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Commentary: States, Markets and
Africa's Crisis

Ray Bush & Morris Szeftel

With this edition ROAPE moves to publishing four issues a year. It is hoped that this
extra issue will be an annual 'review of books', focused on various aspects of African
research. In part, this will permit us each year to provide readers with notes and
listings of current activities and publications — we are particularly pleased to be able
to restore Chris Allen's Current Africana to our pages after far too long an absence. In
part, too, it will provide a forum for discussion of current trends and ideas concerning
(and of concern to) Africa's political economy and development. As part of such a
process, we welcome responses to what is written.

While a review of current debates is no substitute for research and theoretical
explanation, we hope that it will help to generate argument and further reflection. In
the present conjuncture, with the continent in thrall to markets and moneylenders,
with Western imperialism enjoying an unrivalled hegemony, and with the socialist
project in disarray, the need to re-engage with fundamental ideas and re-examine
basic principles is urgent. The collapse of Stalinism and decline of welfare
Keynesianism in Europe have called into question many received ideas — especially
about relationships between state and economy and between class and party. One
consequence has been to marginalise questions about equality, social justice, class
struggle, and the role of state from the agenda of much intellectual debate and even to
treat issues of growth and democracy as independent of them. In contrast, we would
insist that no such separation is possible or meaningful, that there can be no growth or
democratization which does not reduce exploitation and injustice or increase equality
and empowerment. State ownership and the single party no longer appeal as the
mechanisms of liberation and we should not be too upset about that! But exploitation,
famine, brutality and oppression still constitute the ways in which millions
experience the global capitalist order and international imperialism. There is a need
to join in a search for alternatives, one that will become all the more pressing as the
euphoria generated by 'the end of communism' gives way to the perception that
capitalism isn't working either.

Decades Of Development Crisis
Nothing illustrates the urgency of renewed debate about alternatives more than the
continuing crises of development in Africa. In particular, debt has enabled Africa's
creditors (or 'donors' as they are often called) to take control of its affairs and impose
their own wishes and strategies. After two decades of this, little success has been
forthcoming. A mighty army of NGOs and 'aid workers', consuming a large
proportion of the 'aid' donated, rushes about the continent giving orders with varying
degrees of insensitivity and, sometimes, stupidity. Meanwhile the structures of many
states deteriorate and crumble, predators impose their will through corruption,
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authoritarianism and violence, and efforts at growth and democratization remain
fragile. A cursory survey of the work published in ROAPE over the last six years
quickly establishes how enduring this malaise has become despite all the official
optimism expressed in the name of market dogma.

Africa's history since 1945 has been marked by such waves of optimism about
economic and political development which, in turn, have been repeatedly interrupted
by periods of deep pessimism. The most optimistic current came shortly after postwar
reconstruction in Europe, in response to the help given by many African colonies in
the struggle against fascism and as a result of emerging nationalist movements. The
achievement of independence encouraged hopes that control over (in Nkrumah's
phrase) the 'political kingdom' would permit rapid — because sovereign —
development. Nkrumah was wrong. The optimism of the late 1950s led to increased
recognition that even with political independence, economic growth was slow or
marginal even at a time when core capitalist economies boomed in the fastest and
most sustained period of growth ever experienced by capitalism. This provoked a
new pessimism, signalled by Nasser's argument, at the first meeting of the non-
aligned movement in Belgrade in 1961, that it was the economic kingdom that needed
to be won. Nkrumah, too, came to emphasise the problems of 'neo-colonialism' —
reflected in his negotiations with Kaiser Reynolds over the VALCO hydroelectric dam
and his attempt to promote an integrated aluminium industry.

The emphasis given to economic sovereignty, first by Nasser and then by Nkrumah,
produced a new wave of optimism not only in Africa but throughout the 'third
world'. The often maligned Non-aligned Movement provided a political umbrella
under which alternative strategies for development were discussed, by pan Arabists
and Africanists, among others, who argued for an alternative to the development
strategies urged upon them by the superpowers. Underdevelopment and dependency
limited any scope for autonomous policy formation but the Cold War did,
nevertheless, provide some room for manoeuvre and some space to use US - Soviet
competition to wrest concessions for 'third world' countries. Nasser, for instance,
proved to be a consummate politician in this regard, despite Egypt's dependence on
the US for food imports.

Yet again this renewed optimism foundered on the overwhelming reality confronting
Africa: the need to promote the improvement of peoples' livelihoods had to be
undertaken from an inadequate economic base. Five centuries of struggle over the
continent's resources and the distorted pattern of development which had proceeded
from it proved beyond the immediate capacities of post-colonial regimes to confront
effectively. Unable to generate rapid change or legitimate democratic government,
many states collapsed into varying degrees of authoritarianism, spoils politics,
corruption and brutality. The 'political kingdom' became a resource to be looted
rather than a weapon to lead the process of transformation.

Probably the most over-riding consequence of Africa's past has been the persistence
of trade regimes which locked the continent into static models of comparative
advantage in which national economies throughout the continent have been subjected
to international market fluctuations and, invariably, experienced a loss of value
added in the sale of finished goods in the industrial core. The set back experienced by
attempts at economic nationalism produced new efforts to reform such trade regimes
in the 1970s. In 1974, the Non-aligned Movement called for a new international
economic order. In the same year, pressure within UNCTAD led to calls for
commodity agreements, buffer stocks to ensure stabilisation of crops and commodi-
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ties which fluctuated due to environmental changes and control of global markets.
Unfortunately, such calls came when the bargaining position of the 'third world' was
rapidly deteriorating through crisis and debt. In response, West Germany, Japan and
the US stressed the importance of market solutions to global issues and resisted calls
for reform. By the 1980s, once the debt crisis had locked African states into servitude
or peonage, such debates were replaced by the rigours of debt servicing, stabilisation
and conditionality.

