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The Struggle for Resources in Africa
Ray Bush and Morris Szeftel
This issue examines aspects of the allocation of resources in Africa. Few
problems could be more central to the future of a continent where political and
economic crisis persists. A generation after the formal end of colonialism and
the inception of the 'decade of development' in the 1960s, Africa continues to
struggle for control of its resources and their development. In many ways, the
struggle does not go well. For over a century, the idea of a scramble for resources
in Africa evoked images, first, of the colonial plunder of the continent and,
latterly, of corporate exploitation and expropriation. More recently, however,
to speak of a scramble for resources brings to mind pictures of desperate,
hungry people searching for food and security from war, of states seeking to
attract investment in a world indifferent to their needs. New strategies have
become necessary and a new commitment to economic and political development urgent.
At first glance, the prospects for renewal look poor. Military conflict and famine
ravage the continent and put up to 30 million lives at risk. Africa's US$255bn
debt currently consumes 30 per cent of its export earnings. Debt peonage
increases dependence on the 'colonial economy' (primary commodities produced for export, foreign control of accumulation) but now deflects the use of
its revenues from internal accumulation or social investment to debt servicing.
Moreover, the prices of Africa's export commodities are now at a 14 year low
in the commodity markets of the west. Between 1984 and 1986 the index of prices
of all 'third world' raw materials fell by 28 per cent. Indeed, for the 'third world'
as a whole, average real commodity prices were lower in 1986 than in any other
year this century apart from 1932. Dependence on international capital means
that a fall of just one per cent in output in the industrial core produces a 3-4 per
cent fall in the 15 most heavily indebted countries. There has to date been no
international action to help Africa cope with the devastating effects of low
commodity prices or price fluctuations.
This is hardly surprising, given traditional western preoccupation with ensuring its own access to and control over raw materials. In particular, the US has
become politically more interventionist since 1945 as its dependence on imported minerals has increased. The 'Haig Doctrine' was set out in 1981 when
Alexander Haig, then Secretary of State, told a US Congressional House Subcommittee on Mining that he had 'long been troubled by what is rapidly
becoming a crisis in strategic and critical materials'. Concerned that the US was
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both increasingly in competition with the Soviet Union and 'inordinately and
increasingly dependent on foreign sources of supply', Haig observed that
as one assesses the recent step-up of Soviet proxy activity in the Third World. . . one can
only conclude that the era of the resource war has arrived (I.O. Lesser, Resources and
Strategy Macmillan, 1989).

Of the six 'strategic metals' which most concerned Haig, three - chromium,
manganese and cobalt - were imported in large proportions from sub-Saharan
Africa with Zimbabwe and South Africa accounting for more than 90 per cent
of western chromium supplies. US planning for resource wars led to the
development of a national defence stockpile of certain commodities, to an
enlarged naval capability and, after 1973, to the sponsoring of an International
Energy Authority. In Africa, these concerns were intensified by the Cuban role
in Angola and by the 'threat' to cobalt supplies in Shaba in 1978.
The formal end of the Cold War and the proclamation of a 'new world order'
does not seem to have reduced this emphasis on US strategic action. The Gulf
War demonstrated a concern with controlling oil supplies in the long term (Saudi
Arabia, Iraq and Kuwait - in that order - represent the three largest reserves in
the world) rather than with any response to short term supply or profit
considerations. The Gulf War was fought with little consideration for its
immediate cost - which has already been considerable in the case of Africa, as
Seddon's Briefing in this issue indicates.
Thus, hopes that the collapse of Stalinism and the end of the Cold War might
produce a more stable environment in which African development was not
persistently reduced to considerations of geopolitical strategy seem premature.
The Gulf War communicated a number of messages to developing countries.
One of these was clearly that regional imperialists would not be tolerated where
they intruded on the strategic concerns of the capitalist core economies. Another
was surely that the arena for independent action and autonomous development
is extremely small. Thus, even when growth resumes in western economies, it
is unlikely that producer countries will be permitted to use increasing demand
for raw materials to control prices or rates of depletion, let alone production
processes. If the debt crisis had not already undermined the capacity for
independent policies, the 'space' which super power rivalry allowed Africa for
policies of non-alignment has disappeared. The immediate prospect is of a
single great power able to impose its own interests on the rest (or even running
amok occasionally).
In this climate, to talk of a scramble for Africa's resources is inappropriate. So
too is any notion of resource scarcity of The Limits of Growth variety. The central
question remains (as for more than a century) that of control of resources and of
the international allocation of resources. Here the focus needs to shift beyond
the role of imperial states to the international agencies and corporate interests
which determine processes of production and distribution globally. It is international firms which ultimately shape the strategic considerations of states in
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any case. The perspectives of the Haig Doctrine, for example, were (at least in
part) the product of multinational investment patterns and corporate reluctance
to diversify to other sources; it was not simply the consequence of some 'natural
monopoly'. In Southern Africa, for instance, companies such as Union Carbide
chose to foster dependency on particular secure sources which took advantage
of cheap labour supplies provided by apartheid or UDI (Steel: South Africa and
Sanctions, Sheffield Anti-Apartheid, no date).
For such reasons, we have sought to set out the resource availability situation
in Africa in some detail. Magnus Ericsson's Briefing documents where the
minerals are in Africa and who the different international actors are who
capture those resources for export to Europe and North America. This global
relationship is essential for any understanding of the nature of resource
allocation and of possibilities for change, as Bonnie Campbell's study of
Guinea's aluminium industry demonstrates so graphically. Traditionally,
multinationals have stressed the central importance of cheap energy resources
in transforming bauxite into alumina and thence to aluminium; thus the
transformation process has historically been concentrated in the US, Canada
and Norway (the US accounting for 35 per cent of aluminium production and
only 2 per cent of bauxite reserves). Campbell demonstrates, however, that the
presence of large energy resources in Guinea has not been sufficient for it to
integrate the production process within its own borders. Instead, despite
multinational assurances that they would increase local transformation, they
have preferred to locate production in countries like Ireland to take advantage
of a combination of state-sponsored sweeteners and proximity to huge markets.
This development, argues Campbell, cannot be explained in terms of comparative costs of factors of production; instead it reflects new forms of integration in
the internationalisation of capital: benefits offered by African producers, previously enough to keep the corporations at least talking about eventually relocating production to Guinea, were now offered also by a European state with the
added advantage of proximity to the huge EC market. The Guinean state,
severely constrained by the IMF and World Bank, has simply been unable to
compete in bargaining with the multinationals. That Guinea sold 16 per cent of
bauxite on the world market in 1988 and 45 per cent of imports into the US and
that it has enormous potential for cheap electricity, has counted for little. There
is a significant difference between the logic of economic development and the
logic of the market in which multinationals operate.
All this raises serious questions about what a country with minerals should do.
With resource poor countries like Japan showing a capacity for rapid growth,
we might be tempted to ask if it would not be better to leave the resources in the
ground until better contracts had been negotiated with international companies. Certainly there is much evidence that mineral-led growth has produced
skewed development: a neglect of agriculture; little skill transference; an
enclave economy with a relatively small working class; a migrant labour system
imposing heavy burdens on female labour and crippling food production; and
relatively small internal markets.
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Southern Africa is a case in point. The SADCC region has a rich diversity of
mineral resources and yet, after many decades of mineral extraction, consumes
only about 10 per cent of its production. In Zambia, mining has fallen from 42
per cent of GDP in 1965 to 9 per cent in 1988 and yet it still contributes nearly all
export and foreign exchange earnings. With the price of copper in the 1980s half
of what it was in the 1960s, the country was forced to rely in 1990 on about 40
per cent of the foreign exchange it enjoyed in 1970. Mining has produced only
a limited downstream manufacturing growth so that 90 per cent of copper
production has to be exported (Paul Jourdan, 'Strategies for the Regional
Planning of the Minerals Industry in Southern Africa: The Case of SADCC,
Ph.D. thesis, University of Leeds, 1990). In Zambia, as elsewhere, there is a long
history of multinational resistance to local transformation and relocation. The
logic of the export market has been diametrically opposed to the logic of local
economic development.
This perspective raises serious questions about current ideological justifications
of the market as the cure for inefficiency, misallocation of resources, hunger and
poverty and, indeed, underdevelopment itself. Liberal theorists have long
argued that the crisis in the 'third world' is a consequence not only of bad/
misconceived state policies but of the very fact of state intervention itself. The
collapse of bureaucratic economic management in Eastern Europe has strengthened this perspective, producing a market triumphalism which presently
informs the approach of all global institutions. The state, it is argued, institutionalises wastefulness and 'crowds out' entrepreneurship and efficiency: the
ability of state corporations to make taxpayers pick up the losses created by
inefficiency makes it impossible for private enterprise to compete and impossible for the market to 'discipline' the incompetent; there is therefore a need to
'roll back the state'.
This argument has certainly informed the strategy of the IMF and World Bank
in managing international debt and imposing adjustment policies. Such policies
have stressed greater integration into the world market, export-led growth, and
a dramatic reduction in the economic role of the state in debtor nations. A central
plank of this strategy has been privatisation of publicly owned corporations and
utilities. Young's study here gives an important insight into how general this
process has become throughout Africa and how important the World Bank,
among other forces, has been in sponsoring it. His article also raises, for further
research, the question of how viable this privatisation is likely to prove;
certainly, in the present crisis, there is every justification for asking how far the
process will generate an indigenous private entrepreneurship rather than
simply be a way for multinational capital to tighten its stranglehold on the
continent.
We would not pretend that there is nothing to be said for aspects of the liberal
position. There is plenty of evidence in Africa that state economic controls have
had little to do with ensuring basic needs provision or promoting development
of the local economy; all too often it has been a petty-bourgeois mechanism for
appropriating surplus from peasants and the working class, a device to permit
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a widespread looting of national resources (see ROAPE 24,1982; ROAPE 35,
1986). Gavin Williams, for instance, has observed that Nigerian marketing
boards allowed politicians to tax farmers, finance their own political activities
and enrich themselves without benefiting agricultural producers and has
suggested that the cause of peasant liberation and growth was better served by
free trade than state intervention in this case ('Marketing Boards in Nigeria',
ROAPE 34,1985).
Nevertheless, the evidence does not support the belief that the market is an
effective engine of development in Africa, much less the panacea that the IMF
and company and the 'new world order' brigade claim. The evidence of two
decades of increasing crisis in the countryside raises numerous debates about
the nature of famine, as the article by Watts indicates. What this evidence does
not do, however, is support the claim that the market provides the incentives to
meet the needs of rural Africans. On the contrary, throughout these famines,
Africans have continued to produce agricultural commodities for the world
market; the market makes it logical to feed the already overfed rather than the
chronically malnourished. And, as we have already noted, the world bauxite
market optimises processing and marketing in a way that makes no sense for,
and is no use to, Guinea which cannot attract an integrated industrial development despite possessing all the necessary factors of production in cheap
abundance.
It is difficult to construct a picture of future African development which will
flow from the untrammelled operation of market forces. Those countries which
have enjoyed relatively successful industrialisation in recent history have all
employed a massive use of state intervention and direction. Colonialism was
essentially a mercantile system in which colonial economies were exposed to
powerful metropolitan interests without protection while metropolitan economies were protected from any reciprocal competition. Few countries can match
the US for state regulated protectionism. Japan's great advance since 1945 has
been directed in large measure by the strategic thinking of its state. Brazil
undertook accumulation through a state directed alliance with foreign and local
capital. South Korea's 'miracle' was regulated to an enormous degree by the
Park regime. The present euphoria about the market should not obscure the
reality that it is being politically imposed using debt and hunger as weapons to
extract concessions through 'political conditionalities'.
In fact, then, the contemporary concept of the market represents nothing like
'the self-regulating market' which its ideological ancestors extolled. It is a
political act, representing particular configurations of interest and power. How
the market operates in any economy or region depends on how the rules of the
game have been written, which depends on who wrote them. As Karl Polanyi
(The Great Transformation, Beacon 1944 and 1957) so brilliantly showed, the
market has been a powerful legitimating device of liberal democracy but, in
economic terms, all political societies have acted, where they could, to offset or
control or minimise the devastating consequences of competition on the environment, social life and the exploitation of resources. Polanyi argued that
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disaster lay ahead both for those who sought the self-regulating market and those
who sought to extinguish all market activities completely; it was essential to
develop democratic forms of control over economic activities, including markets. That analysis, written with fascism and Stalinism at their height, seems
equally appropriate today. For devotees of the market, this argument has little
appeal. They see only the perfect, abstract market and the imperfect, real state. For

Africans in the real world, however, without such democratic control over
economic forces, life can only continue to be precarious at best and brutish at
worst.
Such a democratic control requires fundamental political change both within
Africa and in global state relations. The states and interests which press the
market on Africa are rather more reticent about inflicting it onto their own
societies. Has it ever been different? The collapse of bureaucratic socialism in
Europe has permitted the chorus of 'The Triumph of the Market' to be sung with
increasing fervour. It should not be allowed to blind us to the fact that it was the
inadequacies of a market-regulated economy which first gave birth to the ideas
of socialism and to aspirations for democratic control over economic affairs. As
Norberto Bobbio has observed:
The poor and forsaken are still condemned to live in a world of terrible injustices, crushed
by unreachable and apparently unchangeable economic magnates on which the political
authorities, even when formally democratic, nearly always depend. Dopcople really think
that the end of historical communism .. . has put an end to poverty and the thirst for
justice? In our world the two-thirds society rules and prospers without having anything
to fear from the third of poor devils. But it would be good to bear in mind that in the rest
of the world, the two-thirds (or four-fifths or nine-tenths) society is on the other side ('The
Upturned Utopia', New Left Review 177,1989:38-39).
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Entitlements or Empowerment?
Famine and Starvation in Africa
Michael Watts
Famine and the crisis of African development have become inseparably
linked in popular writing. Visual images of starvation are the icons of
African failure, yet they have a dispelling quality accusing everyone and
no one. This article reviews recent research on the genesis, dynamics and
consequences of famine in Africa. While the entitlement approach to
starvation associated with Amartya Sen has proven most helpful it must
be situated on the larger political economic canvas by which entitlements
and endowments are distributed and fought over - class relations. Food
crises must be rooted in what Sen calls the 'totality of rights' not
entitlements in a narrow legal sense. This provides an important link
between famine, food security and democratization in Africa.
Hunger lies. It simulates being an insoluble mystery or a vengeance of the gods. Hunger
is masked, reality is masked (Eduardo Galeano, 1990:15).

The African food crises of the 1980s have been distinguished by something of
a seachange in international perceptions of famine. The Report for the Independent Commission on International Humanitarian Issues, 'Famine: a ManMade Disaster', posits, like other popular books by The World Commission on
Environment and Development and Food First, that famine was 'man-made'.
In sharp contradistinction to the Club of Rome and the Brandt Commission,
'Famine: a Man-Made Disaster' rejected the meteorological and demographic
explanations of African hunger. A foreword by Dr David Owen, former British
Foreign Secretary, makes startling reading, perhaps because it resembles more
than anything else a measured marxist reading of the work of Amartya Sen!
Famine emerges, he says, from the particular conjunction of a colonial legacy,
the ineptitude of 'development experts' and human mismanagement of the
market, not from a malevolent nature.
In our historical lexicon, famine is indelible, emotive and pervasive; it is, and
always has been, the very stuff of history. In this sense, major subsistence crises,
whatever their particular causality or meaning are extensions of lived experience, what David Arnold (1988:91) refers to as 'intensifies'. Famine contains the
terror of the possible; however horrific and traumatic, societies will not, indeed
cannot, act entirely out of character during famines. Food crises are exceptional
events, but are rooted in the subterranean structures of the present; as R.H.
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Ta wney observed half a century ago, famine is the final stage of a disease which,
though not always conspicuous, is ever present. As a calamity it affords us the
opportunity to grasp in a more profound sense the structure of society itself in
the same way that disease permits the physician better to understand the secret
life of the body.
Yet the secret life of famine, in Africa and elsewhere, still remains in shadow if
not entirely hidden. If there is a growing sentiment that African hunger is 'manmade', Rangasami is surely close to the mark when he observes that our biggest
failing remains 'the inability to recognize the political, economic and social
determinants that mark the onset of the process' (1985:1747). There is a
profound irony in that such a failing marks an era which has the odious
distinction of being a period in which more people will die of famine than in any
previous century (according to the Feinstein Hunger Program, the trend in
famines since 1945 is 'clearly downward', and refers to 'average population
residing in countries reported with famine' (New York Times) and is in my
opinion open to serious dispute. See also 'The Hunger Report: Update 1989').
It is an era, moreover, in which famine is more preventable than ever, in which
abundance and surplus in the advanced capitalist states has reached unprecedented levels, and in which North-South inequities are ever more vivid and
untenable. In 1988 an estimated 480 million people live in countries where crops
and import capacity failed to meet their usual levels of consumption and five
countries with a combined population of 204 millions failed to prevent famine
within their national borders (Feinstein Hunger Program, 1989:5); 455 million
people live in households too poor to obtain the energy sufficient for minimal
activity among adults and for the healthy growth of children. These food poor,
impoverished households are primarily in Africa and South Asia and their
number has almost certainly grown.
However laudable the humanitarian efforts, it it salutary to recall that the
Ethiopian famine relief of BANDAID and 'We are the World' raised $120mn,
roughly the value of an F30 frigate. Official food assistance from the US
Government to Ethiopia totalled 300,000 tons, much less than half a stealth
bomber. The total Ethiopian relief effort in 1984-85, the largest in history, was
equivalent to one quarter of global daily expenditures for military purposes over
the same period (Sivard, 1987). In 1988-89 the appalling starvation in southern
Sudan and northern Somalia is all but ignored internationally.

Representing Starvation in Africa
We are bombarded with images of hunger and starvation, nowhere more so
than for Africa. In its popular representations famine has emerged as the
lodestar of African collapse and of the deep, enduring 'crisis' of the postindependence project. Images provide powerful representations of crisis but of
a special sort. Photographs, for example, says things beyond the reach of words.
This is a source of great power, but also of great ambiguity. Images of starving
Tigrean mothers and children appear in the pages of the New York Times usually
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jumbled together with glossy advertisements for sable jackets and the latest
symbols of middle class consumer sovereignty. The contrast contained in such
a juxtaposition is itself a sign of a certain sort of madness but, as John Berger
(1980) has remarked, these overwhelming images of deprivation also have a
dispelling quality. The photograph is weak in intention and meaning; it is
ambiguous because it represents a single choice and a discontinuity; that is to
say a photograph ruptures the continuity of (public) history or (private) life
stories. Photographs supply information without a language of their own; they
'quote from appearance' (Berger). The photograph produces a truth which is
only partly defensible (an event without context), but often through the use of
words this ambiguity is often replaced by dogmatic assertion.
As famine photographs appear in the press, the event of starvation is ambiguous 'except to those whose personal relations to the event are such that their own
lives supply the missing continuity' (Berger and Mohr, 1982:128). And most of
us cannot, of course, provide the missing link; most of us do not even know
hunger directly. But powerful images of famine frequently have a continuity
provided for us; they have a dispelling effect, blaming everyone and no-one,
they have no history. The discontinuity of the photograph is, in other words,
healed by a sort of diffuse causality. The event depicted retains its enormous
power because it documents a truth - the violation of a universal right, the right
to food. And yet for reasons perhaps hinted at in the meanings attributed to
images of the personal agony of famine victims in refugee camps, this right is
systematically abrogated.
The power and ambiguity of famine images combined with the moral weight
of the right to food opens food crises to explicitly political, if not propagandist,
interpretations and meanings. In the context of the recent Cold War and the
resurgence of the nationalities question in the USSR, the Ukrainian famine in the
early 1930s has, to take one example, become a compelling illustration of this
extreme politicisation. Glasnost has contributed to this dispute, reopening the
debate over Stalinism, genocide and famine deaths. This ideological climate, the
Ukraine in 1932, Ethiopia in the 1980s and China in 1958 can be employed to
signal socialism as the very antithesis of equity and basic needs. Such a political
reading provides sustenance to the right and its market triumphalism on the one
hand, and to those who seek to reject what they see as a crude dependency
theory ('capitalism causes famine') on the other.
It needs to be asserted that if famine can expose us to a certain idea of passivity,
and if its ideological uses may bear odious political meanings, images of
starvation in a free press have also mobilized state and international support for
famine relief. Indeed, it is not easy to find an example of a famine in countries
in which a free press, harnessing the power of famine images and the moral
weight of the right to be free from hunger, is capable of mobilizing popular
support and political opposition. But the way in which famine and the African
'malaise' have become inextricably linked in recent history speaks powerfully
to the more general representations of the continent as mired in decay, anarchy,
war and over-population.
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Heart of Darkness: Proneness to Famine in Africa
In Africa, as Ayi Kwei Armah cryptically observes, death appears to be the only
triumphant force. The sense of overwhelming doom is typically rooted in what
is generally seen as a crisis in agriculture (low productivity, limited per capita
growth in output), but also in a sort of African exceptionalism (Watts, 1990). The
presumption is that across much of the third world, famine (understood as
mortality due to mass starvation) has gradually disappeared, though hunger
and malnutrition may of course remain and indeed may have worsened. India's
'success story' (the eradication of famine but the persistence of appalling
poverty) stands in sharp contrast to the 'persistent drama of famine in Africa'
(Dreze, 1988:102). African famine reflects, then, the colossal failure of agriculture and more generally the post-colonial project, confirming the continent's
exceptionalism.
John Ilif f e in his book, The African Poor, draws from the same intellectual lineage.
Making a distinction between structural poverty - 'long term poverty of
individuals due to their social or personal circumstances' and conjunctural
poverty - 'the temporary poverty into which ordinarily self-sufficient people
may be thrown by crisis' (1988:4), Iliffe suggest that Africa has experienced two
major shifts in relation to poverty. The first, in keeping with the recent histories
of Europe and Asia, is the transition from labour scarcity as a source of poverty
in pre-colonial Africa to land scarcity (fed by the demographic boom from the
1930s) of the contemporary era. The second is the disappearance of famine (for
Iliffe meaning 'mass' mortality) from the 1920s, but - and here is the exception
- the terrifying 'return of conjunctural poverty in the form of mass famine
mortality' after independence induced by drought and political conflict
(1988:250). But aside from the problem of defining 'mass' mortality, the
existence of major crises in some parts of Africa in the 1940s and 1950s and the
fact that Iliffe's own view of famine causality is associated with drought, which
was relatively insignificant in the small pluvial of the 1950-1965 period, there is
a great danger of theoretically divorcing the structural from the conjunctural.
Iliffe can, in this regard, suggest that as a cause of conjunctural poverty 'the
international depression was trivial when compared with famine' (1988:156).
As a particular form of crisis, famines can be usefully situated with respect to
current debates over crisis theory (Offe, 1984). The classical definition of crisis
refers to the turning point of an illness in which the organism's self-healing
powers are called into question. But Offe has suggested that this can generate
at least two different crisis concepts: the first, which he calls a sporadic concept,
represents a system endangered by acute catastrophic events similar to Iliffe's
conception of famine. The second refers to a social system whose 'grammar'
may be endangered but in which crisis is seen dynamically and processually as
'developmental tendencies that can be confronted with counter-acting tendencies which means that the outcome of the crisis is quite unpredictable' (Offe,
1984:37). For Offe the latter focuses on what he refers to as 'crisis proneness'.
Structural tendencies and crisis proneness strike to the heart of a conjunctural
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theory of famine, but move us beyond Iliffe's neo-Malthusian notion of
structure as a population-resource equation (1988:4-7; 161-163).
In wha t respects can one talk of proneness to famine in Africa? The first is to refer
to poverty or, perhaps more properly, power and need. This is not to suggest that
famine cannot occur in the midst of plenty, but rather that large numbers of
individuals who are materially poor face excessive food insecurities even
during normal periods. Poverty is a diffuse structural explanation of famine,
however, and analytically one must grasp how the power to command food,
that is to say the specific social structure of access to and control over resources (see

Endnote 1) is abrogated in concrete historical circumstances. This locates power
in the market but also the political capacities of subaltern classes in relation to
the state and other institutions. Nevertheless, the major relief agencies (the
World Food Programme, the United Nations Food and Agriculture Organization) show dramatically that in terms of national food consumption, food
production, sources of food and income levels 27 African countries can be
defined as 'at risk', that is to say vulnerable to famine (Curtis, Hubbard and
Shepherd, 1988:13-27). Notwithstanding the fact that many of the statistics are
probably fictional and so inaccurate as to be of dubious value, most of these
states are particularly vulnerable to either drought, war, or both.
The second form of proneness resides in the fiscal crisis of the state and its import

capacity. Curtis, Hubbard and Shepherd (1988:13) show that states suffering
reduction in national income and import capacity are susceptible to famineboth
in terms of long-term famine prevention and in terms of relief. Reductions in
employment, purchasing power, state expenditures on infrastructure, health,
and ecological restoration, but particularly import capacity increase famine
risk. The 1980s have been, in this regard, a nightmare for sub-Saharan Africa.
GDP per capita declined by 20%, the terms of trade by 34%, and real minimum
wages by 20% between 1980 and 1986 (Ghai and de Alacantara, 1989). Imports
per capita declined by 65% over the same period. These trends are on average
between two and three times worse than Latin America. In 1988 Africa's debtservice burden accounted for 60% of export earnings, paying to the IMF about
one billion dollars more than they received. Some 23 states were relying on
short-term capital (import credits in large part) either to sustain imports or
prevent them falling in the 1980s. Austerity in the form of state reduction in
health services, limited capacity to import food in crisis situations, growing
income inequality and unemployment, and a compelling pressure to generate
export revenues from the rural sector in tandem constitute the very antithesis of
a famine-resistant economy.
Third, there is civil war and geo-political conflict. Without wishing to condone
simplistic generalizations that civil wars across the continent can be explained
by African political immaturity or 'tribalism', the reality is that the extent of war,
war related deaths and destruction over the last two decades has been substantial (see Figure 1). In the last four years we have witnessed the hideous calamity
of Sudanese and Eritrean/Tigrean refugees shuttling back and forth across the
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Figure 1: War and war-related deaths
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Sudan-Somali-Ethiopian borders fleeing military conflict. In the last year, large
swaths of northwest Somalia have been depopulated by armed attacks from the
Somali state while in Ethiopia it is estimated that nine million have been
displaced (internally and externally) by war and famine over the last decade.
War no more produces mass starvation as a necessity than does drought or
entitlement change, but the physical displacement of large numbers of peasants,
the destruction of communications and health infrastructure, and the dependency of a deracinated population on structures of relief made vulnerable by the
fiscal crises of the state, vastly intensify proneness to famine among impoverished war victims. The scale and cost of displacement, and the important
relations between domestic conflicts and external aggression, is most vivid in
southern Africa. The monetary cost of destabilization between 1980 and 1986 is
over $30bn; six of the nine states are among the poorest 25 states in the world
with average debt-service ratios of 120%. The brutal activities of Renamo in
Mozambique have created conditions of the most appalling poverty: 400600,000 have died in the war, two million have fled, and six million currently
face food shortages. According to the UN one million in the region require food
and health aid. In war situations there is always a transfer of food from civilian
to fighting forces, from social to military budgets (the 1988 Ethiopian defence
budget was 54% of gross income), and from the dominant to subaltern groups.
In the case of the latter, war may through its inflationary effects erode the
purchasing power of the poor, but in civil wars hunger can also be employed
to weaken recalcitrant civilian or ethnic populations. In southern Sudan where
some two million have been made homeless and 250,000 have died since 1984,
the movement of food relief has been interrupted not only by the SPLA and the
Sadiq government but most recently by the regime of General Beshir.
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Finally there is proneness associated with the partial commoditization of agrarian
societies. A distinctive aspect of sub-Saharan Africa is the continued dominance
of peasant production and some form of self-provisioning. This is not to suggest
a Rousseauian world of self-sufficiency as the notion of an uncaptured peasantry implies. By the early 1960s, for example, 56% of total calories in the cocoa
belt in Nigeria were purchased, and a recent study by Pinstrup-Anderson (1985)
shows how a 10% increase in food prices in rural northern Nigeria reduces the
income of the rural poor by 9% and confirms earlier studies that 45% of
monetary expenditures by peasants was spent on food. It is not simply that
famine is embedded in the low levels of productivity or that famine has a
structural relationship with peasant societies. Rather I want to suggest that in
Africa there is a struggle between forces of retention (self-provisioning) and
forces of extraction (commoditization) (Spitz, 1980:1), which has two sorts of
implications for famine: first, that the manner in which the market develops (the
how rather than the if) produces particular vulnerabilities. And second, that the
partial commoditization of peasant life suggests that non-market functions
performed by complex social and institutional arrangements, contracts, and
inter-linked transactions shape famine proneness.

Telling Famine Stories: Theories, Tropes and Metaphors
Famine is, as David Arnold says (1988:5), a 'formative influence in our understanding of the modern world.' As an instance, widespread scarcity is naturally
central to the discipline of economics. According to neo-classical competitive
theory the notion of a structural failure of individuals to obtain what they want
(employment, food) is anathema. Desai (1987:397) has observed that in a pure
Walrasian general equilibrium theory, entitlements are secure in a tradeinterdependent way such that the possibility of death due to insufficient
entitlement claims is ruled out. An optimizing peasant in the face of an
indeterminate harvest would make insurance arrangements. In the absence of
trade barriers imposed by the state, private markets perform adequately, and
hence W.O. Jones of the Stanford Food Research Institute can confidently claim
that Nigeria only experienced famine once this century - during the civil war 'which demonstrates that private marketing systems can be relied upon to feed
the population' (1980:340). But what for many economists is an anomaly or
aberration is the central problematic in famine studies (minimum subsistence
is not met for large sections of society). The particular significance of Sen's
(1981) analysis is precisely to question the economists' conventional story by
posing economic relations and the market as socially and politically constituted.
This may not appear terribly earth shattering to either marxists or to famine
victims.
There are other stories to be told of course. Climate, 'over-population' and war,
while potentially significant as proximate or trigger factors, have been substantially discredited as primary factors. Essentialist explanations of famine in
which nature (broadly understood) or natural laws are invoked have, in other
words, been socialized. This shift represents for some a significant theoretical
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change and the growing hegemony of a new story, that of dependence,
imperialism and radicalism. Bill Torry jumbles together an unusually heterogeneous literature that apparently argues that poverty causes famine, that capitalism causes poverty and that 'entire classes and nations lose control over their
productive resources' (1986b:5). Dependency stories are, in this view, deterministic, privileging ultimate causes (and ignoring proximate or triggering events)
and posing the African poor as hapless victims of a vampiric capitalism. Torry
believes dependency to be a sort of 'Beast of the Apocalypse', a body of theory
constituted by rigid, theological laws which are weak when it comes to
explaining the complexity of particular events. In the pages of this journal,
authors have been accused of romanticizing a pre-colonial past, refusing to
accept the occurrence of pre-capitalist famines and building a rickety causal
structure on, God forbi d, unilinear modes of evolution and reified imperialism.
These stories tend to produce universalistic theories of famine causation or to
relativize explanations by adding 'causes'. Many authors writing on Africa
famine posit simple dualisms: internal versus external, state versus market,
capitalism versus socialism, moral versus political economy factors', or a
seamless web, a complex concatenation of factors, producing a generic famine.
But the circumstances under which factors become causes are rather murky.
Is there a generic famine theory one should aspire to in analysing African food
problems? Clearly there is a need for a comparative phenomenology of famine
- that is to say comparative studies of the construction, understanding and
experience of famine - but there is a danger, seen in the best of comparative
studies, of assuming all cases of extreme food shortage to be members of the
same class of event. In other words, a generic view of famine identifies these
social crises as species of the same phenomenon having the same antecedent
conditions. This freezes history in such a way that famines are removed from the
evolving world history of which they are organically part. The danger, then, is
that necessary and sufficient conditions for famine are collapsed; it is not clear
what social processes make factors into causes. One has to harness (a) long-term
structural processes, what I would call tendencies producing certain patterns of
vulnerability; (b) the contingent or proximate events producing reductions in
food supply and changes in entitlements, and (c) the locally specific social
processes which give famines a particular rhythm, motion and timbre. A
dominant aspect of the structural context for much of the modern period is
provided by the development of capitalism linked to long-term entitlement
change through market expansion, increasing divisions of labour and
proletarianization, and the growth of centralized states which have both
initiated and mediated entitlement changes. The uneven development of capitalism is such that it transplants itself onto foreign soil and combines with
differing social and power structures to produce different configurations of
class and entitlement so that famines assume distinctive national characters.
Famines are above all about the exercise, and lack of, power and rights specifically the power to command food through a variety of market and nonmarket institutional means. Sen (1981) has shown how a theory of entitlement
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necessarily raises questions of politics and differential power. But to the extent
that it is the poor who are at risk and are famine victims, the study of food crises
provides an opportunity to grasp the ways in which subaltern groups are both
subordinate to, and capable of, resisting dominant relations of power. Famines
constitute one moment in the struggle for food, and any theory of mass
starvation must come to terms with the political, social and juridical contexts of
the economy and what Sen (1987:64) calls 'the entire system of property rights
or the totality of rights.' Understanding famine demands, but rarely makes use
of, a comprehensive theory of power and politics.

The Internal Architecture of African Famine
Peter Cutler (1985:12) suggests that 'famine is an abnormal event, characterized
by a breakdown in social relationships giving rise to epidemic starvation and excess
mortality' (emphasis mine). This particular famine lexicon must, of course, be
employed with great care. Famine is a process not an event; it can be about
abnormality and collapse, but it also implies extension and intensification, it is
defined by disease and mass death, which is terminal and biological. Famine
cannot be defined, as Alex de Waal (1989) shows, by mass starvation alone.
These polarities and the language of famine are not narrowly semantic because
they contain assumptions about human agency, the role of the collective, and
the recursive qualities of subsistence crises.
Sen's theory of entitlement change rests on a quite sharp distinction between
poverty and famine; the latter appears as episodic (rather than recursive) and
is a biological episode or aberration rather than a process. Further, Sen's model
of famine mortality - destitution leads to starvation leads to death - posits a
linear and relatively unproblematic sequence from food scarcity to biological
death from starvation. But it is clear that even in biological terms the adaptive
capability of the body generates stages (and a complexing 'plateauing') of
physiological deterioration. De Waal (1989) has shown that a food crisis may
lead to destitution, but it is a crisis of health, increasing exposure and/or
susceptibility to fatal diseases which tends to produce famine mortalities.
Famines can, and often are, long and drawn out interactive social and biological
processes accompanied by transformations in the mental and emotional states
of victims and of social networks in which they are embedded.
In what sense, then, is famine a process? Rangasami (1985:1749) has offered a
tripartite model in which 'forces' of deepening intensity deprive individuals of
assets and endowments: the onset he refers to as 'dearth' (in essence high
prices), the second phase as 'famishment' (the process of being starved), and
finally 'morbidity'. The great strength of this vision is that it privileges action
and agency. Famines at some point may fell the subaltern classes, but not before
the rural (and sometime urban) world is turned into a scene of frenzied activity.
The recognition that individuals struggle for food is not exactly original, having
been noted over a 100 years ago in the Indian Famine Codes, which documented
the premonitory signs of famine. In the last decade our understanding of what
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is variously referred to as coping mechanisms, household or survival strategies,
and adaptive responses has expanded considerably, particularly in relation to
African famines. One can now usefully compare, for example, a village study
in Sierra Leone with another in northern Nigeria (Richards, 1986; Watts, 1983).
In spite of striking differences in ecology, climate and population density, each
case asserts the centrality of both anticipatory and counter-acting crisis tendencies. In each community the on-farm flexibility of local agronomy, the innovative deployment of household labour, and a graduated sequence of asset
liquidation and money raising associated with seasonal price rises in local grain
markets is plainly evident. In the Mende community, however, limited land
pressures and partial commoditization in conjunction with a robust moral
economy rooted in intense political competition among local patrons work to
the advantage of the rural poor. Amongst the Hausa a vibrant mercantile system
driving complex inter-linked commodity markets (grain, labour and money)
and marked endowment differences work to reproduce structural vulnerability, but not necessarily dispossession, among some peasants.
Across the divide of local and regional variability, however, one can construct
a sort of behavioural bridge; the famine survival strategies conform, in other
words, to a rough and ready pattern recognizing, of course, that the rhythms
and speed at onset of shortage may vary dramatically. Famines, like peasant
rebellions or revolutions, are particular couplings of structures of power and
human agency and are rarely exactly alike. On the basis of four detailed
accounts, Corbett (1988) posits a three stage model of 'household coping
strategies'. The first stage, insurance mechanisms, embraces cropping strategies,
wild food collection, sale of possessions such as jewelry, local employment
opportunities and interhousehold loans. In relation to past famines people often
find new ways to survive, characteristically via the market which provides new
opportunities, but they are in new, even more precarious positions. The second
stage, disposal of productive assets, entails the liquidation of livestock, tools and
land, consumption reductions and credit from moneylenders. Stage three is
destitution, distress migration and death.

