-
tisation. The 2000s saw another shift towards concerns about the human condition; poverty,

112



Reflections on the political economy of policy analysis

marginalisation, and exclusion were given priority. Frankly, these shifts in policy advice,
especially from researchers in the West, have resulted in a disposition among policymakers
in Africa that pieces of research advice from the former are at is the best experimental ideas
searching for testing grounds. Looking back, the policy environment in Africa since inde-
pendence has witnessed major paradigm shifts. Every decade on average and often newly
recommended policy interventions either undermine previous ones, contradict earlier re-
search-informed policy or, in some cases, replace entirely existing policies. Arguably, the
policy challenge in Africa is not because research and knowledge upon which they are based
are not relevant. Instead, it is a case that these policies are often not given enough and ad-
equate time to mature for their full impact to be measured before new research from new
analysis comes out seeking to replace them.

Most Global North researchers working in Africa through foreign missions and embassies
have evoked the power and might of their countries in the global political economy of power
asymmetries. As such, African policymakers often opt for silence over constructive policy
deliberations for fear of losing much-needed development assistance. Thus, although knowl-
edge to feed the public policymaking processes is not lacking in African countries, there are
growing concerns that the gap between policy and research is widening. One study of the
policy-research nexus observed that evicting hawkers from the streets in congested areas in
Accra, Ghana, were not informed by policy analytic evidence. Similarly, in Sierra Leone, re-
search output upon which campaign for reforming the chieftaincy institution was one-sided
and out of sync with its realities. In Uganda, two sides to the HIV/AIDS prevention and
Control Bill debates relied on policy analysis evidence to frame their arguments, pointing to
the ambiguity and lack of clarity in research findings. In the case of Zambia, policymakers
rejected research advice supporting the use of Genetically Modified Organisms (GMOs)
because the evidence was “not applicable to the country” (Broadbent 2012, p. 3).

There are several reasons why the impact of research evidence on policymaking in Africa
is on the decline, these include (a) policymakers lacking the capacity to appreciate and up-
load research outcomes into policy context and design; (b) poor communication of research
evidence; (c) prevalence of alternative research outputs contrary to dominant ones being
promoted; (d) lack of agreement on research questions that foreground analysis, leading
to multiple and often conflicting research questions; () narrow focus of analysis oriented
research as opposed to multi-dimensionality of policy concerns; (f) poor research design
resulting in weak methodology and questionable data; (g) insensitivity of research advice to
the local context in terms of values and norms; (h) instrumental use of evidence from policy
analysis for other parochial political purposes; (i) evidence from policy analysis being seen
as means to further Western exploitation of African countries; (j) the habit of policymakers
engaging in cherry-picking research evidence.

Generally, in most African countries, a wide gap exists between the producers and con-
sumers of knowledge. Analysis of public policy could have a more significant impact on
development policy than has been the case. Researchers as ‘knowledge makers’ cannot un-
derstand why there is resistance to policy change despite clear and convincing evidence.
Policymakers as ‘knowledge consumers’ bewail many researchers’ inability to make their
findings accessible and digestible in time for policy decisions. But experience and lessons
from the early postcolonial era can give us a sense of what has worked and could work again.
Nevertheless, the overall effect of shifts in the epistemological foundations of public policy
is that policymakers appear overwhelmed and pushed in all manners of directions in the
post-adjustment years by donors.
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Conclusive remarks

The policy analysis environment in Africa has undergone significant changes concerning
the ideas, values, actors, and processes involved since the 1950s, primarily on the back of re-
source strength. According to existing research, transnational actors’ headquarters in North
America and Western Europe have been at the forefront to control the policy space in Africa.
This is evident in Africa’s economic policy analysis that guides policy decisions. The latter
has been monopolised by the International Financial Institutions and other aid agencies
through aid, budgetary support, and various forms of technical support channelled primarily
through the Ministries of Finance and Economic Planning, Trade, and Agriculture. Thus,
the pervasive role of international actors in Africa’s policy space with little regard for local
knowledge and ideational nodes of national-building, domestic policy analysts, and actors
have been forced to opt for unfavourable political settlements that conform to international
norms and policy paradigms often orchestrated through controlled national deliberations.