The Dimensions Of Debt Servitude
A generation after the formal end of colonialism most of sub-Saharan Africa had
succumbed to economic and political crisis. Economic growth in many countries has
ceased and debt is the single most important cause of Africa's present inability to
develop. The debt crisis has (since the rescheduling crisis of 1982) developed beyond
a transitory crisis into a system of international economic relations (Szeftel, 1987). The
servicing —rather than the repayment — of debts has become the encompassing
preoccupation of governments and their creditors. One World Bank official,
considering the prospects of 17 particularly hard-hit countries, concluded that 'the
financial crisis is so deep, the debt burden so heavy that they will not make it' (Barratt
Brown & Tiffen, 1992:17).

A few indicators might suffice to illustrate the dimensions of Africa's crisis today. Of
the 51 states defined by the World Bank in 1992 as being low income countries (having
a per capita GNP of $610 or less) 32 are in sub-Saharan Africa (including 16 of the 20
poorest) and most are classified as 'severely indebted' (World Development Report,
1992). Moreover, as the Bank indicated, not only has there been an enormous growth
of indebtedness over the two decades to 1990, but there was little sign of
improvement: the 1992 report estimated that Africa had 17.51% of the world's poor
(people living below the poverty level) in 1985; it expected this to grow to 27.46% by
2000. The Bank expected Africa to have an absolute as well as a relative increase in
poverty over this period. Finally, growth in the 1980s was about a third of the rate
attained in the nine years up to the oil price crisis of 1973.

By 1991 'third world' debt as a whole was about US$1.2 trillion (a trillion=l,000
billion) which resulted in a net transfer to developed countries of approximately
US$50bn. Africa's projected debt for the end of 1993 was US$199 billion in
comparison with a Latin American debt in the same year of US$390 billion. On the
face of it, Africa's debt seems quite modest — only slightly larger than the national
debts of Brazil ($127bn) or Mexico ($112bn). But, although African indebtedness is
less than a quarter of the total for the developing world, it constitutes roughly 90% of
the continent's GNP. Sub-Saharan Africa paid out $11.3 billion in debt servicing in
1993, four times as much as public spending on health and education. Furthermore,
the build-up of debt service arrears in Africa rose from $11.7 billion in interest arrears
in 1991 to $16.3 billion in 1993.

What does debt mean in real terms? And how do the statistics contrast with the
observation made by the World Bank in April 1994 (not for the first time) that there
has been an increase in the living standards of the poor in the 'third world' and that
adjustment is working in Africa? (World Bank, Adjustment in Africa: Reforms, Results
and the Road Ahead). The figures (and any number of country studies — see for
example Campbell & Loxley) do not bear this out. Living standards in sub-Saharan
Africa have fallen 2 per cent annually in the last ten years, and are now lower than in
1970. Unemployment has quadrupled to more than 100 million. Real wages have
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fallen by a third and investment is now less in real terms than even during the so-
called lost decade of the 1980s. And ten years of export-led growth has produced not
recovery but a decline in Africa's share of world trade from 4 per cent to 2 per cent —
even though the strategy continues to be imposed on the continent by the IFIs. In the
1990s so far, African economies have grown even more slowly than during the 1980s
—by only 1.5 per cent per annum.

Inextricably tied to Africa's debt is the linkage which has emerged since 1990 between
bilateral government and IFI lending and the conditions with which African states
must comply to get further rounds of liquidity. In contrast with Latin America, where
most borrowing, is essentially from private banks, most of Africa's debt is
predominantly bilateral. As such it has strategic consequences, reducing the capacity
to bargain with core states to a minimum (consider, in contrast to the relatively puny
amounts owed, how seemingly unproblematic is the $1 trillion owed by the US and
how few conditionalities anyone is imposing on Washington!). Moreover, as the
weight of conditions grows, the availability of aid seems to shrink. Total US aid to
Africa has fallen by more than a third since 1992; it will be $947.6 million in fiscal year
1994 and the intention is for all country to country funding to cease in fiscal year 1995
— except for strategic cases like Israel, Egypt and Russia. This, of course, does not
mean that US assistance will cease entirely but that monies will only be forthcoming
through USAID if policy preconditions are met across a broad range of issues labelled
under such headings as democracy, free trade, anti-terrorism and environment. The
Clinton Administration has already closed 21 offices of USAID around the world (9 in
Africa).

The Ideology Of Debt Management
If the disappointments of efforts to effect a transformation away from dependency
and structural underdevelopment left African policy makers and analysts confused
about what to do next, liberal theorists have had fewer doubts about where the
problem lies. They argue that the crisis in the 'third world' is a consequence not only
of misconceived state policies but of the very fact of state intervention itself. 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 doctrine has been the ideological underpinning of the
various, changing stabilisation and adjustment strategies imposed by the IMF and
World Bank to tackle the crisis.

The nature of IMF and World Bank stabilisation and Structural Adjustment
Programmes have shifted over time in response to changing conditions and perceived
inadequacies in implementation. The Bank, in particular, sought first to address
economic growth in the 1960s, basic needs and human development in the 1970s, and
debt reduction and adjustment in the 1980s. Within each broad strategy, there have
been numerous attempts to adjust to the experience on the ground. Nevertheless, for
all the changes, there has been substantial continuity — a continuity expressed by the
belief that what is necessary is to create a 'market friendly environment' for
development. In general, structural adjustment has required changes to monetary,
exchange and budgetary policies requiring higher interest rates, currency devalua-
tion, and a contraction of state budgets, the public sector and social overhead
spending. These measures have been designed to remove the state as an obstacle to
private investment by replacing price distortions with 'real prices', eradicating
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subsidies, protectionism and inflated real wage levels. The process is summarised
thus by Ghai (1991:5-6):

Economic planning has been all but abandoned by most countries. There is increasing
reliance on market forces for regulating the economy. Price controls and subsidies are
yielding place to price determination by supply and demand. Industrialisation is no longer
promoted by deliberate policy measures; instead, greater incentives are being given to
production of primary commodities. Likewise, the quest for a more integrated national
economy has given way to efforts at export promotion. There is increasing liberalization of
foreign trade and payments. Greater national ownership and control of the economy are no
longer priority objectives of development policy. The emphasis is instead on incentives to
foreign investment and privatization of state properties and their sale to foreign interests.
There have been cut-backs in social services and the tax burden has become more regressive
in many countries.