A recognition that households may pass along a sort of response gradient has
stimulated considerable discussion on the use of socio-economic indicators for
famine early warning systems, and most especially to sustain individuals
sliding down the slippery slope to destitution and refugee status. It is axiomatic,
of course, that the extent to which the market forces shape specific responses
and the flexibility and freedom of choice exercised by families and individuals
varies geographically, by class and by gender. Coping strategies are also
historical phenomena constantly shaped and eroded by local struggles and state
policies and grounded in a food system often in the throes of transformation. In
the rough and tumble of actual famines, the identification of a broad social and
temporal logic lays the foundation, at least, for strategic intervention.
The ways in which societies reproduce themselves in the course of the famine
process seem reasonably clear, but there are several important caveats. First, the
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sequencing is ordered in such a way that the responses can be graduated with
respect to time, reversibility and commitment of domestic resources. This
structure of responses implies that famine functions as a force in proletarianization
in a way that is more or less irreversible, a sort of ratchet effect. Second, the
responding unit is ordinarily presumed to be the household defined in a
solidary Chayanovian sense. But households have their own architecture and
are sites of competing interests and struggles; gender and generational struggles
may be exacerbated in times of crisis. The household may gradually fracture,
and this suggests a decomposition of what are putatively taken to be domestic
entitlements (the household welfare function). In the Fula communities in
eastern Gambia, farmers refer specifically to the period during extreme hungry
seasons when 'individuals have to look after themselves'. Third, famine response is victim-centric. It needs to be reiterated that households respond
differentially and that famines involve accumulation as well as liquidation. The
discourse of famines solely in terms of the victim (and of starvation rather than
disease), however morally necessary, nonetheless constitutes only one part of
the story. Finally, coping - popularly conveying passivity or the imagery of
individuated scavenging - is irreducibly collective and political, and not in the
prosaic sense of occasional food theft or riots. In my opinion the sequence of
responses represents struggles over the command of food; entitlements may be
defended, fought over (however unsuccessfully), won and lost. Famine victims
are, after all, victimized, a process encompassing the moral and political weight
of peasant solidarity, moral indignation, collective and subaltern power. The
image of destitution and powerless supplicants represents a terminal point and,
as Arnold (1988:74) notes, 'depoliticizes and dehumanizes [famine sufferers] by
reducing their behavior to the unthinking reflexes of Pavlov's salivating dogs.'
If there is a growing consensus on the architecture of responses to famine, there
is a fractious debate over the purported abnormality of famine conditions. The
'breakdown' view emphasizes social collapse (at some point) to the point of
pathology. Cutler (1985), for example, paints a gory canvas of the 1984 Ethiopian famine: slavery, child abandonment, prostitution, murder and even
cannibalism all mark the dissolution of civility. Rahmato (1988:292) rejects such
pathologies as 'nonsense', positing that famines, and the recursive quality of
subsistence crises in everyday life, reaffirm what he calls the 'traditional values
of survival... diligence, frugality, co-operation' (1988:153). This is what I call
the 'elastic theory' of famine. A processual view of famine naturally implies that
famines intensify and deepen what may be 'normal exploitation' (Scott, 1985),
but Tony pushes this insight to a dubious extreme. In his view (1986a:150)
'researchers have misunderstood peasant adjustments to famines' because (a)
high risk constituencies acquiesce to harms imposed upon them as part of the
moral order, (b) the recovery process is not as socially traumatic as westerners
suppose, and (c) individuals excuse or tolerate life endangering actions performed against them as 'leading to a healing of... psychic wounds' (1986a:152).
There is an important truth in both positions, nevertheless, which can be
resolved by returning to the notion of process. Famine as a social and biological
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process is rooted in the 'normal' - crises heighten social realities and rarely
negate them, as Arnold (1984:64) observes - yet at its zenith it is of exceptional
potency and destructive power.

Entitlements: Endowment Mapping in History
I The] phase of economic development after the emergence of a large class of wage labourers
but before the development of social security arrangements is potentially a deeply
vulnerable one (Amartya Sen, 1981:146).

Amartya Sen's Poverty and Famines (1981) has done more than any other single
publication to prompt debate and discussion on theories of famine causation.
Reflecting perhaps his formative intellectual influences (Maurice Dobb and
Kenneth Arrow), Sen's economics begins unconventionally with entitlements,
the rules governing the acquisition, use, and transfer of property rights, and
with what in orthodox neo-classical theory is taken to be trivial or logically
incomplete (i.e. explanations of mass starvation). An entitlement system is
related to an individual's command over food in two senses. First, it heavily
shapes the initial endowment through inheritance; and second it frames the
transformation of endowments into goods through production, trade, employment - what Sen calls exchange entitlement (E) mapping. E-mapping and initial
endowment (his/her ownership bundle) determines an individual's exchange
entitlement. Famines develop when these entitlements collapse for large segments of society, which implies that starvation can occur without there being a
shortage of food. The great Bengal famine of 1943 is, according to Sen, a case of
entitlement change without food availability decline (FAD) with dire consequences for some three million victims due to (a) a requisition-induced inflationary spiral and (b) limited markets for what some rural non-food producers
had to sell. Sen's theory does not imply that food imports are irrelevant for
famine relief; rather that they are necessary and not sufficient, whereas food
availability decline is neither necessary nor sufficient to precipitate a famine.
It has been suggested, with good reason, that Sen's entitlement theory is the
formalization of a very old idea. The famine debates in India discussed 'famines
of work' in the 1860s and the Famine Commission Report of 1880 is a superb
example of entitlements and class analysis. With some deserved hostility,
Ashok Mitra noted that 'our great-grandmothers who . . . were altogether
innocent of the notion of "non-negative orthant of n-dimensional real space"
knew about these common factors underlying famines' (1982:78). Nonetheless,
entitlement approaches have the formidable merit of focusing on the specific
social, political and institutional relations between people and food and why
some groups are affected and others hardly touched. Megan Vaughan (1987)
has employed this approach with extraordinary power in her discussion of the
1949 Nyasaland famine. She vividly documents the differing fortunes of tenants
on the estates, brick makers, millers and freeholding peasants, but most
particularly she documents the entitlement changes among women (something
largely neglected by Sen) who are invisible in the historical record. Some
women were more vulnerable than others, a function of their relative depend-
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ence on food (and beer) production, on wages, and on the status of their
husbands (salaried officials versus migrant labourers). Gender subordination,
embedded in the social relation of society prior to the famine, explains why
women were neglected, abandoned, divorced and sold into prostitution in the
interests of male survival.
The gender basis of entitlement raises the more general issue of intra-household
food access and distribution. Sen (1987:63) sees this as a non-ownership
problem since 'food owned by the family is shared', but a good deal of the work
on African households would suggest otherwise. In any event, age and gender
bias has been shown to be central to discussions of nutrition and health, and it
is of equal significance for an understanding of domestic entitlements, the
vulnerabilities of the young and old, and for questions of maternal detachment.
All this said, the Indian studies and the Sudanese data for 1984-1985 (de Waal
1989) suggest that male mortality due to starvation and disease was higher than
that of women during the 19th century famines, which suggests that women's
'coping' contested their victim status.
Sen is on somewhat shakier ground when he turns to history. In his book,
entitlements provide what one might call a conjunctural explanation. It focuses
on the immediate relationship between food and certain sorts of people. Sen's
history describes proximate trigger effects, such as state requisition, which
perturb entitlements and less on the processes producing a crisis of social
reproduction, the historical political economy by which certain sorts of entitlements come to be socially distributed (see Endnote 2). In this sense it is
questionable what sort of causality Sen has identified insofar as, for example, his
account of Bangladesh is singularly lacking in sensitivity to the decline and
social transformation of the Bangladeshi food sector. Of course Sen himself
notes that entitlements are mediated by legal and property relations, which
demand a detailed examination of the socio-economic structure of society and
of what he tantalisingly refers to in passing as 'modes of production' and the
'totality of rights'. History of a different sort - namely the sources of social power
- is required to understand not simply the occurrence of famine but its
recurrence.
If famine is the socially differentiated lack of command over food, it is naturally
about power, politics and rights broadly understood, all of which are embedded
in a multiplicity of arenas from the domestic (patriarchal politics) to the
national/state (how ruling classes and subaltern groups acquire and defend
certain rights). In social systems dominated by capitalism, ownership through
private property determines exchange entitlements, which is to say that class
and class struggle help shape the genesis and the outcome of the propertyhunger equation. At the same time capitalism has developed unevenly on a
world scale with the result that there are national capitalisms (coloured by
differing configurations of class and international geo-politics) which provide
the building blocks for distinguishing different species, and consequences, of
famines. Actually existing socialism have class and other interests, too, and
perhaps other property rights consequent on political action and 'socialistic'
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regimes of accumulation. The same can be said for pre-capitalisms for which the
moral economy of the poor may be constitutive of some important entitlement
claims. In all such cases, however, one needs to know how enforceable and
legitimate are the legal and property relations which mediate entitlements and
to recognize that all such rights are negotiated and fought over. Such struggles
are not peripheral to famine but strike at its core. And it is perhaps quite apposite
that Sen (1987) himself in his recent work has turned to the question of the
politics of the 'right not to be hungry'.

Famine and the (Anti) Market Mentality
The influence of Sen's analysis has irrevocably shifted the terms of the debate
from shortage of food supply to the intervening variables between food
production and consumption. The market has, as a consequence, become a
centre-piece of contemporary famine analysis. Seaman and Holt (1980:296)
argue, for example, that 'a shift from a 'communal' to a 'market' economy does
in general . . . mark a shift toward greater vulnerability to and severity of
famine.' They themselves note that this is a crude division, but the marketcentric view is now deeply etched in famine discourse. It is certainly seen in
some strains of the moral economy story in which commercialisation
unproblematically erodes tout court a putative subsistence ethic. As a counterweight, the anti-market mentality is matched by a glorification of the market,
the so-called structure-conduct-performance approach by which African markets are efficient, responsive and self-financing.
The issue here is not to dismiss or extol the market but to reassess the very notion
of the market itself, and specifically to see markets as social and material
institutions (Bush, 1988; Swift, 1989). Markets are conventionally rendered as
systems of freely negotiated chosen contracts (bargaining), an auction in which
buyers and sellers bid against one another or a broker-organized market. All of
these images are of limited substance. As Elson (1988:10) says, a market is a
nexus between buyers and sellers but 'this nexus has to be made . . . a market
implies one or more agents who act as market makers, setting prices, providing
information . . . bringing buyers and sellers together' (emphasis mine). This is
neither the invisible hand of Adam Smith's market or the bureaucratic 'market'
of Alfred Chandler's visible hand. How markets develop and how they are
'socialized' - the nature of the market antagonisms as Marx put it - become
extremely relevant. In the case of the third world, in which commoditization is
incomplete and intersection of markets with other institutions is integral to
agrarian structure, the making of markets presages exchange-mapping and
hence famine dynamics.
This 'alternative' market focus on famines has generated some excellent studies
on food systems and the social relations of exchange in Africa. These market
ethnographies reflect less an anti-market mentality than a sensitivity to the
social development of the market and in particular the politics of exchange and
the interlinkages of commodity markets. Clough (1985), Bush (1988) and Saul

Famine and Starvation in Africa 23

(1987) document complex crop advance systems organized by local merchants,
the tying of markets in money, grain and labour, and a segmented grains trade
in which speculative activity and market collusion by large wholesalers reproduces local patterns of vulnerability for rural poor. Saul's Burkina research
documents restricted competition at local and national levels and an extreme
concentration of inter-seasonal grain storage. Clough identifies distinctive
rhythms of seasonal grain acquisition and disposal by class: poor peasants are
compelled to sell early and take interest bearing loans later in the season, a
pattern of distress sales and purchase intensified during famines.
The question of the social relations of trade and production strikes to the heart
of contemporary famine vulnerability within the pastoral sector in droughtprone ecosystems (Sutter, 1987; Bonfiglioli, 1988; White, 1986). Seasonal stresses
are frequently exacerbated by volatile terms of trade and growing interhousehold inequality. In Sahelian systems it is well documented that animalgrain terms of trade are central to any understanding of the pastoral sector and
that serious droughts, which effect both cereal harvests and milk production via
range quality, greatly enhance off-take rates. Increased animal sales (usually
small ruminants in phase I) combined with higher animal mortality rates can be
associated with market slumps and price collapses. Herders are forced into
distress sales of younger males and eventually reproductive stock. As markets
are flooded, herder's purchasing power collapses and herds are rapidly depleted (phase II). Ir. famine conditions these processes may be synergistic with
devastating consequences. Herd reconstitution, due to high animal prices in the
aftermath of large-scale herd liquidation and mortalities (phase III), may be
problematic if not altogether impossible.
Processes of herd viability and vulnerability are shaped by new patterns of stock
alienation and social stratification in the 1980s, themselves a product, in part, of
previous famine conditions. Households owning smaller herds and strapped
by inadequate milk production depend on non-livestock income sources,
increasingly evanescent secondary sources (such as gathering and labouring),
and commercialisation strategies characterized by heavy culling of males and
forced sales of cows and heifers. During a severe drought and/or high grain
prices, poor herders massively decapitalize and experience gradual
'proletarianization'. Decapitalization among the poor may be matched by
heavy buying and accumulation on the part of wealthy herders and entrepreneurs. Large diversified herds appear at the same time that absentee ownerships
and new forms of animal contracting and debt-traps signal new relations of
production in the pastoral economy. Wealthy herders make use of the services
of effectively propertyless herders, profit from the fruits of a lucrative cattle
trade, and may be able to consolidate their power through privatizations of
rangeland and wells. Changing patterns of ownership and production relations
account for the particular exposure of some herding families and the differential
capacities for herd reconstitution.
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Peace, Democratization and the Rights of the Hungry
Claims of right or entitlement ... carry only as much weight as the legitimacy of the
institution will bear (Thomas Nagel, 1977:57).

In comparing the current African crisis to conditions in an increasingly heterogeneous third world, several authors have drawn a sharp distinction between
India and sub-Saharan Africa (Dreze and Sen, 1990). In spite of the almost
pharaonic sequence of famines throughout Indian history, the period from the
termination of the Second World War has been, despite the existence of
conditions which might trigger major food crises, famine free. Since 1947 the
government of India, working with the legacy of the 'Famine Codes' of the late
19th century, have enacted laws and instituted a famine relief system intended
to bolster and protect food entitlements among the popular classes. The 'Famine
Codes' (systematized in the 1970s as 'Scarcity Manuals') contained an early
warning and a food distribution system, but its cornerstone was a panoply of
public works (income transfers to enhance purchasing power) and a massive
long-term buffer stock of grain, currently standing at 23 million tonnes (equal
to all maize and millet production in sub-Saharan Africa!). The imperial famine
prevention system has been reinforced by state interventions in agrarian
structure (asset protection, labour and wage legislation), infrastructure and a
decentralized relief administration system. Of course it needs to be added that
if India has averted food crises, it has done little to remedy chronic malnutrition:
nearly half the world's malnutrition is said to be in that one country. Further,
one should not exaggerate the extent to which women's subordination, the
protection of assets, urban bias, or corruption in food relief have been systematically eradicated. Yet famine aversion - particularly in comparison to its
resurgence in Africa since 1970 - is no mean achievement.
Jean Dreze (1988), in his assessment of famine relief in India, has highlighted the
contribution of a long bureaucratic tradition, an effective local administration,
and the importance of contingency planning, experimentation, and learning.
But what is central to the genesis of famine prevention - and entitlement
protection - is of course politics. This is not simply a case of appreciating that
relief is a form of 'investment' as Dreze puts it; neither is it entirely a reflection
of moral rights and obligations. Sen (1987) is a little closer to the mark when he
observes that a free press has both helped produce, legitimate and maintain the
relief system. Food entitlements - themselves expressions of power - emerge
precisely from political claims, obligations reflecting a commitment or compulsion to sustain vulnerable classes. Obligations to protect entitlements and to
keep the hungry alive, if they are to be more than rhetorical or manifesto rights
allocative justice; that is to say they are political achievements. Political representation and struggle are not, in other words, marginal to discussions of famine
prevention.
It is in this regard that the problem of democracy and peace strike to the heart
of Africa's 'famine problem'. There are macroeconomic, bureaucratic and
infrastructural contrasts between Africa and South Asia but the heart of the
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matter is the political exclusion of peasants and the urban poor, and the fact that
'control of political power . . . is a [subject] of armed conflicts in which food is
a weapon of war' (Harriss, 1988:169). Access to the state is a precondition for
membership in the African bourgeoisie with the state exploiting peasants
through extra-economic coercion. In this context, democratization must remove the strait-jacket which stifles the peasantry, because any popular movement to transform political life must sever the hold that ruling classes exercise
over rural producers. The two strategies against hunger noted by Dreze and Sen
(1990) - support led security, and growth mediated security - are both conspicuously absent in Africa. The African model seems to have been commodification
with growth or security and it is the politics of this condition, framing the
distributions of entitlements, rights and capabilities, which is fundamental to
understanding the subsistence calamities of the last two decades.
The need for what Curtis, Hubbard and Shepherd (1988:196) call social entitlements (the control of assets as a basis for famine prevention) is deeply embedded in the politics of democratization. In this sense, the right to not be hungry
and the emergence and consolidation of civil society in Africa are inextricably
linked. All of this should not paper over the important success stories in African
famine relief; indeed, local administration and public works programmes have
seemed to work best under crisis conditions. In fact the oft-cited Botswana
famine prevention programme (replacement of lost income and asset protection) can in part be grounded in competitive politics and local democratic
representation that was responsive to local needs. But the likelihood of entitlement protection for the millions of rural poor in Africa, equitable access to
arable and pasture land, the provision of legal status to women as major food
producers, institutional mechanisms for the regulation of public goods, and the
serious commitment to public works and market regulation, cannot be divorced
from 'the creativity of popular activity' (Mamdani, 1986:49). In the long term,
famine prevention in Africa will be rooted in the doubtless long and contradictory struggle for democracy.
Michael Watts is Professor of Geography and Development Studies at the
University of California, Berkeley.
Endnotes
1: This is what I take Sen to refer to when he talks of the 'totality of rights' a person commands
(1983:497); 2: Sen employs entitlements in a variety of ways. It is most limiting when he refers only
to legal rights, and I believe most useful when it is expanded to include the totality of social, moral
and institutional rights and powers. The latter seems to be what he and Dreze (1990) call
'capability' and 'well-being freedom'.
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Negotiating the Bauxite/Aluminium
Sector under Narrowing Constraints
Bonnie K. Campbell
A study of Guinea's aluminium industry which demonstrates that the
presence of large bauxite deposits and energy resources has not been
sufficient for Guinea to integrate the production process within its own
borders. Despite multinational promises to increase the extent of local
transformation, they have preferred to locate production in countries with
a proximity to large markets. This development reflects new forms of
integration in the internationalisation of capital rather than the comparative
costs of factors of production. In this changing context, the Guinean state,
severely constrained by the IMF and World Bank, has been unable to
bargain successfully with the multinationals.
One frequently reads that the persistence of the poverty of the Guinean population in the
face of the country's tremendous potential economic wealth may be explained by the nature
of the country's former regime under Sekou Toure (Barbier, 1987).

Whether this interpretation concerning the past fully explains the difficulties of
the Guinean economy is questionable. Since the important political changes of
April 1984 in Guinea, the country's capacity to implement policies of structural
adjustment (which, it is hoped, will lead eventually to sustained economic
growth and more equitable distribution of resources) depends on more than a
fundamental transformation of a distorted and deteriorated institutional framework inherited from the past. The possibility also depends on a complex
ensemble of factors, including the terms on which the country negotiates the
place of its mining sector in the evolving international aluminium industry.
Over the past 30 years and particularly during present efforts at structural
diversification, the country's ability to implement development strategies
depends, among other things, on the negotiations which give it access to the
revenues it draws from its critically important bauxite/aluminium sector which
provided 73% of export receipts in 1990. This involves the terms and the prices
on which these commodities are traded and the degree to which the country is
successful in achieving local transformation of the bauxite into alumina.
However, the capacity to negotiate with the aluminium transnationals, the chief
actors in this sector, does not rest simply at the level of the political determination of the country concerned, nor at the level of the strategies of the firms
involved, nor even in the interaction of the two. A government's policies vis-a-
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vis foreign firms, and the strategies of the firms themselves, only become
comprehensible if the analysis takes into consideration forces which act on and
through these policies and strategies. An evaluation of the negotiating capacity
of a raw material producing country therefore depends on another level of
analysis, that of the conditions of accumulation specific to the industrial branch
in question (see Campbell, 1983).
Consequently, the possibility of the present Guinean government achieving the
objectives set out in recent planning documents depends also on the negotiations which set the terms of the development of the country's mining sector in
the context of the current phase of restructuring and relocation of the international aluminium industry. How have evolving conditions in the industry
shaped negotiations between the transnationals and the Guinean government
in the past? How has the process of restructuring of the industry affected the
conditions of production in Guinea and with what impact on the Guinean
economy?
The hypothesis argued here is that, within the framework of the evolving
international aluminium industry, negotiations between Guinea and the aluminium transnationals (notably at the important site of Boke) has evolved from
(a) concerning local transformation in the 1960s and 1970s to (b) maintaining
minimal price levels for bauxite/alumina exports in the 1980s to (c) retaining
control over the object and terms of the negotiations themselves in the early
1990s. In analyzing these negotiations, an understanding of the restructuring
process remains critical, as does that of the international environment which
provides the setting for these negotiations.

A. Aluminium smelter
s s * Routes
4 s s Railway
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Guinea's Bauxite Reserves
The Republic of Guinea possesses approximately one-third of the world's
highest grade bauxite deposits, around 20 billion tons of high (45-62%) alumina
content and low (0.8-2%) silica content. Although second behind Australia in
terms of production of bauxite, it is the world's leading exporter. In 1988, with
exports at 13.73 million tons of bauxite, it supplied 16% of sales on the world
market. It is the leading source of bauxite imports for the United States. Between
1983 and 1988 Guinea supplied 45% of US imports and this trend is likely to
continue (Minerals Yearbook, 1988:6 and NCMC, 1989:33-35). There are also
long-standing links between the production of bauxite in Guinea and Canada,
with Alcan playing an important role in bauxite production and export.
Guinea has remained a raw material exporter. Its bauxite continues to be
exported rather than processed locally into alumina, in spite of the efforts of the
former Guinean government to include clauses in its agreements with the
aluminium companies which sought to guarantee that Guinean bauxite would
be transformed locally. It is also in spite of the country's very rich and easily
exploitable bauxite reserves and its enormous hydro-electric potential - the
main factors of production which traditional economic analysis suggests are
necessary to permit local transformation of the raw material. In the 1980s many
analysts of the restructuring process of the aluminium industry considered
access to low cost energy the major determinant of competitiveness in this
energy intensive industry. As one study suggested:
Alumina, electric power and capital costs are the most important cost elements in
aluminum smelting. Alumina accounts for 30 percent of capital costs, electricity varies
from 16 to 30 percent of costs, and capital charges represent from 16 to 35 percent.
Differences in these three cost items are significant among regions but those of power costs

are by far the most variable ... low cost electric power is therefore the main
determinant of the economic viability of an aluminum smelter (World Bank,
1983:35) (emphasis added).

Reaffirming this broadly accepted view, another study (US Department of
Commerce, 1985:vii) noted:
The differential in world power costs is the most important determining factor in selecting
the site for a new primary aluminum smelter,and during recessions, is the most important
determining factor for maintaining or discontinuing operations at one smelter relative to
another.

Similar observations concerning siting are central to the analysis of M. J. Peck:
the price of electric power is the major determinant in international competitiveness of
smelters. Electricity is usually the second largest item in terms of cost (alumina ranks
first), but its importance for competitiveness derives from the fact that it is the cost that
varies most by geographic location (1988:14).

In view of the process of relocation of the aluminium industry in the 1980s,
presumably in favour of low cost energy suppliers, and in view of Guinea's
tremendous hydro-electric potential, it appears paradoxical that the country
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remains an exporter of raw bauxite from its important Boke site. How is this
situation to be explained? How has the process of restructuring of the industry
affected productive activities in Guinea and with what impact on the Guinean
economy? What are the prospects for the development of this sector and for
further local transformation of Guinean bauxite reserves over the coming
decade?
In attempting some preliminary answers to these questions, this article will
summarize the history of bauxite and alumina production in Guinea by
examining three time periods: the 1960s and 1970s; the 1980s; and the present
situation at the start of the 1990s. First, however, we need to comment very
briefly on the debates concerning relocation in the international aluminium
industry.
Patterns of Relocation
Although it is not possible to enter into a full discussion of this vast subject here,
it is important to suggest why relocation does or does not occur in the direction
of bauxite producing countries. One starting point (see Campbell, 1984) is to
analyze the conditions of accumulation of the industry, to the extent that these
are important in determining the form and degree of competition among firms
and the nature of the strategies which they adopt. This permits us to suggest that
in the 1970s, the aluminium industry could be characterized in the following
very schematic way:
1) A high degree of concentration around six leading companies (Alcan, Alcoa,
Reynolds, Kaiser, Pechiney Ugine Kuhlman and Alusuisse) and strong vertical
integration of production involving control over the major sources of bauxite
and processing activities.
2) The diversification of production through finance capital which facilitated
the integration of activities within the aluminium industry, and also control
over diversification between this industry and others.
3) The development and updating of horizontal ententes - informal agreements
to keep the price of the aluminium ingot low, to control bauxite deposits, and/
or new associations such as the International Primary Aluminium Institute
formed in 1972 to monitor production, inventories and expansion plans throughout the western world.
4) The internationalization of production, although (despite a tripling of world
production between 1960 and 1971) there was no significant shift of processing
centres towards bauxite producing countries.
In the early or mid-1970s various international organizations, including the
OECD and UNCTAD, suggested that there were real possibilities of a slow
process of relocation of certain stages of processing in favour of bauxite
producing countries. The OECD based its reasoning on the increasing costs of
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energy (particularly after 1973) and the exhaustion of hydro-electric resources
in OECD countries. In fact what took place was a complex process of redistribution, often involving relocation to new zones of 'intermediation' such as
Ireland or Spain. By 1982, developing countries continued to account for 55% of
all bauxite mined in the world but for only 23% of alumina production and 19%
of all aluminium metal production.
The new conditions in the early and mid-1980s had clear implications for the
evolving strategies put forward by the aluminium transnationals:
1) To an even greater degree than in the previous decade, there was a necessity
for firms to react to increasing competition by ensuring more advantageous
conditions of production and access to markets.
2) This led to a wide range of strategies which included much greater emphasis
on downstream integration and on diversification, and the adoption of extremely aggressive expansionist policies which, in certain cases, gave rise to the
duplication of productive capacities in order to hedge opportunities and
markets.
3) This period of intense competition resulted in stringent cost cutting policies
as well as strategies to defend or increase the firm's share of the market or its
rank. For example, the particular difficulties of American domestic activities led
to extremely aggressive policies in an attempt to cut the costs of energy, labour
and the raw material, bauxite.
4) The decade of the 1980s was not only a period of important internationalization of operations through geographical redistribution of activities. It also gave
rise to strategies which created a tightened structure for the industry as
illustrated by the North American strategies to write off important assets,
substantially reduce capacity and modify patterns of ownership.
5) One aspect of the new geographical distribution and the tightening of the
industry's structure, resulting from the tremendous increase in Australian
operations, was the redefinition of the place occupied by producer countries of
bauxite in the western world aluminium industry. In terms of the role of third
world suppliers of bauxite, the trend from 1980 in the case of Surinam, Jamaica,
Ghana and Guinea was a reduction of their relative contribution to total world
production of bauxite, while Australian production soared upwards. At a more
general level, the restructuring of the industry appears to have reduced the
dependence of the integrated transnationals on certain third world sources of
bauxite, with clear implications for negotiations on prices.
In spite of the depth of the structural changes described above, a wide variety
of analysts using a comparative advantage approach continued, at least until the
mid-1980s, to suggest that the presence of energy resources and high grade
bauxite were the key factors for the establishment of a locally integrated
industry. Thus the Vice-President of Energy Resources of Alcan Aluminium
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Ltd. saw the key question for the 1980s to be: 'Where can we find large supplies
of low-cost power'? His answer provided the framework for a hypothetical
scenario.
As if happens, these energy resources are often found in the same region as bauxite
deposits. Logistical considerations are resulting in persistent shift toward integrated
operations in those countries where the necessary ingredients are present (Lester,
1984:869).

The Guinean experience in the 1980s suggests that the pattern of relocation was
far more constrained and that this particular country's enormous hydro-electric
potential was not sufficient to attract further degrees of local transformation. In
fact, the object of negotiations in Guinea was to shift over this period away from
the possibility of attracting a greater degree of local processing to the issue of
maintaining a minimal price level for its bauxite.
By the end of the 1980s, the industry had undergone important structural
changes, as had the international environment in which negotiations took place.
Not surprisingly, the tone of the debate over relocation in favour of developing
countries had also changed. The 1987 OECD study's conclusions were frankly
pessimistic as far as developing countries are concerned:
There is too much current excess capacity for alumina to suppose that new greenfield
investment in developing countries could be appropriate before the late 1990s. Thus, one
would expect very little structural shifts over the coming decade.

New technologies would be a further obstacle:
Supposing that new technologies are introduced, there are further questions about the
location of new investments. It is not at all clear that bauxite producers would have any
comparative advantage and, much less, any market power, since the new technologies
which achieve commercialisation will be controlled by developed country producers
(OECD, 1987:35).

This is the context of the early 1990s. The industry is dominated by large North
American, Japanese and European transnational, whose competitiveness rests
increasingly on their access to financing, their control over research of new
technologies and their capacity to reduce the costs of information (Marques,
1989-90). International organizations are increasingly hostile to any ideas of a
progressive redistribution of economic activity in favour of developing countries. The imperatives of structural adjustment subordinate national strategies
to policies of 'openness' and closer integration of the national economies of
developing countries into the world market on terms often imposed by international lending organizations.

The History of Bauxite and Alumina Production
The Guinean experience can be analyzed in three time periods which reflect the
evolving nature of the negotiations between Guinea and its foreign partners in
the bauxite/alumina sector. It should be emphasized, however, that although
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the object of these negotiations moved away from local processing the government at no time gave up its basic position which was to attempt to attract a
greater degree of transformation locally.
Although the existence of important bauxite deposits in Guinea had been
recognized since the beginning of the 20th century, it was not until the industry
had undergone a reorganization under the leadership of North American
interests that important exploitation of resources began. War production gave
a tremendous boost to the industry and brought about massive expansion of
North American productive capacities. In 1948 and 1950, Guinean bauxite from
the islands of Los began to be shipped in small quantities to Alcan's Saguenay
Lac St.Jean smelters in Quebec. Production continued until 1961 when installations were nationalized by the new Guinean government.
During the colonial period, another important project was started at Fria under
the leadership of the French firm Pechiney Ugine. Initiated in 1957 by colonial
interests, by 1963 the site was operated by an international consortium in which
Olin Mathieson Chemical Corporation (US) held 48.5% of the shares shares and
Pechiney Ugine 26.5% with the rest being distributed between British Aluminium Company (10%) Aluminium Industrie AG (Switzerland 10%) and
Vereinigte Aluminium Werke AG Germany (5%). Alumina production began
in 1960 and reached 460,000 tons in 1962, representing 58% of the total value of
Guinean exports.
During the colonial period studies had begun concerning the Konkoure hydroelectric scheme. The dam was to be located east of the Fria site. However, after
the country's break with the 'Communaute Franchise' and its refusal of French
tutelage after the 28 September 1958 referendum, the preliminary studies of the
Konkoure project were kept secret by the colonial power. It is of considerable
irony that the country's radical break with the French colonial system was to
facilitate and even accelerate its integration and subordination to alternative but
perhaps even more powerful foreign interests.
In spite of the country's attempts to break colonial ties, the process which led to
political independence was initiated by the colonial power and tended to limit
the degree of internal social, political and economic transformation. Guinea's
independence depended neither on a radical redefinition of social relations of
production, nor on a general mobilization of the population, nor a transformation of the structures of political participation. The Guinean government's
subsequent experience of negotiating with integrated transnational was therefore conditioned by these internal factors, as well as by the developments in the
world aluminium industry.
The limits of the process of internal transformation are reflected in the objectives
of Guinean development strategy. For a few years after independence, namely
the period covered by the First Economic Plan (1960-1963), there was an attempt
to base development on a pattern of national accumulation; this orientation was
not sustained. Around 1968-1970, and very explicitly in the 1973-1978 Five Year
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Plan, the initiative for growth was clearly placed in the hands of Guinea's
foreign partners.

Developments in the 1960s and 1970s
Although it is not possible to enter into the details of the developments in the
Guinean bauxite sector, a resume of activities at each of the major sites may serve
as a summary of this critical period.
In November 1961, the government took possession of the Kassa and Boke sites
because of the failure of the private firm, Les Bauxites du Midi (a 100%
subsidiary of Alcan) to observe its agreement to transform locally bauxite to
alumina by 1964. The project was to be taken up by a second rank American
firm, Harvey Aluminum of Delaware. Significantly, the new negotiation for the
Boke site between the government and Harvey coincided with the resumption
of closer relations between the US and Guinea. In 1962 Guinea was admitted to
the International Bank for Reconstruction and Development (IBRD) and, in
1964, USAID approved a loan for the new Boke project and guaranteed
Harvey's initial investment.
Harvey's agreement with the Guinean government, signed in October 1963, was
to become the prototype for other sites. A semi-public corporation was formed
in which the Guinean government held 49% of shares and the remaining 51%
were held by an international consortium, Halco Mining, and divided among
its private partners: Alcan Aluminium Ltd. 27%, Aluminium Co. of America
27%, Harvey Aluminum Inc. 20%, Pechiney Ugine 10%, Vereinigte Aluminium
Werke AG 10%, Montecatini Edison 6%.
At the time, certain clauses concerning taxation, local transformation were
considered to be important gains on the part of the Guinean government. By the
mid-1970s, however, President Toure denounced the private firms for not
respecting their agreement, notably the clauses concerning local transformation. State participation in the project, considered when the agreement was
signed as a guarantee of local control, appeared, with time, more compatible
with the logic of accumulation in the industry on an international scale rather
than any guarantee of local processing.
It was this context which gave rise to the introduction of new Guinean mining
policies concerning taxes. Before approaching this subject and also before
examining developments in the 1970s at the important Boke site, it is useful to
summarize the sites in operation during this period: Fria, Debele and the
important projects at Ayekoye and Konkoure.
Fria: An agreement signed in February 1973 by the Guinean government and the
private partners of the Fria Company (Frialco) created a joint venture, Friguia,
in which the government held 49 % of shares and the transnationals 51 %. Friguia
mined bauxite and transformed it locally into alumina which was then shipped
either to the countries of the EEC or to the Pechiney installations at Edea in the
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Cameroon to be processed into aluminium. As in the case of the CBG Boke
exports, output at Friguia is purchased in proportions reflecting the shares of
the private partners in Frialco which, after various renegotiations, were: Noranda
(Canada) 19.6%, Pechiney (France) 18.6%, British Alcan (UK) 5.1%, Alusuisse
(Switzerland) 5.1%, and V.A.W. (Germany) 2.6%.
By the late 1970s, Friguia was exporting over 600,000 tons of alumina per year
(Larrue, 1990-1:48). The local transformation of bauxite to alumina at the Fria
site from the early 1960s underlines our argument that an understanding of the
conditions which allow for local transformation, requires that go beyond an
analysis of the factors of production or of interpretations which offer the
'political situation' under the presidency of Sekou Toure as an explanation for
non-transformation.
Debele: The site of Debele in the Kindia area is operated jointly between the
Soviet Union and the Guinean government. The agreement signed in November
1969 set the price of the ore and stipulated that:
•

The Guinean state is 100% owner of the capital of the resulting enterprise, OBK (Office des Bauxites de Kindia);

•

The Soviet Union is responsible for the construction of the mine and
the railway, and is to be reimbursed by receiving 50% of the ore
extracted;

•

A further 40% of the ore is destined for the Soviet Union according
to the clauses of a long-term trade or clearing agreement between
the two countries;

•

The remaining 10% may be disposed of by the government of Guinea
on the markets of its choice. In fact, because of the integrated structure of western firms, this part goes almost totally to Eastern European countries.