The corresponding complaints about external control of the policy spaces in African
resulted in designed capacity-building programmes to shape the cognitive position of
bureaucrats, politicians, and other public servants. The international actors like the IMF
and the World Bank sought to train local ‘development planners’ through tailor-made in-
service training programmes to develop Civil Servants’ capacity. These capacity-building
programmes, training manuals, and literature were conducted, produced, and supported by
institutions in America and Europe. They become laboratories for orienting African policy
actors with Keynesian modernisation ideas for policymaking, emphasising ‘applied econom-
ics’ from case studies deemed relevant for the African condition (Mkandawire 2014).

During the structural adjustment period in Africa, this chapter illustrates that the foisted
policy projects on Africa had not worked because of (a) the growing complexity of the
projects, (b) failure to ensure analysis measures up to the lived experiences of the citizenry,
(c) control of such programmes by external actors, not the people most affected, (d) the fact
that “it was becoming clear that evaluation methods such as internal rates of return which
assessed only the direct effects of a project [...] gave only partial and almost certainly an
over-optimistic view of the efforts of aid” (Mosley and Eeckhout 2000, p. 104).

With these failures, international policy actors changed course by abandoning the focus
on project planning, and with their control over resources, devised a new agenda for Africa.
Again, this agenda took the form of what suited the West’s interest and not the people’s
policy needs. The new focus was on stabilisation, getting the ‘prices right’ as an incentive to
public and private spending to instigate economic growth and development. However, ac-
cording to Mkandawire, the new prescriptions were fraught with scepticism by policy actors
in Africa, noting that: (1) Structural Adjustment Programme (SAP) policies were procyclical
and would only make the crisis worse, (2) the policies underestimated the structural bottle-
necks that inhibited African economies from responding rapidly, and (3) they undermined
capacities for long-term growth by reducing investment in human capital and infrastructure
(Mkandawire 2014, p. 181).

Recently, local actors of public and private capital interests have assumed the role of
policy analysts, incubators, advocates, and implementing agents. People-centred develop-
ment, which formed the core of post-independence public policy, has been jettisoned in
favour of development that problematises the individual as needing capacity enhancement
to participate appropriately in society’s social and economic spheres. It is almost certainly
lost on these actors how the previous ‘interventionist’ decades of policy design and analysis
had ignored the structural and context influencing conditions needed for a transformative
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socio-economic environment for the common good. Hence, the purview of these ‘new’
development practitioners doubling as lead consultants and head of NGOs and think tanks
has reduced the subject of policy analysis to the production of research notes on strategies
for poverty reduction funded by both public and private capitals from institutions like the
World Bank and Mastercard Foundation. These organisations are equally double as partner
implementers and evaluators of such programmes together with central governments. Such
a controlling framework presents conflicting political, social, and economic tensions for
local policy actors. It places national policy bureaucrats in a circus of exposure and pressures
from globalised forces externally and internally to adopt specific policies irrespective of their
relevance.
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THE ROLE AND IMPACT
OF INTERNATIONAL
BUREAUCRATS IN
POLICYMAKING IN AFRICA

Rosina Foli and Frank L.K. Ohemeng

Introduction

Policymaking in developing countries, especially in Africa, continue to be of great concern
in development policy. While the governance literature has focused on “citizen participa-
tion,” there is also recognition of the extensive involvement of international organisations
(IOs) and foreign consultants in the policymaking process in Africa and globally (Knill
and Bauer. 2016). The involvement of what may be described as “external actors” in the
policymaking process and their interaction with developing countries has led some schol-
ars to question whether African countries make their own policies (Conteh and Ohemeng
2009; Horowitz 1989). Indeed, fewer studies look into international bureaucrats’ (IBs) role
in African countries’ policymaking. Instead, most focus is on the World Bank (WB) and the
International Monetary Fund (IMF), with little attention to the bureaucrats who make these
organisations “think” through policy transfer/diffusion of ideas and institutions in devel-
oping countries. However, it is clear that IBs matter regarding policymaking (Eckhard and
Ege 2016). They are active participants in the policymaking process across Africa. In fact, in
some instances, they have become the principal actors by pressurising and influencing these
countries to accept policies and/or reform existing policies through conditionalities and
policy transfer (Nedley 2004).