Industry, says Ghai, has declined relative to agriculture, mining and services, the
formal sector relative to 'small-scale and micro-enterprises', the working and middle
classes relative to owners of capital, and local capital relative to foreign capital.

Above all, the international agencies' strategies perceive the primary problem to be
that of the state. On the one hand, SAPs have been geared to ensuring that what the
IFIs call the 'excessive amount of power in the hands of the government'(Barratt
Brown & Tiffen 1992:7) is diminished substantially — through a 'rolling back' process
and liberalisation, in which the World Bank has played a central role promoting
privatisation (Young 1991). Yet, paradoxically, the state continues to have a central
role in World Bank perceptions. A 1994 Policy Research Report contains any number
of examples, noting, for instance, that

Only with strong government commitment and widespread public backing will policy
reforms be sustained ... If government commitment is weak, opposition forces strong, or
short-run costs high, the likelihood of stalls or reversals in policy reform is great. Zambia,
for example, initiated (sic) an adjustment program in 1985, abandoned it two years later
because of mounting opposition, and then returned to market-oriented economic policies in
1989. Ownership of an adjustment program starts with the government but does not
end there ... (1994:217) (emphasis added).

The Bank tends to regard problems that arise as a consequence of the unwillingness or
inability of governments (governments they are trying to reduce in size) to effect the
necessary reforms. Its arguments tend to perceive problems as inherent not in
adjustment policies but in local conditions. Edward Jaycox, World Bank Vice
President for the Africa Region, in a foreword to a 1994 collection of country case
studies (published to accompany the Policy Research Report), considers that 'the path
to economic progress and revival is now much better understood in Africa than at any
time before, but managing this change has proved difficult' because of 'drastic
changes in the political and economic environment' which have 'created uncertainty
about the future direction of economic policies'. He worries that 'economic recovery
was still fragile in most of these countries, and the ensuing uncertainty has made the
situation even more difficult'. Nevertheless, he is confident that despite the
impediments on the ground, 'the World Bank's long-term perspective agenda
remains valid . . . ' (Husain & Faruqee 1994:viii).

There is little agreement about how effective or successful the Structural Adjustment
Loan (SAL) policies have been, even after nearly two decades (see the excellent
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discussion in Barratt Brown & Tiffen 1992:11-15). The World Bank insists that, despite
some mistakes, its remedies have proved effective. A vast body of documentation
from the Bank, UNDP, and the UN Secretary General's Expert Group tends to support
this claim. Essentially the World Bank concedes that from 1981-1984 countries
without adjustment programmes experienced better growth than those with such
programmes but that the position was reversed thereafter. This has been disputed in a
number of papers from UNECA, UNCTAD, FAO, UNESCO, UNICEF etc (essentially
organisations concerned with the social impact, rather than the output figures, of such
policies). Moreover, a study of countries paired for comparability has suggested that

Despite having a stronger growth record in the latter half of the 1970s, and despite receiving
programme aid, the SAL (Structural Adjustment Loan) group of countries have performed
significantly worse than their non-SAL counterparts, in terms of the GDP growth criteria
during the 1980s (P Mosley, J Harrigan & J Poye, 1991).

A host of individual country studies generally tend to support the critics of the
adjustment strategy. Studies of a wide variety of cases (Campbell & Loxley; Ghai;
Gibbon & Bangura) reveal a diversity of experience and adaptation. Various writers
indicate that there has been some success at attracting foreign capital in some
countries and in some sectors (generally primary production) but that, in general,
such measures have all too often failed to meet their main objectives — such as greater
food production and security or repayment of debt. Even in the case of Ghana,
converted from revolution to monetarism, as Hutchful puts it, (in Campbell & Loxley
1989) the adjustment process enjoys a fragile success. Moreover, in Ghana as in
Uganda, Tanzania, Zimbabwe, Ivory Coast and many others, study after study
indicates that the emphasis on export promotion and openness to international
markets has negative (sometimes disastrous) consequences for food supplies, the
viability of local manufacturing, investment in social overhead capital and
infrastructure and the welfare of the poorest and weakest members of society. The
evidence of such studies indicates that adjustment policies have frequently failed to
realise their objectives and, moreover, have often contributed to exacerbating social,
political and economic breakdown.

In the 1990s, less bound by the dogmas of the Reagan-Thatcher years, the World Bank
has made a number of efforts to move beyond narrow SAL policies in order to
respond more sensitively to the problem of poverty. At its annual meeting in
Washington in 1993, the World Bank's president, Lewis Preston, stressed that
'poverty reduction must be the benchmark against which our performance as a
development institution is judged'. Yet it remains relatively closed to criticism from
outside and below — a Financial Times article (2 March 1993) remarked on its
undemocratic character. And in 1992 it spent only 14% of total funding on human
resource development and only 5% of adjustment lending on poverty reduction,
according to Preston. Only 7% of its funding went towards environmental
programmes. For all its aspirations — and many of them are more socially concerned
than those of some of Africa's warlords and dictators — the Bank remains locked into
the structure of market reform and debt servicing policies.

Not surprisingly, therefore, the Executive Secretary of the Economic Commission for
Africa was recently moved to remark that: 'the prevailing economic and political
conditions in Africa do not allow for much optimism' (quoted in Africa Recovery,
United Nations, vol. 7 no. 3/4, December 1993 - March 1994, p. 12). Even Edward
Jaycox, in the Foreword mentioned above, despite insisting that those countries that
have implemented World Bank reforms have 'experienced the biggest turnarounds in
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their economies' concedes that 'progress has been mixed' and, more, that 'despite
these gains, per capita growth rates remain fairly low' and, yet more, that 'even if
sustained, they would be insufficient to make a dent in the rising incidence of poverty'
(Husain & Faruqee:viii).