OBK is, therefore, the property of the Guinean government. The initial investment of 85 million roubles was put up by the Soviet Union at an interest rate of
2%. The Soviet Union was subsequently to commit new funds, for mine, railway
and port improvements (Mining Annual Review, 1985). Production began in
1974 and exports have grown to between 2.7 and 3 million tons in 1990.
It is difficult to compare the terms of the OBK agreement with other agreements
as they are very different from those of Friguia and CBG. Similarly, any
comparison of the price of bauxite at OBK, as opposed to Friguia or Boke is
difficult because of the important differences in the agreements with the
Guinean government, notably ownership, as well as the differences in the
quality of the ore (Campbell, 1983:95-112).
Ayekoye: In keeping with Guinean mining objectives of local transformation,
the Ayekoye project in the Boke area, was to have entailed production eventu-
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ally not only of alumina but also of aluminium and the development of the
massive hydro-electric resources of the Konkoure River. A priority of the Sekou
Toure government, it would have permitted mining nine million tons per year
of very high-grade bauxite. While projections vary, it was generally estimated
that about four million tons of the total would be transformed locally into
alumina and the rest exported in the first phase of the project. In the second
phase, depending on the source of information, the project would have permitted the production not only of 1,200,000 tons of alumina, but also between 75,000
and 150,000 tons of aluminium. The project was intimately linked with the
development of new sources of hydro-electric power which are abundant in the
area.
An agreement concerning the Ayekoye project was signed in July 1976 creating
the Societe guineo-arabe d'alumine in which the Guinean government held 50% of
shares in association with the Egyptian, Saudi Arabian, Kuwaiti, Iraqi, Libyan,
and United Arab Emirates governments. In August 1976 it was announced that
Alusuisse would take part in the project. Their participation was confirmed in
1977, and a study of the Ayekoye project was undertaken at the request of its
partners.
In 1978, the French state corporation, Electricite de France (EDF), undertook to
update the old colonial studies concerning the Konkoure hydro-electric scheme
with the support of the Caisse Centrale de Cooperation Economique. The dam
was to be located at Souapiti, 45 km east of Fria on the Konkoure River, and the
Ayekoye bauxite mine would be developed near the Compagnie des Bauxites
de Guinee (CBG) Sangaredi mines. The EDF study was completed in 1981.
According to Guinean sources, the results of the Alusuisse study were favourable to the project (Ministry of Energy, 1981), but its scale created an important
financial obstacle. As a condition for obtaining financial support, notably from
the World Bank as well as from other donors, further studies were requested.
The $2.2bn project was scaled down following new studies undertaken in 1981
by Sir Alexander Gibb and Partners (UK), and Bechtel (US). Capacity of the
power station was to be halved to 375 MW and the aluminium smelter scaled
down to 100,000 tons from 150,000 tons {Financial Times, 11 May 1984).
While it is difficult to obtain information concerning the results of the Bechtel
studies, the project remained of sufficient interest for France's Pechiney Aluminium to sign a contract (November 1983) with the government to update the
feasibility studies by the end of 1984. At the time, if the results were positive, it
was anticipated that production could start at the end of the 1980s.
This suggests continuing interest in this massive project into the 1980s, particularly among European transnationals (Pechiney and Alusuisse). However, the
evolution of the structure of the aluminium industry away from creating
smelter facilities in third world countries, has meant that this project has been
set aside. This study examines current proposals for the development of
Guinea's hydro-electric resources.
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Boke: With this background it is possible to analyze in more detail the
developments over the 1970s of the country's most important site, that of Boke
where operations began in 1973 mined by the CBG. All output was exported as
raw bauxite and purchased in proportions reflecting the shares of the private
partners. Consequently, 26% of Boke's production was shipped in 1973 to Port
Alfred, Quebec, to be processed into aluminium at Alcan's Arvida smelters. The
quantity exported has increased from around five million tons in 1975 to eleven
million in 1990:
Table 1:

Exports of Bauxite by CBG 1975-1988

Year

Quantity
(tonnes)

Export tax
(US$/tonne)

1975
1976
1977
1978
1979
1980
1981
1982
1983
1984
1985
1986
1987
1988

5,519,601
6,419,921
7,119,031
7,923,879
9,961.671
9,116.950
8,642.702
7,780.903
8,504.477
8,829.445
8,549.888
8,626.692
10,838.387
10,605.126

6.44
7.21

Source:

8.30

8.71
10.40
12.75
13.125
13.125
13.125
11.28

11.17
7.89
8.63
8.63

CBG and the Guinean Ministry of Natural Resources, Energy and the Environment

In order to place developments at Boke in the context of changes taking place
within the world aluminium industry, it should be recalled that at the beginning
of the 1970s, world aluminium productive capacity increased more rapidly than
demand. The price of the ingot dropped between 1971 and 1974 and stocks
increased. It was in this context that the International Primary Aluminium
Institute was formed and that Alcan Aluminium Ltd. announced a restructuring of its international operations, based on three new zones. Alcan's plan,
published in June 1975, outlined the following zones: Canada, the United States
and the Caribbean; the Far East (including Japan and India) and Oceania
(including Australia and New Zealand); and continental Europe, the United
Kingdom, Africa and Latin America.
Each of the three geographical regions was to be assured its own internal
coherence in that it combined control over access to the raw material; vertical
integration of all stages of production and transformation; and a certain degree
of autonomy of each region vis-a-vis the others. The reorganization can be seen
as an example of a transnational's reaction to the tightening of competitive
conditions. This strategy entailed the creation of a series of coherent trading
blocks which combined all conditions of accumulation.

38

Review of African Political Economy

Moreover, the reorganization seems important in order to understand the
company's strategy vis-a-vis a producing country such as Guinea. In 1974, and
the coincidence of date is worth underlining, it was announced that one of the
important partners of the Boke holding, Alcan Aluminium Ltd. was proceeding
the transformation of bauxite from the Boke site, not locally, as stipulated in the
agreement signed with the Guinean government, but in Ireland. Alcan's project
entailed the construction of installations at Aughinish, near Shannon airport,
permitting the transformation of imported raw bauxite into alumina which
would then be exported to be processed into aluminium at Lynemouth (UK).
Annual capacity at Aughinish was to be 800,000 tons of alumina. The factory
was to employ 800 workers and costs, initially estimated at US$550mn were to
double; production began in 1983.
Alcan's partners in the project were Billiton, of the group Royal Dutch Shell
(35%), and Anaconda, of the group Atlantic Richfield (25%). Alcan Ireland was
to control 40% of shares. The three associates formed Aughinish Alumina. In
December 1981, Aluminium Co. of Canada bought the shares which were held
by the parent company, Alcan Aluminium Ltd. In view of the very considerable
costs entailed in shipping Guinean bauxite to Ireland, the choice of the Aughinish
site appears paradoxical. Moreover, if one attempts to find an explanation in
terms of the comparative costs of the factors of production, it is quite impossible
to explain the logic of the Aughinish project. The siting of the Irish project
appears to reflect instead new forms_of integration of the stages of production,
the interpenetration of industrial branches, and above all, the diversification
and internationalization of capital among different industrial sectors.
The Aughinish project depended, on the one hand, the very advantageous
conditions of production offered by the policies of the Irish government, and on
the other, the markets offered by the access of Irish exports to the EEC.
Moreover, this favourable ensemble of factors was reinforced by the generous
grants and subsidies from state financial bodies both in Britain and in Canada,
in support of the project. The attractiveness of the terms offered investors in the
Aughinish project was analyzed in detail in an article in a Quebec newspaper
he Devoir (Montreal, 27 June 1978).
•

New companies were to pay no taxes on products destined for export up until 1990;

•

The Industrial Development Authority of Ireland (IDA) offered subsidies of up to 50% of the costs of acquiring new installations;

•

the state assumed all the costs of personnel training, whether in the
country or abroad;

•

The IDA assembled the lots and constructed the plants which were
to be made available at favourable conditions to new companies;

•

The IDA also offered subsidies for the modernization of plants, and
research and development undertaken by the Irish companies.
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Moreover, at the time the article was written, the Irish hourly wage was on
average half of that on the continent.
It appears therefore that it is in the ensemble of conditions of production created
by the Irish state, which permitted reducing capital and wage costs (and not just
in the presence of favourable 'technical' conditions like access to a deep water
port) that one must seek an explanation for the choice of the Aughinish site.
Equally, the guarantee of market outlets was also crucial in the choice of the Irish
site. From the very beginning, there was never any question of exporting Irish
alumina to Canada; it was oriented entirely towards Europe. The new integration of the stages of transformation appear to correspond to the redefinition
announced in 1975. Aluminium Co. of Canada's 1981 annual report, Form 10K,
to the American Securities and Exchange Commission confirmed: 'It is expected
that the Company's (Aluminium of Canada Ltd.) bauxite supply will come
from Guinea and that the Company's share of alumina will be consumed or sold
in Europe in place of existing commitments thus releasing Jamaica alumina for
use by the Company in its Canadian smelters'.
The Aughinish project may be explained therefore, by a logic of location which
seeks to establish the stages of processing near markets, while at the same time
taking advantage of the generous conditions of production which had formerly
been associated with the conditions offered by certain regions of the 'third
world'. In these new zones, which Christian Palloix has called zones of
'intermediation', because of the nature of the concessions offered foreign
investors, it becomes possible for an integrated transnational company, through
various accounting practices, to declare (as in this example) profits at the Irish
stage of operations which benefit from complete tax exemption for a decade,
even though the profits accrue at the stages both before and after the processing
of bauxite to alumina (see Mining Journal, 2 September 1988:179).
As for the consequences for Guinea, it will be recalled that the date for the
abandonment of the agreement to transform the bauxite at the Boke site
corresponded with the confirmation that the Aughinish project was to go ahead.
The favourable conditions created by the Irish policies towards foreign investment, and public financial support (notably from Canada and Great Britain) and
finally the logic in favour of European regionalization created a context
diametrically opposed to the objectives set by Guinean mining policies in favour
of local processing of its raw material.

The Decade of the 1980s
If during the 1960s and 1970s Guinean mining policies emphasised local
transformation, by the 1980s the issues at stake had shifted, rendering the
former objective more and more remote. The central question no longer
appeared to be that of the conditions permitting eventual local transformation,
but rather, the conditions for maintaining a minimum level of revenue through
export taxes on the non-transformed raw material in order for public invest-
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ment spending to remain at an adequate level and, consequently, for the country
not to regress economically.
This contention may be supported by considering certain developments. The
Konkoure dam project, in spite of numerous studies, was set aside. And
developments at Friguia and CBG placed the emphasis on modernization and
profitability but not expansion. Perhaps the most significant development in the
1980s was the renegotiation of the Guinean bauxite levy.
Boke and CBG: The changes which took place in the 1980s in the distribution
of shares in the US-based consortium, Halco Mining, which operates CBG,
reflected trends in the restructuring process of certain interests in the aluminium
industry over this period and notably the replacement of certain groups by more
solidly entrenched ones. Until 1980, Halco was comprised of Alcan, Alcoa,
Martin Marietta, PUK, Vereinigte Aluminium Werke, and Montecatini Edison.
In 1984 a 6% interest of Martin Marietta was sold to Reynolds Metals. The sale
was made necessary, according to Marietta, by the 'need of cash', and represented a redeployment of assets which was to lead to further changes (Journal
of Metals, 1 May 1984). The remaining 8% of Martin Marietta was acquired by
Comalco Limited, at that time but no longer an Australian subsidiary of Kaiser
(US). As a result of these changes, the ownership of Halco Mining became Alcan
Finances (Bermuda) 27%, Aluminium Co. of America (US) 27%, Commonwealth Aluminium Corp. (US) 8%, Pechiney (France) 10%, Vereinigte Aluminium Werke (Germany) 10%, Aluminia I.SpA (Italy) 6%, Reynolds Metals
Co. (US) 6%, Billiton BV (Netherlands) 6% (Mining, 1986).
The participants in Halco contracted to purchase approximately nine million
tons per year of bauxite from CBG over a 20 year period. Shipments began in
1973 but were reduced after 1980 (see Table 1). Certain observers suggest that
this reduction occurred because the Aughinish smelter, which was to receive
bauxite from Boke, was not yet operational.
In 1980 production was principally exported to the US (50%), Canada, France,
and other European countries, which made operations at Boke strongly dependent on the situation prevailing in these markets. In 1984 Halco and the
Guinean government renegotiated some of the terms of the purchase contract'
for Boke bauxite. In return for greater flexibility concerning tonnages it was
committed to take, Halco undertook to expand mine capacity to around eleven
million tons per year at an unspecified future date (Metal Bulletin, 11 October
1985). However, during 1985 the proposed expansion which had, by then, been
incorporated into the new government's national economic plan, was set aside
by Halco and consequently, a new 'lower hypothesis' had to be introduced into
Guinean planning projections.
With the Konkoure dam project set aside and, consequently, the setting aside of
important new sources of hydro-electric power for local transformation at the
Ayekoye site, the abandonment of the projects of expansion at Friguia and of
transformation and expansion at the Boke site, the issue of negotiations between
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the integrated transnational (notably Halco) and the new Guinean government
had changed. In an attempt to further cut costs, and perhaps in order to lessen
dependence on bauxite producing countries, the integrated transnationals were
now in a good position to exert pressure with a view to renegotiating the
Guinean bauxite levy.
The Guinean Bauxite Levy: In an attempt to encourage the implementation of
Guinean mining policy in favour of local transformation, a new tax system was
introduced on the export of raw bauxite in the mid-1970s. In order to understand the context in which these taxes were set, it is essential to recall that
Guinean high-grade ore had been sold at far lower prices than bauxite from
other sources since the 1960s, and that this situation continued during the 1970s
(Reysett, 1974).
Following the creation of I.B.A. in March 1974, and in an attempt to encourage
foreign partners to transform local bauxite to alumina, Guinea introduced its
levy on exports of raw bauxite and alumina in January 1975. The Guinean export
levy was linked to the international prices of aluminium, and varied with the
degree of transformation in such a way that the levy increased inversely with the
degree of transformation (Quarterly Economic Review, 1975:6).
While improving the situation slightly, the Guinean levy was modest: 0.5% to
0.75%, depending on the grade of ore compared with the 7.5% production levy
introduced by Jamaica. Consequently, even after the introduction of its levy,
Guinean bauxite remained below average prices in 1975. Given the higher
quality of Guinean bauxite (the production of 1 ton of aluminium requires less
than 4 metric tons of Guinean bauxite, compared with 4.3 tons from Jamaica and
over 4.5 tons from Australia) we can conclude that the country continued to
remain in a disadvantageous position compared to other producers.
In subsequent years, the Guinean bauxite levy fluctuated with the world price
of aluminium. The resulting price of Guinean bauxite was $20.44 per ton in 1976,
$32.8 in 1980 (Bomsel, 1983:65) and, subsequently, according to the Guinean
National Reform Plan, $37 in 1983, $35.9 in 1984, and $36 in 1985 (Republic of
Guinea, 1985:62). It is useful here to compare the fluctuations in the price of
Guinean bauxite with the fluctuations of the annual average prices of aluminium. As seen in Table 2, increases in the price of Guinean bauxite were kept
in line with increases in the price of aluminium, as foreseen by the 1975 bauxite
levy. Apart from Australian bauxite, the vast majority of which is transformed
locally into alumina by the integrated transnationals, Guinean bauxite remained the least expensive source delivered to US ports from 1982 to 1984, in
spite of its high-grade quality, the distances covered, and the existence of the
Guinean levy.
Basing their arguments on the over-supply of alumina and the consequent
decline in prices of both alumina and aluminium, subsequent to the process of
restructuring of the industry, Halco Mining Inc., the private consortium associated with the Guinean government in CBG, decided to re-open negotiations
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Table 2: Guinean bauxite (CBG) compared to the average
annual price of aluminium

Price of Bauxite
(US$ per ton)
Index
Price of Aluminium
(cents per pound)
Index
Source:

1976

1980

1983

1984

1985

20.44
100

32.80
160.5

37.00
181.0

35.90
175.6

36.00
176.1

44.49
100

70.81
159.2

77.53
179.3

81.00
182.0

N/A

Metal Statistics, 1985, American Metal Market

on the Guinean bauxite levy in the autumn of 1985.
It was the view of the integrated transnationals that levies charged by bauxiteproducing countries such as Guinea enabled other producers - in particular,
Brazil, Surinam and Jamaica, to set prices higher than would otherwise be
possible. It was officially expected by the foreign partners that a reduction in
Guinean rates would, therefore, have wider-ranging consequences for the
world market (Metal Bulletin, 11 October 1985:15). Simultaneously, while the
focus of attention was on Guinea, the Jamaica bauxite-alumina sector was
undergoing a painful rationalization period and 'restructuring' talks were
proceeding in Surinam.
However, pressure for a reduction of the Guinean levy was particularly strong
because of the impact this renegotiation was expected to have on new supply
contracts with Brazil's Mineracao Rio de Norte (MRN). The integrated companies maintained that the levies charged by Guinea had enabled Brazil to sell
bauxite at unjustifiably high prices, and that if these taxes could be reduced or
discarded altogether, the Brazilians would be forced to fall in line (Metal
Bulletin, 8 October 1985:13).
The critical importance of the negotiations for Guinea itself may be easily
illustrated. The situation with which the new government of Guinea was
confronted after the political changes of 3 April 1984, was an extremely difficult
one. The country was ill-equipped; the infrastructure worn down; agricultural
production had deteriorated; the industrial sector was poorly developed and
operating at under-capacity; internal markets were disorganized; and mining
activities, the country's principal source of wealth, totally enclave. Moreover,
the country's administrative and public sectors were over-developed and not
well-adapted to the country's needs; the state of sanitation had deteriorated; the
educational sector, although well-developed, was not always suited to needs;
the local currency had lost much of its value, and it was estimated that half of
internal trade took place was outside the formal sector. Finally, in 1984 the
country was, as it has remained, heavily indebted. The official public debt in
1984 (US$1.2bn) and the arrears (US$200mn) represented approximately the
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value of the country's GDP (Republic of Guinea, November 1985).
Guinea, however, is not short of resources. It possesses very important mineral
wealth (bauxite, diamonds, gold, iron); favourable climatic conditions, good
soils for agriculture and raising cattle; fish and forest wealth; very important
hydro-electric potential; and, finally, a young population, and a considerable
number of trained people not only within, but also outside the country. The
development of this potential entails however, considerable efforts of reorganization, restoration, and investment.
In an attempt to deal with the difficulty of the situation, the new government
adopted an interim Plan of National Reform (Programme interimaire de
redressement national 1985-1987). The Plan was drawn up under the auspices
of international organizations (IMF, UNDP, the World Bank) all of which have
remained very much involved with the Guinean planning process, both at the
level of financing and in providing technical assistance.
Foreign currency obtained through mining and, in particular, from the bauxite
sector, was to play a central role in the interim plan (PIRN). It is the receipt of
foreign currency, 93% of which came from the bauxite and alumina sector in
1984, which allows the Guinean state to accumulate currency reserves and to
obtain the foreign loans to finance its investment programmes. Any reduction
of currency would, consequently, threaten the very basis of what was already
a rather fragile undertaking. Without sufficient revenue obtained with sufficient predictability, the only aspect of the PIRN which would have survived
would have been its stringent austerity.
Although it is not possible to discuss here details the impact of the proposal to
do away with the Guinean export levy would have had on the country's public
accounts and investment budget (Campbell, 1986), a very brief summary will
suffice to suggest how severe the consequences would have been. The suppression of the levy on the operations at CBG alone would have made the Guinean
economic situation untenable: the deficit on the balance of trade would have
reached 27% of export revenue; the deficit on current account balance, 40%; the
overall negative balance would have reached 38%; and debt service, 47%. The
country would, once again, found itself short of currency necessitating a system
of rationing with all its negative consequences, such as the interruption of
supplies, the lack of spare parts, the development of illegal markets, and a
general slow down and disorganization of economic activity. This scenario is
based only on a study of the most extreme case of the suppression of the bauxite
levy at CBG without taking into account the added consequences of such
changes on the taxes paid by Friguia.
The most extreme scenario was, in fact, proposed by the directors of Halco
Mining: the elimination of the $13 per metric ton export tax on bauxite ore,
which would have cut the export cost by 377c from its 1985 level (Wall Street
Journal, 18 March 1986). Although this turned out to represent a negotiating
position it is worth stressing that a reduction of the bauxite levy by $1 per ton
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entailed a reduction of $9.6mn to $llmn for Guinea, depending on which
hypothesis of production levels is employed. These shortfalls would have had
to be financed by grants from the international community or else would have
entailed an equivalent reduction of the investment programme.
In the event, the negotiations to reduce the Guinean levy which had begun in late
October 1985, reached agreement in principle in November 1986 and was
finalised in June 1987. The agreement signed with CBG for a period of three
years which came into effect in January 1988 entailed that Guinea abolish its $13
per ton export levy in favour of a floating levy that would reflect the price
movements of aluminium (Financial Times, 1 April 1985; Mineral Yearbook,
1987:2) A similar renegotiation concerning the price and the export tax of
alumina from Friguia also came into effect for a three year period from 1 January
1988. If the formula negotiated in 1988 for establishing the price of bauxite at
CBG (by far the most important site of bauxite and the principal source of
foreign currency and revenue for the government) is maintained, the unfavourable method of calculation as far as Guinea is concerned will lead, regardless of
a wide range of scenarios concerning the price of aluminium, to a reduction of
export receipts over the period 1990-95 until 2000.
As for Friguia, according to 1989 IMF projections, it is anticipated that export
receipts will increase from US$114.2mn in 1990 to US$133.8mn in 1993. However, this increase may be explained by an increase in output from approximately 590,000 tons to 680,000 tons over the same period, as the price of alumina
is projected to remain fairly constant ($193.5 per ton in 1990 and $196.7 per ton
in 1993).
The near stabilization of export receipts from Friguia and their drop in the case
of CBG, projected over the coming years, will inevitably have critical implications on Guinea's public finances and the government's margin of manoeuvre.
As will be seen in the final section of the article, this situation makes the country
extremely dependent on continuing but uncertain inflows of concessional
funding for the implementation of government programmes.
The Current Situation
Since the changes in its political leadership, the Guinean economy has undergone extensive economic restructuring. The PIRN adopted in 1985 by the new
government of Colonel Lansana Conte, the Comite militaire de redressement
national (CMRN), under the tutelage of the IMF and the country's major
creditors, was designed to create the conditions for economic recovery and to
restore some sort of balance to the national budget. The programme had five
major aspects: monetary reform (EIU, 1989-90:9); liberalization of foreign trade
and domestic prices; privatization or liquidation of the majority of state owned
ventures; administrative reform; and legislative reform (particularly affecting
business, commerce and new investments). The PIRN was backed up by a
longer term national recovery programme, also prepared with international
advice, covering the years 1987-1990 (see Politique Africaine 36, December 1989;
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Cournanel, 1985:69-76).
These programmes created the conditions for some rescheduling of the considerable backlog of the country's external debt in April 1986. In March 1987 a
World Bank sponsored consultative group of aid donors endorsed the government's efforts at structural adjustment and this led to pledges from the IMF and
other balance of payments support amounting to $200mn (EIU, 1990-1:28).
The second phase of the programme (SAP II) launched in mid-1988 continued
the aims of the former programme, with further reforms to the management of
public finance and accelerated restructuring of the civil service and public
sector.
While support from the World Bank (through the IDA) and other multi-lateral
and bilateral funding institutions has been forthcoming, economic reforms have
been implemented more slowly than expected. Moreover, at least for the
coming years, the Guinean public investment programme and balance of
payments position will depend on continuing important concessional finance
(EIU, 1990:11).
The country's vulnerability is all the more striking when its dependence is
considered alongside the economic importance played by the mining sector to
public finances. By the end of the 1980s, revenues from the joint venture mining
companies derived from export taxes and export duties accounted for over 70%
of total domestic fiscal revenue. Although the contribution of this sector was
expected to decrease from 71.6% of public revenue in 1989 to a projected 50.8%
in 1995, because of the narrowness of the country's tax base it is obvious that
Guinea remains extremely dependent on the fortunes of the mining sector.
Export receipts from bauxite and alumina in 1989 still represented 70% of total
export receipts. Even if the proposed programmes of diversification succeeded
in bringing down the contribution of this sector to an anticipated 64% in 1995
and 56% in 2000 of total export receipts, this would nonetheless leave the
country highly dependent on one (transnational dominated) sector.
As for Guinea's foreign debt, according to official sources, long term debt
including publicly guaranteed private debt now exceeds US$2.5bn (see Table 3).
Debt service payments in 1988 were equivalent to 23.6% of exports of goods and
services and 6.3% of GNP; total external debt represented 105% of GNP.
As for the country's public finances, the deficit in 1988, if one excludes grants,
had reached 11.8% of GDP and this has meant that the government has had to
introduce very stringent austerity measures and will have to do so again in the
near future. The investment budget (PIP), which was conceived and introduced
with the help of multilateral agencies to renew the country's infrastructure and
to diversify exports, has been maintained but is totally dependent on external
support. In 1988 the deficit on the current account (if public transfers are
excluded) reached 14.5% of GDP according to IMF sources. Official reserves fell
to almost nil the same year illustrating again the country's total dependence on
foreign financing.
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Table 3: Public external debt (in US$mn, year end)
1983

1984

1985

1986

1987

1988

Total external debt
long term
short term
use of IMF credit

1,349
1,199
105
45

1,257
1,115
102
40

1,483
1,298
142
42

1,901 2,272
1,752 2,081
97
138
52
54

2,563
2,312
190
61

Public dispersed debt
official creditors
multilateral
bilateral
private creditors

1,199
1,016
185
830
184

1,115
936
214
722
179

1,298
1,073
258
815
226

1,752 2,081
1,630 1,953
354
454
1,276 1,499
122
128

2,312
2,099
535
1,563
213

73
46
28

117
88
29

73
48
25

86
67
19

155
110
45

154
117
36

76.8
40.4

68.3
22.5

80.5
14.0

103.6
14.9

114.5
24.4

105.0
23.6

7.8

8.1

9.6

5.1

6.1

7.4

64.5

63.4

60.1

63.4

65.1

63.7

0.6

1.2

1.1

10.0

9.5

9.5

Debt service
principal
interest
Total external debt/GNP (%)
Debt service ratio (%)
Short term debt/
total external debt (%)
Concessional loans/
total external debt (%)
Variable interest rate loans/
total external debt (%)
Source:

World Bank, World Trade Tables Reproduced in The EIU Country Report 1990-1991 - Guinea,
Mali, Mauritania, pp.28-29

Finally, in 1988 the Guinean balance of payments showed a deficit of US$149mn
or 7% of GDP which implies an accumulation of arrears of the same amount. As
both the World Bank and the Fund have announced, the economic programmes
of reform which have been introduced will only be possible if Guinea is able to
benefit from important and continued concessional funding. All of the above
serve to underline the extent to which the present government's margin of
manoeuvre is extremely limited.
Could new parameters be introduced which might broaden the country's
margin? It is in this context that the possibility of further local transformation
of natural resources becomes critical, particularly the development of the
country's enormous energy resources. The relevance of this possibility is not
merely theoretical as it is on the basis of the assumption of the inauguration of
new activities involving the local transformation of bauxite in 1994 and 1995,
that a 1989 IMF study was able to anticipate and project an increase in export
receipts. Under what conditions might such local transformation take place and
is it likely to occur by 1995? It will be recalled that in recent years, the central
issue for the siting of new primary aluminium capacity has been the question
of low cost energy: 'The driving force behind the shift in the geographical
location of production has been costs, mainly the availability of cheap power'
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(Shearson et al, 1989:53). Interestingly this study identifies two producing areas,
Brazil and Australia, not Guinea, as candidates for new capacity.
After the political changes in Guinea in 1984, when the new government sought
to introduce a new hydro-electric development plan, it was the World Bank
which in September 1984 drew up the terms of reference and requested
proposals for feasibility studies. It should be recalled that the supply of power
in Guinea remains drastically out of step with demand. Annual production
represents some 320 GWh (excluding private generators) compared with
demand estimated to be more than twice that. National output is thought to be
barely sufficient to meet the needs of Conakry alone. This, combined with
inadequate maintenance, has resulted in frequent power cuts and rationing,
with an estimated 90% of domestic energy being supplied by charcoal and
firewood. Yet Guinea's technically exploitable hydro-electrical potential is
estimated by one source at an annual 14,000 GWh (EIU, 1989:16).
In the feasibility studies undertaken between 1984 and 1986 by Hydro-Quebec
International at the request of the World Bank, the hypothesis which assumed
the development of hydro-electric potential to supply a smelting plant was not
taken into consideration. How is this to be explained? The answer reveals a
process which appears to merit much closer analysis. The three scenarios
considered by Hydro-Quebec International varied only according to the different rates attributed to the country's growth in GNP by the World Bank, which
in turn depended on various assumptions concerning the evolution of the
Guinean bauxite and alumina sectors between 1985-2000.
The Hydro-Quebec 1986 study mentions the energy needs of two future
alumina plants (162 GWh for Friguia and 73 GWh for the future plant at
Sangaredi). However these needs were not built into the study as it was
assumed that the new resources required would be generated by each of the two
plants. To conclude therefore, the Hydro-Quebec national hydro-electric plan
for Guinea did not build in increasing capacity destined for the mining sector.
For various reasons, the Canadian sponsored project which would have built a
dam at Fomi in Haute Guinee was set aside and the contract was awarded to the
French consultants, EDF International and Coyne et Bellier who prepared
studies for a hydro-electric dam project at Garafiri. Phase one of the project
valued at an estimated US$180mn will involve the construction of an earth dam,
680 metres long and 75 metres high. The artificial lake created of some 2.1bn
cubic metres will be sufficient to drive turbines generating 230 million KWh
annually. Subsequently, a second dam 1.5 km long is to be constructed further
upstream, above the Kaleta Falls, with an additional generating plant. On
completion the power plant is to double the country's generating capacity. The
first phase of the project calls for the installation of 200 km of 110 k V lines to serve
Conakry and the towns in the Fouta Djallon region. Although feasibility studies
were completed in 1989, there have been delays concerning the approval of
funding which it is hoped, will be forthcoming from the World Bank and the
French Caisse Centrale de Cooperation Economique. More fundamentally, as
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the situation stands at present (1991), no increased hydro-electric capacity is
projected in the national hydro-electric scheme to meet the needs of additional
local transformation in the Guinean bauxite/alumina sector.

Conclusion
The above study has tried to establish the critical importance of the bauxite/
alumina sector to the Guinean economy, particularly during the current period
of structural changes towards a more diversified economic base. In this context,
we have examined the contribution of the mining sector to the country's public
finances and to export receipts. It has also been noted that increased export
receipts from new activities involving the local transformation of bauxite have
actually been assumed in IMF planning documents in order to obtain the
revenues necessary to finance the balance of payments in 1994 and 1995.
However, if one looks at recent developments concerning Guinea's hydroelectric potential, the conditions favouring local transformation do not seem to
be present. The explanation for this paradox may be sought at various levels. It
appears to result from the multiple and at times conflicting objectives, whether
financial or developmental, pursued by the World Bank and the IMF.
The present study has attempted to provide an illustration of the above paradox
in the brief discussion concerning the manner in which the studies for the
development of the country's hydro-electric resources are undertaken, (and
notably the introduction of the World Bank's scenarios concerning the development of the Guinean bauxite and alumina sectors between 1985-2000 which
excluded the hypothesis of local transformation) by the consultancy firms
responsible for the country's hydro-electric scheme.
If, on the one hand, one has no difficulty in understanding how the latter
hypothesis was arrived at (just as one can understand the formulation of the
1987 OECD Report's observations which concur with those of the World Bank)
the situation described raises, on the other hand, questions about the conditions
for the renewal of the debate concerning the development strategies open to
producer countries such as Guinea.
In the past, the determination of the options open to a developing country
seemed to rest with several actors: the local state, the funding and development
agencies, the transnationals. Now it would appear that the options are to be
determined largely within the World Bank and IMF milieu. For it is these
institutions which supply the funding, which propose the orientations of
economic and financial policy, which prepare the projections on which other
technicians will work, without there being other major sources of information
or analysis. Because of this and because of obvious financial constraints and
dependence, it would appear that the governments of countries such as Guinea
have little option but to align their position concerning the major orientations
of economic policy with those of the funding organizations. The importance of
this conclusion is not so much to regret the relative plurality of circumstances
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which no longer exist but to question under what conditions one could expect
a renewal of the debate over developmental strategies open to a country such
as Guinea, whether within the funding organizations themselves, or between
these institutions and the Guinean government.
Bonnie K Campbell is a member of the Département de Science Politique,
Université du Québec à Montréal.
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Privatisation in Africa
Ralph A. Young
The divestiture of public enterprises has become an increasingly salient
issue in Africa. Since the early 1980s, privatisation activity has occurred
in most states, with major programmes in one-third. This pattern of state
restructuring has reflected both external and internal pressures, though
the former have played by far the more dynamic role. Given the diverse
national, class and regional interests it touches upon, divestiture remains
not just technically difficult but also a politically sensitive issuefor African
regimes. Though privatisation programmes have faced multiple obstacles
in practice, they provide an important marker as to the shifting balance
which is occurring between states and private capital in Africa.

The following provides an account of modest scope of an issue which has
acquired increasing resonance for African states over the past decade - the
divestment or privatisation of state-owned enterprises. Africa's experience of
privatisation has an extensive pedigree, and can be traced back over three
decades. Yet privatisation has acquired a greatly increased importance since the
early 1980s, and has done so within the context of a more broadly focused
movement towards public sector restructuring, economic liberalisation and
other policy reforms that have marked out the potential for a substantial
recasting of the state's role in the economic sphere, whether as the directive
instrument for a strategy of socialist transformation or as the organising agency
sustaining a process of private capital accumulation. Though the divestiture of
public enterprises has frequently not figured among the most central of the
'reform' options associated with this process of policy change, privatisation
may prove a key marker as to the extent to which it will lead to substantial
alterations in the boundaries between states and markets in Africa.
Privatisation can be both narrowly and broadly defined. Narrowly conceived,
it entails a shift of productive activities or services being undertaken by the
public sector to private ownership or control. Such transfers can be brought
about in a number of ways, among these the direct sale of assets or the sale of
part or all of the equity, leasing, management contracts, or the contracting out
of functions. But privatisation can also be understood in broader terms - as
referring to a process by which the state's role within the economy is circumscribed while at the same time the scope for the operation of private capital is
deliberately extended. Such a shift in the balance between the state and capital
might be effected, for example, through the relaxation of state monopolies
where these exist, through reducing the impact of governmental regulations
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upon the operation of the market economy, or through the requirement that
public enterprises perform according to private sector criteria of efficiency and
profitability.
In the case of less developed countries, the available literature on privatisation
has tended to address this question primarily in terms of the narrower formulation. And despite the widespread interest shown by LDC governments in the
privatisation of public enterprises, many analysts have suggested that in
practice the impact of privatisation efforts is likely to remain fairly limited. Thus
a 1987 World Bank study could identify only 26 LDCs which had by the middle
1980s placed privatisation on their public agendas. Only 17, however, had
undertaken actual transfers of equity in public enterprises by that stage, and
with the exception of Chile and Bangladesh, the number of enterprises undergoing privatisation had been modest (Berg and Shirley, 1987). The reasons for
this limited impact could be readily traced to the role of such factors as the
technically difficult nature of the divestiture process, the unfavourable economic setting in many LDCs (and especially the underdeveloped nature of
capital markets), the fact that the economic objectives of public enterprises are
often mixed with non-economic (or equity) purposes which private enterprises
would be unlikely to assume, and the opposition of vested interests which
might burden a divestiture programme with weighty political costs.
While this stress on the narrower conception of privatisation is one that will be
reflected in the following examination of the sub-Saharan African case, it is also
evident that the broader conception may be important for marking out the
context in which state enterprise divestiture has been occurring. Certainly this
has been so for Africa. Economic adversity and escalating debt problems since
the latter 1970s have exposed many governments to pressures from both
multilateral financial institutions and western bilateral aid agencies to initiate a
substantial redefinition of the state's role within the economy. Against such a
background (though not only for such reasons), divestiture activity in Africa has
become widespread over the decade, and especially during the second half.
Whereas the World Bank report cited above identified 14 African states which
had placed privatisation on their public agendas by 1985, the number which had
either already engaged in such activity or made a formal public commitment to
divestiture climbed to over 40 by 1990, or nearly 90 per cent of the total. In only
three instances has no evidence of privatisation over the past decade been
obtainable: Burkina Faso, Comoro Islands, and Djibouti. In three others, the
evidence for privatisation activity is suggestive but not sufficiently detailed to
permit inclusion.
In noting the above, three cautionary points should be added. First, the attempt
to determine the parameters of privatisation in the African context is hampered
by the fact that the dividing line between public and private sectors - far from
distinct in developed economies - may be quite blurred among the less developed. Management contracts and joint ventures, prominent instrumentalities in
the privatisation armory, have in fact been long established methods of incorporating especially foreign private capital into development activities over
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which African governments have wished to retain ultimate control. Moreover,
when viewed in the context of the current 'privatisation' debate, it should also
be pointed out that the African setting produces a small but significant assembly
of anomalies - as where divestiture leaves government with majority control
(Equatorial Guinea) or in de facto minority control (certain of the recent Nigerian
privatisations), or where part or all of the equity is transferred to other state
agencies (Nigeria again) or to external public or quasi-public bodies (Swaziland
and Malawi). Finally, whatever the increase in its geographical spread, it
remains clear that the setting for privatisation in many African states is far from
propitious, its execution on the ground has been cautious and selective, and its
longer term prospects as a mechanism for state restructuring appear difficult to
gauge.