This chapter, therefore, examines how IBs and their organisations continue to play an
important role in the policymaking process in Africa. Consequently, we ask: What roles do
IBs and, for that matter, their organisations play in the policymaking process? How do these
bureaucrats and these organisations influence policies in Africa? We review primary and
secondary sources on policymaking and that of IBs (including international civil servants
(ICSs)). We argue that IBs continue to play enormous influential roles in the policymaking
process in Africa. Their influence in the policymaking process emanates from three main
sources: budget deficits (e.g. Beaugrand, et al. 2002), forcing developing countries to source
funds for budgetary support; limited bureaucratic capacity (e.g. Mkandawire 2017) that affect the
development of policies and the incorporation of African countries into the international political
economy (e.g., Heldt and Schmidtke 2019; Appuhami et al. 2011). This has been described as
a transnational or global network (Béland and Orenstein 2009; Knill and Bauer. 2016). This
chapter is organised as follows: First, we conceptualise who IBs are and identify what they
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do. This is followed by a brief discussion on policymaking in developing countries and how
it leads to the emergence of global policy actors in domestic policymaking in these countries.

IBs: who are they and what do they do?

IBs and ICSs concepts continue to be used interchangeably in the literature. However,
whereas IBs are a more recent addition to the public policy and administration lexicon, it has
more or less replaced the concept of ICSs, which has a long history (Langrod 1963; Newman
2007). Nonetheless, the ideas refer to the same people working in IOs or on behalf of IOs to
fulfil their mandates. Therefore, IBs refers to the administrative staff of IOs. They can also
be described as ICSs, international public administrators, or officers recruited by IOs to work
on particular projects as consultants in various countries.

IBs often pursue the interest of the IOs rather than that of their home countries. Despite
mostly not seen, IBs are significant actors in international cooperation and domestic affairs
(Johnson 2013; Yi-Chong and Weller 2008). These bureaucrats also work to ensure that
countries develop solutions to resolve global issues. For examples, the United Nations” (UN)
IBs have been at the forefront of the fight against climate change. Similarly, bureaucrats in
the Organization for Economic Cooperation and Development (OCED) work to ensure
policies that continue to shape member countries’ socio-economic development. Officials
from the WB and the IMF are major players in the global economy and, most importantly,
promote market-based ideas in Africa.

Overall, the role of IBs as critical actors in international cooperation is bolstered by un-
certainty, inadequate resources, and the difficulty of member states to reach an agreement
on various issues and collaborate on them (Johnson 2013). Besides, their influence in global
public policies and even the domestic policymaking process emanates from their level of
autonomy from member states, which has led them to be seen more independently in pro-
moting policy ideas (Christensen and Yesilkagit 2019).

As global actors, IBs operations are classified into macro and micro activities. Macro op-
erations involve IBs working at an international level as administrative staff of an IO, helping
to accomplish the mandate of the specific IO. Their activities involve working within mem-
ber states at the micro-level, either as IOs representatives, or consultants providing technical
expertise to assist national policymaking/projects. Macro roles of IBs mostly facilitate coop-
eration among states and the creation of other intergovernmental organisations. Particularly
concerning cooperation among states, it is quite challenging due to the heterogeneous nature
of interests member states promote. Thus, IBs are instrumental in providing information to
help states cooperate internationally (Johnson 2013). Additionally, IBs act in various ways at
the intersection of the international and national policy processes to indirectly and directly
influence policies in various countries (Béland and Orenstein 2009).