States And Markets
Criticisms of the IFI policies have been numerous and varied. Among the main ones
are these: first, that devaluation does not promote exports from African primary
producer countries since commodities are often pre-contracted or relatively price
inelastic — so that the effect is often simply a reduction in earnings; second, that SALs
do not encourage direct foreign investment (DFI) by transnational corporations
(TNCs) which have little desire to locate in most African countries outside of primary
export enclaves; third, that TNCs 'crowd out' indigenous enterprise quite as much as
does the state and that policies frequently undermine local industry; fourth, that SALs
often destroy social investment and hence the chances of the next generation of
Africans to be more than debtors; and fifth, that the policies of the IFIs tend to ensure
debt servicing rather than repayment, and integration in global markets rather than
development of local markets.

Such arguments focus on the efficacy of policies promoted by global agencies. As such
they constitute what we might term the 'weak' critique: whatever criticisms might be
voiced and accepted by the international agencies, they can always turn around and
claim that these are faults of policy implementation and as such can be corrected
through practice. Yet there is a more fundamental criticism that can be levelled
against them, namely that the idea of market regulated development is itself the
problem and that their policies are therefore fundamentally misconceived. It is one
thing to argue that markets can be mechanisms to improve efficiency and democracy,
serving to check bureaucratic and petty bourgeois accumulation, job patronage and
the politics of graft, increasing industrial flexibility and removing ethnic and racial
prejudice from some processes of resource allocation. It is quite another to argue that
development and democracy require that society should be regulated by the market.

Such assumptions are entirely ahistorical and theoretically inadequate. They ignore
the reasons for the growth of the state and bureaucracy throughout modern history:
the inevitability that capitalists and workers alike will act to protect themselves and
their environment from the ravages of market logic has been well argued and
theorised by writers such as Polanyi. They ignore also the reasons for the growth of
the role of the state in Africa —: as a response to the need felt by people to 'recapture
their own history' (as Cabral put it) and in order to defend indigenous development
against the monopolies of multinational commercial and mining capital. They assume
that Africa's problems arise from the inability of market forces to act when it is easier,
on the evidence, to argue that they arise precisely from the way in which the market
forces have acted on Africa. They assume that growth and rational allocation of
resources in global markets produces growth and rational allocation in local markets
when the evidence is overwhelming that global rationality may actually prevent local
investment (see among many, Campbell 1991). They assume that market efficiency
will allocate needs when the whole history of capitalism demonstrates that the market
can only measure the ability to pay. Market fetishists, with their simplified and
simplistic neo-classical models of human behaviour, all too often present us with the
virtues of an abstract market as a solution to the problems of a real state and all too
seldom with solutions for the ravages of real markets.
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An example of this is found in the way in which cases such as South Korea are held up
to Africa as paradigms of the success that market-driven, export-led growth can
achieve if only African states would commit themselves to fostering it. Such
triumphalism, not surprisingly, raises several difficulties. Firstly, we must ask if all
developing countries can export electronics and machine goods. And if they can not,
we must ask if the same benefits accrue for those who must export bananas or cocoa.
If it is suggested that the same benefits do accrue, we must ask why they did not do so
for a single primary producer throughout Africa, Asia and Latin America. Were every
single last one of them beset by corrupt and inefficient states?

Secondly, we must ask if South Korea can be regarded as representing, in any way, the
full and free dynamism of market forces. The evidence suggests rather that it featured
a high degree of state spending and — at crucial stages — enormous, coercive state
pressures on Korean enterprise (which African country could hope to impose the
death penalty on those who illegally expatriated currency?). The Park regime, in
particular, regimented industry in draconian fashion. The same might also be said,
though in different ways, of those many other market successes that preceded Korea
and mat are inexplicably not mentioned in DPI literature these days — Brazil, Ivory
Coast, Kenya.

And thirdly, we must ask what possibility Africa will ever have of paying off its debts
and achieving sustained growth when it is forced to accept the imposition of a static
model of comparative advantage in order to attempt export-led growth. In doing so,
the adjustment programmes have, in effect, reimposed the role of colonial primary
production on debtor countries. This is precisely the critique made, for instance, by
Stoneman, of conditionalities imposed on Zimbabwe:

. . . criticisms should not be taken to mean that all World Bank advice is worthless and
should be disregarded altogether: efficiency is of vital importance despite its frequent
misuse to promote a free-market ideology; Zimbabwe's economy does have a number of
serious structural problems, and many institutional forms are indeed more related to the
needs of UDI than Zimbabwe's present aspirations. But it is those aspirations, and the most
efficient way of achieving them, that is Zimbabwe's main concern, and not the best way of
accommodating itself to a niche that might be assigned to it in the world market (Stoneman
1989:61).

We might perhaps ask what would have happened if every state had simply always
accepted its 'niche in the world market ' . The point was m a d e perfectly by a senior
official of Japan's MITI two decades ago:

If the Japanese economy had adopted the simple doctrine of free trade and had chosen to
specialise in this kind of industry, it would almost permanently have been unable to break
away from the Asian pattern of stagnation and poverty ... The Ministry ... decided to
establish in Japan industries which require intensive employment of capital and technology,
industries that were from the standpoint of comparative cost most inappropriate for Japan
(Quoted in Barratt Brown & Tiffen 1992:14).

The evidence of recent historical development is not that development needs more
market and less state but that, in the context of a global capitalist order, it is essential
for strong states to be able to make strategic decisions which redirect internal
economic activity and redefine the position of their economy within the global
economy. Wade's important study, drawing on the East Asian experience, indicates
how essential is a strong state. He argues that developmental states must be capable of
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making local capital internally competitive and of directing foreign capital to serve
national export-earning targets, of promoting a bank-based financial system under
close government control and oriented to nationally identified objectives, of ensuring
that liberalisation is gradual and progressive, and of directing growth into
strategically identified sectors (1990: especially chapters 10,11). There is no law that
says that African states will be able to undertake such strategic direction (there are not
that many Japans or Koreas in Asia either) but the evidence is that without it, there is
unlikely to be success. The evidence is also overwhelming that the decision by IFIs to
take over this role of strategic direction in Africa, by brushing aside the state, to
become the state as it were, has been a disaster. Market forces imposed on Africa from
above and without in the last two decades have failed to address any of the basic
causes of poverty and instability and have generally tended to exacerbate them.