Divesting the State
Africa's experience of public enterprise divestiture is of long-standing, and
though prior to the 1980s the examples are not numerous, they can nonetheless
be drawn from a diverse range of regimes. The best documented case, and the
one which in many respects offers the closest parallels with the processes of state
reform evident in the 1980s, occurred in Ghana after 1966, when the military
rulers who had displaced the Nkrumah regime resolved, with subsequent (and
cautious) encouragement from the World Bank, to privatise a considerable
number of the enterprises created earlier that decade to assist Ghana's stateguided drive to industrialisation. This divestiture programme was to occasion
a public controversy in 1967 whose effects were still detectable in official
sensitivity over the privatisation issue a generation later. The proposed disposal
of a pharmaceutical factory to an American firm, Abbott Laboratories, via a joint
venture arrangement provoked a heated public debate over the agreement's
terms and the involvement of a foreign company; Abbott eventually withdrew
from the deal. Similar concerns over another proposed lease caused sharp
disagreements behind the scenes among the regime's domestic civilian advisers; its foreign consultants were themselves divided over the advisability of any
substantial reliance on external capital to sustain the divestiture programme.
Eventually, of 52 state industries, four were sold outright to Ghanaian entrepreneurs and five were placed under joint venture arrangements with foreign firms
(as were two unfinished industrial projects); two leading Accra hotels were
leased. But following the Abbott controversy, the momentum behind the
privatisation programme appeared to ebb.
Yet the significance of this and other early divestiture initiatives in the setting of
the 1980s was to prove for the most part limited. And when the socialist regime
in Tanzania, for example, followed its 1977 decision to reprivatise the butchery
trade in Dar es Salaam by divesting several sisal plantations in 1985 because of
their unsatisfactory performance under state control, the array of pressures
which the Tanzanian state now faced made comparison of the two cases
difficult. One component in this altered context was external to Africa. The
problems of economic adjustment experienced by western economies after the
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first oil shock in 1973-74 had provided impetus to a continuing debate about the
appropriate balance to be sought in advanced industrial economies between the
state and market forces. The debate in turn was to help shape the agendas of
conservative regimes capturing office at the end of the decade in key western
states like the United States and Britain. In the American case, the divesting of
public enterprises or services to the private sector was not to have the pivotal
emphasis domestically that it was under the Thatcher government in Britain.
But the Reagan administration's determination to utilise American foreign aid
to bolster the role of the private sector in LDCs was underlined as early as the
Cancun Conference in 1981.
The debate over the state's role within the advanced economies was to be
paralleled by a separate (though related) debate concerning the role of the third
world state, and especially those in sub-Saharan Africa. In the 1960s and 1970s,
the first generation of independence for most African countries, a considerable
expansion occurred in the size and scale of many African states - an expansion
due to both political and economic priorities, and reflecting widespread assumptions regarding the centrality of the state's role in engineering economic
development in the face of weakly developed indigenous private sectors and an
often substantial foreign economic presence. For this expansion, the domestic
political climate was generally favourable. By the latter 1950s and early 1960s,
western aid agencies had accommodated themselves to this expanded role,
including its encouragement of economic planning and the use of public
enterprises for a variety of purposes. Though significant public sectors had
frequently been handed down as one of the legacies of the colonial era, public
sectors now came to embrace an expansive range of productive and commercial
activities. They accounted for shares of gross domestic product and of formal
sector employment often substantially above the average for other regions.
Though total numbers remain uncertain, one recent survey identified 2,959
public enterprises among 30 African states (Nellis, 1986). Roughly half this
number had been created between 1967 and 1980; over half were accounted for
by an ideologically diverse cluster consisting of Ethiopia, Ivory Coast, Kenya,
Malagasy, Senegal, Sudan, Tanzania and Zaire.
By the end of the 1970s experience was serving to undermine earlier expectations regarding the state's developmental potential. African public enterprise
sectors in particular were producing a seemingly forbidding catalogue of
shortcomings. Some observers cautioned against passing judgment on this
performance in isolation from the complex political settings in which public
enterprises were forced to operate:
Even though state-owned enterprises have been dismal economic failures, they have often
been considerable political successes. They have provided resources, support, and
legitimacy to the complicated factional disputes within . .. African regimes, and have
performed important welfare functions (Callaghy and Wilson, 1988:179-80).

Yet significant numbers of enterprises were showing a tendency to become
habitual loss-makers surviving on government subsidies. Inadequate prepara-
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tory studies frequently saddled them with excess capacity. Managerial and
technical staffing was commonly insufficient while problems of over-staffing
existed at lower grades. The monopoly position they often occupied encouraged inefficiency; multiple and conflicting goals posed obstacles to effective
performance, while the pursuit of equity or distributional objectives tended to
have disappointing results. Though nominally autonomous, public enterprises
were sometimes heavily encumbered by bureaucratic controls. Their proneness
to political interference extended from the regulation of prices, the siting of
facilities, the award of contracts and staff management to even routine operational decisions. Their financial operations proved hard to monitor, among
other problems facilitating corruption. The fact that public enterprises were
frequently undercapitalised and the difficulties encountered in financing operations from their own resources fostered a propensity to borrow, adding to
domestic inflationary pressures, external debt, and balance of payments problems.
Recognition of the failings of public enterprise sectors was widespread within
Africa itself. Public sector reform, however, acquired priority in the context of
the mounting difficulties facing African economies after the mid-1970s. The oil
shocks of 1973-74 and 1979-80 sharply boosted energy costs while depressing
western demand for Africa's raw materials. The debt burden accumulating
during the 1970s rapidly assumed critical proportions when external interest
rates climbed in the early 1980s, and in turn magnified the shortcomings of the
import-substitution strategies being followed by many African states (because
of their heavy import dependence on spare parts and raw materials). Declining
agricultural exports and rising food imports underlined the disincentive role of
official policies that maintained overvalued exchange rates or squeezed surplus
capital from agriculture to support other economic sectors. Given the centrality
of the African state's role, a crisis of largely economic dimensions necessarily
became a crisis of the state itself - a circumstance which received recognition by
several regimes: for example, in the Ivory Coast after 1977, Senegal after 1978,
Kenya and Togo from 1979, Nigeria by 1983 and South Africa by 1985. Although
the reform options for the public sector which took shape in these cases differed
in their exact origins and outcomes, and in the Senegalese and Nigerian cases
were quickly to become subsumed within aid packages being negotiated
externally with multilateral financial institutions, they all included the possibility (and sometimes the priority) of public enterprise divestiture.

The Role of the World Bank
The state's role as development manager was also undergoing reassessment
externally. That the views of the World Bank, long a major supplier of development capital and technical expertise to African states and hence an underwriter
of public sector expansion, were shifting from established development paradigms was underscored by the publication in 1981 of the Berg Report and the
1983 edition of its annual World Development Report. These documents argued
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that inappropriate policies and over-extended state structures had distorted
development performance (particularly in Africa); ways of scaling back the
state's role had to be identified to promote macroeconomic efficiency - not least
to create space for the market forces essential to sustain this efficiency. Though
such ideas had found periodic expression in Bank reports despite its extensive
involvement in state-led development efforts after the late 1950s, a range of new
factors now shaped the Bank's posture, including pressures from ideologically
conservative western governments, the accelerating debt crisis, and the cumulative effects of its own experience in the development field. With the World
Bank and the International Monetary Fund both seeking innovative mechanisms for channelling finance to LDC debtor countries, the former developed
new 'structural' and 'sectoral' adjustment facilities between 1979 and 1983 to
assist recipient economies to undergo restructuring to stimulate those economic
sectors with growth potential while reducing sources of macroeconomic inefficiency elsewhere; the Bank also extended its existing conditionality provisions
for project loans to make capital available only if recipient governments agreed
to undertake specified policy reforms and, along with the IMF, sought to
persuade bilateral aid agencies to make their own funds contingent on compliance with these reform programmes.
Given the troubled economic circumstances of many African states and their
intensified aid dependence, the role of external agencies in promoting privatisation has been considerable. World Bank reports and staff papers, despite the
disillusionment they register concerning the role of LDC public enterprises,
insist that Bank recommendations to particular countries have treated privatisation pragmatically as a component of broader parastatal reform programmes
to stimulate efficiency or curb public deficits, and that divestiture is neither a
panacea nor an easy alternative. Two recent analyses of Bank SALs between
1980 and 1986 conclude that while public enterprise reform commonly figured
among loan conditionalities, divestiture itself was relatively uncommon (Babai,
1988; Mosley, 1988). Yet even then African states were being more frequently
targeted for divestitures than those elsewhere. This pattern has since intensified,
especially if consideration is taken not just of loan conditionality measures but
of the promotional effects of funds and technical assistance made available to
encourage adoption of privatisation programmes. By the latter 1980s, a majority
of the 30 LDC governments which had received Bank assistance over privatisation programmes were African; of 18 francophone African recipients of Bank
structural adjustment assistance, more than two-thirds had public enterprise
programmes in place or in preparation, all containing a privatisation component. The IMF, while sharing the Bank's views regarding the shortcomings of
LDC public sectors, has remained primarily concerned with the impact of
governmental budgetary deficits, external indebtedness, and balance of payments problems; because the actual budgetary benefits of divestiture might
prove elusive, it has tended to favour liquidations over privatisations and, until
recently, over public enterprise reform.
Though having fewer resources to deploy on the ground, the United States
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Agency for International Development (USAID) proved noticeably more evangelical over the privatisation issue than either the Bank or the IMF. In early 1985,
an official telegram from Secretary of States George Schultz instructed all
USAID missions abroad to give priority to privatisation in discussions with host
governments. In February 1986, USAID sponsored a major international conference on privatisation, with many of the several hundred in attendance coming
from LDCs (papers presented at this conference appear in Hanke, 1987).
USAID's African missions received a further instruction in June 1986 requiring
each by the end of fiscal year 1987 to be involved 'in an average of at least two
privatisation activities.' Peter Young, writing in a report published by the Adam
Smith Institute in December 1988, was able to note that
USAID... [had] concluded that the primary centre for privatisation expertise [was] the
United Kingdom, and consequently it [was] seeking to have a closer collaboration with
the UK aid programme in support of the general privatisation objectives of developing
countries ... obviously US Alb would like to see a greater commitment from the official
British aid programme itself (Young, 1988:15).

In fact before this report appeared, the British Overseas Development Administration (ODA) had already commenced a joint programme with the United
States to provide assistance for the privatisation of public enterprises in LDCs;
all British missions in the third world had been directed towards the end of 1988
to 'canvass the market' for privatisation opportunities.

Patterns of Privatisation
Certainly by the latter 1980s Africa was proving a seemingly fertile field for
divestiture activities. Of the 1,343 privatisations world-wide of which the World
Bank had record by 1988 - planned, underway or completed - African states
accounted for around 35 per cent. On the other hand, within Africa divestiture
activity has been unevenly spread. By early 1988 four states - Guinea, the Ivory
Coast, Niger and Uganda - accounted for well over half the divestitures either
completed or underway; three-quarters of those still at the planning stage were
in Ghana, Nigeria, Senegal and Togo. Overall West African states have registered the largest incidence of privatisation programmes, and so have the
francophone states as a group. Though the impact of the divestiture question
has transcended ideological boundaries between capitalist and socialist states,
yet differences remain discernible in the degree of willingness evident among
the latter to embrace the privatisation nettle. Existing privatisation programmes
differ greatly in focus and scale. Some have been limited in scope or centred on
particular public enterprises (as in Malawi, Rwanda, Somalia and Swaziland).
By contrast in Nigeria, the military regime of General Ibrahim Babangida,
having ordered the liquidation of all agricultural commodity marketing boards
in April 1986, launched an ambitious scheme to restructure Nigeria's public
enterprise sector in January 1988 involving the divesting of 110 federal and state
enterprises and the full or partial commercialisation of more than three dozen
others; by January 1991, some 50 state firms had been disposed of. In the South
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African case, the significance of the privatisation programme that took shape
after 1985 derived particularly from the size and strategic importance of the
enterprises involved; with the oil-from-coal producer SASOL I privatised
earlier in the decade, the corporations now targeted for privatisation included
those responsible for iron and steel production, electricity supply, posts and
telecommunications, and South Africa's transport infrastructure.
Establishing an effective administrative machinery to manage divestiture programmes has proved difficult. Rather than being delegated to sector ministries,
privatisation activities have frequently been made the responsibility of separate
administrative units - sometimes with ministerial status but often headed by
senior civil servants (and occasionally, as in Kenya, by figures recruited from the
private sector); in settings like the Ivory Coast and Malagasy, however, presidential patronage interests have clearly outweighed more technocratic concerns. Divestiture programmes often require comprehensive and lengthy reviews of existing public sectors to establish regime priorities. In the Ivory Coast
instance, however, although a master plan was formulated in the latter 1970s,
in practice privatisation activity was subsequently guided by private approaches to government by local or foreign entrepreneurs; the government itself
never formally advertised its intentions. In Togo the government's attempt to
'jump start' its privatisation programme through initial deals negotiated within
a loosely defined policy framework produced sufficiently generous terms for
foreign and local investors as to provoke sharp World Bank criticism.
The sectoral impact of privatisation has been varied. World Bank figures for a
sample of 26 African states as of early 1988 show that for 465 divestitures
(planned, underway or completed), those in general manufacturing dominated
the field (about 30 per cent of the total); less expected was the secondary
significance of commercial and service enterprises of around 10 per cent
(Candoy-Sekse with Palmer, 1988). The impact that privatisation programmes
have been making on the institutional fabric linking the African state with the
rural sector - in direct production, marketing and agro-industrial roles - is worth
underlining; this broadly defined category constituted a quarter of total divestiture activity. The remaining seven sectors divided into three bands. Enterprises engaged in tourism, banking or financial services, or food or refreshment
supply all fell in the 7-9 per cent range; those involved in transport or communications or in the refining or distribution of oil and gas supplies represented 35 per cent of the total, while utilities and mining enterprises each constituted less
than 2 per cent. Data on the value of assets disposed of through privatisation has
proved difficult to assemble. Certainly the more than $l.lbn earned by the
South African government through the public flotation of the iron and steel
corporation ISCOR in November 1989 has had no close competitors. And there
is some evidence to suggest generally modest cash returns to African states from
individual divestitures occurring thus far; in Guinea, for example, the amount
received from sales of 14 public enterprises to the private sector averaged
around $770,000 - a figure unlikely to closely reflect the original value of the
assets involved. Gaps in the available data also make difficult any precise
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calculation of the role of foreign capital in African privatisations; clearly it has
been substantial, though more so in francophone than in anglophone states.
In terms of the techniques utilised in completed divestitures among the same
group of states, over three-quarters of the 218 cases of which the World Bank had
record were accounted for by private sales (42.6 per cent), management
contracts (21.6 per cent) and the sale of assets (13.3 per cent) (Candoy-Sekse with
Palmer, 1988). On the other hand, data from other sources would suggest
considerably more numerous formal and informal liquidations than recorded
here (9.2 per cent). These figures also fail to provide full coverage for the
relaxation of state monopolies and the contracting out of services; of these two,
the former has been the more significant (as in Cameroon, for example, and
Malagasy, Mali, Nigeria and Sierra Leone) and the distribution or retailing of
food and domestic goods (as in Benin, Guinea-Bissau, Mali and Mauritania).
With the commencement of the Nigerian divestiture programme in January
1989, the figure for public flotations emerging from this data (1.3 per cent) has
been rendered obsolete, though underscores the manner in which the menu of
available divestiture options has been shaped not just by the varying technical
difficulty of the techniques themselves but by the underdeveloped nature of
African capital markets. Established stock exchanges exist in Abidjan (Ivory
Coast), Lagos (Nigeria), Nairobi (Kenya), Harare (Zimbabwe) and Johannesburg (South Africa); stock markets were recently opened in St. Louis (Mauritius), Gaborone (Botswana) and Accra (Ghana), and one is promised in Zambia.
The Lagos exchange played a vital part in the initial phase of Nigeria's
privatisation programme, while the Johannesburg exchange has been expected
to be the primary vehicle for divesting South Africa's public corporations (if this
latter programme is sustained). Yet the other established exchanges have had
marginal roles in this sphere - in Kenya and Zimbabwe because of the resistance
to privatisation their governments have maintained until recently, and in the
Ivory Coast because of the close personal control President Felix HouphouetBoigny has exercised over the divestiture programme.

Problems and Prospects
While the privatisation phenomenon in Africa has already had significant
impact, this impact has nonetheless remained uneven, the obstacles formidable,
the levels of domestic support limited, and the future prospects uncertain. In
contrast to the experience of developed countries, where the wave of privatisation activities in the 1980s occurred under relatively propitious economic
circumstances, privatisation has entered African political agendas under widely
generalised recessionary conditions that have inevitably had a dampening
effect on domestic and external confidence. The structural constraints present
in many African economies tending to inhibit an expanded private sector role
also point to potential difficulties in encouraging the element of market competition essential for 'capturing' macro-economic efficiency gains where privatisation occurs. Moreover, divestiture programmes have typically been intro-
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duced into public enterprise sectors in a financially unhealthy condition, with
individual enterprises losing money, heavily indebted, operating with inadequate records or accounts, or substantially overstaffed. Where enterprises are
profitable, there is understandable reluctance to privatise; as an American
investor remarked of the Togolese government, 'they wanted to sell us the dogs
and hang onto the good ones' (Everett, 1987:60). Given the problems of the
parastatal sector and unfavourable prospects within the larger economy,
governments may find themselves facing the pressures of a buyer's market; the
head of a substantial delegation of French businessmen officially invited to visit
Malagasy in 1986 to explore investment possibilities told the press on their
arrival: 'You must be asking yourselves why we don't leave straightaway? The
first reply is that there is no plane this evening... secondly perhaps the moment
has come where a change that we could encourage could take place in this
country' (Africa Research Bulletin, Economic Series, 1986:8438-9). Where African
governments are forced to offer tax, monopoly status or asset valuation
concessions to attract private sector interest in state enterprises (as, for example,
in Togo), the likelihood not just of long term macro-economic benefits to the
economy but of short term financial gains to the treasury may be considerably
diminished.
Divestiture is a technically demanding exercise even in advanced economies. In
the African case, existing legal frameworks or investment codes may prove
unfavourable. Moreover, with the necessary skilled personnel unavailable
locally, divestiture programmes have been commonly dependent on technical
assistance or financial aid provided by external agencies (notably the World
Bank or US AID, in turn sometimes utilising staff provided by western merchant
banks or consultancy firms). The timetables to which governments find themselves committed may be unrealistic; in the Ghana case a World Bank requirement that 18 of the 32 public enterprises originally listed for privatisation (in
June 1988) be divested by the end of 1989 meant that the government had to
liquidate twelve because investor interest had failed to materialise.
However formidable the constraints on privatisation arising from the economic
setting, the difficulties of the public enterprise sector or from a state's administrative capacity, it is political concerns which frequently have overriding
significance, for privatisation in practice involves a reorganisation of resources
within society and hence is inherently political in the manner in which it
impinges upon the existing structure of social and political interests. As a
privatisation consultant working in Malawi noted: 'It was nowhere near as easy
as we thought... We've realised privatisation is more a political exercise than
a financial one. It's basically about re-allocating power - and that's tricky'
(Financial Times, 30 August 1989). Even within governments showing strong
pro-market inclinations, there is likely to be opposition to privatisation from
vested interests with a stake in a large state sector - ministries unwilling to
surrender their parastatal empires, enterprise managers with emoluments and
prerogatives to protect or business interests dependent on public sector contracts. But public enterprises also offer strategic bases for the extraction of
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'bureaucratic rents', and often function within networks of political patronage
linked to a regime's very core - points underlined by a senior Malagasy official
who told a visiting journalist:
We must not delude ourselves. Socialism, especially when it fails, is a godsend. And the
return to a market economy will not go unopposed, without depriving a number of those
elected, civil servants and business people [of their] brazen privileges (ARB/ES, 1986:8196).

Hardly less potent are the redistributive issues which arise with regard to
society at large. Though the political leverage of African trade union movements is generally not high, regimes have frequently been required to remain
attentive to union objections over job losses associated with privatisation, given
the volatility of urban constituencies at a time of increasing unemployment and
rising pressures on lower class living standards; as a senior figure within the
former Traore regime in Mali remarked when complaining of the 'draconian'
programme of state restructuring imposed by the multilateral financial institutions, 'there is an enormous social component in these measures which makes
us cautious' (ARB/ES, 1988:9101). Other criticisms which unions have articulated - that privatisation might concentrate domestic economic power or
transfer important sectors to foreign control - have also found echo along
middle class opinion networks. Measures that might open host economies to
foreign 'recolonisation' may be a sensitive issue for indigenous entrepreneurs
(especially when themselves facing severe domestic credit restraints imposed
under an IMF stabilisation programme) as well as among university-trained
professionals and the radical intelligentsia.
In Nigeria the decision by General Babangida's government to place privatisation on its priority agenda in 1986 provoked concerns of this nature while also
rekindling deep-seated regional and class divisions over the likely distribution
of benefits between the well entrenched southern entrepreneurial elite and
business interests in the less developed northern states; the privatisation
strategy the government resolved upon - an emphasis on stock market flotations
with limits on individual share purchases and a vigorous campaign to spread
share-buying throughout the federation - appears to have largely defused these
issues. The Kenya government, having launched preparations for a divestiture
programme in 1983, had let momentum ebb by 1985, as it became clear that
privatisation was likely to concentrate gains on the economically powerful but
politically sensitive Kikuyu and Asian communities. In South Africa the ISCOR
flotation aroused black opinion over the privatisation issue, which was seen as
an attempt by the white political establishment to protect bastions of white job
privilege from the reach of a future black-dominated government; Nelson
Mandela and other senior African National Congress leaders have strongly
opposed privatisation on these grounds.

Conclusion
As a mechanism for state 'reform', privatisation has entered African policy
discourse in a manner unimaginable in the early 1980s. The recency of Africa's
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privatisation experience, however, makes its significance not easy to assess.
Moreover, though some patterning in the occurrence of divestiture programmes
is discernible among regions, between francophone and anglophone states, and
between clusters of regimes adhering either to capitalist or socialist development models, the impact of privatisation activity has been variable across all
these categories, complicating the identification of explanatory factors. What is
clear is that the privatisation phenomenon did not have its origins in any basic
shifts over the past decade in the nature of African regimes or the social forces
on which they are based, but rather derived its initial impetus from the
increasingly adverse economic circumstances which beset most African states
after the mid-1970s, from a significant policy reorientation regarding the
economic role of the state occurring in the case of influential western powers,
and from shifts in the priorities guiding major Western aid and multilateral
financial institutions; additionally Africa's socialist states faced narrowing
space for manoeuvre due to the declining involvement by Russia and other
external socialist states in continental affairs after the middle 1980s, and also (in
cases like Ethiopia, Angola and Mozambique) due to the impact of civil conflict
and external destabilisation. Developments over the decade have brought a
marked shift in the political centre of gravity. Whatever the limitations on the
actual implementation of divestiture programmes, the formal commitment to
these indicates a changing balance of power between governments and private
sectors. Though Africa offers few ideologically infused cases comparable with
the Chilean divestiture programme launched in 1973, public comments by
African leaders suggest that altered attitudes towards the state's role are
widespread. The earlier impetus for public sector expansion has been eroded;
few significant political movements remain committed to extending the state's
economic power. Under the impact of unfavourable circumstances, socialist
programmes have everywhere undergone major retrenchment; some have been
effectively abandoned. At the same time there has been a measurable opening
of space for capitalist development - perhaps more so, as Sklar suggests, than
at any time since the pre-independence period (Sklar, 1988).
On the other hand, it is evident that the major privatisation programmes in
Africa have been thus far concentrated in perhaps a third of the states, and that
current divestiture efforts are likely to leave substantial public sectors in place
nearly everywhere; those divestitures of which the World Bank had record in
early 1988 might well account for little more than ten per cent of Africa's public
enterprises. Moreover, the 'external' pressures to which African states have
been subjected have been only one strand in a complex setting within which
African states themselves have remained central actors; though the shortcomings of their public enterprise sectors have been widely recognised, domestic
political dynamics and the economic circumstances of individual countries
have ensured that factors like 'political will' and 'political capacity' have
remained key variables in the divestiture calculus, as the differing effectiveness
in practice of World Bank conditionality measures would testify. A firm
commitment to privatisation has sometimes crystallized following a change in
a regime's top leadership (Nigeria after 1985, for example) or a shift in its
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composition (Ivory Coast); the fact that in a significant number of cases a policy
shift of this nature has emerged against a backdrop of regime continuity would
caution against assumptions that many fundamental conversions have occurred on the road to a 'free market' Damascus. Nor, as some analysts have
recognised, will such a 'reform' process be necessarily irreversible should there
be marked improvement in Africa's economic prospects - or a severe economic
downturn. Again, should the economic requirements of Eastern Europe seriously reduce the aid or foreign investment available to sustain the process of
economic adaptation in Africa, or should structural adjustment efforts fail to
produce beneficial results (or simply prove too costly in terms of their impact
on regime support), the political backwash could lead to renewed pressures for
state intervention in the economic sphere.
The recent emergence of democratic reform movements in Africa - triggered by
events in Eastern Europe and by sympathetic signals from several western
powers - is unlikely to lead to enhanced political resolve to pursue economic
reforms designed to curtail the state's capacity to control and distribute benefits
within society; indeed a 'democratic opening' in Africa, however long overdue,
faces an uncertain future, presupposing as it does a capacity to respond to public
demands for material improvement which, after years of economic adversity,
most African regimes lack the resources to respond to.
Ralph Young is in the Department of Government at Manchester University.
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Debate
Manoeuvres of War in
South Africa
Morris Szeftel
The repressions, far from calling a halt to the
forward rush of national consciousness, urge
it on ... The masses give free rein to their
'bloodthirsty instincts' and force colonialism
to free their leaders, to whom falls the difficult
task of bringing them back to order . . . The
enemy, in fact, changes his tactics. At
opportune moments he combines his policy of
brutal repression with spectacular gestures of
friendship, manoeuvres calculated to sow
division, and 'psychological action'. Here and
there he tries with success to revive tribal feuds,
using agents provocateurs and practising what
might be called counter-subversion .. . the
enemy tries to win the support of certain
sectors of the population, of certain districts
and of certain chiefs (Frantz Fanon, 1961).
Nelson Mandela walked out of prison and the
ANC returned to legal political activity. But
the war of attrition against the South African
people never stopped. Shorn of apartheid
ideology, the securocrats now freely practice
.. .the total art of subversion... Already there
is a new wave of exiles, both black and white.
Thousands of internal refugees are fleeing the
killing fields, tens of thousands of squatters
are engulfing the cities. The state is being
plundered and dismantled. We have a 'dirty
war' of death squads, in Inkatha we have our
own Renamo, we have an incipient OAS
expressing itself for the first time in pitched
battles between armed whites and desperate
squatters. We shall know barbarism (Breyten
Breytenbach, 1991).

A great deal of confusion now

characterises most perceptions of the
process of political change underway
in South Africa. President De Klerk's
speech in February 1990, announcing
the government's decision to release
Nelson Mandela and end prohibitions
and restrictions on more than 35
organisations (including the ANC,
PAC, SACP, UDF and Cosatu) produced widespread euphoria. Some
17 months later, optimism about 'Afrikaner statesmanship' (The Times, 3
February 1990) or that 'victory is in
sight' (Walter Sisulu quoted in The
Independent, 3 February 1990) has
largely evaporated. Contradictory
events and evidence - a state seemingly
divided between those who want
negotiation and those determined on
repression, a liberation movement
indecisive and split, and unceasing
turmoil and slaughter in the black
townships - have created argument
and uncertainty about what really is
going on.
The revelations that the violence
between members of the ANC and
Inkatha has been the work of the state
security apparatus in cahoots with its
apartheid clients, has raised questions
about the government's motives and
De Klerk's personal integrity. It all
now seems a far cry from the 2nd
February 1990, when De Klerk
announced that:
The aim is a totally new and just constitutional dispensation in which every
inhabitant will enjoy equal rights, treatment
and opportunity in every sphere of endeavour
- constitutional, social and economic.
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The celebrations which greeted these
words and Mandela's subsequent
release arose (correctly) from the sense
that they signalled a major defeat for
apartheid and a watershed victory for
the anti-apartheid struggle. In hindsight, however, they can be seen to have
allowed the government to regain the
political initiative which it had lost by
the end of the 1980s and to focus debate
on the 'inadequacies' of the ANC's
programme rather than on the state's
record.
At the same time, the mood permitted
South Africa's friends and sponsors in
the west to rally to its side. Margaret
Thatcher was calling for an end to
sanctions almost before the words were
out of De Klerk's mouth and Bush
hastened to end US sanctions as quickly
as Congress allowed. De Klerk's
avuncular, modest demeanour proved
a decided diplomatic asset wherever he
travelled.
All this celebration has been accompanied by continuing violence against
the black population. More than 2,000
have been slaughtered since Mandela's
release. The bloodshed which characterised the 1980s, and which De
Klerk's 'reforms' were supposed to end,
continues unabated. Not even revelations of involvement by the security
forces have brought a pause. In the
1980s, however, the world recoiled from
the killing, branded it 'racist repression'
and demanded an end to the apartheid
state. Now it calls it 'black on black
violence' and shakes its head at this
regrettable tendency for blacks to kill
each other. There has been no shortage
of pundits in the west prepared to tell
us that 'the real problem' is the ANC's
failure to negotiate with Inkatha, or to
recognise the fears of whites, or to
organise itself properly, or to curb its
militants, or to be democratic, or to

distance itself from Winnie Mandela.
There is even the occasional buffoon to
tell us that the violence stems from
Xhosa-Zulu tribal hatred.
In fact, if the events of the last 17 months
appear as chaos and confusion, it is
because that is how they are meant to
appear and not because conflicts are out
of control. There is chaos and confusion
precisely because there is a plan to create
it, as part of an overall strategy to retain
power even while conceding an end to
racist institutions. The present crisis
represents a new phase in the long war
waged by the state against the liberation movement in general and the ANC
in particular.
This new phase of that old war concedes
some of the ground lost as a result of
the failure of the policies of state
violence and limited reform employed
during the 1980s. The state concedes that
power cannot be indefinitely maintained through racist institutions and
thus seeks to deracialise apartheid
without giving up fundamental control
of political and economic resources. By
releasing Mandela, legalising the
opposition and agreeing to negotiate a
non-racial 'new dispensation', the new
strategy seeks: first, to end the resistance
to apartheid which has been gathering
momentum since the early 1970s;
second, to end the country's growing
economic and political isolation and the
increasing problems confronting the
accumulation process; and, third, to
meet the concerns of, and growing
pressure from, the regime's western
friends (themselves under increasing
domestic pressure over South Africa).
The state's acknowledgement of the
need to retreat and consequent agreement to talk rather than kill is not,
however, a decision to surrender.
Fundamental opposition to the entire
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ANC programme of reform and restructuring continues; what has changed
is a readiness to defend privilege and
inequality through parliamentarism
and market forces, instead of by a
legally enshrined racial order. To do
this, the state seeks to neutralise the
liberation movement in negotiations (so
far mainly about negotiations) while
constructing a reactionary political
coalition through promises of reform
and the fostering of fears about of 'an
ANC future'. Because such a coalition
cannot win any election in a straight
fight with the groups clustered around
the ANC, the strategy requires the use
of intimidation and terror in the hope
that this will create confusion and divide
or detach popular support from the
liberation movement. Intimidation and
violence thus serve the dual purpose of
scaring people about what life will be
like under a black government and of
inflicting huge penalties on those
supporting the liberation movement.
There is no 'double agenda' - talks and
violence are part of the same programme.

defended by force of arms? The question is an important one which has been
overlooked in all the premature euphoria about a post-apartheid order. It
will help us to understand the De Klerk
reforms more clearly.

Collapse of the Total Strategy

De Klerk's reforms were necessitated by
the failure of the 'Total Strategy' which
organised South African government
policy between 1978 and 1989. Designed
as a response to the revolutions in
Angola and Mozambique, the tide of
working class militancy in the early
1970s, the Soweto uprising of 1976 and
Zanu/PF's victory in Zimbabwe in 1980,
it combined institutional reform with an
unparalleled use of force in both
domestic and foreign policy. Regionally, it used destabilisation of neighbouring countries (through economic
and military pressure and support for
terrorist clients) to attack the capacity
of the SADCC states to support the
ANC or act independently of Pretoria,
and to lay the foundations for a Constellation of Southern African States
In short, the South African state is (CONSAS) dominated by Pretoria.
embarked on a policy designed to
prosecute the war against the ANC and Domestically, it combined limited
the rest of the liberation movement in a institutional reform with massive state
way that will strengthen its domestic repression. Executive power was
position and still win international concentrated in the presidency and
support. The nature of this policy security apparatus under the State
becomes clearer if we start by asking Security Council (SSC). All aspects of
why a regime which spent eleven years policy were militarised and unremitting
inflicting unspeakable brutalities - violence employed against opposition
sabotaging agricultural and industrial in the townships and abroad. Alongside
production, imprisoning children, this, a package of reforms to co-opt or
fostering terror, murder and mutilation neutralise sections of the non-white
- on the peoples of South and Southern population were introduced: a tricamerAfrica should suddenly, in 1989, decide al parliament sought to align 'Indian'
to change course, quit Namibia and and 'Coloured' middle class strata with
legalise its internal opposition. Why did the state; urban local councils were
the apartheid state come to realise that intended to give a black middle class a
it could no longer perpetuate white stake as functionaries of apartheid; trade
privilege through racist institutions union reform sought to incorporate
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black labour into the regulatory framework of industrial relations; and legal
distinctions were enshrined to divide
permanent urban workers from migrant
workers under temporary contract and
from the rural underclass.

disinvestment: in 1988, a survey of
foreign firms in South Africa revealed
that almost half had disinvested or were
intending to do so; while German and
British firms were inclined to stay, US
firms were considering leaving by a
majority of almost two to one (Financial
In the event, as is well documented, the Times, 5 February 1990).
strategy inflamed rather than resolved
the problems it was designed to address Economic problems also highlighted a
and, by 1989, its failure was clear. In the deteriorating security position signalled
first place, the country was confronted by the end of the Reagan administraby enduring structural problems arising tion's 'blank cheque for destabilisation
from the changing nature of capital of the region, although US public and/
accumulation. Industrialisation which or private support continued to UNITA,
had originally underpinned apartheid, Renamo and Inkatha' (Wright, 1989;
now produced new, if somewhat Nesbitt, 1988). The Iran-Contra scandal,
ambiguous, pressures for liberal- the end of the Cold War and the end of
isation. At the same time, apartheid Soviet support for revolutionary soluimposed high costs, low growth rates tions in Africa weakened Pretoria's
and general inefficiency (see Moll, 1991). international position, while destabilisaBy the mid-1980s, it had become diffi- tion and township violence fuelled decult to see how a rate of economic mands for sanctions and disinvestment
growth could be achieved capable of (in November 1985 alone, 2,000 black
reducing black poverty and so drawing Americans were arrested in Washington
the teeth of political protest. Colin demonstrations). During the 1988
Stoneman has argued, for instance, that American presidential campaign there
simply to create new jobs for half the were calls to classify South Africa as a
estimated annual increase in the work- terrorist state. In addition, the mounting
force, would require South Africa to cost of the military solution - estimated
achieve an annual growth rate of about by some to be as much as $500mn a year
7 per cent, as compared with the 1-2 per in Namibia alone - allied to its political
cent it managed throughout the 1980s costs, and to SADCC's remarkable
(Seminar, Chatham House, London, ability to endure destabilisation, proMarch 1990).
duced growing internal criticism. When
the SADF became militarily bogged
down
around Cuito Cuanavale and in
Such structural problems were exacerbated by a deteriorating economic southwestern Angola in 1988 (see
position resulting from worsening Brittain, 1988) the belief that military
trade, a decline in the position of gold, diplomacy would suffice ended. In 1989,
and the loss of foreign investment Pretoria finally pulled out of Namibia,
support as political conflict frightened twelve years after accepting UN Resoluoff investors. While it is obviously tions demanding that it do so.
difficult to calculate lost investment, and
estimates vary wildly, one South Afri- Most important of all was the pattern
can bank reckoned that $100bn might of unending protest at home, particularhave been foregone in the 1980s as a ly in the townships. The 'Total Strategy'
result of the political climate. Uncertain- had sought to contain the threat from
ty also encouraged the process of trade union radicalism, Black Con-

Debate: War in South Africa 67

sciousness and the Soweto uprising in
the 1970s. In fact, it escalated and
widened conflict, uniting non-white
communities against its 'reforms' and
giving rise to a proliferation of new
organisations - UDF, Azapo, Cosatu, etc.
It gave rise to a grassroots politics of
protest which recreated the struggle
from below. It was the turmoil created
by this process, the readiness of unarmed children to face the weapons of
the state, which effectively imposed
sanctions on South Africa. It has been a
commonplace that sanctions were
successfully resisted by Pretoria and its
underwriters; this view does disservice
to the efforts of protesters everywhere
who imposed marginal, but effective,
costs on the racist state and on domestic
and foreign business (why else would
opponents of sanctions insist, in virtually the same breath, that sanctions were
ineffective and never worked but they
harmed blacks as well as whites, and
needed to be ended at once?).