IBs in the policymaking process in Africa

In Africa, independence came with an overdose of optimism where national leaders believed
the indigenisation of governance and leadership would positively impact citizens’ living con-
ditions. These leaders stressed the importance of prioritising their citizens’ needs, discrim-
inated against under colonial rule. For instance, Kwame Nkrumah proposed in a broadcast
to the nation in December 1957 that the yardstick for evaluating his leadership should be the
state of Ghanaian welfare.
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Consequently, African leaders moved with resolute astuteness to implement several pol-
icies towards bridging the developmental gaps colonialism created to achieve economic
growth, and therefore, deliberate efforts to Africanise the civil service as the main engine
for policymaking and implementation (Kirk-Greene 1972). Despite the desire to completely
replace expatriates with indigenes, most African countries did not have enough trained
human resources to fill the positions created, particularly in areas that required technical
know-how. Consequently, expatriate bureaucrats and consultants had to be maintained till
they were replaced with locals.

Indeed, in Ghana, British experts in the civil service and the military were briefly main-
tained after independence (Rooney 1988). Likewise, as Vinnai (1974) notes, Kenya could not
completely Africanise the civil service even though it desired to do so due to the shortage of
educated Africans filling various administrative positions. While most independent African
countries accelerated the pace of Africanising their civil service, from the 1980s, there was
a growing involvement of external actors in the policy process due to economic crises like
those precipitated by the oil crisis and the collapse of the world market of raw materials. The
crises of the 1970s resulted in the adoption of structural adjustment policies (SAPs) in the
1980s by most African countries. This period marked the beginning of a closer relationship
between African countries and bilateral and multilateral actors.

Before implementing the SAPs, there was a fluctuating relationship between independent
African countries and external actors, particularly international financial institutions (IFIs).
This followed the disagreement between African leaders and external actors on how to facil-
itate development. Most of these leaders had ideas of how they would like to pursue devel-
opment in their new states. For instance, in Tanzania, Julius Nyerere pushed a development
agenda focusing on internal resources rather than external development assistance. However,
development assistance came with conditionalities.

Similarly, Africans through the African Union (AU) designed various policies to avert the
1970s crisis, yet these did not materialise. Consequently, the SAPs became a defining factor
in policymaking in Africa. Implementation of SAPs resulted in resource constraints and the
“surrender of national policymaking” to external actors and their ideas, instigating a lack of
confidence in homegrown policies formulated by the AU (Mkandawire and Soludo 2003,
p- 3). The SAPs and the whole aid architecture were strongly criticised. Again, the adjust-
ment policies and conditionalities constricted the national policy space. This would later see
new commitments through the Poverty Reduction Strategy (PRS) to reform the modus ope-
randi of development aid from the 2000s to promote policy ownership by recipient countries.
Actors in development cooperation ultimately supported country policies (OECD n.d.).

Questions, however, remain concerning the involvement of external actors and the ex-
tent of policy ownership in developing countries (Kentikelenis et al. 2016). Despite the rhet-
oric by most IFIs that conditionality is no longer part of the aid architecture, Kentikelenis et
al. (2016) found that SAPs style lending is still ongoing, thereby shrinking the policy space in
recipient countries. Conditionality is one of the crucial factors in understanding the external
dimension in the policy process. Also, the IBs are involved in the policy process, influencing
policy content.

While IOs like the UN were involved in decolonising African countries, the post-
independent Africa is still a fertile ground for IBs who promote their organisations’ eco-
nomic ideologies through technical assistance (Johnson 2013). These organisations have
consistently used their power asymmetries to influence policymaking in developing coun-
tries. For example, the IMF, the WB, and other donors have used “conditions precedent” to
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aid recipients in altering policies and practices deemed by the donors to retard growth and
development (Cohen et al. 1985, p. 1213).

However, how did all this begin? We will briefly examine how IBs got involved in poli-
cymaking in developing countries and Africa, in particular.

Decolonisation generated rapid development and industrialisation in the developing
world. Unfortunately, most independent African states lacked the human capacity and
the capital to undertake the rapid growth promised during the struggle for independence.
Hence, the international community had to help these countries develop their economic and
industrial plans. Modernisation theory became the focal point for development where devel-
oping countries should emulate the industrial world. Accordingly, technical assistance, for-
eign experts through IOs, and representatives of donor governments offered to build African
countries’ administrative capacities to develop policies for economic growth and political
stability (Ohemeng 2020). Such technical assistance through IBs continues today. However,
how has this assistance influenced policymaking? We will look at three main areas here.