Present trends seem to promise more rather than less pain. The GATT agreements are
predicated on the assumption that Africa will be the only continent to be a net loser —
to the tune of $2.6 billion by 2002 (this when the leading industrialised states are
expected to reap $135 billion or 64 per cent of total annual gains in world income
resulting from GATT). As a food importer Africa will suffer higher food costs as
subsidies in Europe and the US fall. While the OECD and World Bank have suggested
the need for compensatory transfers or financing and access to markets, none have
been forthcoming — presumably because to do so would undermine market
efficiency. GATT will also erode the value of the Lome agreements for its 69 ACP
members by removing much of their protected access to the EU market.

Development And Democracy
The implication of the above argument is clear: How a market is structured at any
given time is not simply an expression of some abstract principles of rationality and
efficiency. On the contrary, markets represent concrete configurations of power;
markets are determinations of power relations, expressions of lines of force
(domination and subordination) within the global order. The reasons that England
bought wine and Portugal bought cork (perhaps to put in the bottles of wine?) in
Ricardo's famous model of comparative advantage, the reasons that 'third world'
countries sell food and minerals rather than far more profitable shipments of
marijuana, heroin and cocaine, has more to do with history than with market
rationality. That is why market reforms have so often seemed to Africans to be a form
of 'recolonisation' of the continent.

It is because the present form of subordination of Africa to the global market is
effected through IFIs taking control of strategic direction of development policy, of
IFIs effectively substituting for the state, that the question of democracy (national and
international) has become so urgent. Faced by the reassertion of imperial hegemony,
the task of rolling back imperialism, 'of recapturing history' is again imperative. The
question is how this needs to be done. One way could be to simply promote the
restoration of state activities and structures, on the grounds that to do so is anti-
imperialist and therefore progressive. Yet this would be to take the side of classes and
elites which have frequently been incompetent, corrupt, dictatorial, and brutal. In
some ways, it has even been suggested, the World Bank is preferable to certain
warlords and dictators. It might also be argued that such elites have traditionally
sided with international forces against their own citizens. In any case, we do not
consider this to be a tenable position.
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An alternative is democracy and democratization — the empowerment of the mass of
African people in such a way as to give them influence over the actions of their leaders
and to constrain the capacity of elites to connive with international forces.
Democratization might be a means to shift control away from global and local ruling
interests and to give a voice to some of the most marginal people on earth. Yet this is
not an easy road. Democratization as presently understood in developing countries is
an important but limited activity, confined to procedures for interest organisation and
electoral competition. In practice in Africa so far, it has all too often meant a
recirculation or reconfirmation of existing rulers. This may help to promote stability
and guarantee debt servicing. It seldom involves the interests or aspirations of the
African majority of rural dwellers. Indeed, writers like Mamdani have argued that the
general discussion of 'civil society' is essentially a middle class and urban conception;
it has yet to evolve dimensions that include peasant society. The process and debate
both need to be deepened and extended, not simply as a response to donor
conditionality but as an expression of mass needs and interests. It also needs to be
revolutionary in orientation, challenging traditional representations of legitimacy
and order inherited from both the indigenous and the imperialist past. This journal
hopes that a fruitful debate about what such a process requires will be joined in the
coming years.
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This survey of the literature on conditions for democratic consolidation
suggests the necessity of going beyond procedural definitions of democracy
(based on fair, honest and periodic elections) to more normative ideas about
decision-making being controlled by all members of the group as equals.
In this view, democracy is a matter of the degree to which basic principles
are realised and democratisation is always and everywhere an unfinished
process. Four factors which facilitate democratic consolidation -- the
experience of transition itself, a country's economic system, its political
culture and its constitutional arrangements -- are analysed through an
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The purpose of this review article is to provide a survey of some of the burgeoning
literature on conditions for democratic consolidation, and to reduce it to some
systematic order. I do so as a political theorist, and in no sense a specialist on Africa,
but in the expectation that the comparative literature reviewed will be of some
relevance to African countries, even where it is based on the experience of other
continents. This expectation, it should be said at the outset, begs a fundamental
methodological question: what is the appropriate level for comparative theorising in
the social sciences? Should it be the most general and global level, or the regional and
the local? Can any useful generalisations be made embracing political processes in
sub-Saharan Africa, the Maghreb, Latin America, central Europe and so on? Can we
be sure that the term 'democracy' has the same meaning in these regions? Even if we
can, is there not a danger of giving the so-called 'transition to democracy' the same
teleological status as the 'transition to socialism' which earlier proved so disappoint-
ing?

My short answer to these questions is that the appropriate level of generalisation can
never be decided a priori, but will depend upon the particular problem in view; and
that the more general the hypothesis, the more it will need complementing and
modifying by the specificities of region and locality. At most, therefore, theorising at
this level provides a set of questions to be asked, and suggestions of where to look for
answers, rather than a recipe for what will infallibly be found. In this sense theory, as
the systematic abridgement of experience, is always the starting point for further
analysis, not the end point of enquiry.

Let me begin with some conceptual clarification of the terms 'democracy',
'consolidation' and 'conditions', each of which raises considerable issues. To take
democracy first, it is conventional for specialists in comparative politics to follow
Schumpeter (1943, chs. 21-22) in defining the concept in 'procedural' rather than
'normative' or 'ideal' terms, i.e., in terms of a set of institutional practices, rather than
a set of basic principles. So Huntington, underlining his approval of the way US
political scientists have made democracy 'less of a hurrah word and more of a
common sense word', defines a political system as democratic 'to the extent that its
most powerful collective decision-makers are selected through fair, honest and
periodic elections in which candidates freely compete for votes, and in which
virtually all the adult population is eligible to vote.' On the basis of this common
sense approach, he concludes, informed political observers can apply the procedural
conditions of democracy to existing world systems and 'rather easily come up with a
list of those countries that are clearly democratic, those that are clearly not, and those
that fall somewhere in between' (Huntington 1991:7-8; cp. Huntington 1989).