The Terrain of Negotiations

The objections of western governments,
their sudden concern with not harming
black living standards, the fulminations
of Buthelezi and others, all finally
counted for little. Young activists
showed a readiness to resist almost
regardless of the level of force mounted
against them. Moreover, many of them
now openly equated capitalism with
racism and rejected both. The overall
result was that foreign investors stayed
away and western governments increased their pressure on Pretoria to
seek dialogue and reconciliation.

Unable to subdue the resistance or to
find leaders with whom it could negotiate, the government turned to an
earlier generation, one brought up on
the nationalist politics of negotiation and
incarcerated before armed struggle
became more than an item of discussion
on the political agenda. Having created
a generation which rejected apartheid
society absolutely and in its entirety, the
state now looked to Mandela's creed of
a common, non-racial society (for which
it had originally locked him up) in order
to re-establish lines of communication
(the urgency felt by the government is
perhaps indicated by the unseemly
despatch with which the NP leadership
moved to replace P. W. Botha - who had
frequently talked about the need for
change but had always balked at it when he suffered a stroke in 1989).

The government turned to negotiation
with the ANC leadership for at least two
reasons. Firstly, the popular resistance
in South Africa during the 1980s bestowed leadership of the liberation
movement on the ANC. Despite its
inability to organise politically in any
sustained way, the ANC, personified by
its imprisoned and exiled leaders,
became the symbol of resistance; it is
not too much to say that in some ways
the urban resistance of the 1980s
'reinvented' the ANC. Secondly, virtually from the early 1970s the state was
confronted by a new generation of
militants who manifested a capacity to
sustain resistance against massive force
and, moreover, to do so at increasing
levels of intensity. This resistance had
widespread grassroots support and
increasingly regarded any compromise
with the state as irrelevant, even as
collaboration.

By the late 1980s it was clear even to the
government that repression was compatible with neither order nor growth.
In such circumstances, as Fanon noted
30 years ago, it became necessary to
release national political leaders from
prison and ask them to restore order in
return for negotiating a settlement.
Yet it needs to be stressed again that
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negotiation did not mean surrender. De
Klerk, when elected, was not identified
with reformist voices within the NP and
the two key architects of the 'Total
Strategy' under P.W. Botha - Magnus
Malan and Pik Botha - remained in their
cabinet positions. In fact, De Klerk's
February 1990 speech was couched in
the terminology of apartheid and
reiterated many fundamental government positions. Thus the speech contains two 'voices'. The first 'voice'
asserts the need for reform to produce
a new bourgeois order: De Klerk states
that 'the government accepts the principle of the recognition and protection of
the fundamental individual rights
which form the constitutional basis of
most western democracies'. This implies an end to the racial coalition
between capital, the white petty
bourgeoisie and the white labour
aristocracy. Yet the second 'voice' still
appeals to race as much as class,
referring to the need to protect 'group
rights' and 'minority and national
rights'. He also insisted that 'the whole
question of protecting individual and
minority rights, which includes collective rights and the rights of national
groups is still under consideration' and
that 'any new constitution which
disregards this... will be inappropriate,
even harmful' (The Independent, 3
February 1990).

development plan. The government believes
that the obstacles in the way of a conference of
southern African states have now been removed
sufficiently. Hostile postures have to be
replaced by co-operative ones; confrontation by
contact; disengagement by engagement;
slogans by deliberate debate. The season of
violence is over; the time for reconstruction and
reconciliation has arrived.

Despite the decision to talk, fundamental divisions exist between the two
sides on virtually every issue, including
even the definition of equality. The
terrain of negotiation, and the way in
which the government sought to
manoeuvre a settlement, is starkly
illuminated in a memo, written by
Mandela to P.W. Botha in July 1989
(The Mandela Plan: ANC leader pushes
for lasting peace', The Guardian, 26
January 1990). Precisely because it is
framed as a reply to questions and
arguments put to him, this document
gives us an insight into the government's position as well as the ANC's.
Basically, Mandela dealt with three key
arguments which the state claimed
prevented it from releasing prisoners
and legalising banned organisations:
first, that the ANC is dominated by the
SACP and that it must end this alliance;
second, that the ANC's commitment to
armed struggle needs to be abandoned;
third, that any settlement must recognise the need to protect 'group rights'
In addition, the speech makes clear that in some way.
the government had not abandoned its
ambitions for regional domination and Reiterating the policies of the ANC,
the CONSAS idea. De Klerk devoted as Mandela rejected each demand in turn:
much time to foreign relations as to the movement would not abandon an
negotiations. Making no reference to the ally though it was not itself a marxist
fact that Pretoria had visited a holocaust party, he wrote; the armed struggle
on its neighbours during the previous would continue as long as the violence
decade, he asserted that
of apartheid continued; and democracy
had to rest on a common franchise, a
the government is prepared to enter into unitary state and individual rather than
discussions with other southern African group rights. He also stated his own
conditions for being released from
countries with the aim offormulating a realistic
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prison: the release of all, not just some,
political prisoners; an end to the state
of emergency; the unbanning of all
banned organisations; and the existence
of a 'state of normality' which would
make it possible to discuss a common
future. Subsequently, Mandela added
a fourth element to this debate in a
statement from prison: 'The nationalisation of the mines, banks and monopoly
industries is the policy of the ANC and
a change . . . in this regard is inconceivable . . . in our situation, state
control of certain sectors of the economy
is unavoidable' (The Guardian, 30
January 1990).

adversaries now needed the ANC in
order to begin talk to defuse the crisis;
thus Mandela was released by De Klerk
and 33 organisations legalised, despite
his refusal to concede any of the
demands made. Having released him,
the question of what kind of state could
or would emerge from attempts to
reconcile two such, essentially mutually
exclusive, perspectives remained - and
still remains.

Restructuring the State - or
Restructuring the ANC
The political terrain demarcated in the
exchanges between Mandela and the
government can be argued to have
focused on three fundamental, interlocking problems facing any postapartheid order:

We have no government response to
this document to weigh against it but
De Klerk's speech represented a
rejection of almost every point made by
Mandela. In addition to the assertions
of the need to recognise group rights, • the nature of white power and
there is an outright rejection of any privilege, and the extent to which its
interventionist economic strategy for the survival is compatible with any
state; De Klerk referred to eastern process of deracialisation;
Europe to assert that 'those who seek to • the nature of the post-apartheid
force this failure of a system on South
constitution and the extent to which
Africa, should engage in a total revision
the state apparatus is to be reconof their point of view'. Even in the case structed and its personnel changed;
of those issues conceded by the state - • the structures of racial capitalism and
release from prison, unbanning and
the extent to which change is to be
'political normalisation' - De Klerk left to market forces or made the
chose to couch the announcement in responsibility of a democratic state to
terms of getting rid of 'numerous transform public spending patterns,
excuses for refusing to take part' in land ownership, wage structures, the
negotiations.
labour market, housing and education.
Looking at this exchange, it is clear that
Mandela was reacting to the concerns Clearly, redress of the most basic
not just of Afrikaner nationalism, but African grievances requires a widealso of the state security apparatus, the spread restructuring of both state and
mining companies and other major economy. For the ANC and its allies,
elements of local and foreign capital, questions of political, economic and
and the western powers. Clearly a social justice must be addressed toformidable set of adversaries were gether. The continuation of white
ranged against the ANC from the start privilege, and the protection of capital,
of this process of setting out political on the other hand, depend on the state's
positions. At the same time, these capacity for intervention being severely
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circumscribed. For such forces, the on western investment and support,
problem is one of political and legal makes it unlikely that the security
justice, with economic justice reduced apparatus aided by the far right would
to 'equality of opportunity' and ex- organise a putsch to take over the state
pressed through market forces. Karl and abort the De Klerk strategy - though
Polanyi's argument that the function of this cannot be ruled out as impossible
the separation of powers in liberal in changed circumstances. For the
democratic constitutions is to exclude present, this 'fascist solution' has been
property rights from democratic control invaluable in providing a 'bogeyman
admirably summarises the ambitions of scenario', to rally domestic and intercapital in South Africa; the stream of national support to De Klerk and to
political messages advertised by Anglo explain atrocities committed against
American in the international press supporters of the liberation movement.
pleads exactly this. Given protection
from the democratic will - that is from The decision by both sides to negotiate
the 'comrades', the community activists, implies that each seeks an outcome
the trade unionists - capital is confident somewhere between these two polarities
of holding its own, indeed of co-opting and therefore that each must have a
its erstwhile opponents to its cause (the range of positions for which to bargain
nauseating sycophantic advertisements and on which to offer concessions. One
taken out by Shell in The Weekly Mail to possibility is a transitional government
greet Mandela's release indicates this involving a coalition of the NP and ANC
attempt is well underway). That is why to supervise the long process of demthese interests share with the function- ocratisation and reform. This was
aries of the apartheid state a concern certainly an idea much favoured by
about who actually controls the state some Afrikaner reformers, even within
apparatus and how that apparatus is the NP, and it may have some role to
used.
play in ANC calls (repeated in the wake
of the 'Inkathagate' revelations) for a
The nature of the post-apartheid state transitional government. Yet it is
which emerges from negotiations will, difficult to believe that such an alliance
therefore, be of central importance to is possible unless the ANC leadership
the course of future development. By were to shed the radical and militant
agreeing to negotiate, the two sides forces which brought the state to
essentially precluded the possibility of negotiate, end its alliance with the SACP
a revolutionary outcome. While some and abandon much of its commitment
might continue to reiterate the argument to restructuring. It would also suppose
of a two-stage revolution this seems that the government has come to accept
little more than a formula, a way to that its role is simply to organise an
justify present actions in terms of a far- orderly transfer of power on the best
off millenium. In any case, Zimbabwe's terms it can get. For the present there is
experience demonstrates that settlers little evidence that this is so or that the
and international capital can live ANC leadership cares to marginalise its
reasonably happily with an indefinitely militants. Precisely because such a
coalition is difficult to construct, there
deferred revolution.
has been more violence than negotiation
In addition, the west's concern to foster during the last 17 months.
an end to the racist order, and the
dependence of the state and economy None of this has stopped the govern-

Debate: War in South Africa 71

ment putting pressure on the ANC to That the attacks on the ANC and its
change its policies and the composition allies were effective enough to allow De
of its leadership and to end its alliance Klerk to gain the political initiative
with the SACP. In this it has been joined (particularly in the campaign to lift
by a host of local and foreign journalists sanctions) owed much to the failings of
and commentators, all concerned about the liberation movement. Many of these
the communists in the ANC, the policy have been excusable given the inability
commitment to the 'discredited' concept to organise legally for more than a
of nationalisation and state intervention quarter of a century, the need to build
in the economy. The game of 'name that links between generations of leaders
communist' has been particularly separated, from mass action and from
popular, from early revelations about each other, by exile and imprisonment
'Stalinists' in Africa Confidential, throughand the need to integrate exiles into the
press concern about how many SACP new traditions of democratic politics
members won seats on the executive forged on the ground. Given the lack of
after the ANC's July congress, to De organisational channels, it has taken
Klerk's recent comment that he was not time to establish a consensus about how
prepared to 'push in the same scrum' to respond to the government.
as the communists in the ANC leadership. Moreover, the critics have made Yet many of the problems were also the
much of the fact that, quite apart from result of serious mistakes. The Winnie
the known SACP members in the ANC, Mandela trial was permitted to tarnish
there were also other, suspected mem- the movement as a whole and to reduce
bers.
confidence in its ability to provide
honest, democratic government. FurSince the people who are most obsess- thermore, the ANC and its allies came
ed with this communist bogey are the to rely increasingly on the government's
ones who most frequently point out that commitment to negotiations and lost
the communist idea is discredited, it is their capacity for alternative forms of
justifiable to ask why there is this action. Internal protest was allowed to
fascination. Three reasons seem to stand wither as leaders looked more to
out. Firstly, this is a way to place constitutional bargaining than the lead
political pressure on the ANC rather originally given them by the people.
than the government and to question the Abroad, the anti-apartheid movement
former's fitness for office rather than the became noticeably muted instead of
latter's record of crimes against human- acting to keep attention on the governity or present tactics. It thus serves the ment's record. There was even a phase
state's purpose in the political ma- when it was necessary to allow the state
noeuvring under way. Second, it to move back into the townships to
maintains the pressure on the ANC to 'defend' people against the violence of
(a) renounce its policies of intervention Inkatha. Throughout, there has been a
and reconstruction and (b) to begin to tendency to develop organisational
marginalise those elements for which forms which shift the initiative away
'communism' is a code, that is, grass- from the grassroots to organisational
roots militants as well as SACP cadres, despite the fact that it is the
members. And third, it is part of the blossoming of mass action during the
government's efforts to build its own resistance of the 1980s which gave the
coalition by appealing to people's fears oppressed peoples their greatest
strength and held out hope that South
of the future.
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Africa could evolve something different insistence on individual rights as a
and better than the post-colonial malaise threat to communal identity.
which blighted the continent.
The linchpin of the government's entire
plan, however, was Buthelezi's Inkatha.
Dirty Tricks and Violence
Unlike the ruling cliques of other
At the same time as it waged a propa- bantustans, Inkatha boasted a large
ganda war and pressured the ANC to membership, formidable organisation,
give ground, the government set about and legitimacy as an anti-apartheid
creating a political environment in organisation. After the collapse of
which it could hope to hold onto power. opposition to apartheid in the sixties,
Given the nature of the South African Buthelezi gained political credit by
state as well as the need to shift policy using bantustan institutions to criticise
in 1990, it had little room for manoeuvre. the state and call for a non-racial society.
Thus its strategy was based on the same The formation of the UDF and Cosatu,
political coalition which P. W. Botha and the growth of urban resistance,
had sought to build: conservative, changed that stance; while continuing
traditionalist black interests, including to call for a non-racial unitary state,
the bantustan leadership which continu- Inkatha became increasingly hostile to
ed to depend on the state for revenue, the liberation movement and violent in
protection and means of coercion; the its denunciations of the ANC in exile.
urban black petty bourgeoisie fostered
by the reforms of the 1980s; and the Buthelezi spoke up against sanctions
white, 'coloured' and 'indian' commun- and for the market economy. He was
ities.
well received, therefore, in western
capitals and much quoted by those
The African petty bourgeoisie had either opposed to sanctions. At the same time,
rejected the meagre reforms of the 1980s the organisation acted as a hammer of
or been fearful of reprisals if they other black political organisations:
collaborated. De Klerk's reforms, on the between 1987 and 1990, some 3,000
other hand, promised them a non-racial people were killed in fighting in Natal
state, and so made a conservative between Inkatha and supporters of its
coalition more appealing and 'ANC rivals.
socialism' more alarming (already new
black branches of the NP have been Inkatha's effectiveness as a political
established). The tricameral strategy force and attractiveness as an ally in a
tried by Botha's government had only reactionary coalition arises from its
succeeded in uniting non-white political popularity in the west and with capital
groups against them; now the state as an independent, right wing critic of
sought to unite a non-black coalition by apartheid. In effect, it legitimises the
increasing their fears about the spectre argument that apartheid can be abolishof black rule. By insisting on the ed without fundamental social and
protection of 'group rights', the govern- economic transformation. This image of
ment sought to turn its apartheid independence, however, is misleading.
principles from a liability into an Inkatha's influence derives precisely
electoral asset, appealing to the in- from its place in the South African state
securities of non-African minorities and structure and security system. As Mare
traditionalist and conservative African (1989) demonstrates, KwaZulu's formal
opinion, and presenting the ANC's place within the state apparatus gives
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Inkatha the use of security legislation
at the local and regional level; moreover, these powers of control have
increased considerably with the expansion of the Zulu Police and the 'paramilitarisation' of KwaZulu.

is simply unhealthy to refuse to become
a member when challenged to do so.

The matter goes further than that,
however. Since Mandela's release,
fighting between Inkatha and ANC
supporters has produced an escalation
Such powers have been used to attack of killing spreading from Natal into the
those who do not support Inkatha rather townships of the Transvaal. Some 2,000
people have been killed in this 'black
than the institutions of apartheid:
on black violence'. In addition, atrocities
while Inkatha's 'liberation struggle' has been have been committed by gunmen using
waged largely at the level of political rhetoric automatic weapons in crowded places.
it has in much of its political practice remained, In the townships there is a general belief
of necessity, part of the very structures which that the security apparatus has instigatit claims to undermine. To this end it has used ed Inkatha's supporters (one was
the formal powers made available by the state actually filmed doing so) and orchestra(eg tribal authority and the Zulu police) as well ted the massacres. Until June 1991, such
as developing its own structures and ideologies events were the subject of claim and
(eg of 'Zulu manhood' and 'Zulu military counter-claim, easily dismissed by the
prowess'). Furthermore, it can be argued that state (as note the ease with which the
at the local level Inkatha members have been government fobbed off allegations that
involved in 'warlordism', seeking to consolid- the military was running death squads
ate their local base by force using the poiver called the Civil Co-operation Bureau).
ceded to them regionally
(Mare,1989:181).

by the

state

Since then, however, the mask has come
off. Documents and affidavits published
It is thus not surprising that, while by The Weekly Mail (and reported in
Inkatha claims to have between one and Britain by The Guardian, The Independent
two million members, opinion polls and The Independent on Sunday) demonindicate that it has very little support. It strate that Inkatha has been the recipient
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of state funding, that the security
apparatus has promoted Inkatha, and
that the security machine has operated
a terrorist campaign against opponents.

believed to be ANC supporters in
Durban's KwaMashu township and
that the gang had received weapons and
support from army contacts (The
Observer, 28 July 1991).

The newspaper investigations can be
summarised as follows:
The fallout from these allegations has
been well publicised. Of the three
• the state was using Inkatha as an cabinet ministers most directly implicatinstrument in an attempt to weaken ed in the conspiracy, two - Vlok (Police)
and Malan (Defence) - have been
the ANC and win an election;
• the army was running a dirty tricks demoted while the third, Pik Botha, has
campaign by giving help, including defended his role in terms of the need
money and weapons, to Inkatha in to fund Inkatha as part of the antiorder to foment violence between sanctions campaign. All remain in the
black groups and try to discredit the cabinet. De Klerk has denied knowledge
of the policy, a denial which strains all
ANC;
• the South African police channelled credulity (not least because the ANC
drew his attention to the matter repeatup to £360,000 to Inkatha;
• the state used some £320,000 to set edly) and does not absolve him of
up and control Inkatha's United responsibility. There has been no
Workers Union of South Africa expression of regret, no pretence even
to a new direction. Nor has Inkatha's
(Uwusa) to weaken Cosatu;
• Inkatha 'warlords' sent 'Zulu leadership expressed the slightest regret
warriors' to attack ANC supporters in their attempts to wriggle away from
in townships - the army being im- the allegations. Khumalo, Buthelezi's
closest confidant in Inkatha, has resignplicated in this tactic;
• hit squads have operated in KwaZulu ed stating, incredibly, that he told his
leader nothing of these matters.
against ANC supporters;
• the SA Special Forces have undertaken at least one atrocity against Pik Botha's claim that he was merely
urban commuters.
sanctions busting is also rubbish since
he admitted 'at the same press conferIn June 1991, a former major in the ence that similar covert support was
SADF, Nico Basson, testified that the given to the anti-Swapo coalition in
South African army had funded and Namibia at a time when the UN was
supplied guns to Inkatha as part of a promised an open election' (Financial
general 'dirty tricks' strategy against the Times, 19 July 1991). Major Basson, in
ANC. In July 1991, a former Special fact, indicated that he had been involved
Forces sergeant, Felix Ndimene indicat- in covert operations in Namibia to use
ed, in an interview in The New Nation violence and misinformation against
and The Independent, that he had been Swapo (The Observer, 28 July 1991) and
ordered to carry out the massacre on a that similar operations were planned to
Johannesburg commuter train in support Jonas Savimbi and Unita in the
September 1990. In the same week, forthcoming elections in Angola (IndeBheki Mvubu swore an affidavit claim- pendent on Sunday, 28 July 1991). Basson
ing that he had been a member of an commented that
Inkatha gang, Amasinyora, which over
four years had killed at least 40 people After the Namibian elections the National
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Party sent a top-level delegation to Namibia
to study the results. It reported back to the
Cabinet . .. in the last week of January and
that led to the decision to implement the
Namibian strategy here. That in turn led to
De Klerk's 2 February announcement unbanning the ANC and releasing Nelson Mandela.
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Briefings
The Gulf Crisis: Counting
the Costs
David Seddon
A full assessment of the costs - economic, social and political - of the Gulf
crisis would require a major research
investigation. But already a preliminary
assessment of the economic costs,
narrowly defined, up to the provisional
cease-fire is becoming possible, revealing the enormous scale and scope of
losses associated with the crisis.
Ironically, the US - which orchestrated
the coalition against Iraq - appears to
have covered its costs by payments
from Saudi Arabia and Kuwait, while
the UK may be in much the same
position; Egypt, the major Arab member
of the coalition, has already been
effectively compensated by its coalition
partners.
The direct cost of the war alone to the
coalition is estimated at around $70bn
but reconstruction costs, particularly for
Iraq and Kuwait, and the indirect
economic costs resulting from sanctions, loss of production and trade,
increase in oil prices for significant
periods early in the crisis, loss of
remittances, and so on, combine to
produce an enormous figure and affect
a very large number of countries. The
reconstruction costs alone for Iraq are
estimated at roughly $400bn while for
Kuwait the figure is somewhere
between $50 and $100bn with the official
Kuwaiti estimate $60bn.

countries such as Jordan and Yemen is
crippling (an estimated $1.8bn and
$830mn - or 32 per cent and 10 per cent
of GNP - respectively); other countries
heavily involved, such as Turkey and
Egypt, have paid a heavy price (the cost
to Turkey is estimated at $3.4bn or 4.9
per cent of GNP). According to the
Eastern Province Chamber of Commerce and Industry in Saudi Arabia,
direct financial losses incurred by the
Arab states as a result of the Gulf crisis
amount to $150bn; of this, Kuwait's
losses are estimated at $59bn and Iraq's
at $30bn. Among the other Arab states,
it is suggested that Egypt has lost $6bn
and Jordan, Yemen, Sudan and the
Maghreb states between $2bn and $3bn
each. Saudi Arabia and Kuwait bear not
only the direct cost of their own
involvement (and, in Kuwait's case,
massive reconstruction costs) but a
substantial proportion of that of the
other members of the coalition, including the US and UK. Each of the two
major Gulf states has pledged up to
$25bn to help the US, the UK, France
and other members of the coalition
cover the direct cost of the war. The
impact of the Gulf crisis and Gulf war,
however, extends beyond the Middle
East and also affects a wide range of
third world countries.
Impact on the Third World

In a memorandum to the British Parliament's Foreign Affairs Select Committee, several British charitable aid
agencies (CAFOD, Christian Aid, CIIR,
OXFAM, Save the Children Fund and
Within the Middle East the impact on the World Development Movement)
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produced a preliminary assessment of
the economic impact of the Gulf crisis
on third world countries. The main
findings summarised in this memorandum (The Economic Impact of the Gulf
Crisis on Third World Countries') are:
• At least 40 low and lower-middle
income developing countries are
facing the equivalent of a natural
disaster in that the impact of the crisis
exceeds 1 per cent of their GNP. For
many, the impact is significantly
worse: 16 countries have suffered an
impact of more than 2 per cent of
GNP. The total direct cost for low
income countries is at least $3.2bn and
when the lower-middle income
countries are included, it is at least
$12bn.
• Fourteen of these countries are lowincome sub-Saharan African countries, which were already struggling
before the crisis. They include Ethiopia, Sudan, Liberia and Mozambique,
for which these charities have created
a 'Disasters Emergency Committee
Appeal' because of famine. Of these,
ten were already seriously indebted
and one moderately indebted; three
currently have an arrangement for an
IMF Structural Adjustment Facility,
four have an Enhanced Structural
Adjustment Facility, and three are in
arrears on an agreed IMF programme.
• While substantial assistance has been
allocated as 'compensation', this has
so far been directed largely towards
a few strategically important countries. For example, the aid and debtforgiveness offered to Egypt alone
exceeds the $12bn provisional assessment of the minimum impact on the
40 most seriously affected countries.

crisis for African countries in partic-ular
are very serious in some cases and
substantial in many. Significantly
higher oil prices during the six months
from August 1990 to January 1991 averaging $30 a barrel, nearly double
previous levels and expectations resulted in increased cost of oil imports
in many countries. In some cases, the
loss of migrant remittances and export
markets was also significant. In estimating the effects of the crisis on African
economies increased cost of oil imports
is the major factor, while decreased
remittance flows, migrant resettlement
costs, loss of export earnings, loss of
tourism receipts, and loss of aid are also
often significant items. According to
Kenya's vice-president, George Saitoti,
speaking at the September 1990 meetings of the IMF and World Bank in
Washington, 'lower exports, increased
costs of oil imports and higher debt
service payments are a vicious combination', and he predicted that Africa
would be the 'worst-affected region'
outside the Middle East.

The initial impact of the Gulf crisis was
already visible by the last quarter of
1990. As pointed out in Africa Recovery
(July-September 1990), 'from Senegal to
Mozambique, governments [were]
forced to raise petrol, diesel and
kerosene prices by as much as 65 per
cent. These hikes [raised] the cost of
virtually everything else, from transport
and electricity to basic foodstuffs'. IMF
officials were esti-mating that the costs
to sub-Saharan oil importers could
amount to $2bn by the end of 1991, even
if oil prices fell back to $21 a barrel. If
oil prices stayed high - at around $30 a
barrel - it was estimated that the cost of
increased oil imports, together with
lower export earnings and other indirect
The Economic Impact on Africa
economic effects of the Gulf crisis,
Preliminary analysis suggests that the would mean that some countries could
economic consequences of the Gulf lose the equivalent of 10-20 per cent of
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1989 export earnings. In such a scenario,
Ghana would be expected to lose
$100mn, Tanzania some $110mn and
Kenya, $190mn. For others, losses
would be even greater: Lesotho's
projected losses of $30mn would
amount to 30 per cent of its 1989 exports,
while Somalia's anticipated losses of
$40mn would be equivalent to some 39
per cent of 1989 export earnings.
Countries, like Sudan, Egypt and
Morocco, with a heavy reliance on
remittances from the Gulf region would
be hard hit. It was feared that Sudan's
losses in 1991 would amount to $150mn
(just under 20 per cent of 1989 exports),

and those of Morocco, around $640mn
(nearly 10 per cent of 1989 exports);
Egypt was expected to be one of the
major losers in the region, despite its oil
exports. Estimates of potential losses to
the end of 1991 varied between $2bn and
$4bn (equivalent to between 3 and 5 per
cent of GDP). In practice, oil prices fell
back significantly after an initial period
of a few months, as increased oil
production elsewhere took up the
strain; nevertheless, the economic costs
have been extremely serious in many
African countries.
The memorandum produced by the

Gulf Crisis: Impact on African Countries of more than 1%GDP
Country

total cost
US$

Benin
Botswana
Chad
Cote d'lvoire
Egypt
Ethiopia
Ghana
Kenya
Lesotho
Liberia
Madagascar
Mali
Mauritania
Mauritius
Morocco
Mozambique
Rwanda
Sudan
Tanzania
Zambia

38
36
23
109
985
113
50
125
14
20
50
36
11
49
409
20
37
382
81
33

%

Debt

GNP

2.2
3.2
2.5
1.2
2.9
1.9
1.0*
1.5*
1.8
2.0
1.9
1.7
1.2
2.4
1.8
1.6
1.7
2.9
2.6
1.1

s

s
m

s
s
s

s
s
s

%

XGNFS

3.6
7.3
7.8
0.8
2.0
3.8
NA
NA
5.1
1.3
1.4
1.7
0.5
5.7
2.1
0.4

11.5
2.0
10.1
3.3
11.9
16.2
NA
NA
13.9
NA
11.3
10.6
2.2
3.5
7.7
10.6
24.0
50.9
15.7
2.3

5.8
s
s
s

%

XDebt

3.2
1.7
0.5

IMF
prog.

SAF

SAF
Arrears
ESAF
SAF
ESAF
ESAF
Arrears
Arrears

Source:

figures from 'The Economic Impact of the Gulf Crisis on Third World Countries', March 1991,
except where starred, in which case from ODI, 'The Impact of the Gulf Crisis on Developing
Countries', March 1991:1. Figures differ slightly as between the two documents, and while Zambia
is omitted from the ODI Briefing Paper, Ghana and Kenya are omitted from 'The Economic Impact'

Notes:

Abbreviations are: s = serious debt; m-moderate debt;
SAF = Structural Adjustment Facility; ESAF = Extended Structural Adjustment Facility;
%XDebt = % of total external debt.; %XGNFS = % of exports of goods and non-factor services.
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British charities is based on a study
carried out by the Overseas Development Institute (ODI) in London on their
behalf. The ODI has now also produced
a Briefing Paper on 'The Impact of the
Gulf Crisis on Developing Countries' in
which the estimated economic effects of
the crisis are given for a number of
countries where the impact is assessed
as greater than one per cent of GNP. On
the basis of the data provided by the ODI
Briefing Paper it is possible to provide
a quantitative indication of the estimated impact on the African countries
considered (see table).

led coalition, through substantial debt
forgiveness - $13.5bn or one-quarter of
its total external debt - and has been
promised more assistance. A further
debt forgiveness package of between
$5bn and $10bn was to be discussed by
the G7 countries. Among the support
announced, Germany promised
$660mn, Japan $400mn, Saudi Arabia
$400mn, France $180mn, and the Gulf
Cooperation Council, which has already announced a grant of $300mn, is
reported to be preparing a package of
up to $5bn. The IMF and World Bank
also promised significant assistance.
Support to Egypt will certainly more
These figures err on the conservative than compensate for the adverse impact
side, according to the ODI, with of the Gulf crisis.
estimates for some countries - Sudan,
for example - considerably under- It is believed that the crisis cost Ethiopia
stating the real impact. However, the over $110mn, representing some 2 per
figures are supplemented in both cent of GNP, although estimating the
reports by a somewhat more detailed impact of the crisis is complicated by
assessment for selected countries, which the fact that much of Ethiopia's oil has
include Egypt, Ethiopia and Sudan.
been supplied by the USSR at concessional rates. But this adverse impact
came at the same time as large numbers
Impact on Countries
of Ethiopians faced famine and civil
The minimum cost of the Gulf crisis to war. It is also widely believed that the
Egypt has been estimated at almost $lbn focus of the media on the Gulf reduced
(corresponding to nearly 3 per cent of the public response to the threatened
GNP). This includes the loss of famine in Ethiopia and resulted in less
remittances from some half a million aid than would have otherwise have
workers in Iraq and Kuwait, loss in been the case. While the risk that the
tourism receipts (winter bookings down Gulf crisis would result in severe
by 40 per cent) and lost service contracts. transport disruptions has now abated,
The minimum non-oil cost is $2.2bn, but i the increase in oil prices made the relief
as Egypt is a net oil exporter the total j operations more expensive.
figure allows for the benefit of higher
oil revenues during the Gulf crisis. Even before the Gulf crisis, the economy
While the ODI's estimates are similar of Sudan was in severe difficulties. Civil
to those of the World Bank and the US war, natural disasters and economic
State Department, those of the Egyptian mismanagement proved a devastating
government are ten times higher. Egypt combination. The Gulf crisis comestimated the cost of providing new jobs pounded these problems with a sharp
at nearly $5bn. Such costs are not increase in the cost of oil imports and a
included in other countries' estimates fall in remittances - some 35,000 workers
and appear high. Egypt has already are officially estimated to have been in
reaped the benefit of supporting the US- Iraq and Kuwait (although a recent ILO
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study suggests that the figure could be
five times higher). Altogether, the cost
of the crisis is estimated by the ODI at
nearly $400mn or 2.9 per cent of GNP.
Sudanese officials, however, put the
non-oil costs alone at $755mn. The ODI
suggests that the overall cost was
equivalent to Sudan's total export
receipts and twice the amount that
Sudan spent on food imports in 1990.
The impact of the crisis was aggravated
by the government's stance on the Gulf
and only somewhat mitigated by offers
of oil credits from Libya. Sudan's
economic policies have been strongly
criticised by donors and, until there is a
fundamental shift in policy, it is unlikely
that further assistance will be forthcoming. Sudan is in arrears with the IMF
and has been declared 'non-cooperative'. No more IMF funds were available
and World Bank lending was virtually
at a standstill. The British government
recently decided to halt all development
assistance, although relief aid was being
maintained.
Like Sudan, Tunisia has been penalised
for its political position with regard to
the Gulf conflict. Already adversely
affected by higher oil prices and by its
commitment to the policy of economic
sanctions against Iraq, Tunisia will
receive significantly reduced aid from
the US. State Department officials
recently confirmed that some $30mn in
military aid was being withdrawn and
economic aid cut from $12.5mn to
$3mn. Only food aid would stay at the
previous year's level of $16mn. Officials
stated that increased allocations for
Israel and Egypt in particular had made
it necessary to reduce assistance elsewhere, and that the remaining funds
would be concentrated on 'supportive'
states, like Morocco. Tunisia also
seemed unlikely to receive assistance
from the Gulf states as compensation
for losses incurred. It was, however,

promised 284mn ECU from the European Community, an increase of 60mn
ECU from the last five year budget; 'at
least Tunisia is assured that European
aid is fixed and will not be withdrawn
for political reasons', an EC official is
quoted as saying (The Middle East, April
1991:30). But Tunisia has already
claimed direct losses of $350mn, and
expected to lose up to $850mn in foreign
currency earnings as a result of a decline
in tourism and exports, while the
government anticipated a doubling of
the trade deficit to around $780mn in
the aftermath of the Gulf crisis. According to a recent estimate (Middle East
International, 3 May 1991), Tunisia
expects to lose $867mn worth of exports
and $204mn worth of capital inflows,
essentially from Kuwaiti, Saudi and
Arab funds. The net loss on the current
account could thus amount to $612mn.
Officials argue that allowing the balance
of payments deficit to rise from $387mn
to $510mn is as far as prudence allows
them to go. GDP growth in 1991 is
expected to be near zero, instead of the
earlier anticipated 4.5 per cent. The
government was quick to react by
approaching the IMF, which has allowed it to draw on the enlarged borrowing
facility which has been in place for three
years but never used.
Like Tunisia, Morocco was hard hit by
the slump in tourism during and after
the Gulf crisis; over the years this sector
has become a major source of foreign
exchange earnings and one and a half
million people depend on tourism for
their jobs. The loss of the Iraqi market
hit exports, but Morocco is benefiting
from cheap oil from Saudi Arabia
(substituting for the previous reliance
on oil imports from Iraq) and, despite
the drop in oil prices in January 1991
the government kept petrol prices high
for consumers in order to increase state
revenues. Also, whereas Tunisia was
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excluded from discussions about
compensation for countries adversely
affected by the Gulf war, Morocco has
been treated favourably. Morocco
should benefit from development
assistance to be disbursed by the Gulf
Crisis Financial Coordination Group
(which consists of most of the OECD
countries together with Saudi Arabia,
Kuwait and the United Arab Emirates
$14bn, was earmarked for Jordan,
Turkey and Egypt, while the remainder
was intended for other states affected
by the crisis. Five countries have been
mentioned: Bangladesh, Pakistan, Syria,
Lebanon and Morocco - all supporters
of the US-led coalition. Morocco is also
one of the countries identified as a
future recipient of investment loans
from the Kuwaiti-financed Arab Fund
for Economic and Social Development,
and last year benefited from $700mn in
aid from Saudi Arabia. Furthermore,
Morocco as the world's largest exporter
of phosphates will undoubtedly benefit
from the devastation of Iraq, one of its
major competitors.
While increased oil prices as a result of
the Gulf crisis clearly affected most
African countries adversely, a minority
benefited from the increase. Algeria,
Angola, Cameroon, Congo, Gabon,
Libya, Tunisia and Nigeria as oil
exporters all enjoyed a much needed
boost to flagging export earnings. In
September 1990, Algeria anticipated
increased foreign exchange earnings of
$700mn, of which it intended to use
$600mn to pay off arrears on its substantial debt to international creditors.
It now appears that Algeria benefited
from a hard currency windfall of $2.5bn
as a result of the increase in oil prices
last summer, enabling it to pay back
virtually all of the payments arrears for
foreign goods, estimated at about
$600mn which it had run up. Foreign
reserves increased and the balance of

payments situation improved, although
lower oil prices since the end of the Gulf
war have adversely affected the prospects for 1991.
Nigeria hoped to be able to increase its
export earnings by as much as one-third
over 1989s $9bn as a result of a combination of increased output and higher
prices; the World Bank estimated that
Nigeria's GDP per capita could increase
from $300 to $350 as a consequence. But
Nigeria was already facing heavy
pressure from bankers to pay its commercial debt arrears and any benefits
from increased export earnings were
likely simply to be diverted to help pay
off its debts.