SAPs, budget deficits, and the role of IBs in Africa

Many African states continue to face substantial budget deficits and cannot mobilise ade-
quate domestic resources to finance their developments. As a result, they are confronted with
the choice between external and domestic financing and rely primarily on external largesse
to finance their development rather than borrow commercially. For Beaugrand et al. (2002),
international financial markets are accessible to few African countries whose borrowing
capacity on commercial terms is restricted to particular cases. Therefore, most African coun-
tries rely heavily on foreign financing and less on commercial borrowing. They have “un-
critically accepted advice from the IFIs and donors as a condition of receiving much-needed
international assistance and debt relief” (Allen 2009, p. 13).

What has been the consequences of relying on official creditors and multilateral organi-
sations? As will be shown here, this reliance has led to a stronghold of these organisations in
the policymaking process, dictating what most African governments can do and cannot do.

By the early 1980s, most African economies were in a comatose state following the oil
crisis in the 1970s, the general international economic climate, bad developmental policies,
and serious mismanagement by political authorities (World Bank 1989). Thus, to redress the
situation and improve living conditions in Africa, most African countries invited the WB/
IMF to restructure their economies. This invitation invariably led to the adoption of SAPs
as a normative policy package to get the state right by reducing the role of the public sector
and enhancing the development of the market (Konadu-Agyemang 2001). Thus, African
governments undertook significant macroeconomics adjustments to restore investor and
consumer confidence.

Thus, concerning the SAPs, the IFIs exerted significant pressure and influence on the
governments to reduce the state’s direct involvement in development to fit into the new
global economy. Because of this pressure, these organisations, bureaucrats, and consultants
exerted themselves in these countries’ policy development. The most critical policies initi-
ated through the SAPs were privatisation in various forms (Foli and Béland 2014). Public ser-
vice retrenchment and the introduction of new public sector reform mechanisms, such as the
new public management, enabled the public sector to pursue result-orientation. Through
these mechanisms, the SAPs were a means to reduce the size of government and narrow the
range of hitherto executive and administrative decisions to release the forces of production
from the state bureaucracy.
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One major policy related to getting the state right is public financial reforms. Through
the influence of the WB and the IMF, almost every country in Africa has embarked upon
Public Financial Management Reforms (PFMR) to address their budgetary needs. A key
aspect of PFMR has been the introduction of the Medium-Term Expenditures Frameworks
(MTEF). MTEF is an “institutional mechanism for setting multiyear objectives for fiscal
policy and budget expenditure and ensuring that these are respected in budget formulation,
approval, and execution” (Eden et al. 2017). Thus, between 1992 and 2001, for instance, 13
African countries formally adopted MTEFs, all of them under the aegis of the WB. These
external institutions, donors, and international consultants (bureaucrats) influenced the re-
forms (Allen 2009). Donors frequently provided a substantial proportion of the funding
for such measures, in addition to supplying technical assistance. This activity may lead to
a dependence on donors and the consultants they hire that inhibits local capacity develop-
ment and channels finance into projects perhaps inappropriate or untimely for the country
concerned.

IBs and poverty reduction policies

IBs have also had a significant influence in poverty reduction strategies in Africa. In 1999,
the WB and IMF launched the PRS initiative across developing nations. The initiative be-
gan with 41 countries, and out of this, 32 were from sub-Saharan Africa. Countries were to
develop their strategies in more collaborative and participatory forms with domestic stake-
holders. Thus, although the WB and the IMF indicated that these strategies be locally devel-
oped, a critical analysis of various countries indicates a one-size-fits-all approach with a strong
hand from these institutions. As individual leaders’ conception of poverty shifts, proposals
contained in policy documents likewise signal a change. The dynamics of poverty reduction
policies indicate that even though IOs and their officials are not formal policy actors in na-
tional policymaking, they influenced poverty reduction policies using ideational tools (Foli
and Béland 2014).