Now although Huntington is somewhat more peremptory in his dismissal of any
ideal or normative conception of democracy than the other authors reviewed, most of
them agree with his concentration on the electoral process as the defining feature of
democracy, together with the freedoms of speech and association necessary to make
that process effective. Few readers would wish to deny that 'free and fair elections'
constitute an essential part of democracy in the context of the contemporary state. Yet
there are several problems with the procedural or institutional method of defining it.
First, because it is unable to tell us what exactly makes these institutions 'democratic',
it encourages a purely formalistic approach to democracy, in which procedural
means such as 'freely competitive elections' or 'multi-partyism' become treated as
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ends in themselves. Secondly, the concentration on the electoral process leaves out
much else that is important to democracy, such as: the control by those elected over
non-elected powers, inside and outside the state; their accountability and responsive-
ness to the public between elections; the control ordinary people exercise over their
conditions of life at the most local level; and so on. Everyone will have their own items
to add to this list. Thirdly, the confidence with which it is asserted that some countries
simply are democratic overlooks important deficiencies of Western countries from a
democratic point of view; and obscures the way that democrats everywhere are
engaged in a common struggle against authoritarian and exploitative forces, even
though that struggle may be more intense in 'developing' than 'developed'
democracies.

In the light of these inadequacies, we cannot dismiss so readily the need to begin with
a definition of democratic principles. In my view democracy belongs to the sphere of
the political in the broadest sense, defined as the sphere of collectively binding
decision-making, whatever the group or collectivity may be, from the family to the
state (and thence also to the international arena). Its basic principles are that such
decision-making should be controlled by all members of the group or collectivity
considered as equals — the principles, in other words, of popular control and political
equality. A system of collectively binding decision-making can be judged democratic
to the extent that it embodies these principles, and specific institutions or practices to
the extent that they help realise them (for further elaboration, see Beetham 1993).

Such a definition enables us to see two things. One is that the central state is only one
arena of collective decision-making where democratic principles may be applicable.
Because of its complexity, popular control here has mainly to take the form of control
over decision-mafers rather than directly over decision-making, and to do so through
a variety of intermediaries acting on the people's behalf (parliament, the courts,
financial auditors, journalists, etc.) as well as through electoral choice and the
ongoing influence of freely-formed public opinion. Secondly, democracy is not an all-
or-nothing affair, but a matter of the degree to which the basic principles are realised:
a comparative rather than an absolute judgement. In conventional parlance those
countries that reach a certain minimum threshold or clustering of practices which
embody these principles qualify as 'democracies' tout court; but this shorthand way of
speaking should not obscure the significant differences of kind and degree between
such countries, or the extent to which democratic institutions and practices can
coexist with undemocratic, and sometimes pre-democratic, ones. Democratisation is
thus always and everywhere an unfinished process.

In the light of such a conception of democracy, then, the literature under review can be
seen to share a characteristic focus: on the electoral choice of central state officials; on
the historical process whereby such choice under reasonably 'free and fair' conditions
has become established, or re-established; and on the conditions for its effective
maintenance in the future. This is an important subject indeed; but it is not the whole
of democracy, and does not on its own guarantee ongoing popular control over the
decision-making that affects people's lives. The democracy spoken of here, in other
words, is primarily electoral democracy.

This brings me to the second conceptual problem, that of 'consolidation'. Most writers
on democratisation agree on two propositions. One is that the process of
consolidating democracy, which begins where the 'transition to democracy' ends, i.e.,
with the inauguration of a new government at the first free and fair elections since the
end of the pre-democratic regime, is a much more lengthy and difficult process than
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the transition itself. Establishing democratic electoral arrangements is one thing,
sustaining them over time without reversal is quite another. Not all who make the
transition will be able to sustain it. This is the point of Huntington's metaphor of the
democratic wave: each new historical wave of democratisation leaves more
established democracies on the beach when it retreats, even though many countries
will fall back with the tide. From this follows a second proposition: the factors making
for the consolidation of democracy are not necessarily the same as those contributing
to its inauguration; the explanation for democratic sustainability may well be
different from the explanation for the transition from authoritarian rule (see Rustow
1970).

But what exactly is meant by 'consolidation', and how do we recognise a
'consolidated democracy' when we see one? A variety of different criteria are
proposed in the literature (see also Linz 1990). One is the 'two-election' test, or more
properly the 'transfer of power' test: democracy is consolidated when a government
that has itself been elected in a free and fair contest is defeated at a subsequent election
and accepts the result. The point of this criterion is that it is not winning office that
matters, but losing it and accepting the verdict; because this demonstrates that
powerful players, and their social backers, are prepared to put respect for the rules of
the game above the continuation of their power.

However, the problem with this criterion is that it is perfectly possible to have an
electoral system that meets certain minimum democratic standards, but where such a
transfer of power simply does not take place, because the electorate goes on voting for
the same party (the so-called 'dominant party' model). Such has been Botswana since
independence, and such were Japan and Italy for nearly 50 years. Are we to say that
these were not consolidated, simply because no transfer of power took place? The
recent changes of government in Italy and Japan at the hands of the electorate suggest
that they were indeed consolidated years ago. For this reason some writers favour a
simple longevity or generation test: 20 years, say, of regular competitive elections are
sufficient to judge a democracy consolidated, even without a change of ruling party,
since habituation to the electoral process would make any alternative method for
appointing rulers unthinkable.

This criterion in turn has its own difficulties. It is well known that, the longer the same
party remains in power, the more indistinguishable it becomes from the state
apparatus on one side and powerful economic interests on the other; and the more
doubtful whether electoral competition takes place on a genuinely level playing field,
or that electoral accountability retains much force. Here the question of democratic
consolidation cannot be separated from the quality of democracy that is being
consolidated (for example, Italy: how democratic ever was it?).