Compensatory Measures
The UN Conference on Trade and
Development (UNCTAD) called, early
on in the crisis, for the establishment of
an international compensation fund,
financed in part by oil exporters out of
windfall profits from higher oil prices,
to alleviate the impact of higher energy
bills on developing countries. Western
donors discussed the establishment of
a fund to be concentrated on ten of the
'most immediately impacted countries'.
The Gulf Crisis Financial Coordination
Group (referred to above) was the result.
Many donor countries have made
bilateral arrangements to assist specific
countries affected by the Gulf crisis.
Apart from the funds channelled
through the Gulf Crisis Group, other
major commitments include the US
write-off of Egypt's military debt (worth
some $7bn). In December 1990 several
donors made bilateral grants to Mozambique to compensate it for the increased
cost of oil imports.
Britain provided some aid through the
Overseas Development Administra-
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tion from within its existing budget ing Director of the IMF addressed the
(which includes a contingency reserve). issue of the Gulf crisis and reported that
The major provision has been the UK's 'we are now working to establish a
share of around $100mn to the EC subsidy account which would be
contribution of $2bn to the Gulf Crisis funded for the most part by voluntary
Group. Tanzania, one of the hardest hit contributions from the countries which
of the low income countries in Africa, are benefiting to a significant degree
received a grant worth $8mn in January from the increase in fossil fuel prices'.
1991 to finance oil imports over the This has, however, not yet materialised.
following three months.
Senior IMF officials have acknowledged
Both the IMF and the World Bank have that many of the Fund's programmes
held discussions with all the countries will have to be 'modified' as original
affected by the Gulf crisis, but with the targets become unattainable. But both
exception of one or two very small the IMF and the World Bank have
specific loans, they have concentrated warned that measures introduced to
on adapting existing mechanisms. The ease the difficulties of African countries
World Bank's main response was to will not be allowed to undermine the
speed up the disbursement of existing longer-term adjustment programmes
project and adjustment loans. But while under way in several countries.
this increased the immediate flow of
funds, these increases were at con- Conclusion
cessional (IDA) rates for only half of the
severely affected countries; moreover, In Africa, a small number of countries,
these concessional increases were including notably Nigeria, benefited
drawn from a fixed pool of funds. A overall economically from the Gulf crisis
special fund to help with the resettle- as a result of higher oil prices. But, in
ment of returning migrant workers, general, the economic impact has been
which could benefit several north adverse, with extremely serious implicaAfrican countries in particular, was also tions for a significant number of the
promised by the World Bank. The IMF's poorest and most vulnerable countries.
main response was the adaptation of its Compensation for losses incurred has
Enhanced Structural Adjustment been concentrated predominantly on
Facility (ESAF) and Compensatory and those countries which actively supportContingency Financing Facility (CCFF). ed the coalition (Egypt); the direct costs
The first provided for lending at of the war have been largely borne by
concessional rates to low income Saudi Arabia and Kuwait, with some
countries; access to the funds was contributions from the western powers
increased but was still subject to a only marginally involved (Japan,
detailed adjustment programme being Germany). Those who led the assault
agreed with the IMF. The second on Iraq (the US, the UK) have had their
already provided for compensation for costs largely covered; it may even be that
loss of remittances, and was now the USA made a profit out of the Gulf
extended to include several other crisis.
factors, including increased cost of oil
imports. This second facility, however,
still only provided non-concessional Bibliographic Note
finance and was too expensive for most Africa Recoi'ery, vol.4, no.2, July to September,
countries. In October 1990, the Manag- 1990; 'The Economic Impact of the Gulf Crisis on
Third World Countries', Memorandum to the
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Foreign Affairs Select Committee, jointly
submitted by CAFOD, Christian Aid, CIIR,
OXFAM, Save the Children Fund and World
Development Movement, March 1991:11; 'The
Impact of the Gulf Crisis on Developing
Countries', ODI Briefing Paper, ODI, London,
March 1991:4; TheMidd/e East, Aprill991;M«dd/e
East International, 3 May 1991:22-3.

Gabon: From Timber to
Petroleum
Frangois Gaulme
Though the economic history of Gabon
has yet to be studied in detail, enough
is known to confirm the existence of
successive stages in its economy since
it was first affected by the arrival of the
Portuguese at the end of the 15th century
and their settlement on Sao Tome, 300
kilometres west of the Gabon River
estuary.
Trade between Africa and Europe
developed slowly at first for lack of a
plentiful supply of local products or of
the politico-economic means for accumulating them. From the 16th century,
at the beginning of the slave trade on
the Atlantic coast, Gabon was so short
of labour power that they bought slaves
from Portuguese traders on other parts
of the coast. However, at the end of the
century it was able to benefit from the
Benguela current which favoured
navigation in the direction of Brazil and
the Caribbean. Until the end of the 18th
century Cape Lopez became an important port of call where slaves were
disembarked for a brief period before
the Atlantic crossing and where ships
took on fresh water, wood and food
from an organised system of supply.
Even pirates took refuge here.

trading. This was less important than is
often supposed: total exports of women,
children and men probably never
exceeded several thousand. But it left a
profound mark upon the country
because of the presence, in the Gabon
River estuary, of a base for French ships
combating the slave trade which was
made illegal in 1815. The trade continued until the end of the century despite
increasingly severe controls imposed by
the Navy and the French colonial
administration which replaced it.
Parallel to the slave trade, from the
beginning of the 19th century, was a
more active trade in a greater diversity
of products than previously when it had
been limited to just a few commodities
such as elephants tails, ray skins, fish
hides and redwoods. Orchil (for dyes)
was particularly sought after as well as
ivory (rare but of fine quality), ebony,
gum copal and beeswax. This trade was
complementary to that of the Gold
Coast and Ivory Coast and though it
supplemented the cargoes of returning
European ships, it was only of limited
importance to African traders who
preferred dealing in slaves.

As slave trading became more difficult,
the African traders were prompted to
develop the third stage in the Gabonese
economy, that of agriculture for export.
In this they were encouraged by the
Navy, as well as by French Catholic
missionaries and later by American
protestant missionaries following their
arrival in the middle of the century in
what was to become Libreville. The first
experiments (in cotton, for example) led
nowhere but the development of cocoa
from this time (initially in Sao Tome and
Principe where cocoa had just been
introduced with great success) finally
It was during the 18th century that the led, after 1880, to the establishment of
second stage of the Gabonese economy profitable plantations, most of which
began on a modest scale by slave- were owned by Europeans. At the end
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of the century, the creation of French
concessionary companies activated this
development as France sought to
dispose of or discourage rival European
traders (British, German, Spanish and
Portuguese) which had dominated the
local economy.
Gabon, the territory now extended to
the size it is today, soon established
cocoa and coffee plantations, pepper,
vanilla and other crops suitable for its
climate. At the same time the export of
wild rubber began while trade in the
earlier goods declined. However, the
French colonisers did not exploit all the
local resources especially in timber (they
even imported wood from France to
build houses!) and only the German
company Woermann of Hamburg was
exporting okoume (Gabon wood)
before 1914.
Okoume became the basis of an
unprecedented development in the
economy of Gabon. It was particularly
well-adapted to plywood production
because of its regular peeling qualities,
and being buoyant in water (it had been
used to make canoes), it was easily
ferried along Gabon's extensive river
network. Gabon exported about 25bn
CFA (5mn French francs) worth of
timber each year in the 1970s and
production reached a peak in 1972 with
2.2 million cubic metres, of which 1.8
million were of okoume alone. The
forest reserves are estimated to be about
300 million cubic metres but the construction of the Trans-Gabon railway in
the 1980s has not led to any significant
development in the production and
commercialisation of timber as no
industrial plantations have been developed on a substantial scale. Apart from
the excessive profit margin retained by
the organisation responsible for the sale
of timber, the industry is suffering
jointly from the renewed international

economic crisis (since 1974) and, from
the crushing economic dominance of
petroleum.
The 1991 budget indicates that the
contribution of forestry (including the
informal sector) in 1990 to the gross
national product amounted to approximately 29.6bn CFA while the 'value
added' of petroleum was around 452bn
CFA and the 'total value added' some
1,084.6bn CFA. In a 'bad year' for
petroleum exports, such as 1988
(201.5bn CFA 'value added' out of
803.6bn CFA 'total value added'),
according to the same source, the
contribution of forestry to the gross
national product has been no more than
19.7bn CFA. Okoume" which, at independence, was represented on the arms
of the Republic of Gabon, now plays no
more than a minor role in the economy
of the country. According to official
estimates for 1990, forestry will no
longer dominate the economy, because
petroleum and other 'extractive industries' (mining) exceed 66bn CFA; commerce continues to play as important a
role as it did in the pre-colonial period
(131.lbn CFA, of which 59.7bn come
from the 'informal' sector).
The fourth stage of the economy of
Gabon, then, can be described as
'extractive' to the extent that, since 1957,
the resources coming from petroleum,
and from manganese and uranium,
have become increasingly more important to the country. They have come to
dominate it since 1974 when the first oil
crisis enabled Gabon to achieve a degree
of wealth which had not previously
been conceivable.
Off-shore production of crude oil began
in Gabon in 1957 with 177,000 tonnes,
increasing to more than one million
tonnes per annum in 1964 and reaching
five million tonnes in 1969 and 10
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million in 1974. Production peaked
between 1975 and 1977 (11 million
tonnes), followed by a period of stagnation (7-8 million tonnes) until the
discovery of the on-shore oil-field at
Rabi-Kounga in 1990 (10 million
tonnes). The exact level of production,
commercialisation and receipts from
petroleum for the past few years is not
known accurately; an internal audit of
petroleum revenues demanded by
international aid donors should provide
more precise information in the future.
There is no doubt that since 1986 Gabon
has been subjected to brutal variations
in its petroleum revenues. The global
fluctuation have lead to financial
confusion for the government. The 1991
budget gives the following figures for
what it describes as 'the petroleum
sector' or as 'sectors associated with
petroleum' (billion CFA, figures revised
October 1990):

Petroleum Income (bn CFA)
Petroleum

Official export figures from the Banque
des Etats de l'Afrique Centrale (BEAC)
also indicate the marked variations in
the revenues of Gabon following the
collapse in oil prices in the mid-1980s:
876.7bn CFA worth of exports in 1985
(of which 731.8bn CFA was for petroleum); 372bn CFA in 1987 (of which
266.3bn CFA was for petroleum); and
356.1bn CFA in 1988 (of which 222.6bn
for petroleum).
The receipts of the government of
Gabon also reveal the dominance of the
oil industry at all levels. According to
the 1991 budget, government receipts
between 1985 and 1990 were as follows
(provisional for 1990), in bn CFA:

Government receipts

1985
1986
1987
1988
1989
1990

1

2

1
3

416.5 •
490.9
553.6
575.0
724.4
748.6
256.3
266.3
201.5
327.4
469.0

Other

Total

399.1
285.2
64.5
74.5
68.0
120.0

232.2
217.5
199.0
182.6
190.6
204.5

631.3
502.7
263.5
257.1
258.6
324.5

GDP
Source:

1980
1981
1982
1983
1984
1985
1986
1987
1988
1989
1990

Petroleum

904.5
1049.6
1188.7
1292.5
1156.0
1681.9
1201.0
1068.5
1013.6
1168.1
1277.0

Notes:

(1) Provisional figures; (2) An error in
the budget document (p.8) led '1986'
to be repeated, instead of '1986' and
'1987'; (3) Initial figures.

Source:

Republique Gabonaise 'Loi des
finances 1991'. This document is the
presentation of the budget to the
National Assembly which was
subsequently discussed and amended
at the beginning of 1991.

1991 Government figures

After a brief delay owing to its fiscal
system Gabon has experienced a decline
in petroleum receipts. In confronting
this decline it has fallen into debt again,
although an earlier financial crisis
(following a veritable folly of expenditure in 1976-77 at the time of the OAU
summit at Libreville), was overcome
with some difficulty in the 1980s. The
budget deficit is large despite the
increase in revenue at the end of 1990
(359bn CFA, of which 184.3bn from
petroleum, but 174.7bn CFA only from
non-oil sources). The social and political
situation, strained since the beginning
of 1990, does not facilitate a calm
resolution of these problems and the
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criticisms of unnecessary expenditure
on defence, corruption and waste in the
decade 1974-85 have increased over the
last year. At the end of 1990, payment
arrears falling due on the public debt
exceeded lOObn CFA (of which 91bn
were owed to foreign creditors). Oil
alone, even if maximum production is
achieved, will not be sufficient to
remedy this situation.
Although oil remains its backbone,
Gabon has entered into a fifth stage in
its economy. The small, mainly French
owned, forestry companies have been
succeeded since the 1970s by the two
huge petroleum companies, Elf Gabon
(subsidiary of the French company Elf
Aquitaine) and Shell Gabon (subsidiary
of Shell) in economic influence upon the
political direction of the country. The
mining companies Comilog (for manganese) with stakes in both the US and
in Europe and the largely French Comuf
(for uranium) are more discreet.
With the decline in oil revenue and the
completion of major construction works
such as the Trans-Gabon railway,
mining companies, petroleum companies and public works are losing their
importance in their contribution to
GNP. The 'informal' sector is expanding
in both agriculture and commerce as
well as in the tertiary sector. The Gabon
government, in its budget of 1991,
estimated that the 'informal sector'
accounted for 259bn CFA in the GDP in
1990, as compared with 189bn CFA in
1984 and that the 'total value added' of
the formal sectors had declined between
1983-89. These figures indicate that the
informal sector in all its various manifestations has become the second most
important of the economy. While it is
not certain whether the concept of the
'informal sector' has real value from a
theoretical point of view, the situation
does indicate, however approximate the

figures, a further transformation in the
economy of Gabon over the last few
years.
Franqois Gaulme writes for the Paris
based magazine Marches Tropicaux et
Mediterraneens. Translated from the
French by Pepe Roberts.

Gold and Post-Apartheid
South Africa
Peter Robbins
Gold and apartheid have been
inextricably linked for 100 years.
Eradicating apartheid will have profound effects on the international
goldmarket and on gold's role in the
South African economy. In addition
to the difficulties now facing policymakers in South Africa, public perceptions of gold are changing. In the case
of any other metal, a change in
perception would not affect market
value but gold is different. The factors
that change the markets of other
metals, such as technical innovations
in production methods, discontinued
uses, stock levels and industrial
activity are not primary features of the
gold market.
World gold production is approximately 1,800 tons per year. Gold
stocks held by central and international banks amount to 35,000 tons.
It is estimated that the amount of gold
available to the market could be as
much as a further 66,000 tons. If
peoples' perception of the continued
value of gold changed and even a
small fraction of these stocks were
offered for sale, the price of gold would
fall to the price of lead.
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Gold market analysts live in a world of US, Ghana, Zaire, Zimbabwe, Brazil,
myths, symbols and charts in which Chile, Peru) are extremely vulnerable
speculators predominate. Any news to such unpredictable changes of
that might suggest serious financial perception.
strains on the world economy inevitably
causes the gold price to rise. Yet even The heyday of the South African gold
this is uncertain; gold prices are nothing industry has long gone. No currency is
if not unpredictable. The gold price rose now linked to the gold price, Maharajas
more when it was announced that no longer weigh themselves in gold and
President Reagan had a cancerous spot French peasants no longer keep a stack
on his nose than when Iraq invaded : of gold coins under their proverbial
Iran. Price changes during the Gulf war mattresses. Increasing costs, a low gold
further illustrate the confusion in the price and increased production has had
market. Prices rose to $400 an ounce at a significant effect on the profitability
the beginning of the war but began to of the industry throughout the world.
fall rapidly back to the $360 level once The Financial Times Stock Index for gold
war had begun. Some analysts said that mines has fallen from 309.1 for 31
gold, in this case, was following a similar December 1989 to 154.6 for 31 December
pattern to oil but there were very large 1990.
stocks of oil held off the market until
the outcome of the war could be The situation may be even worse than
predicted: that had not been the case that. The industry has had the unexpectwith gold. Demand for gold is supposed ed bonus of Japan and Taiwan making
to be stimulated by uncertainty and, large purchases of gold over the last few
given the importance of the middle years that have had more to do with
eastern area to the gold market, one massaging their positive balance of
would have thought that political payments position than any real interest
uncertainty after the war was at least as in gold. Purchases on this scale are very
great as it was before. Nevertheless, the unlikely to be repeated by any country.
price fell.
South African gold-mining companies
There must now be a real danger of gold have designed their mines to be labour
losing the image it has managed to; intensive, relying as they do on aparmaintain as a safe store of wealth over , theid to provide them with all the unfree
several millennia. Governors of central migrant labour they can use. Even the
banks have begun to question the need relatively modest increases in wages
to keep about 40% of their reserves in a that miners' unions have extracted from
metal that earns no interest, is expensive the mining companies have drastically
to store and whose price is kept afloat reduced profitability. According to
by horse traders (Group of 30, 'How South African stock brokers Frankel
Central Banks Manage their Reserves'). Kruger, in mid-1990,23 mines accountSpeculators repeatedly burn their ing for 21% of gold output had producfingers after accepting the advice to buy tion costs in excess of the then gold price
or sell from analysts who are consistent- of US$373 per ounce. Moreover, the
ly wrong in their price forecasts. share of tax revenue contributed to the
Thousands of more rational and safer South African government by the gold
investment instruments become in- industry in the form of mining lease and
creasingly accessible to investors. Gold- income tax payments has fallen from
producing countries (Soviet Union, the 14.5% of total taxes in 1980 to only 4.3%
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in 1989. Average ore grades have fallen
from 13 grams per tonne to 5 grams per
tonne and the tonnage of ore milled has
increased by 53% in the last two
decades.
In addition, employment in the industry
is falling rapidly - from 534,000 in 1986
to 500,000 in 1989 (Bank of Lisbon,
1990). South Africa's share of world
gold mined production (excluding
secondary production) fell from 70% in
1980 to 36% in 1989 (Gold Fields Mineral
Services, 1990). Even if there were no
change of government in South Africa,
its gold industry would have to be
fundamentally reassessed.

the political and financial life of the
country and over available domestic
investment. The relationship between
these companies and apartheid is
symbiotic.

It is inevitable that gold will play a much
less predominant role in the economy
under an ANC government. The Freedom Charter stipulates that the large
mining companies will be taken into
public ownership, implying that the
government will invest in gold mining.
It is difficult to imagine a lower priority
for government investment, however,
at the time of transition when the
government will be faced by an explosion of demand for social investment.
There is an obvious contradiction which
Gold in the 1990s
might lead us to ask 'what price the
The legitimate claims of the National Freedom Charter'?
Union of Mineworkers could not be
denied by an ANC government: an end If nationalisation failed to compensate
to the migrant labour system; wages the present owners, South Africa would
raised to at least the level of industrial be effectively ostracised by the world's
workers; proper housing, education banking system. If it did provide full
and training facilities; massive improve- compensation it would reward those
ments in mine safety and an end to the who have already profitted from
indefensible racial discrimination in apartheid and relieve them of the
health care and compensation for injury. burden of paying the costs of eliminThese would add dramatically to the ating apartheid from the industry.
costs of the industry rendering half Nationalisation would end any
South Africa's gold mines unprofitable. possibility of attracting substantial
commercial investment unless the
Who is going to invest in unprofitable government underwrote all risks.
mines? The dozen or so 'supermines' Skilled white technicians and bureauplanned by the mining companies to crats would leave the industry in droves
keep the industry viable over the next long before black workers could be
few decades, require investments of two trained to replace them. There seems
billion dollars each based on existing very little point in the government
cost forecasts and on a reduced tax investing in such a diminishing asset.
burden. An ANC government could not
guarantee either condition.
The greatest single impact on the
economy of causing the private sector
Yet the distortions of the South African to comply with its obligations to meet
economy caused by apartheid, includ- union demands and continue to pay its
ing a dependence on gold exports, has fair share of taxes will be a reduction in
allowed the gold mining companies to output. Mines that cease to remain
wield a disproportionate influence over profitable will be closed thus reducing
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production from 600 tons to, perhaps,
400 tons per year. As gold exports
represent almost 40% of foreign earnings so a fall in output on this scale could
reduce foreign income by over 10% or
by US$2.5bn a year.
A reduction of 200 tons in South African
output represents more than a 10% fall
in world gold production and must be
expected to have a significant effect on
the world price of gold. I have asked
various analysts to estimate the impact
of such a fall in production. Gold
analysts are notoriously poor at predicting price changes but some fundamental
analysts are much better at it than most
technical analysts. All of them agreed
that such a change would have a greater
impact on the market than any other
event in recent history. The average
prediction was that a fall of 10% of
production would cause prices to
increase by 15%.
This would mean that although South
Africa would lose 30% of production it
might only lose 15% of its foreign
income. Clearly, higher prices might
mean that less mines need to be closed
but, balancing out production against
price, there is no good reason to believe
that this prediction is very far from the
mark. This loss of foreign earnings is
very serious. Nevertheless, we need to
ask what exactly are foreign earnings
used for?
Loss of Foreign Earnings: Effects
Most South Africans live in an economy
unaffected by foreign earnings. They
have no access to imported goods and
might, indeed, benefit if there were
fewer imported goods. The absurdly
unequal distribution of income has
meant that while a small proportion of
the population must have access to
foreign imports or imported capital

equipment to produce sophisticated
products, most others go without
housing, education, health care, food
and clothing which can all stimulate
indigenously production.
The macro-economic model for a new
South Africa will have as its central
requirement the redistribution of
wealth. This can only be achieved by
activating the productive potential of
the vast majority of people who have
previously been denied this opportunity
by law. It is unlikely that an export-led
growth model for the economy would
contribute significantly to the redistribution needed and it is in the process of
redistribution of resources that the
greatest potential for new employment
will be found.
Within the industry, there would
obviously be sizeable effects. Gold
miners are already being laid off and a
fall in production of this magnitude
would have a disproportionately large
impact on employment. Higher wages
would encourage more mechanisation
and more labour intensive mines would
close in favour of less labour intensive
mines; 200,000 of every 500,000 jobs
would be at risk. Again, however, the
economic impact of such job losses
might be mitigated: first, because
remaining miners' jobs would
command 50% higher incomes; and
second, because mining equipment
production (already identified by the
ANC Economic Committee as a major
potential new industry) and spin-offs
of mine mechanisation and equipment
exports could be substantial.
Against these negative effects of loss of
foreign earnings and reduction of
employment, several positive factors
emerge. First and most importantly,
gold miners' wages, employment
prospects and conditions would be
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greatly improved. 46,000 black miners
have been killed in the gold mines
(NUM, Sheffield); in 1986 alone there
were 702 such deaths. Black workers'
wages are still one-sixth those of whites.
Second, the country would reduce the
vulnerability of its economy to the whim
of international speculators. The work
of the World Gold Commission has
established that South Africa is vulnerable to gold sanctions. Except in the case
of the US ban on imports of gold bullion
and the almost universal ban on the
import of Krugerrands, no official gold
sanctions were applied against the
apartheid regime but such a sanction
might become a way of exerting pressure on a new South Africa attempting
major redistribution policies. Third,
reserves of gold deposits would be
preserved. Some loss of reserves would
be inevitable following the closure of
uncompetitive mines but a much
reduced overall production would leave
much greater deposits available for
exploitation either in the event of an
increase in the gold price or in the event
of more efficient mining techniques
being developed. Fourth, the abandonment of the obsession with gold might
focus attention (and investment) on the
tremendous potential of other mining
activity in the country. This potential
lies, to a certain extent, in increased
trade with countries previously banning
trade or imposing sanctions. The
relaxation of tension between states in
southern Africa will certainly open new
markets as the expenditure on defence
in South Africa and the front line states
is reduced and government expenditure
can be redirected to more important
industrial and social projects.
The greatest potential, however, will be
in optimising mining development.
South Africa has never been able to fulfil
the potential arising from the treatment
of raw materials because of apartheid.

In order to maintain support from
western interests it has found it
necessary to assume the role of a cheap
and realiable supplier of huge quantities
of strategically important raw materials
(for many of which the USSR has been
the only other major supplier). The
prospect of adding greater value to its
mined products has been limited by the
lack of a skilled, educated workforce,
itself, a by-product of the apartheid
system.
Growth could be immediately expected
in the fabrication of metals used to
supply water, power and improved
housing. Export opportunities could be
greatly expanded in alloy steels, especially stainless steel, semi-fabricated steel
products, in products fabricated from
platinum group metals, cut and polished diamonds and other gems, a jewellery manufacturing industry and in the
semi-fabrication of base metal products.
Small-scale fabrication should be
developed in mining locations which
would be encouraged by permanent
housing schemes. The migrant labour
system has worked against the formation of stable settlements to enable the
transfer of labour from mines which
have been worked-out to mines which
come on stream. The inevitability of a
reduced role for the gold industry in
South Africa could fit in with an
economic model which, although very
different from the present system, could
enhance the domestic economy, provide
new opportunities for added-value
exports and create employment.
Options for the ANC
The ANC is faced with a tremendously
difficult task of satisfying the expectations of a new black elite which will,
inevitably, have a powerful voice in
political and commercial decision
making. In the case of Zimbabwe, the
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new government had neither the confidence nor the necessary skills to
challenge the multinational mining
companies. Miners' wages and conditions have not improved. The new,
black middle class are obsessed with
foreign currency and the consumer
goods which it buys. The economy
remains based on the export of primary
products from the agricultural and
mining sectors.
Whether South Africa comes to terms
with the necessity for a radical change
in its economy is a political question.
The ANC has a broad range of opinion
on economic philosophy and on
priorities for formulating economic
policy for use in its negotiations for
transition and beyond.
The South African government and the
large South African corporations are still
confident that the country will maintain
the existing economic system after
transition. They cite the collapse of
communist systems as the argument
against any economic reform. They are
using every means available to them,
including massive advertising campaigns in every major country, to exert
pressure on the ANC to maintain the
economic status quo. They feel that they
are influencing the ANC away from the
policies laid down in the Freedom
Charter. They are convinced that
wholesale nationalisation is no longer
on the cards and are now fighting to
make sure tht the large corporations,
especially Anglo American, are not
broken up with anti-trust legislation.

redistribution on the basis of 'merit' will
take a long time as the colour bar in
education and job opportunities begins
to break down and as the economy is
allowed to expand. In other words, the
National Party has rediscovered
Oppenheimer's view that apartheid can
be maintained by economic means even
if there is a black government.
The argument from the government and
the mining industry comes in a package.
High taxation will discourage enterprise; disaggregation of the near monopolistic corporations will render South
African corporations uncompetitive in
a world of large corporations; increased
government expenditure would be
inflationary; gold production must be
maintained to retain foreign earnings to
purchase imports.
In the words of Tom Main, Chief
Executive Officer of the South African
Chamber of Mines,
Foreign governments should accept that a
rapidly expanding economy in South Africa
will encourage, and force, the socio-political
reforms being sought by the rest of the world.
Therefore, foreign governments should develop
a programme for economic upliftment of the
whole South African population, which would
involve supporting a massive inflow of funds
to South Africa to finance fields such as
education and training, housing,
small
business development and the informal sector.

The implication of this statement is that
if the bulk of the population need
financial help, it is not going to come
out of white peoples' pockets and that
an ANC government must retain the
present economic system in order to
attract loans and aid from the western
world.

What they have failed to explain is how
redistribution of wealth throughout
racial groupings can occur while all the
major instruments of the economy,
including the government agencies that
serve them, are in white hands. To avoid The ANC is presently working on a
answering the question they say that macro-economic policy model for a
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post-apartheid South Africa and has yet
to formulate detailed policy proposals
for each sector of the economy. The need
for a policy on the gold industry - as on
land and agricultural policy, industrial
policy and policy on domestic investment institutions - is urgent. Tough
decisions will have to be made which
confront the detailed and technical
issues of the gold industry which affect
employment, export earnings, fiscal
policy and the political and economic
power of the largest corporations. The
NUM has not abandoned the idea of
nationalisation but its former general
secretary, Cyril Ramaphosa, now the
ANC general secretary, has recently
identified redistribution of wealth as the
key issue and nationalisation as one
among a number of tactical options.

The Horn: Agenda for
Peace?
Doris Burgess and Lionel Cliffe
As the dust begins to settle in Asmara
and Addis Ababa following the collapse
of the Mengistu regime, the issues for
the medium to long term are slowly
beginning to clarify themselves. The
most immediate is whether after 30
years of fighting, lasting peace can be
restored and conflicts contained if not
resolved.

Ethiopia has come to the end of a long
era whereby, under different regimes,
there has been political and cultural
dominance by one of the many nationalities. It remains to be seen whether the
Amhara elite will learn the lessons of
The ANC will greatly strengthen its own its past arrogance and gracefully accept
position in its negotiations with the to be one among many nationalities
government if it has, and is seen to have, agreeing to work together under a single
comprehensive and workable policies state, and whether the instinctive
on the gold industry and other major superiority of some of them obscures
industrial and financial sectors, how- their longer term interest in recognising
ever radical these may be. Such prepara- the clock cannot be turned back. Much
tion will demonstrate to ANC support- will also depend on how far the EPRDF,
ers that a new government is equipped a temporary umbrella organisation
to run the country and demonstrate to dominated by the TPLF from Tigray
the government and outside interests province next door, is serious about its
that the ANC is determined to carry out policy of accommodating all groups and
necessary reforms and has practical all nationalities. The 1 July 1991
policies to do so. The outcome of the conference in Addis did have wide
ANC's deliberations on gold policy will representation of nationality-based
therefore be an indicator of its political movements but a few small noncommitment to economic change and nationality parties, notably EPRP,
its ability implement practical solutions. MEISON and EPDA (all with mainly
Amhara leadership) were excluded,
Peter Robbins is Chairman of the World which could cause trouble - especially
Gold Commission and an adviser to the if, as in Uganda, some small elite groups
also exclude themselves on some
ANC on mining industry matters.
spurious ideological grounds - although
six seats in the constituent assembly
Bibliographic Note
How Central Banks Manage their Reserves, Group which has been set up have been
of 30; Economic Focus, Bank of Lisbon reserved for them should they choose
International; Cold 1990, Gold Fields Mineral to involve themselves (see end for list
Services Ltd; Progress Report, World Gold
of participants).
Commission.
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Other sources of tension revolve around
the Oromo people, the largest single
group in the population but not occupying distinct territory. They have not been
organisationally strong, divided between five organisations; but these have
now agreed to form a common front,
the largest single group at the conference. They must play an important role
and not feel alienated in a future
Ethiopia. The Ogadenian people's
response to the new initiative is also
problematic: their national movement
is divided as to whether to negotiate
with Addis or take the opportunity of
declaring a separate existence.

will there be as long as an agreement
can be reached between the new
authorities in Ethiopia and Eritrea about
the 600 miles of coastline from the
southern port of Assab to the northern
port of Massawa. Eritrea may even
enjoy some degree of insulation from
whatever conflicts may continue in
Ethiopia, as they will be far removed.
However, the EPLF remains anxious to
see a stable Ethiopia and is cooperating
with the new regime in Addis. The only
possible spillover is confusion over the
territory of the Afar people which
includes the area around Assab (a
lifeline to land-locked Ethiopia) as well
as parts of Tigray and Djibouti. But in
the medium to long run peaceable
existence as a separate political entity
will depend on how far an ethnicreligious opposition by Muslim lowland
agro-pastoralists to the highland Christian Tigrinya predominance can be
avoided. Here eventual accommodation
with all the remaining factions of the
old Eritrea Liberation Fronts and the
newer Eritrean Islamic Mujahudin are
necessary. Relationships with the Sudan
will also be important; the EPLF has
already had some dialogue with the
southern Sudanese movement, the
SPLA - no doubt to put pressure on
Khartoum.

Whether such tensions can be
accommodated into a coalition or
generate into new conflict, it is clear that
the nature of the new politics in Ethiopia
will be that of ethnic nationalism. This
is inevitable given the recent history and
will prevent the problems of 'minorities'
who feel dominated from being ignored
as they have been, but it will predictably
generate its own form of patronage
politics and will pose a problem for
those existing movements some of
which (like EPDM) had identified with
the Mengistu regime while others like
EPRP had been in armed resistance and
future tendencies that might emerge,
who seek to mobilise on an ideological,
class or other cross-ethnic basis.
The fact is the Eritreans have their own
admininistration and army and that
For Eritrea, the war has ended and EPRDF has agreed in principle to the
peace has been greeted with euphoric EPLF demand, a UN-sponsored referrelief and dancing in the palm-fringed endum on Eritrea which in due course
streets of Asmara. The Ethiopian army most likely implies independence.
is no longer in occupation; those in International forces have, however
power in Ethiopia, the EPRDF, are reluctantly, accepted this process; the
prepared, despite some past mistrust only countries which have a problem
between them and the EPLF, to accept with it are the present regimes in Africa
the right of Eritreans to self-determin- who are nervously mumbling about
ation. There is no longer any threat from 'sucession' and invoking the OAU
Addis Ababa to the provisional govern- Charter. It is therefore diplomatically
ment set up in Asmara under the important that the case under interEritrean People's Liberation Front; nor national law for Eritrean self-determin-
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ation, as part of an uncompleted
decolonisation process and in terms of
previous UN Resolutions which reserved the right of terminating the old
federation of Eritrea with Ethiopia to the
UN body alone, needs to be more fully
articulated by EPLF and more widely
recognised on the African continent.
A further set of issues involve broader
regional and global matters. If some
new consolidated regime is not established in Addis, the resulting vacuum
will continue to destablise the whole of
the Horn and beyond. Likewise, the
repressive regime in Sudan and its blind
refusal to consider a political deal with
the SPLA, plus the doubtful future of
Somalia will continue to impinge on
Ethiopia and Eritrea. It can only be
hoped that the potential benefits of
regional cooperation in the Horn - over
access to Red Sea ports, the Nile waters,
refugees, famine and the environment will overcome divisive tendencies.
These tensions and the whole pattern
of any social and economic reconstruction that might be initiated in Ethiopia
and Eritrea will also be significantly
influenced by the role of the new world
uni-power. US backing of the EPDRF
and EPLF take-overs was no doubt a
result of last minute tactical considerations, accepting the realities, on both
sides. Broader international forces may
also have their impact on long term
security. Ethiopia and Eritrea and the
Red Sea ports have been a cold war
pawn. It remains to be seen how the
US will define its future role in this postcold war order.

Dictates on economic policy may be
hard to resist given these circumstances.
Participants: The Ethiopian People's
Liberation Movement (EPRDF), The
Benishangul People's Liberation Movement, The Ethiopian Democratic Union
(EDU), The Coalition of Ethiopian
Democratic Forces (CEDF), The
Ethiopian National Democratic Organisation, The Gambela People's Liberation Movement, The Gurage nation,
representatives of the Hadiya nation,
The Western Somali Liberation Front,
Representatives of workers, Representatives of university teachers, The Sidama
Liberation Movement, The Somali Abo
Liberation Front, The Islamic Oromo
Liberation Front, The Oromo People's
Liberation Front, The representatives of
the Omotic people, The Oromo Liberation Front (OLF), The Afar Liberation
Front, Representatives of the Adere
people, The Issa and Gedebursi People's
Movement.
Observers: Eritrean People's Liberation
Front (EPLF), UN, OAU, US, USSR, UK,
Sweden, Sudan, Nigeria, Kenya, Italy,
France, Djibouti, Canada, China and
Australia.
Bibliographic Note
List from Voice of Ethiopia, 1 July 1991. For further
reading, see ROAPE 30 on the Horn; ROAPE 26
on Sudan; ROAPE 44 on Ethiopia; and also 'Books
from ROAPE' on page 127.

Ethiopia's position at the gateway to the Red
Sea opposite a key US ally, Saudi Arabia, made
it of strategic interest to Washington even
though the confrontation with the Soviets is
now over (US Secretary of State for African
Affairs, Herman Cohen, New York Times, 30
May 1991)
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African Mining: A Light at
the End of the Tunnel?
Magnus Ericsson
From the early 1980s until 1987-1988 the
world mining and metal industries
experienced a prolonged and deep
crisis. This crisis was not only a recurrent cyclical trough but a structural crisis
caused by changes in the supply and
demand pattern for many of the traditionally most important minerals and
metals.
Demand stagnated mainly due to the
global economic recession and to a
lower intensity use of the 'older metals'
such as copper, tin, lead/zinc, iron and
steel. In sharp contrast to this drop in
demand in the industrialized capitalist
countries for minerals and metals, was
the need of third world countries to
develop their economies and raise their
standard of living.
From a strategic point of view, a
reduced use of many traditional nonferrous metals is a major explanation to
this stagnating trend. The service
sectors, which are expanding at high
growth rates primarily in the industrialized countries, have a low metals
intensity. Furthermore, in branches of
the economy where the metals intensity
is higher, there has been a shift towards
non-metallic materials. In the most
expansive industries, such as electronics, aerospace and other high-tech
industries, there has been increased use
of 'new metals' like tantalum, beryllium
and zirconium and a fall in the use of
'old' or traditional metals. These 'new
metals' are used in small quantities in
contrast to the 'older metals' which are
consumed in bulk volumes.