A careful analysis of the PRS shows that IBs have, over the years, become significant
national policy actors through direct and indirect means. Directly, they utilise their bu-
reaucrats, like country representatives, in the policymaking process, while indirectly, they
engage local knowledge expertise and institutions such as think tanks, academic institutions,
and professional associations to achieve their objectives (Stone 2017). The local expertise is
crucial. While IOs may have been criticised for introducing various policy reforms through
loan conditionalities, their ideational influence is quite subtle and rarely criticised, yet they
are potent sources of new policy and reforms. The ideational influence’s salience also suggests
that agents of ideas play a critical role in promoting particular poverty reduction policies or
programs (Foli and Béland 2014).

Consequently, IBs continue to serve as technical experts or consultants in shaping policies
and programs in specific ways by promoting their ideas and/or their organisations’ position
on a policy problem. The avenues for such influence include conferences, seminars, publica-
tions, and technical personnel seconded to various national agencies (Foli and Béland 2014).

Persistent weaknesses in administrative capacity in Africa

It has been consistently recognised that effective state institutions are sine qua non for devel-
opment (Acemoglu and Robinson 2010). It is believed that an effective state should have four
main state capacities, which are regulatory, technical, extractive, and administrative. High
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levels of policy capacity are linked to superior policy outputs and outcomes, while capacity
deficits are viewed as a major cause of policy failure and sub-optimal outcomes (Wu et al.
2020, p. 178). Technical and administrative capacities focus on the state’s ability to design
and develop better public policies, while regulatory and extractive deal with behaviour
change. The latter is about the state’s ability to collect the needed revenue for development.

In many developing countries, weaknesses in the administrative capacity to under-
take policy development and implementation have led to the influential roles of IBs in the
domestic policy process. This influence stems from the notion that once a policy is well
designed, the government will implement it with the existing bureaucratic capacity. As
explained by Johnson (2014), “states facing technical or scientific uncertainty are amenable
to ceding institutional design tasks to international bureaucrats” (p. 47). The bureaucratic
capacity’s problems stem from how the colonial authorities developed the public services in
Africa. The colonial administrative systems served and protected their powers and interests
(see Chapter 16).

Consequently, the African administrative system

was sadly wanting in its capacity to meet the demands of independence. Bureaucracies,
faced with new, staggering, and unfamiliar tasks they were not set up to perform, were
further weakened by the overly rapid replacement of experienced expatriate personnel
with inexperienced recruits and by inexperienced and often inept leadership. In almost
every country, the immediate consequence of independence was lessening adminis-
trative efficiency and bureaucratic effectiveness. Administration for development was
required to evolve from that point.

(Gant 2006, p. 260)

This is what happened in Ghana in the late 1960s. As cogently explained by Libby (1976),
between 1969 and 1972, the WB, the IMF, and other developed countries structured the
context in which Ghana formulated its economic policy by placing a team of Harvard De-
velopment Advisory Service (DAS) economists in the planning and economic policymaking
units of the government. The consequences of this were that the DAS and the WB directly
shaped Ghana’s economic policy. Similarly, in developing the SAPs for Ghana, the WB,
for instance, was flummoxed by its observations. It noted with dismay the administrative
weaknesses of Ghanaian institutions, particularly the Ministry of Finance and Economic
Planning. The Bank (1989), in a report, noted,

the Ministry of Finance and Economic Planning (MFEP) plays a central role in the
ERP. However, it is seriously understaffed at the upper levels; it has insufficient policy
analysis capability; its functional divisions need strengthening, and its decision-making
processes are ad hoc and overly centralized.

(p- 25)

These identifiable weaknesses in the Ghanaian bureaucracy “allowed the Fund, the Bank and
the donors to fill the vacuum with their own staff, as well as foreign consultants, producing
rigour and speed and minimizing internal bureaucratic opposition” (Hutchful 1997, p. 25).
The majority of African countries have suffered the bureaucracy and continue to suffer
from long-term deterioration due to political and economic mismanagement and the rapid
migration of qualified personnel to the private sector and abroad. Thus, the dearth of ex-
perienced staff, inadequate remuneration, poor morale of the public service, and unwieldy
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administrative systems have weakened the institution’s capacity to carry out any meaningful
reform agenda. The IBs have enabled to assert themselves in the policymaking process be-
cause of their knowledge and expertise.