A further problem with longevity is that it is not in itself a good predictor of how a
system will behave in the future. We would have much more confidence in the
robustness of a democratic system if it had survived substantial shocks or crises,
including the shock of the transfer of power, than if its course had run smooth. Like
the concept of stability, the concept of consolidation or sustainability is essentially a
predictive or counterfactual concept, about a political system's ability to withstand
shocks if subjected to them in the future. The analogy might be with a pane of glass,
where we can distinguish between the strength of the material or the system, and the
force of the pressures to which it may be subjected. A democracy can best be said to be
consolidated when we have good reason to believe that it is capable of withstanding
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pressures or shocks without abandoning the electoral process or the political
freedoms on which it depends, including those of dissent and opposition. And this
will require a depth of institutionalisation reaching beyond the electoral process itself
(see Whitehead 1989).

What then, finally, about the 'conditions' for democratic consolidation? Talk of
'conditions' can all too easily be read deterministically, especially when economic
conditions are discussed. This was certainly the tendency of the famous early article
by Lipset (1959) entitled some social requisites of democracy, with its proposition: the
more telephones, the more democracy. In similar manner Huntington identifies a
zone of economic development between $500-1000 per capita GNP, at which a
country is ripe for democratisation and capable of democratic consolidation; by
implication undemocratic countries above this figure are retrograde, and those below
it should abandon hope. Di Palma's response to such determinism provides a useful
antidote: successful democratisation is the product of human volition. When people
have experienced the worst that arbitrary and oppressive governments can do, they
will readily agree to rules that will at least limit the damage that governments can
inflict upon them. This is democratisation bom, not of economic inevitability, but of
the conscious desire for self-preservation, even if it is everyone's second best choice,
or 'democracy by default' as it has come to be called.

However, a simple voluntarism is no more adequate than its deterministic
counterpart. The project of democratic consolidation is clearly more difficult in some
circumstances than others, and faces much more formidable obstacles in some
countries than others. It is a task of social science to identify these circumstances and
subject them to comparative analysis. Yet these 'conditions' can at most be described
as 'facilitating' or 'hindering', rather than as 'determining', a given outcome. And
among the conditions will be that of political agency, from broad social forces to
individual leadership, whose response to given circumstances will itself be under-
determined.

To help assess these facilitating conditions, it will be useful to consider them under a
number of different headings. For reasons of space, I have had to omit the external
conditions deriving from the international and regional context, important though
these are, and concentrate on the domestic ones. These include: the process of
transition itself; the character of a country's economic system; its received political
culture; its type of constitutional arrangements. Aspects of each of these will have a
bearing on a country's prospects for democratic consolidation. Implicit in the
literature under review (and sometimes explicit) are a variety of hypotheses, some
more contestable than others, which I have formulated as concisely as possible to
assist analysis.

The Process of Transition
Here we are concerned with the question of whether, and to what extent, the process
of transition to democracy affects the subsequent prospects for its consolidation. Two
different aspects of the transition merit examination: the character of the previous
regime, and the actual mode of transition itself.

First hypothesis: Prospects for consolidation are affected by the character of the
previous regime. Despite various attempts to make such a connection, there is no
clear evidence from the history of past transitions that the form of the immediately
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preceding regime — whether single party or no-party, 'sultanist', bureaucratic or
whatever — has any bearing on later consolidation. Nor is previous experience of
democracy necessarily significant either. Although it is intuitively plausible that
previous democratic experience should leave some sediment of popular support for
democracy, and provide an opportunity to improve on past mistakes, on the other
side a succession of failed attempts at democratisation (as in Russia) or a history of
alternations between democratic and authoritarian rule (the Latin American
'pendulum') may simply generate a sense of defeatism about the prospects for long
term consolidation. As in so much else, South Africa is an exceptional case for an
independent state in the twentieth century, of having a lengthy experience of 'quasi-
democratic' institutions with a limited suffrage, or elective oligarchy, prior to
democratisation; in this it is closer to the typical nineteenth century West European
experience of consolidating representative institutions before the expansion of the
suffrage, than it is to other twentieth century states.

Although there is, then, no systematic connection to be drawn between the previous
regime-type and future democratic prospects, two distinct classes of regime leave to
their successor a quite specific agenda, whose handling will certainly affect these
prospects. A military regime leaves behind the difficult task of depoliticising the
armed forces, and reorganising them in ways that make their intervention in politics
more difficult in the future. This task is easier where the regime ends in the discredit
of military defeat (Greece, Argentina) than where it negotiates a guaranteed role or
veto power for itself over its democratised successor (as in Chile). Even in the former,
the issue of whether, and how far, to prosecute former state personnel for human
rights abuses is one fraught with difficulty for the new regime (see Huntington 1991,
ch. 5, Journal of Democracy, vol. 4.1, January 1993).

A communist regime, on the other hand, leaves behind the enormous task of
introducing a market economy simultaneously with the democratisation of the state.
The question of the precise relation between a market economy and a democratic
polity will be considered later. Here it can simply be observed that initiating the
processes of democratisation and marketisation simultaneously is full of perils, not
least because their timescales are so different, and the early experience of economic
dislocation and hardship that accompanies marketisation can readily undermine
support for the democratic process. If there is one thing that the literature under
review is agreed upon, it is that performance criteria are much more important for
fledgling democracies than for established ones. The latter enjoy the typical
democratic advantage that failed governments can be removed without this bringing
down the system; in the former, if the experience of democracy from the outset, rather
than just of particular governments, is associated with failure, this will discredit the
system itself. It is hardly surprising, therefore, that Russia's combination of economic
dislocation with national humiliation at the collapse of empire, should make
commentators particularly pessimistic about its democratic prospects, or conjure up
parallels with the end of the Weimar Republic (see Journal of Democracy, vol. 5.2, April
1994: 'Is Russian democracy doomed?').