1970s the industrialized countries
published the 'Club of Rome' report and
other forecasts which envisaged a
shortage of many important minerals.
Hence, the mining industry attracted
capital and a number of huge mine
projects were started. Following the oil
price shocks, the transnational oil
companies channelled a considerable
part of their profits into mining,
resulting in dramatic increases in the
early 1980s; supply remained at fairly
high levels until the mid- or late 1980s
because some mine producers (for
various reasons) kept production
volumes constant with the urgent need
for foreign exchange as the deciding
factor. As a result, metal prices fell to
extremely low levels and only recovered
during 1989-1990.
This structural crisis hit two actors on
the world mineral scene especially hard:
the US transnational mining companies
and the third world mining industry.
The winners have been European,
Canadian and Australian mining
capital. The US mining industry has
survived the crisis albeit on a smaller
scale than before, for two main reasons:
• Substantial shut-downs, lay-offs and
wage cuts to increase productivity
and decrease capacity undertaken by
the US mining companies;
• The companies were forced to sell out
foreign assets and to accept the
entrance of foreign capital and
competitors onto the US scene on a
massive scale.

On the other hand, the third world
mining industry in general and the
African in particular, has experienced
serious difficulties. The crisis in the
world mining industry was amplified
by a general slow down in the economic
Supply continued to increase during the development in third world countries;
late 1970s and early 1980s. In the early investments declined and almost came
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to a complete stop in the late 1980s and
the recovery from the crisis has been
very uneven. Latin American mineral
producers have grown but the African
mining industry has not been able to
recover from the recession. The situation
for African mining is grave in spite of
the improved general economic situation forecasted for the 1990s by
UNCTAD and the World Bank.
This Briefing is based on an analysis of
the development for nine non-fuel
minerals, both metals and industrial
minerals: bauxite, copper, gold, iron
ore, lead, manganese, nickel, tin and
zinc. Together these minerals account
for about two-thirds of the approximate
total value of the total non-fuel mineral
production in the world. They are a
good sample from which to make
certain generalizations, even if they do
not cover all aspects of the development
of the African mineral industry. In
addition to these nine minerals some
figures on diamonds and cobalt are
included. Unless otherwise stated, data
are from the Raw Materials Group
Database on production and control of
non-fuel minerals.
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Table 1: African mine
productioni (excl. SA)I
1975 1984 1989
Bauxite
Cobalt
Copper
Diamond
Gold
Iron ore
Lead
Manganese ore
Nickel
Phosphate rock
Potash
Tin
Zinc

12.2
56.7
17.5
55.7
2.7
5.8
4.4
12.8
2.2
19.9
1.2
5.8
3.4

15.5
65.6
14.4
54.7
2.1
3.6
5.1
10.1
3.7
21.8
0.0
4.1
2.6

17.7
60.0
11.3
39.8
1.8
2.6
3.4
12.6
3.6
20.9
0.0
1.9
2.8

Weighted average 10.5
7.0
9.1
(all figures, % of world production)
Source:

Raw Materials Group data

studied was, on average, 8.0 per cent of
the value of total world production of
non-fuel minerals, dropping in 1989 to
5.4 per cent. The main explanation for
this gradual change is not an absolute
decline in African production but rather
that the production levels have remained constant while other regions of the
world have expanded their output.

Mine Production
African mine production measured in
per cent of total world production has
fallen or stagnated since 1975 for all
minerals except nickel and bauxite. Yet
even for these two commodities the
trend is also declining. It should be
noted that the growth in production of
these two minerals is dependent on the
expansion of two mines only: the huge
Guinea CBG bauxite mine and Bamangwato Concession's Selebi Pikwe
nickel mine in Botswana (Table 1). The
decline has been most dramatic in iron
ore (50%), copper, diamonds and cobalt
(30%). In 1975, production outside
South Africa of the nine minerals

Mine production in Africa has also
suffered severe problems during the
1980s due to technical problems and
increased political and social conflict.
The technical problems were to a large
extent caused by long term underinvestment primarily due to lack of
foreign exchange. Low transport capacity with bottle-necks in railways and
ports also hampered mineral production and export. Destablization in
southern Africa and the more recent
civil war in Liberia are examples of
political conflicts with an impact on
mining.
In spite of this decline, Africa (outside
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South Africa) was still an important
mineral and metal producer in 1988 and
accounted for more than 10 per cent of
total world production of cobalt,
diamonds, phosphate, bauxite, copper
and manganese.
Mineral exports contribute between 25
and 90 per cent of annual export
earnings of 13 countries: Botswana,
Ghana, Guinea, Liberia, Mauritania,
Namibia, Niger, Central African Republic, Senegal, Sierra Leone, Zaire, Zambia
and Zimbabwe. South Africa is also
heavily dependent on exporting its ores
and metals. The mining industry is also
an important contributor to the national
economy of several countries in the
region (see Table 2, below).
The traditional role of Africa as the most
important source of mineral raw
materials for Europe is slowly changing.
Other producers, particularly from
Latin America, are becoming more
important and taking over market
shares from the African mines. There
are several reasons for this: an important
factor is undoubtedly the price competition offered, for example, by Brazil's
CVRD in iron ore exports and Chile's
Codelco in the copper market. There are
Table 2:
Contribution of
the mining to the economy
Mining
%of %of %of
Exports exports GDP taxes
Botswana 1,420
Zaire
1,266
Namibia
808
Zimbabwe
609
584
Guinea
Sierra Leone 113

90
73
83
43
92
74

44
24
13
8
21
13

55
37
20
NA
82
67

Notes: Includes smelting/refining; mining exports
quoted in LJS$mn; NA - not available; %
of GDP is on a value added basis.
Source: Fozzard

Table 3: South African
mine production
1975 1984 1989
Cobalt
Copper
Diamond
Gold
Iron ore
Lead
Manganese ore
Nickel
Phosphate rock
Tin
Zinc

1.2
2.4
16.2
60.0
1.4
0.1
24.5
2.9
1.5
1.3
1.1

1.4
2.6
16.0
46.7
2.8
2.8
12.8
2.9
1.6
1.2
1.5

2.0
2.0
9.1
29.9
3.0
2.8
16.0
3.7
1.9
0.6
1.1

Weighted average 17.3 14.3
9.8
(all figures, % of world production)
Source:

Raw Materials Group data

also several strong factors deterring
interest from African minerals: the poor
economic performance during the 1980s
and the difficult political situation with
prolonged wars in southern Africa. It
should, however, be pointed out that it
is difficult to distinguish between cause
and effect in this situation. The civil war
in Liberia is on the one hand partly a
result of the closing down of the iron
ore mines and on the other has made it
impossible to continue mine operations.
South African mine production is of the
same order of magnitude or significantly bigger than total production in the
rest of Africa (Table 3, above). South
African production of some minerals
such as iron ore, chromite and nickel
has increased but the general trend is
clear: South African mining companies
have seen their importance in the world
market decline during the last 15 years.
Their dominating position as the
world's undisputed leading supplier of
a range of minerals, such as gold and
diamonds has been eroded. In 1975
South African gold production was
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equal to 60 per cent of total world
production; in 1989 that figure was
down to 30 per cent. Even if the influence and control over mineral markets
that South African companies exercise
through other channels than through the
mere volume of their production is
getting more important, it is clear that
the influence of South African mining
capital is declining.
Some of the South African mining
companies, in particular Anglo American, have tried a strategy to move
mining away from what they view as a
politically unstable South Africa to other
regions of the world. During the early
1980s there was some growth in South
African controlled mine production in
Africa outside South Africa itself. But
in 1989, most of this control over mine
production outside South Africa diminished or was lost completely. The new
strategy was not successful. This decline
is closely linked to Anglo American's
definite loss of control over Consolidated Goldfields after the protracted
battle between Minorco and the
management and board of Consgold in
1989. The old links between South
African AAC and the US gold mining
company Newmont were broken off, at
least temporarily. Newmont was more

Table 4: African refinery
production
1975 1984 1989
Aluminium
Copper
Lead
Nickel
Tin
Zinc

1.5
10.6
2.0
1.3
2.8
2.1

1.5
8.1
1.8
'1.4
1.7
2.0

2.4
6.2
2.1
2.1
0.5
1.3

Weighted average 4.4
3.4
3.4
(all figures, % of world production)
Source:

Raw Materials Group data
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than just a long established partner of
AAC. Through Newmont's interest in
gold mining outside of the US, most
importantly in Australia, the US
company was also a vehicle for AAC
long term strategy.
It is only in nickel that the share of South
African controlled production originating outside of South Africa has been
clearly growing. There has been a slight
relative increase also in gold but this is
primarily due to the declining share of
total South African production rather
than real growth elsewhere.
While a change in strategy might be due
to a failure by the South African
companies, another possibility is that
the South African mining TNCs have
calculated that with a gradually changing political situation they want to
defend their interests at home as a first
priority. One aspect of this is the
corporate disinvestments which had
been demanded by progressive opinions in Europe and the US during the
1980s. South African interests and
subsidiaries of foreign companies
disinvesting were most often bought by
South African companies. These takeovers limited the cash available for other
acquisitions elsewhere. In addition,
Anglo American has been largely passive since its failure to acquire Consgold
in 1989. In addition to the profit made
from the sales of Consgold shares, AAC
has vast resources for further takeovers
to spread risks away from South Africa.
It is most likely that these resources will
be used in the near future.
Refinery Production
The African share of world refinery
production of aluminium, copper, lead,
tin and zinc is much smaller than the
share of the corresponding minerals at
the mining stage (Table 4, left). On
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average African production (excluding
South Africa) was between 2-3 per cent
of total world production as compared
to the mine production of 4-5 per cent.
Vertical integration is still weak and in
spite of two decades of trying to raise
local control over the more advanced
and often more profitable stages of the
production process, not much has
happened. However, during the 1980s
African refinery production measured
as a percentage of total world refinery
production has been at a constant level.
In the midl980s there was even a slight
increase primarily due to increased
production of refined copper. With the
decline of the Zairean and Zambian
copper production a concomitant
decline in total share of world refinery
production is noted.
South African refinery production has
been increasing (Table 5, below). Yet in
spite of this trend the imbalance between
production at the mining stage and at
the refinery stage is even bigger in South
Africa than in the rest of Africa. In this
respect the South African situation is
similar to that of many developing
countries - its prime economic function
is that of a supplier of metal and mineral
bulk commodities.

Table 5: South African
refinery production
1975 1984 1989
Aluminium
Copper
Lead
Nickel
Tin
Zinc

0.6
1.1
0.3
2.0
0.7
1.2

1.1
1.6
0.4
2.8
1.1
1.4

Weighted average 0.9
1.3
(all figures, % of world production
Source:

Raw Materials Group data

0.9
1.3
0.6
3.4
1.1
1.2
1.4

Ownership and Control
Control can be exercised by many
means of which ownership is the most
common and important. There are other
ways, however, through interlocking
directorates, proprietary technology,
long term contracts, financing and
vertical integration. All these alternative
ways of controlling a company, between arms-length trade and traditional
direct investments, have been called
New Forms of Investment (NFI).
Of particular interest during the late
1980s was a gradual increase in the
importance of technological factors as
a means of exercising control. There are
at present some signs of an emerging
new structure within the industry manufacturing equipment for the
minerals industry. Transnational
mining companies like Trelleborg and
Outokumpu are creating new, strong
groups of equipment manufacturers
and the industry on the whole is being
concentrated. So far the equipment
manufacturers have been independent
from the mining companies. The new
link between mineral producers and
equipment producers and the increased
Research & Development efforts in the
minerals industry together could lead
to a situation where new innovations
will not be generally available but
proprietary technologies will be used
as a competitive advantage.
To be in control does not therefore
necessarily mean having day-to-day
influence over a company but rather an
opportunity to act decisively on strategically important issues; a company can
be controlled without full ownership.
The figures on control given in the
following discussion are based only on
ownership and management figures
and thus clearly understate the level of
foreign control.
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controlled mine production in Africa
during the 1980s. State control, measured as the percentage of total production
in each country which was state controlled, increased in Ghana, Liberia,
Morocco, Nigeria, Sierra Leone, Tunisia,
Zambia and Zimbabwe. Most of this is
due to increased production in existing
companies with state ownership rather
than changing levels of state ownership.
In Zambia there was a slight increase in
state ownership when the copper
industry was reorganized. Tunisia
nationalized the former French owned
parts of the base metal mines.

A detailed review of control over
African mining in 1988 measured as a
combination of ownership and management is given in Table 6. State ownership
is important in most African countries.
Only Namibia did not have any state
ownership at all in 1988. Since independence, this strategy has not changed and
it is unlikely that there will be any major
nationalisations by the Namibian
government. In several countries such
as Algeria, Angola, Egypt, Madagascar,
Mauritania and Tunisia the mining
industry is state controlled. In most
other countries there is a mixture of state Unlike Latin America, privatisation has
and private ownership.
not yet taken place in Africa outside
South Africa although recent serious
A wave of nationalisations swept over discussions of such changes have been
Africa at the end of the 1960s and early going on in Zambia and Zaire. So far
1970s. In 1975, 67 per cent of mine state control has decreased only marproduction of copper outside of South ginally in Ghana and Zaire. South
Africa was state controlled; this rose to African state owned companies like the
74 per cent in 1988. For iron ore the steel company Iscor, the manganese
figures were 65 and 80 per cent respec- producer Samancor and the aluminium
tively and for zinc 65 and 69 per cent. In smelter Alusaf, have been wholly or
gold there was a decline in state control partially sold to national mining
from 47 per cent to 35 per cent in 1988. companies.
State control in the bauxite industry did
not change during this period. In most A major consequence of nationalisations
African countries the mining industry was a reduction in the influence of
is dominated by a few big state transnational mining companies. At the
controlled companies like Zambia same time most African countries also
Consolidated Copper Mines (ZCCM) or experienced a decline of foreign investMoroccan Office Cherifien des ment from the late 1970s. In the process
Phosphates (OCP). This is very different of trying to attract foreign capital
from Asian and Latin American mining needed for the necessary investments,
industries where the number of mining several countries tried to relax their
operations is much higher. The only mining codes, offering other packages
countries with a diverse industry of incentives to investors. This will
structure are Zimbabwe, where the probably slowly lead to increased
number of mining companies is much investment but also to a diminished
higher than in all other African coun- degree of state control over the mining
tries outside South Africa and, to some industry. Considering the concentration
extent, Morocco where local capital of investments made during the 1980s
controls a number of base metal mines. in Europe, Canada and Australia it will
take many years before investment in
There was a slight increase in state Africa will be of a significant level.

Table 6: Summary of control of the African mining industry
National
state

National
private

South
Africa

United
Kingdom

France,
Belgium

USA,
Canada

Other

1975 1988

1975 1988

1975 1988

1975 1988

1975 1988

1975 1988

1975 1988

Algeria

Copper
Iron ore
Lead
Mercury
Phosphate
Silver
Zinc

100
100
100
100
100
100
100

Angola

Diamond
Iron ore

11 100
100 100

Burkino Faso Gold
Botswana

Congo

Egypt

100
100
100
100
100
100
100

15 15
15 15
50 50
15 15
100 100
100
x

Iron ore
Phosphate

100 100
100 100

100

Manganese

10

30

Bauxite
Diamond
Gold
Manganese
Bauxite
Diamond

55
55
69
100
59
x

55
100
61
100
58
50

Kenya

Fluorspar
Soda ash

100 100

Liberia

Iron ore

Madagascar

Chromite

Mauritania

Copper
100
x
Gold
100
x
Iron ore
100 100
Cobalt
35 40
Copper
50 100
Fluorspar
40 55
Iron ore
100 100
Lead
45 10
Manganese
47 43
Phosphate
100 100
Silver
49 50
Zinc
47 45

Namibia

Nigeria

Source:

Copper
Diamond
Lead
Lithium
Silver
Tin
Tungsten
Vanadium
Zinc
Iron ore
Niobium
Tin

43
43
50
43

43
43
50
43

e40

0

-

-

e50

0

-

-

-

-

43
43

43
43

-

-

43

43

-

-

100

x

-

-

-

-

46

28

44

37

0

5

-

-

0 45

-

-

7

6

x

Ghana

Morocco

-

x 100

Cobalt
Copper
Diamond
Nickel
Copper
Lead
Potash
Zinc

Gabon

Guinea

-

-

-

-

-

45
-

-

-

-

0
-

45

0

31 38
1 4

25

23

6
x

7
50

21

0

33

44

100 100
46

56

100 100

20
0
60 45

-

-

-

-

20

0

-

-

10

0

25 40
3
7

-

-

-

-

30
50

4
50

-

-

-

-

18 30
39 31

-

-

-

-

23
14

16
20

-

-

0
0

4
4

61

0

-

-

-

59

0

-

59

0

27

x

-

-

3

0

-

-

-

-

-

-

37 100
100 100
35 100

5

0

-

-

-

-

-

-

-

39 100
97 100
37
x
50
x
76 100

2
3
37
50
21

0
0
x
x
0

x 100
0 100
0 100

-

-

100
100

0
0

Raw Materials Group data.

-

-

1 0
-

-

-

100 100
-

Excludes South Africa. Figures given are percentage shares of the national mine
production control by the state/countries listed
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National
state

National
private

South
Africa

United
Kingdom

France,
Belgium

USA,
Canada

Other

1975 1988

1975 1988

1975 1988

1975 1988

1975 1988

1975 1988

Rwanda

Tin
Tungsten

49
49

cb
cb

51
51

cb
cb

-

-

Senegal

Phosphate

50 50

38

39

12

11

Sierra Leone Bauxite
Diamond
Gold
Iron ore
Titanium
Sudan
Chromite
Gold

51 100
x 100
100
x
100 100
x 50

49

-

-

Asbestos
Diamond
Iron ore

40 40
x 50
-

-

-

-

Tanzania

Diamond
Gold

50 50
100 100

-

Togo

Phosphate

100 100

Tunisia

Fluorspar
Iron ore
Lead
Phosphate
Silver
Zinc
Copper
Tungsten

100
0
59
100
x
67
100
60

Zaire

Cobalt
Copper
Gold
Lead
Silver
Zinc

Zimbabwe

Asbestos
Chromite
Cobalt
Copper
Gold
Graphite
Iron ore
Lithium

Nickel
Platinum
Silver
Tin
Tungsten
Notes:

-

-

-

55
55
27
51
56
51

-

0

-

x

22

60

20

-

0 e35
x 50
100
x

-

50 50

100
100
100
100
100
100
x
x

Cobalt
100 100
Copper
95 100
Diamond
73 35
Gold
71 10
Manganese 100
x
Niobium
28 28
Rare earths
28 28
Silver
100 100
Tin
31 28
Tantalum
28 28
Tungsten
28 28
Zinc
100 100

Zambia

-

100 100

Swaziland

Uganda

1975 1988

27

57

60
60
60
60
60
60

-

-

0 81
0
5
na 50
100 100
-

0
5

4
6

0

33
34
23
49
30
49

e3

27
27
27
27
27
27

e17 18
100 100
76
6
25 e5

-

-

-

-

-

72 100
e17
0

-

-

x

28

-

-

-

-

100
41

0
0

-

-

-

-

33

0

-

-

-

-

40

x

-

-

0
13

e6
13

-

-

5
-

0
-

72
72

72
72

-

-

-

-

69 72
72 72
72 72

-

-

-

-

9
8
13

7
7
7

-

-

10

7

-

-

28
-

0
-

-

-

-

-

66

78

24
55

12
66

-

-

6

5

-

-

50

50

-

-

50

0

50

-

-

-

84 100

16

0

0 40
0 91
e40 100
-

-

-

100 60
28
0
e60
0
100
x

72

9

-

0

-

x 100

e9 11
na 50
-

-

Where control of a mineral does not add up to 100%, the balance is unknown; "x" = no production; "e" = estimate
(ownership of minerals companies not available; for Morocco figures, state control may be somewhat higher through
indirect holdings); "na" = not available; "cb" = not available (company in bankruptcy)
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Historically, foreign control has followed the same pattern as the colonial
division of Africa. South African and
British mining companies have dominated foreign owners in South and East
Africa, while French and Belgian
interests have been concentrated in West
and Central Africa, and Arab countries
in the Mediterranean area. US and
Canadian controlled mine producers
have been more widely spread over the
continent but there has been a gradual
change in this pattern during the last 15
years.
The South African mining TNCs have
limited their ownership of foreign
mining companies to countries in
southern Africa. Ownership has diminished in Angola, Ghana, Sierra Leone
and Zimbabwe. The reduction in
ownership has however been made
mostly in diamonds where the South
African control over the production and
market through the monopoly marketing organization Central Selling Organization (CSO) is nevertheless virtually
complete and the reduction in ownership participation has no short term
importance on the control over this
branch of industry. In Namibia,
Newmont and other non-South African
companies have left and their place
taken by their earlier South African
partners. It is very likely that Namibia
will be one of the South African mining
companies' most important expansion
areas in the 1990s.
British influence over the African
mining industry has been slowly
declining. The main British interests are
held in Zimbabwe by RTZ and Lonhro
and in Ghananian gold mining by
Lonhro. There is still British ownership
in South Africa: the RTZ holding in the
copper mine Palabora, the gold
producer, Unisel and the Lonhro
interests in Western Platinum.

North American mining TNCs have
expanded their control over the West
African bauxite industry as part of their
strategy to leave the Caribbean producers which tried to renegotiate the
division of profits from mining. But this
is an exception. Otherwise North
American companies have left the iron
ore mining industry in Liberia, the
Namibian base metal industry and have
reduced their stake in Zambian mining.
The remaining US/Canadian control in
mining is held in the manganese
industry in Gabon, by Union Carbide
in the Zimbabwean chromite industry
and in Selebi Pikwe in Botswana while
in South Africa there is still some US
ownership such as the Phelps Dodge/
Goldfields of South Africa joint venture
and the base metal mine Black Mountain. The same declining trend is clear
for the French and Belgian interests in
African non-fuel minerals. Their main
interests are concentrated in Zaire.
Companies like Shell and Bayer also
have investments in South African
mining.
There are several explanations for these
changes in control of African mining.
The mining TNCs are using more
sophisticated and refined methods of
control other than ownership in order
to reduce their input in the form of share
capital. A common strategy by the
mining TNCs has been to move production to politically and economically
more stable areas such as Canada,
Australia and more recently, Europe.
The European mining TNCs have
shifted their investments away from
Africa. In 1975, 82 per cent of the gold
controlled by European companies was
produced in Africa, in 1989 only 10 per
cent. A similar decline, albeit not as
sharp, is found in other minerals such
as copper, iron ore, potash, manganese,
nickel and tin. An increase in the
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African relative share of total European
controlled production has taken place
for bauxite, lead and zinc. The US
mining companies have adopted the
same type of strategy and the
importance of African investments to
their total control has also declined. An
increase has taken place in bauxite,
manganese, nickel and lead.

and in 1982 the creation of Zambia
Consolidated Copper Mines (ZCCM).

Soviet Ambitions
During the 1960s and 1970s Africa was
a focus for Soviet third world ambitions.
The lack of high quality bauxite resources in the USSR led to the establishment
of the Kindia bauxite mine in Guinea
with Soviet loans, technology, equipment and engineers. The Soviet Union
offered an alternative source of capital
and technology which could balance the
transnational aluminium companies'
control over the industry. The Soviet

Control over Refinery Production
From 1975 to 1988 there have been few
changes in control over African refinery
production (Table 7, below), the major
ones being the nationalisation in Tunisia
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Union, together with some East European countries also entered into a few
phosphate projects in Arab countries.
Except from the Egyptian iron and steel
works due to be completed in the early
1990s there have been no Soviet projects
carried out during the 1980s. Recently
there have been discussions about an
extension of the Kindia mine but with
no decisions yet made. Soviet control
over African resources is limited and is
not likely to grow during the 1990s.

Outlook
The situation of African mining in the
late 1980s was often described in very
gloomy terms. It is evident that the
actual production levels have not fallen
as dramatically as the figures of African
mine production, compared to total
world production, indicate. But if the
levels of investment are not increased
there is no doubt that a serious crisis
for African mining will come very soon.
There are a number of factors which are
of crucial importance in determining the
future of African mining:
• Exploration expenditure;
• Competition from Latin American
and Asian mineral exporters;
• Economic environment and possibilities to attract foreign capital;
• Political stability.
Exploration

Competition
The Brazilian iron ore exports from
partly state controlled CVRD have
definitely smashed the African iron ore
industry. The long standing plans to
rehabilitate the Angolan and the Sierra
Leone iron ore capacity will most
probably not materialize during the
1990s. The present crisis in Liberia will
make it almost impossible to reach any
agreement in the difficult discussion
between Liberian and Guinea interest
concerning the possibilities of extending
the iron ore mining into Guinea from
the Liberian border. National and
international capital have been investing
in the state-controlled Chilean copper
mines for several years making it
difficult for Zambia and Zaire to attract
additional capital needed for their
copper industry. A similar picture of
ascending Latin American power is seen
in the tin industry. On the whole Latin
American mineral producers have
strengthened their positions steadily
during the 1980s. Asian producers,
primarily on the Pacific Rim have also
increased their shares of world mineral
production during the 1980s.
Foreign Capital
Some of the programmes set up by
African governments to attract foreign
investors could be successful. Likely to
succeed is Zimbabwe where there is a
tradition of small scale mining and
Namibia where the new government
isn't seen to threaten the mining transnationals, and where there are limited
or no risks that state influence over the
development of the national mining
industry will be increased.

Long term production potential is
dependent upon available mineral
reserves. It has been estimated that the
annual exploration spending in subSaharan Africa is only 20 per cent of an
optimal level based on exploration
investment elsewhere in the world. This Political Stability
is obviously much too low and strongly
indicates continuing and aggravated At present it seems that the political
future problems for the industry.
isolation of South Africa is being
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loosened and that the anti-apartheid
arguments for a blockade will be
removed. The excellent infrastructure in
South Africa linked to its geological
advantages will make it a strong
competitor for the limited amounts of
capital available. It is even possible that
mines operating today in southern
Africa have benefited from the international boycott and could now experience difficulties.
However, it is also possible that Zambia
and Zaire could benefit from the
opening of international trade with
South Africa through increased transport efficiency both via Angola, Mozambique and via South Africa itself.
Another factor influencing the outlook
for mining in Africa will be the mineral
policy and production in the USSR
which has tended to be stable.
Production and consumption in the
centrally planned economies has been
balanced equalling roughly one-third of
total world production. However this
long established policy has now broken
down. The recent cooperation projects
with DeBeers on diamond sales, with
Solomon on marketing of platinum
group metals and with various other
transnational mining companies are
examples of the changing situation in
the USSR. The same and even more
vigorous process is already well under
way in Eastern Europe. A decline in
Soviet production of minerals in the
remote, high cost mines in Siberia will
have two main consequences for
mineral producers and exporters in
other parts of the world: the domestically produced ores for local consumption will have to be replaced by imports;
and the role of Soviet Union as an
important exporter of minerals and
metals could be changed leading to
export opportunities for producers in
other parts of the world. Quite contrary
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to such a scenario is the possibility that
the mining transnationals will find
investment opportunities in Eastern
Europe more attractive than in Africa.
An investment into Zambian copper
mining will perhaps be compared with
the option of buying into the Polish
copper industry!
To summarize, the outlook for African
mining is not particularly bright.
Perhaps the best alternative is the
prospect of regional cooperation within
Africa. The local needs are there as a
sound basis for development of a varied
domestically focused minerals industry
rather than a mono-product export
oriented one.
Magnus Ericsson is Editor of the Raw
Materials Report in Stockholm.

Bibliographic Note
O. Bomsel, 'Mining and Metallurgy Investment
in the Third World: The End of Large Projects',
OECD, Paris 1990; P. Fozzard, 'Mining Development in Sub-Saharan Africa: The Level of
Investments and its Relationship to the Enabling
Environment', Mineral Exploration Programmes,
Madrid, Spain 1989; C. Oman, 'New Forms of
Investment in Developing Country Industries:
Mining, Petrochemicals, Automobiles, Textiles,
Food', OECD, Paris 1989; F. Yachir, Mining in
Africa Today, London 1988; 'From Crisis to
SustainableGrowth',The World Bank, Washington, DC, 1989; RMG Database on ownership and
production in the world's mineral industries,
Stockholm 1990.

Energy - Power to Some
People
Phil O'Keefe and John Soussan
Energy emerged on Africa's development agenda with the 1979 oil crisis,
essentially their second oil crisis; the
first, in 1973, had little impact on Africa.
Despite the increases in oil prices,
African economies were able to
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Energy - Power to Some
People
Phil O'Keefe and John Soussan
Energy emerged on Africa's development agenda with the 1979 oil crisis,
essentially their second oil crisis; the
first, in 1973, had little impact on Africa.
Despite the increases in oil prices,
African economies were able to
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accommodate the first crisis due to
buoyant export commodity prices; quite
simply, more agricultural exports paid
for more oil imports. The defeat of the
US in Vietnam, marked the end of the
export commodity price boom. Unlike
developed economies, African economies had not adjusted to the first oil price
rise by fuel switching, conservation or
the adoption of more energy efficient
technologies. They were thus poorly
placed to resist the pressure of the
second oil price rise. As a consequence
of this changing price structure and of
cheap loans, Africa's economies
gradually increased their level of
indebtedness in such a way that they
increasingly suffered from 'compulsory' IMF readjustment policies.
At the time there was little interest in
energy in Africa with the exception of
oil exploitation (Nigeria and Angola)
and large scale hydropower development (Mozambique, Ghana and Egypt).
Such interest was in individual projects,
not overall energy provision. The 1979
crisis focused attention on energy
planning, not least because energy
imports (notably oil) dominated current
accounts and capital repayments,
notably for electricity, were dominated
by energy technology.
In 1979, Kenya decided to create a new
Ministry of Energy to deal with the
policy and planning issues arising from
the deepening energy crisis. Like other
African countries which established
similar ministries at the same time,
Kenya's Ministry of Energy faced two
immediate problems: first, it could not
control the monetary aspects of energy
planning since that responsibility
remained with the Treasury; second, it
could not control capital decisions which
largely rested with the electricity
parastatals. New ministries were created with purpose but without power.

What was happening in individual
nation states was not dissimilar to what
was happening in the United Nations.
In 1981, although the preparations had
begun some 18 months previously, the
United Nations held its last international development jamboree - the
Conference on New and Renewable
Sources of Energy (UNERG). In many
ways, it was the last fling of the
expanding UN system but the problems
surrounding the conference itself
already gave a strong sense of the
limited role of third world nation states
in energy discussion. First, the content
of the conference deliberately excluded
all consideration of oil and nuclear
power - the agenda was a mishmash of
supply technologies, often weird and
wonderful, but very distant from
conventional energy provision. Despite
the inability to deal with oil and nuclear
power, the UN system gave strong hints
that it wished to create a new United
Nations agency for energy matters and
thus the second problem. The early
1980s saw the political ascendancy of
Thatcher and Reagan. Not only were
they opposed to a third world agenda,
they politicised the United Nations
system by refusing to finance
UNESCO's programme and, beyond
that, by refusing to encourage further
United Nations involvement in global
negotiations. The Thatcher/Reagan
coalition made certain that those
attending the UNERG Conference knew
that there would be no new United
Nations institution for energy. It is
somewhat ironic, a decade later, that
UN legitimacy has been generated, by
the same coalition, to support the war
against Iraq.
Emerging from the refusal to support a
new UN agency for energy was a
proposal to 'window finance' a global
energy initiative. This initiative, a
forerunner to similar window financing
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for the Brundtland Commission when
it was determined that UNEP, like
UNESCO, was politically out of line
with the Thatcher/Reagan agenda, was
focused on a joint UNDP - World Bank
initiative which became consolidated as
the ESMAP - Energy Sector Management Assistance Programme. ESMAP
was given the responsibility for producing 'quick and dirty' overviews of
national energy situations and, from
these overviews, defining a prioritised
programme for energy investments. The
ESMAP programme, which dealt with
energy in general, sat uneasily in the
World Bank where the significant
experience of energy - 20 per cent of all
investment - was with electricity production, not energy per se.
Kenya was one of the first countries to
experience the 'quick and dirty' overview of the ESMAP programme. In
parallel, however, the newly formed
Ministry of Energy had commissioned
an energy overview, which involved
some 70 scientists and up to 350 field
staff, attempting to start from an energy
use not an energy supply perspective.
Consequently, significant emphasis was
placed on woodfuel which, to that date,
had been little studied in Africa. The
project, known as the Kenyan Fuelwood
Cycle Project, had two distinct components: the building of energy accounts
for all energy consumption and supply
in Kenya, and the establishment of a
programme for addressing woodfuel
issues. Not surprisingly, the accounts
showed the dominance of wood energy
in Kenya (67 per cent of total energy
consumption) but more importantly
they began to raise issues of how best
to address the woodfuel problem.
At this juncture it is important to say
something about forestry. In Africa,
foresters were not a greatly loved
profession. Despite the formal control

or ownership of large areas of land,
forestry departments did not usually
have the political clout to exist in
ministries devoted specifically to
forestry. They were included in national
budgets and national administrations,
but as an afterthought. Public awareness
of the energy problem, coupled with a
growing understanding of the contribution of wood to total national energy
consumption, elevated the position of
foresters. This was to prove as much a
constraint as an opportunity. In the first
place, the interest in forestry, and
frequently the additional monies for
forestry, were located in the new energy
ministries which never had field staff
to embark on any substantial project.
Also, the foresters were trained as
professional engineers, not as agriculturalists, and thus preferred to work
in industrial plantations rather than
with the local people who used wood.
Most importantly, foresters, along with
the game wardens, had a tradition of
policing natural resources to keep
people out rather than enabling local
people to access natural resources
which could be locally managed in a
sustainable way. The problem was there
was no money in the forestry sector
coupled with no expertise in the Energy
Ministry, and neither the forestry or
energy sector had much experience of
working with people.
Parallel to the work in Kenya was work
in the SADCC region. The creation of
SADCC, in 1980, had occurred at a time
when energy was high on the development agenda. As a consequence,
SADCC had a sector, administered by
Angola, specifically devoted to energy
issues. Early energy accounts of individual SADCC countries again showed
the dominance of wood energy. Even
Zimbabwe, the most developed of the
SADCC member states, had almost 50
per cent of its energy from woodfuel.
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Other African work, notably in Ethiopia,
indicated that some energy accounts
were made up almost entirely of wood
energy. Parallel work in other developing countries, in Grenada and in Asia,
suggested that the problem was not
unique to Africa.
The Kenyan programme, in addition to
building an energy account system
specific to Africa's needs, went on to
discuss three possible solutions to the
energy problem. It looked at the possibility of fuel switching but there was
only limited potential here because of
the comparative cheapness of oil against
other energy supplies. It also looked at
the possibility of energy conservation
but, with reference to wood fuel, there
were substantial limits to conservation
investment. Finally, it looked to the
possibility of expanding wood energy
supplies and in so doing formulated a
new project, the Kenyan Woodfuel
Development Programme (KWDP).
The KWDP was focused initially on
western Kenya, in Kakemega and Kisii
districts. These districts were densely
populated and it was felt that such areas,
undergoing rapid land consolidation,
would be the areas in which to explore
potential models of agroforestry. One
of the most striking conclusions to
emerge from this work is that deforestation does not necessarily occur in
densely populated areas. There is ample
evidence to suggest that farmers increase the level of woody biomass on
their own farms if the inputs are
available.

from the Ministry of Energy but with a
level of contact to the District Forestry
bureaucracy, found it difficult to move
its message across to the agricultural
extension network. The location of the
project in government structure worked
against its success. Trees on farms is still
difficult to achieve.
Parallel to the KWDP work, there was
substantial work on forestry in SADCC,
again through energy ministries. The
SADCC Fuelwood Study produced a
substantial critique of existing household energy project intervention. It
argued that
• a stronger model of agro-forestry was
necessary to support supply enhancement of wood;
• that conservation technologies, particularly stoves, did not work if they
were designed as appropriate technologies in rural areas but did work
if they spread from urban areas;
• that intervention was necessary in the
urban household sector if pressure
was to be reduced on the rural wood
resource. These conclusions require
a further level of explanation.

The model of agro-forestry that was
proposed by the SADCC fuelwood
study began by emphasizing that it was
necessary to involve people in the
management of woody biomass rather
than to exclude them from the wood
resource. The emphasis was on multicropping with multi-purpose trees
adapted to the local farming conditions.
It was a rejection of the nursery,
planting and management methods of
The project also produced new agro- plantation forestry and a recognition of
forestry packages with an emphasis on agro-forestry.
using seeds rather than seedlings which,
in turn, implied an agricultural exten- The debate on stoves was interesting in
sion model of intervention not the that, although the physics of improved
traditional forestry intervention of stove design were well known, there
nurseries. Unfortunately KWDP, run was a significant problem with the
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diffusion of these technologies in rural
areas. This seemed to reflect the per
capita wood consumption in the
SADCC region, in excess of one cubic
metre per person per year, which
suggested that wood was relatively
plentiful. There was little evidence of
significant use of crop and animal
residues for fuel which would have
indicated fuel scarcity. In contrast, the
urban areas, where both fuel and stove
technology were already commodities,
seemed to offer the best opportunity for
the diffusion of improved stoves.