Commenting on how the WB and the IMF “hijacked” the designing of the SAPs policies
in Ghana, Hutchful (1997) noted that the WB had indicated in their report how they had
intensively consulted Ghanaian officials and had “fostered an unambiguous sense of owner-
ship” (p. 30) among them yet the then Minister of Finance Kwesi Botchwey vehemently crit-
icised “the takeover by the Bank and Fund of important aspects of policy design and review
in Ghana and other African countries” (p. 30). Consequently, according to him, Botchwey
demanded changes that would “put the [Ghana] government in the driving seat” to design its
own macroeconomic framework and conduct its public expenditure review. Botchwey thus
went on to argue that “until Government takes the responsibility of doing these things for
itself and yes, making its own mistakes, the capacity for policy analysis and implementation
will not broaden or deepen” (Hutchful 1997, p. 30).

There are many examples of this intrusion in the policymaking process across the conti-
nent. For example, commenting on the introduction of Poverty Reduction Strategy Papers
(PRSPs) in Uganda, Nyamugasira and Rowden (2002) noted that “although Uganda’s PRSP
outlines its goals for poverty reduction, the policies to be used are determined by the IMF
and World Bank” (p. 74). Similary, Ismi (2004) says that while “Ugandan NGOs were in-
vited to provide input on the development of the poverty-reduction goals, but not on the
nature of the policies to achieve those goals” (p. 13). Overall, it is not surprising to any seri-
ous student of Africa’s development that the Economic Commission of Africa (1998) wrote
that “the major thrust of economic policymaking on the continent has been informed for the
last decade or so by the core policy content of adjustment programs (of the type supported
by the IMF and the World Bank)” (p. 27), as economic and other policies continue to be
determined by the IMF and WB representatives in consultation with small technical teams
within the ministries of Finance and Central Banks in Africa.

Challenges of IBs in the policymaking process Africa

Three main challenges continue to serve as impediments for IBs and their organisations in
Africa’s policymaking process. These are, first, the limited understanding of how these countries
operate, which is more informal than the Western developed world where most of these
IBs come from. Second is the continued resistance and reluctance of these countries’ political elites
to fully embrace the advice and undertake reforms developed by these IBs. Third is the civil
society groups’ influence, particularly workers unions and their nationalistic sentiments toward
these bureaucrats and the organisations they represent.

IBs, the socio-economic environment and policymaking in Africa

Policy scholars have identified the environment as a key influence in developing and imple-
menting public policies in different countries (World Bank 2005). This view has led many to
criticise the one-size-fits-all, the “best practices” approach and policy diffusion policymak-
ing in developing countries. The environment is generally defined as the sources of inputs
and outputs, including persons, groups, organisations, the culture, and the value systems
with which the state interacts. Therefore, to get the state right and discover new governance
models in the public sector, many African countries have been highly influenced by the WB
and the IMF’s neo-liberal approach.
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Unfortunately, this policy ideology seems to be at variance with the thinking and the
general socio-economic and -political environment. As such, many have criticised the lim-
ited success of certain policy initiatives. Many of the IBs sent to African countries continue
to fail to understand the environment they are supposed to help design and implement poli-
cies. In some cases, they fail to understand how governments operate in Africa. For example,
in implementing the SAPs, most governments became reluctant to force such bitter policy
pills down their citizens’ throat. Hence, they continued to show lackadaisical attitudes to
such policies, which baffled many IBs. For example, many found that in Africa, unlike the
developed world, policymaking was more centralised. In some cases, centralisation and the
benefits that policy elites gained led to resistance to change from a traditionally highly cen-
tralised decision-making process.

In other instances, some of these IBs underestimated the role of local institutions such as
Unions and other non-governmental organisations (NGOs) that showed nationalistic sen-
timents toward states institutions. In particular state-owned enterprises, such nationalists
resisted foreign advice and involvement in policymaking, seeing such agents as neocolo-
nialists. Therefore, the failure to understand the socio-political environment was one of the
significant attributes of the limited success of SAPs in Ghana (World Bank 1993). Thus,
the designing and implementing of Western-inspired reforms have always been premised on
the legal-rational model that prevails in the Western developed world, devoid of “bureau-
cratic irrationality.” In short, the environment out of which the reforms arose was more bureaucratic
than the one in which they were implemented. The proponents of the reforms assumed that they
had a universal relevance and application.