The debate on multiple uses opened up
broader discussion of resource use in
traditional mode of production. Essentially it proved problematic to compare
energy and resource consumption
between traditional modes of production, with a tradition of husbandry of
nature, with a capitalist mode of
production which emphasised mastery
automation. In traditional modes of
production, essentially in biomass
economies, the issue of multiple use of
resources moves rapidly to a discussion
of simultaneous use of resources. This
problem of simultaneity is perhaps best
The broad conclusions seem to be that illustrated by the example of the
appropriate technologies could only improved stove.
substitute for existing modified technologies. Quite simply, without a At household level in both rural and
market there was little chance of urban areas, over 80 per cent of energy
successful project intervention.
is used for cooking. Improved cooking
stoves would seem to be an ideal way
The issue of fuel switching in urban to conserve wood energy. The problem,
households, from wood and charcoal to however, is that the improved stove
kerosene and gas, raised interesting substitutes for an open fire. The open
questions about rural subsidies to urban fire has significant disadvantages,
areas. Urban household energy is notably the impact of smoke on
dominated by demand for cooking. The women's eyes but it simultaneously is
fuel is frequently charcoal which, a technology that can
despite having twice the calorific value
of wood and despite being deployed in • provide power ratios from simmering
relatively efficient stoves, still places a
to boiling
large demand on the wood resource. In • give space heating
terms of timber requirements, charcoal • be a social focus (hearth)
fuel uses at least twice as many trees as • keep down the level of insects and
woodfuel energy. In addition, the thus limit disease
process of charcoal making requires the • act as a food drier
felling of whole timber while current • provide light
rural wood use does not demand tree
timber clearance. The policy impli- Any improved stove design sets out to
cations of this situation implies that the contain combustion thus obliterat-ing
best way to tackle rural deforestation, the provision of light. Improved techoccurring as a result of the demand of nologies can therefore only work in a
wood energy, would be to change urban situation where an alternative light
household consumption patterns away source is available given that most
from wood and charcoal. The major cooking in Africa is done after dusk. The
cause of deforestation is not, however, simultaneity of resource use is somefuelwood: land clearance for agriculture thing that marks traditional modes of
remains the principle cause.
production and the disappearance of

112 Review of African Political Economy

that simultaneity marks the transition be relatively unexplored in the whole
to a modern commodity economy.
debate on energy and forestry in Africa.
Again, the work on supply estimates
Another interesting measure of this south of the Sahara produced a similar
transition, though not largely demon- picture although two striking areas of
strated as yet in Africa because of the resource constraint emerged: the Guinerelative abundance of wood resources, an savanna areas in the Sahel and the
is the transition in the market place from dryland farming-pastoralist relationselling wood by volume to selling wood ship from southern Somalia south to
by weight. Such a transition, observable South Africa. The central question about
with other agricultural commodities, these broad zones is how far local
possibly marks the transition of a environmental management strategies
market from one which reflects use for wood production and consumption
values to one which reflects exchange have collapsed. By the end of the 1980s,
values. At the heart of this transition is by which time the wood energy issue
the control of the water content of was receding on the development
agricultural and wood products where, agenda, there was substantial change in
quite simply, the higher the water the institutional players.
content the lower the value of the
individual good. Such a transition is The 1980s had seen the emergence of
already observable in certain charcoal local NGOs, frequently single issue
markets but the current high level of NGOs. Increased funding has been
wood consumption in Africa suggests channelled to local NGOs as donors
that there is substantial room for began to lose faith in the capacity of
improving conservation by increasing governments to deliver development. In
individual household fire management turn, government mistrusted both
techniques rather than moving to new international and national NGOs. The
technologies.
NGOs themselves, while flexible,
seldom had the financial or organisaBy this time, the SADCC woodfuel tional capacity to influence substantial
study had revealed detailed knowledge change. Too often, their policies were
about patterns of non-commercial driven by the needs of the metropolitan
energy consumption but little was still funders and not the local reality. In
known about non-commercial energy general, their enthusiasm outweighed
supplies. An attempt was made to their competence and their antiestimate woody biomass supplies in the establishment egalitarianism did not
SADCC region, an exercise which has encourage economic growth. As a
since been extended to Africa south of source of ideas, the NGOs have been
the Sahara. In the SADCC case, the valuable but, as development agents,
major conclusion to emerge from this 'the verdict is still out'.
estimate of standing stock and annual
yield was that, while there were local Parallel to the emergence of the NGOs,
sites which showed wood deficit, the has been the local growth of bilateral
overall picture was one of wood surplus. aid budgets in real terms. The continued
Of course, such a conclusion was simply devaluation of African currencies has
a physical estimate of surplus and did meant that the local impact of individual
not address the issue of social access to aid projects has tended to grow, a
wood. These issues of social access, growth parallelled by the move to larger
including gender access, continued to projects. This move to larger projects,
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where larger projects mean lower
administrative burdens, has been
favoured by bilateral aid bureaucracies
not least because their core staffing has
been reduced. Another consequence of
the same process is that a larger proportion of energy - forestry work is now
undertaken by private, rather than
public contractors.
The problems of bilateral donors in
delivering projects, while still spending
large volumes of money, has seen a new
emphasis emerge on multilateral
organisations. The European Community is increasingly a major player in the
African energy development scene
allowing European countries to disguise
their real policy objectives behind a
common front. Perhaps the best
example of this, outside the energy
arena, is the continued European
Community support to the 'victims of
apartheid' while Britain and Germany
continue to support the apartheid
regime. Another institutional change
has been the re-emergence of the World
Bank as a central player in the energy
and development debate. The Bank
itself, through the ESMAP programme,
has essentially reintroduced the
emphasis on electricity supply rather
than total energy use. Such an emphasis
reflects, in particular, the US and the
UK's willingness to finance commercial
projects, particularly if individual
utilities are moving towards privatisation. Recent statements from the
World Bank suggests that the environmental problem associated with energy
use can be focused on the single issue
of global warming. Deforestation, an
energy management issue for poor
people, has disappeared from the
agenda. Once again, Africa's energy
agenda is being written from outside.

Its projections for energy requirements
for Africa alone suggest the need for
US$11 Obn by the turn of the century.
The World Bank is explicitly stating that
it cannot finance such investment by
itself. Consequently, it is looking for
private sector partners to come up with
additional cash. These partners are only
willing to finance future investments if
the World Bank can guarantee a safe
climate for investment. The development agenda has, therefore, been
reduced to investing in countries which
follow the World Bank's structural
adjustment programmes in utilities with
a proven track record.
What has disappeared in the new
agenda is any emphasis on energy in
general, any emphasis that would look
at the demand side of the equation
rather than the supply side. What also
disappears is any exploration of new
technologies or of strategies to address
the issues of poverty and energy
development. The bankers will be
pleased but it is doubtful that the
women of the third world could daily
collect their energy needs, have any
reason to celebrate; nor should anyone
else. While the relative position of wood
in Africa's energy economy will decline,
in absolute terms it will dominate
Africa's energy problems to 2020.
The impact of wood energy projects
remains questionable. Over the last
decade more than $lbn has been
devoted to forestry projects in Africa.
Although many of the project documents suggest that authorities are
reorienting their policies from plantations to agro-forestry, the reality is that
conventional forestry still dominates.

A powerful image remains of the old
men and women sitting round a fire
The World Bank currently invests discussing the content of the forestry
US$7bn per annum in the energy sector. proposals after project teams have left
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the area. The conversation must run Poorly managed environments bite
something like this:
back. Global warming means sea level
changes. From the flood plain of the Nile
We've had the development experts here again. to the littoral of Africa, another nonThey are telling us to grow wood, which is fine, natural disaster is being created.
but they particularly want to grow fuelwood we don't think they understand fuelwood.

Phil O'Keefe is at Newcastle Polytechnic; John Soussan is at the
University of Reading, UK.

We try to tell them that fuelwood is what is
left over after we use the tree for something
else - for fodder, fruit or building material. Bibliographic Note
Fuelwood is really the rubbish left behind when
Useful material isavailable in two major journals.
the tree has ceased to be useful.
Broader analysis is published in World
Development while specific sectoral issues are
They keep on insisting that we grow rubbish. covered in Energy Policy. The Natural Resources
The funny bit, however, is not that they insist Forum provides discussion on wider
we grow rubbish - we could expect that from environmental implications of wood energy
policy. A primer for resource and energy issues
development.experts - but that it's they wish is John Soussan's Primary Resources and Energy in
the Third World (Routledge, London 1988).'
to charge us full market price for it.
A feel for the continuity of the debate can be
obtained from the following articles:
P.O'Keefe/Energy and Development: The case
Conclusion
of Kenya', Ambio, x, 5. 1981; P.O'Keefe et al,
'Energy Planning in Developing Countries',
Woodfuel can never substitute for Ambio,
xi, 4.1982; P.O'Keefe, 'Fuel for the People:
commercial fuel: the former is pre- Fuelwood in the Third World', Ambio, xii, 2.
dominantly a subsistence energy, the 1983; P.O'Keefe et al, 'Energy and Development
latter energy for development. The of the African East Coast: Somalia, Kenya,
Tanzania and Mozambique', Ambio, xii, 6.1983.

energy transition, like the agricultural
transition is one with many pitfalls. The
largest pitfall is to disregard the urban
energy demand particularly at the
household level, as a similar problem
to rural demand. It is not. What is
needed is good urban design which
recognises energy needs because by
2020, Africa will be a predominantly
urban continent.

Finally, we know the laws of capital
accumulation are stronger than the laws
of thermodynamics. This must be the
case as it is cheaper to save than produce
an additional unit of energy, yet new
plant is always erected instead of
investing in energy efficiency. Africa's
energy future is a hydrocarbon which
will contribute, if only marginally, to
enhance global warming which has
largely been produced by profligate
resource use in developed countries.

B. Munslow and P.O'Keefe, 'Energy and the
Southern African Regional Confrontation', Third
World Quarterly, 6,1.1984. P.O'Keefe, 'Fuelwood
in Kenya: Crisis and Opportunity', Ambio, xiv, 45.1985;P.O'Keefe,'A Worm's Eye View of Energy
Project Appraisal in Africa', Project Appraisal, 1,
1. 1986; P.O'Keefe and B. Munslow,
'Understanding Fuelwood', Natural Resources
Forum, 13,1. J.Soussan et al, 'Urban Fuelwood:
Challenges and Dilemmas', Energy Policy, July
1990; J. Soussan et al, 'Fuelwood Policies for the
1990s', Energy Policy, July 1991.
Books: P.O'Keefe et al, Energy and Development in
Kenya (The Scandinavian Institute for African
Studies, Uppsala 1984); B. Munslow et al, The
Fuehvood Trap (Earthscan Publications, London
1988); G. Leach and S. Mearns, Beyond the Fuelwood
Crisis (Earthscan Publications, London 1988);
Paul Kerkhof, Agro-forestry in Africa (Panos,
London 1990); Jose Goldemberg et al, Energy for
Development (World Resources Institute,
Washington 1987); United States Congress,
Energy in Developing Countries (Office of
Technology Assessment, Washington 1991).
Energy and Development in Kenya is the first in a
series of nine detailed volumes dealing with
Kenya, SADCC and Zimbabwe.
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Satellite Images for Africa

and appears to ground observers at a
fixed point in the sky. The altitude
Gary Littlejohn and Jon Knox
allows it to see an entire face of the earth,
including Africa. Its image data (from
Large organisations, such as the FAO, visible light, water vapour and radiant
UNIDO and World Bank, have for heat sensors) is transmitted to the ESA
decades used image information from at Darmstaadt, W. Germany, processed,
satellites such as Landsat for planning. coastlines added, and then sent back to
However the logistics (and politics) of Meteosat to be re-broadcast. TIROS,
getting the data from the satellite Meteor, and Cosmos orbit North-South
owners, and the expense of the technical (across the poles), and so their rawskills needed to then make sense of it, pictures have to be received by pointing
has prohibited the use of such systems an aerial in the right direction when they
for local planners 'on the ground'. There are in radio 'line-of-sight' - two or three
are, however, many satellites which times every 12 hours.
send continuous streams of free images
back to earth in easily received forms: Although satellite image receivers can
these are the weather satellites.
be built for only a few hundred pounds,
the skills of a climatologist to interpret
Useful satellites include the European images are expensive. This is where a
Space Agency's (ESA) meteorological system from the Computing Departsatellite Meteosat-2, the US National ment of Bradford University comes into
Oceanic and Atmospheric Administra- play. Already operating in Kenya,
tion's (NOAA) TIROS (Television and Ethiopia, Morocco, Algeria, Sudan and
Infra-Red Operational System), and the Botswana, ruggedised self-contained
Soviet Meteor and Cosmos.
ground stations, supplied through the
Overseas Development AdministraMeteosat is geostationary (orbits on the tion (ODA), are receiving and analysing
same axis as the earth, at the same rate, images to provide information on
to stay above a fixed equatorial point) rainfall and vegetation in the Horn,
22,500 miles over the Gulf of Guinea, attacks by army worm and grasshoppers on maize in Kenya, and flash
flood railway line erosion in Botswana.
Each ground station has twin identical
PCs and receivers, which operate
continuously receiving Meteosat images
twice an hour, and TIROS images when
a satellite passes overhead. Software
automatically analyses the images and
provides warnings of problems being
monitored in easily understood terms.

Meteosat 2 coverage includes the entire African
continent. Pictures from its light, water-vapour,
and heat sensors are easily (and freely) received.

Future software will analyse swamps,
forest fires and fishery problems. It is
planned to feed the information directly
into 'live' database applications, and to
use Geographic Information Systems
(GIS) to produce coloured maps.
+
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Book Reviews
Mining in Africa Today - Strategies and experienced a steep decline in producProspects by Faysal Yachir, Zed Books tion and the consequences for several
1988. Reviewed by Magnus Ericsson. African economies, which are heavily
dependent on the incomes from mineral
The giant acquisition of BP Minerals by exports, are particularly serious.
RTZ and the hostile takeover bid from
Minorco for Consolidated Gold Fields As Table 1 shows, African production
in 1979 reflect the strength of the forces of 12 out of 15 important minerals
currently reshaping the international decreased between 1975 and 1988. Only
minerals industry. The present restruc- bauxite, nickel and phosphate rock were
turing is the logical outcome of the exempt. Production of bauxite and
prolonged and deep crisis which the nickel has been declining over the last
world minerals and metals industries few years but is still higher than in 1975.
experienced during the early and mid- Phosphate rock output has been fairly
1980s. This crisis has not only been a constant.
cyclical trough but represents a structural crisis caused by important changes The African situation obviously calls for
in the demand and supply pattern for attention. A comprehensive and intermany metals and minerals. African esting addition to the literature on
minerals producers have also African mining, in particular, and the

Table 1: Mining Production in Africa, excl. South Africa
1975

1984

1988

18.49
Bauxite
12.23
15.53
Chromite
13.82
5.56
5.73
58.12
Cobalt
15.75
65.60
Copper
17.54
11.84
14.53
Diamond
55.70
54.71
39.31
Gold
2.70
2.13
2.01
Iron ore
4.77
3.03
3.59
3.14
Lead
4.39
5.11
Manganese
12.77
10.79
10.09
Nickel
2.16
4.03
3.75
Phosphate
2.76
2.27
2.90
Silver
2.76
2.27
2.90
Tin
5.82
2.29
4.06
19.67
Uranium
2.62
21.13
2.52
Zinc
3.35
2.53
(all figures, per cent of total world production)
Source:

Raw Materials Group Data.

Principal producer
Guinea
Zimbabwe
Zaire, Zambia
Zaire, Zambia
Zaire, Botswana
Zimbabwe, Ghana
Liberia, Mauritania
Morocco, Namibia, Zambia
Gabon
Botswana, Zimbabwe
Morocco
Morocco, Namibia
Namibia, Nigeria
Namibia, Nigeria
Zaire, Namibia, Zambia
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political economy of mineral economies, in general, is provided in Mining in
Africa Today. The book was produced
in the framework of the United Nations
University African Regional Perspectives Project, conducted by the African
Bureau of the Third World Forum and
the network of African researchers
associated with it.

in African minerals industry have been
low since the late 1970s. Since the early
1980s, the mining TNCs have preferred
Latin America and South East Asia for
their investments in developing countries. The mineral reserves of Africa are
large but they are not considered
profitable enough to attract the capital
necessary to exploit.

Yachir has written a survey of the
African minerals industry suitable as a
brief introduction to the subject for
students and others interested in the
political and economic situation in
Africa. Mining in Africa Today was
published in 1988 but was probably
written much earlier. In spite of what
the title suggests, the statistics and other
data reflect the early 1980s. This is my
main criticism of the book: its outdated
tables and figures, the most current ones
dating from 1983. Set against the crisis
of the mid-1980s this could have been a
fatal flaw in the book had it not been
for Yachir's systematic and timeless
treatment of the subject.

This situation has also affected the size
of the mining industry in South Africa.
Non-African mining TNCs have chosen
not to invest further, or even to disinvest, in South Africa while the South
African mining TNCs have increased
their investments in other areas of the
world (see Table 2). On the whole the
importance of the African minerals
industry in the global supply of minerals has decreased considerably.
Control over African Mining
Yachir devotes several chapters to a
discussion of various aspects of control
over the minerals industry in terms of
ownership, technological change and
the strategies of the mining TNCs. This
is very important. However it is a pity
that he does not give references or
provide a bibliography to guide the
reader who might be interested in
further facts and figures.

Focusing mainly on four minerals bauxite, copper, iron ore and uranium
- Yachir outlines the emergence of the
present dependence of the North on
minerals from the South and puts Africa
on the world mining map. The figures
in Table 1 indicate that the relative
importance of African mining outside There will be further changes in control
South Africa is declining. Investments of the African mining industry. To be

Table 2: African and South African shares of mine production
and control
1975
Control

1987
Production

1987
Control

Developing Africa
20.1
15.1
South Africa
11.7
11.3
(all figures, per cent of Western World |production)

17.7
10.8

12.4
12.6

1975
Production

Source: Raw Materials Group Data.
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Table 3: Control over
African mining (excl. SA)
1975

1987

Bauxite
0.61
0.64
Chromite
0.41
0.12
Cobalt
0.93
0.92
Copper
0.69
0.76
Diamond
0.64
0.43
Gold
0.38
0.33
Iron ore
0.58
0.76
Lead
0.35
0.20
Silver
0.47
0.06
Zinc
0.52
0.54
(African production in per cent of
Western World production/African
control in per cent of Western World
production)
Source: Raw Material Group Data.

able to understand at least the basic
dynamics of these changes it is necessary to define and monitor control.
Control can be exercised by many
means of which ownership is the most
common and important one. There are
many other forms of control, however,
such as through interlocking directorates, long term contracts, technology,
financing and vertical integration.
The development of control, measured
as ownership and management, in
African mining between 1975 and 1988
for some important minerals is given in
Table 3. Mineral production controlled
by African mining companies has been
related to total production in Africa.
Assuming African mineral producers
do not have important interests outside
Africa this figure equals what control
over African production is exercised by
African, mostly state owned, mining
companies. The table gives a mixed
picture: some parts of the African
mineral industry, such as copper, iron
ore and nickel, has seen a significant

increase in African ownership. In the
areas of chromite, diamonds, gold, lead,
potash and silver there has been a
decline in African control; and in
bauxite, cobalt, phosphate rock and zinc
there is an unchanged control situation.
Control over the African minerals
industry in a wider sense is still, to a
large extent, in the hands of the mining
TNCs and banks.
One aspect of such control, of course, is
the siting of production. Looking at the
extent of local processing Yachir
discusses what he calls the 'myth of
relocation' in the two final chapters of
the book. Also in this respect the
situation of the African countries is, if
not deteriorating, not improving at any
noticeable speed. Some recent figures
to supplement those of Yachir is given
in table 4.
In conclusion Yachir points to the
possibilities of international cooperation. He stresses that the most important
and most promising condition for such
cooperation is the liberation of South
Africa and Namibia. It remains to be
seen what the political changes taking
place in the two countries will mean to
the African minerals industry. A number of important questions have to be

Table 4: Metal Production
in Africa (excl SA)
1984
1988
Aluminium
1.54
2.41
Cobalt
51.55
56.73
Copper
8.07
6.08
Ferrochrome
6.89
1.41
Nickel
2.18
Lead
1.86
2.23
Tin
1.80
0.72
1.95
1.39
Zinc
(in per cent of total world production)
Source: Raw Materials Group Data.
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answered, such as how a liberated South
African mining industry will affect the
growing mining industries in the
SADCC countries. Today some of the
interest in mining in southern Africa
outside of South Africa is undoubtedly
dependent on the boycott of South
Africa. What will happen to the big
mining TNCs in South Africa after
apartheid? The minerals industry will
be of prime importance also in building
the economy of a post-apartheid country. What levels of exploitation should
be chosen? Are the volumes of production that the mining TNCs have been
operating to maximize their profits the
right ones also in the future? Will it even
be possible to continue minerals exploitation with regard to know-how and
technological skills or will the mining
TNC move to other mining regions such
as Canada, Brazil and Australia?

Development (IIED). The purpose of the
study is to examine the management of
natural forest for the sustainable production of timber within the producer
countries of ITTO: how much is being
successfully managed in a sustainable
manner (so that its character as forest is
preserved and its potential to produce
is maintained); where is management
succeeding (and what local conditions
make it successful); where has management failed (and what conditions have
contributed to failure).

A series of chapters by regional authorities examines the contrasting situation
in Australia, Africa, South America and
the Caribbean, and Asia. Each chapter
surveys the nature and extent of managed and unmanaged forest, the nature
and effectiveness of planning controls
on exploitation, silvicultural systems in
operation, ongoing research into such
Magnus Ericsson is a member of the systems, and the availability of forestry
training.
Raw Materials Group in Stockholm.
As might be expected the management
of the Queensland rainforests of Australia is regarded as having been relatively
No Timber Without Trees: Sustain- successful, due to a combination of
ability in the Tropical Forest by Duncan comprehensive and effective planning
Poore, London, Earthscan Publications, controls, relative absence of agricultural
1989. Reviewed by Duncan McGregor. encroachment, and an extensive, wellfunded and long-term research base.
Much of the world's tropical timber is
still supplied from natural forest, but In Africa, it is noted that hardly any
under current systems of management tropical timber is supplied by managed
many areas of forest are rapidly becom- natural forest at present. Rather, the
ing exhausted. Unless management timber derives from forests which are
practices change, neither the forests nor being logged without a management
the essential contribution of the timer plan, or are being converted to another
industry to many economies will use. Plantations have proved to be a
survive. Implicit in this is the successful high-cost alternative to natural forest
integration of timber production sys- management. Initially successful mantems and ecological conservation. This agement systems, such as the Nigerian
book is based upon a study carried out Tropical Shelterwood System, have
for the International Tropical Timber been progressively abandoned, despite
Organisation (ITTO) by the Inter- recent improvements in legislative
national Institute for Environment and control.
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In tropical America, only Trinidad has
a substantial history of professional
management of natural forests. It is
contended that throughout South
America forestry legislation, though
comprehensive, is all but disregarded.
Progress has been slow. For example,
the Tapajos National Forest, established
in 1974, has a full management plan, but
it has not been possible to implement
the prescriptions which relate to operational management. Many of the planned research activities are being carried
out, but protection and controlled
harvesting have not yet been implemented as planned. The situation is
scarcely better in the tropical moist
forest areas of Asia. Illegal clearing of
forests and illegal logging of unworked
forest are common, though in Peninsular, Malaysia, Thailand and Sabah
'reasonably successful' sustained-yield
units are present.

facilitating the expansion of successful
management are the key components
of this strategy. The production of this
well-researched and convincinglywritten book is an important first step.
Duncan McGregor is in the Department
of Geography, Royal Holloway and
Bedford New College, University of
London.

Wliite Plague, Black Labour: Tuberculosis and the Political Economy of
Health and Disease in South Africa by
Randall M. Packard, University of
California Press, Berkeley 1989.
Reviewed by Karen Jochelson.
The history of health and medicine in
South Africa is under-researched and
only since the late 1970s have historians
begun to investigate the alarming
impact of industrialisation and proletarianisation on the health profile of white
and black South Africans. Packard's
analysis of the history of tuberculosis
(TB) transmission patterns, medical
intervention, and explanations of African susceptibility is a praiseworthy
addition to South African and medical
history.

The picture is not encouraging at first
sight. A variety of demographic, land
tenure, cultural, economic and institutional factors conspire to hinder
management for sustainable timber
production. The latter part of the book
is devoted to prescriptions for improvement. The most important conditions
for sustainability are identified as longterm security of operation, effective
operational control, a suitable financial
environment, and adequate survey, His aim is to show 'that the South
research and monitoring.
African experience with TB has not been
produced by a unique set of social and
These conclusions are not in themselves biological phenomenon (either the racist
surprising, but are brought together state or the racially susceptible African).
most effectively in outlining a strategy It must be seen instead as a product of a
for further action. Promotion (creating particularly pathological intersection of
a milieu in which sustainable manage- political, economic and biological
ment can succeed), effective examina- processes that have a much wider
tion of critical issues to determine distribution' (p.19). By investigating one
exactly where action is most needed and disease from the mid-19th century to the
what that action should be, maximum present, rather than an epidemic and its
publicity for existing successful unique, immediate context, Packard
operational models, and methods of develops insights into 'the changing
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relationship between health and society,
not only in South Africa but more
broadly within industrialising capitalist
economies' (p.20).
His innovation is to blend a political
economy of disease and health care
provision with an analysis of medicine
as an ideological construct. The former
approach emerged in the 1970s as
marxist scholars showed how the
control and distribution of economic
and political resources, rather than more
and better medical technology and
institutional care, determined patterns
of health. Packard's work builds on this
as he shows how the discovery of
diamonds and then gold in the late 19th
century transformed the social geography and epidemiology of TB.

trends in urban and rural areas. Rapid
industrial growth after the First World
War parallelled a steady increase of TB
cases. Urban slums were overcrowded,
water-borne and parasitic diseases were
rife due to the absence of sanitation, and
meagre diets reduced slum dwellers
ability to resist infections. Instead of
environmental reforms, the state embarked on slum clearance programmes,
thus removing TB from white towns to
black locations and peri-urban slums.

Repatriation of sick workers and the
desire of ill workers to return home
meant the urban-based epidemic spread
to the rural hinterland. Regional differences in TB prevalence mirrored the
pace of rural impoverishment and the
consequent extent of involvement of
particular areas on migrant labour. By
The migrant labour system, so crucial the beginning of the Second World War
to the mining industry, facilitated the urban and rural areas formed a single
rapid dissemination of the disease. TB pool of infection.
spread quickly in the overcrowded
compounds where healthy migrants The second aspect of Packard's arguwere housed with the sick and in the ment is an analysis of different medical
poorly ventilated, hot and humid models explaining African susceptinarrow stopes. An inadequate diet did bility to TB. Here he picks up on an
little to fortify miners against the historiographical trend of the 1980s
debilitating effects of continuous hard which views medicine as a cultural
labour and harsh working conditions. construction and an agency of western
After the First World War, TB rates imperial expansion. Roy MacLeod
declined. The mining companies attri- (1988:1) suggests that 'scientific knowbuted this to improved housing and ledge as applied through medicine, is
working conditions and better medical not merely factual knowledge, it also
facilities, but Packard suggests the comprises a set of social messages
decline was more likely a result of the wrapped up in technical language'. In
government's prohibition on the recruit- this Packard concurs. He states: 'mediment of tropical workers due to their cal facts like any other data have no
appalling death rate on the mines. From intrinsic meaning. They are rather the
the late 1930s TB rates increased, materials with which physicians and
reflecting the mines' lower physical others construct hypothesis, theories
selection standards in a period of labour and conclusion. Although these intershortage and the reintroduction of pretive processes are often viewed by
vulnerable tropical labour.
medical practioners and the communities they serve as involving impersonal
The decline in morbidity and mortality and objective distillations of medical
rates on the mines was contrary to facts, they are unavoidably shaped by
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the social and intellectual environment followed the wider reformist air of the
time in accepting the permanence of
in which they occur' (p.32).
black urban settlement and the necessity
He identifies three models, and context- for socio-economic development.
ualises them in specific political and
economic terrains. The cultural model, Packard's examination of medical
dominant until the early 20th century, discourse is novel and exciting, but in
proposed that Africans' inexperience pinning paradigms to justifications for
with civilised life and 'unsuccessful' or declarations against migrant labour,
adaption to 'civilisation' as evidenced it seems to fit too neatly with the needs
in lack of washing, improper attire and of mining or manufacturing capital.
'habit' of overcrowded housing led to Perhaps this is inevitable given the
greater vulnerability to TB. The remedy character of South African industrialisawas improved education and experi- tion. But a comparison with trends in
ence in industrial life which would metropolitan medicine might result in
accompany the emergence of a settled an explanation related less to the needs
rather than migrant workforce. In a of fractions of capital and more to
period of severe labour shortage due to broader struggles within and between
African resistance to wage labour and metropolitan and colonial medicine
reliance on agriculture, this model over environmentalist or biomedical
nicely complemented arguments for models of disease. Similarly, comparicomplete proletarianisation. Physiolog- son with paradigms for other diseases
ical explanations became more promin- might capture developments in colonial
ent when doctors associated with the perceptions of 'the African' and offer
mining companies suggested that black insights into the 'intellectual' foundasusceptibility was due to limited expo- tions of racial prejudice. A social history
sure and thus insufficient immunity to of sanatoria and hospitals might reflect
TB. They recommended controlled not only the developing political and
exposure to industrial life separated by economic terrain, but the impact of a
periods of rest and recreation in the open curative approach on health care and
air of the reserves to build up African the use of medical ideas as a tool of
immunity progressively. This model cultural domination. Oral history,
justified the migrant labour system and recovering Africans experience of illness
corresponded with a broader political and biomedical health care, might reveal
context in which the legal and institu- the interaction between biomedical and
tional pillars of the migrant labour indigenous health care therapies, and
system were being set in place. The the way in which Africans adapted or
model also deflected attention from rejected biomedical concepts of the
environmental reforms when the mines causation of illness. Clearly these
were under government fire for suggestions go beyond the task Packard
unacceptably high morbidity and set himself, but the range of new
mortality rates. By the 1940s doctors directions for research is some indicawitnessing the impact of migrancy in tion of the success of his work.
the reserves or working in the expanding urban manufacturing centres began
to develop an environmental paradigm. Packard's book straddles two compleThey argued that TB was a result of mentary approaches to the history of
adverse social and economic conditions health and medicine. And the result is a
of the industrial economy and thus thought-provoking and readable book,
well worth perusing for its own interest.
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Hopefully it will prove a stimulus to the economists of the classical, neo-classical
study of the history of health and and marxist schools. Although the
medicine in southern Africa.
contrast between Malthus's concern
with absolute resource scarcity and
Karen Jochelson is at St Antony's Ricardo's focus on relative scarcity is
well known, Barbier argues that these
College, Oxford.
approaches in fact have much in
common, for example, by regarding
References
population growth as the primary
Studies of the role of control of resources in causative factor behind increasing
shaping health patterns, include M. Turshen, scarcity, and in their analyses of the
The Political Ecology ofDisease m Tanzania (Rutgers
University Press, New Brunswick, HJ 1984); relationship between land and quality,
L.Doyal & I.Rennell, The Political Economy of agricultural rents and profit rates. In
Health (Pluto Press, London 1979); on TB in contrast to such foci, neo-classical
South Africa, see C.de Beer, The South African
Disease: Apartheid Health and Health Services economists concentrated on relative
(Southern African Research Service, Johannes- scarcity and a theory of value which
burg 1984); R. MacLeod, 'Introduction' in R. enabled exchange via relative prices.
MacLeod & M. Lewis (eds), Disease, Medicine and
Empire: Perspectives on Western Medicine and the
Experience of European Expansion (Routledge, By contrast, Marx regarded the environLondon 1988); see also D. Arnold (ed), Imperial ment (nature) as having no exchange
Medicine and Indigenous Societies (Manchester
value, since value was conferred only
University Press, Manchester 1988)

by transformation of 'objects of labour'
through the application of labour power
under specific relations of production.
Economics, Natural Resource Scarcity However, Marx did assert that nature
and Development by Edward B. Barbier,was the origin of use values, the main
Earthscan, London 1989. Reviewed by source of material wealth.
David Simon.
The modern marxist focus on the
This generally readable book represents process whereby use values are
one of the most rigorous expositions to converted to exchange values, while
date of the rapidly developing sub- indicating inefficient resource allocation
discipline of environmental economics. and the generation of externalities, also
As such it reflects all the strengths and fails to take adequate account of
shortcomings of that perspective, and environmental degradation and its
is important for those concerned to keep implications in terms of absolute
abreast of efforts to incorporate environ- resource constraints. Such problems are
mental concerns in economic planning particularly acute in the third world,
and development. The book is well where application of the labour theory
referenced and equations and economic of value faces added difficulties because
models are located in appendices to subsistence producers retain at least
avoid congesting the text or deterring some independent control over the
means of production of their livelihoods
the non-specific reader.
(p.19-22). Thus, he concludes that
Barbier's central theme is the need to marxist and neo-marxist approaches
take adequate account in economics of alike fail to offer adequate alternatives
natural resource depletion and scarcity. to conventional views on resource
Accordingly, he begins by outlining scarcity, which have themselves
historical approaches to such scarcity by changed only marginally over decades
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(a result of the optimistic preoccupation it builds directly on conventional
with growth and technological change approaches. The principal difference is
until the 1970s).
perhaps that
In Chapter 2, Barbier succinctly outlines
the impact of conservationism, ecology
and thermodynamics on economic
thought in relation to resource scarcity
and the environment. Each of these has
influenced our understanding of the
complexities and interrelationships
within agro-ecological and economic
systems. Such issues have been thrown
into sharp focus by the oil shocks of the
1970s, increasing pollution and advancing environmental degradation. The
following chapters provide an overview
of conventional theory on optimal rates
of resource depletion, and the problems
of pollution and preservation of natural
environments. This covers alternative
treatments of externalities, e.g. by
imposition of charges as opposed to the
setting of enforceable standards, and
efforts to value the environment by
shadow pricing in cost-benefit analysis.
The problems and shortcomings of
these approaches in deriving market
prices are summarized.
Chapter 5 contains Barbier's exposition
of an 'alternative' framework of environmental economics, which is then
illustrated in the succeeding two
chapters with reference to deforestation
in the Amazon, and the degradation of
upper watersheds in Java. The final
chapter provides a coherent and useful
synthesis of the main arguments in the
book.
Essentially, the approach advocated is
claimed to permit systematic examination of the trade-offs of environmental
functions and the implications of
environmental degradation for the
sustainability of economic-environmental systems. Rather than being a
wholly 'alternative' approach, however,

the emphasis on irreversible environmental
degradation and the possibility of ecological
collapse,... resurrects the notion of absolute
natural resource scarcity, which seemed to have
been so successfully buried by the classical and
early neo-classical theorists (p.92-3).

Whereas the environment is conventionally regarded only as providing
resources that become the material and
energy inputs into the economic process, this approach embraces two other
important environmental roles: the
assimilation of waste products generated by economic processes, and the
provision of a stream of services which
are crucial to the support of production
and human welfare. These include
recreation, health, education and the
maintenance of ecological functions.
Essentially, this approach seeks to
integrate these economic-environmental
relationships, and ensure that adequate
account is taken of the true environmental costs and benefits of human
activities and economic processes.
Emphasis is also placed on resource
saving innovations (the technology for
which already largely exists or is easily
achievable, at least in advanced industrialized countries) and improved
techniques for environmental management. Barbier recognizes, moreover, that
maintenance of the environmental
resource base must be accepted as a
worthwhile macro-economic policy
goal for successful deployment of these
tools. This in turn
depends upon policymakers accepting that the
type of scarcity effects stressed by the
alternative view pose real constraints to the
economic process, and that it is necessary to
balance short-term conventional objectives of
macro-economic performance with the more
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long-term considerations of future economic
security and welfare (p.W6).

There is much of value in this approach.
Many of the suggestions and prescriptions do undoubtedly have the potential
to promote more efficient resource use,
to ensure that the polluter pays and that
pollution is reduced, and to reduce long
term environmental threats to continued economic performance by applying
more realistic accounting techniques
that include costs and benefits to the
environment. However, I have two
principal reservations. First, in essence,
the approach seeks only to improve
existing practice under prevailing
political economic relations. Clearly this
is no small undertaking in its own right.
However, this focus omits all reference
to structural features and relations of
production under the predominantly
capitalist or state socialist socioeconomic systems or, for that matter,
of any other modes of production.
Many of the fundamental problems
need to be addressed at this deeper level,
and are therefore not amenable to
amelioration or change by the methods
advocated by Barbier.
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decision-making on their own futures.
Their lives and societies are far more
intimately bound up with the environment than can be accounted for by
economistic appraisal or evaluative
techniques. Even in this age of an
increasingly integrated global economy,
and the resurgence of capitalist thinking,
such issues must not be lost sight of. The
challenge of incorporating them into a
more holistic and locally sensitive
schema still remains.
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