The problem with this is that most of these expatriates or IBs used by the bank in the re-
form process hardly understand Africa’s socio-economic and -political environments. Their
mindset and expertise are embedded in Western administrative notions, values, and struc-
tures with the strict distinction between private and public. This attitude affected how they
continuously conceptualise public policy and policy problems in the local environments they
are working in. Consequently, policies being developed and implemented in their countries
of origin are transferred to the African contexts without much adaptation. The problem
with such an approach weakens policy development and implementation. In contrast, some
of these policies are halted altogether as soon as such expatriates leave these countries. Gha-
na’s bureaucracy has been undermined by these factors, affecting its ability to function as
expected.

Administrative patrimonialism, public corruption, and political capture

IBs still encounter administrative patrimonialism, corruption, and political capture, which
have made their work difficult in Africa. Administrative patrimonialism — characterised by
kin, slaves, patronage, feudalism, prebendalism, local notables — is prevalent in Africa, frus-
trating policy performance. Hence, designing and implementing policies with IBs have been
quite problematic. Political and bureaucratic corruption also constrains how IBs and their
organisations work in African countries. IOs continue to express how corruption at both po-
litical and bureaucratic levels affect their ability to work. Therefore, it is not surprising that
some of these organisations are not relying more on NGOs and local consultants to influence
public policy. Using these “surrogate” organisations has also given these organisations and
bureaucrats the necessary public legitimacy (Ohemeng 2005).

Another problem faced by IBs comes from civil society groups, particularly the Trade
Unions, in the policymaking process. These Unions and other civil society groups
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significantly influence the leeway of government action since the pre-independence period
and still promotes democracy and good governance in Africa. The ability of these organi-
sations to mobilise public protests and strikes affected the strong implementation of SAPs,
besides influencing the development of some mitigating factors to cushion people on the
effect of SAPs.

Similarly, this mobilisation led to the overthrow of old authoritarian regimes and ushered
in democratic transitions in the early 1990s. This relatively high capability of Unions and
other NGOs has hindered the ability of IBs to influence public policy more strongly. These
unions created a forum for debate with governments and international agencies on national
development strategies and the need for stronger social policies. This is different from what
most IBs experience in their home countries because of Unions and other NGOs’ frag-
mented nature. Consequently, IBs tend to modify their approaches, especially in designing
policies, which they might have initially resisted. In so doing, they articulated widespread
popular concerns about the effects of national and international policies and the need for new
policies to address the social consequences of change (Ratnam 1996).

Conclusion: implications and recommendations

This chapter explored how IBs or simply ICSs play important roles in Africa’s policymaking.
This role has led to significant policy transfers and the adoption of a one-size-fits-all policy
development, which led many scholars to argue that developing countries, particularly those
in Africa, do not make policies. We highlighted the role of IBs in policymaking. While we
hardly argue against the role of IBs in policymaking, their presence in African public insti-
tutions has created despondency among local bureaucrats, trade unions, and the citizenry.
These local actors generally view IBs as hijacking the policymaking process and promoting
ideas that benefit their organisations and their home governments to the detriment of in-
digenous citizens. Also, the inability of IBs to understand the contexts in which they work
predisposes them to the false notion of a “one best” approach to issues affecting different
countries in Africa.

Therefore, it is not surprising that many have argued that IBs and their organisations have
failed to help develop Africa. Perhaps these international development partners are unwilling
to confront the true causes of Africa’s development failures for fear of being accused of en-
croaching on domestic matters and undermining state sovereignty (Kalu 2018, p. 17). After
40 or more years of trying to assist sub-Saharan Africa to develop and modernise, the region
remains an enigma to the international policy community. It has adopted various strategies
and approaches spanning from applying modernisation theory in the 1960s to providing
support for services to meet basic human needs and neo-liberal market theories and good
governance. Perhaps the local bureaucrats’ agency in the policy process should be facilitated
and promoted to give credence to the concept of policy ownership.
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