A different aspect of the previous regime should be mentioned here in conclusion,
since it has an important bearing on the fate of democratisation, and that is the extent
to which the inherited state structure is capable of asserting any systematic policy
across the territory it supposedly controls. Strictly speaking, this is a question about
the state as such, rather than the particular regime type. As a number of writers have
argued (Bromley 1993, Hawthorn 1993, O'Donnell 1993), state formation is
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necessarily prior to democratisation. A 'state' which is incapable of enforcing any
effective legal or administrative order across its territory is one in which the ideas of
democratic citizenship and popular accountability can have little meaning. Although
in theory such an absence of regulative order is compatible with electoral competition
for the chief offices of state, elections will be little more than a formality when they can
make no difference to what happens 'on the ground'. In such situations, to be found in
some African and Latin American countries, the continuity between the 'democratic'
and pre-democratic regimes may be much greater than any differences to be found
between them.

Second hypothesis: the mode of transition to democracy affects its subsequent
consolidation. At this point the literature is replete with typologies of transition
process, which I have tried to synthesize in tabular form (see Figure 1). Even this table
is considerably oversimplified, since there are intermediate forms. Huntington
identifies a process which combines 'transformation' and 'replacement', which he
calls 'transplacement', and Linz one which combines 'reforma' and 'ruptura', which
he calls 'transaction'. We could play endlessly with these categories. None of them

Figure 1 — Processes of Transition

External
imposition

Transformation Replacement
(initiated within (initiated from society

authoritarian regime) and opposition)

Reforma
(gradual
negotiated
change)

Ruptura
(rapid
breakthrough)

Sources: Stepan (1986), Huntington (1991), Linz (1990), Ethier (1990)

seems particularly 'virtuous' in respect of prospects for later consolidation.

More important for democratic sustainability, we might conclude, than the question
of how the transition process is initiated, or its particular sequence of development, is
a different set of questions: how broad and deep does it run, how inclusive or
exclusive is it, who comes to 'own' the transition process as such? In terms of breadth,
there is now considerable development of the theory of 'elite pacts', of the idea that
prospects for future consolidation are enhanced, not only by formal agreement on the
rules of the political game between different sections of the political elite (whether
among oppositional elites, or between oppositional elites and sections of the old
authoritarian elite); but also by informal agreement to limit the agenda of political
competition, so that no group's perceived vital interests are threatened by exclusion
from office (O'Donnell et al., 1986, vol. 4, pp. 37-47; Przeworski 1991, ch. 2).

Such breadth of consensus is clearly advantageous to democratic consolidation.
However, 'elite pacts' may be vulnerable from two directions. If they include
irreducibly anti-democratic forces, e.g. from the military, then peaceful transition
may be bought at a high price. If on the other hand they achieve consensus by
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excluding popular demands or popular forces ('democracy through undemocratic.
means', as O'Donnell puts it), they will prove vulnerable to the assertion of such
demands in the future. Although it has been argued that the elite consensus which
secured peaceful electoral competition in eighteenth and nineteenth century Britain
and the US required precisely the exclusion of the population from political influence
(whether formally or informally), it is doubtful whether such exclusion can be made
effective under contemporary conditions (see Hall 1993). In other words, we need to
pay attention to the depth as well as the breadth of the transition process: to how far it
penetrates society, and not merely the political elites. Here the idea developed in
many African countries of the 'national convention', which includes the widest
groups from civil society in the democratisation process, provides a useful
counterpart to the idea of elite pacts, with its European and Latin American
provenance.

A key indication, in my judgement, of who 'owns' the transition process is to be found
in the manner in which a new constitution is constructed. Is it the product and
possession of one set of political forces, or is it the result of a genuinely national
debate and the possession of the country as a whole? Is it narrow or broad, or broad
rather than deep? Examples from two ends of the spectrum are provided by Russia,
where the new constitution was worked out in the President's office, and Uganda,
where it has resulted from the most wide-ranging consultation and debate among all
sections of the population. Most countries lie somewhere between these two poles. A
comparative study of constitution-making processes, and their significance for
democratic consolidation, would seem well worth undertaking.

Economic System and Democratic Consolidation
Again a number of different hypotheses can be distinguished here, one about the role
of a market economy, one about economic development, and one about class
structure and political agency. Although they tend to overlap at the edges, they can
best be treated as separate for purposes of analysis.

Third hypothesis: a market economy is a necessary, though not sufficient, condition
of democracy. This hypothesis is usually expressed as a relationship between
capitalism and democracy (see for example Journal of Democracy, Vol. 3.3, July 1992:
'Capitalism, Socialism and Democracy'), but I prefer to leave open the question of
whether dispersed forms of social ownership within a market economy, or market
socialism, might be both economically viable and politically democratic. Even so, this
formulation of the hypothesis, though substantiated by all the evidence, obscures the
extent to which market forces can also work to undermine democracy. The
relationship, in other words, is an ambiguous one, and both positive and negative
aspects need asserting together.

On the positive side is, first, that both market and democracy share the same anti-
paternalist thrust: the individual, whether as voter or consumer, is assumed to be the
best judge of his or her interests, and the success of parties as of firms depends upon
the numbers they can each attract to their product in conditions of open competition.
This internal 'congruence' also suggests a causal relationship: the idea of consumer
sovereignty cannot exist indefinitely without awakening ideas of voter sovereignty
among the population.

Secondly, a market economy disperses decisional and other forms of power away
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from the state. This serves the cause of democracy in a number of ways: it facilitates
the development of an autonomous sphere of 'civil society' which is not beholden to
the state for resources, information or organisational capacities; it restricts the power
and scope of a bureaucratic apparatus; it reduces what is at stake in the electoral
process by separating the competition for economic and political power into different
spheres.

This second advantage of the market tells not only against command economies of the
Soviet type, but also against state controlled forms of capitalism. Although there is
clear evidence that the state has a positive role to play in economic growth at all stages
of capitalist development, we should distinguish between its role in regulating and
complementing the market, and its coming to replace it as the chief allocator of
economic opportunities, or as the main extractor and appropriate* of economic
surplus. These latter forms typically produce clientelist and authoritarian regimes,
which can only be superficially democratised, and even then remain vulnerable to
endemic corruption.

The disadvantages of the market for democracy are equally obvious to the
undogmatic. The inequalities of wealth which come with market freedom tend to
prevent effective political equality. The experience of being treated as a dispensable
commodity in the labour market contradicts the publicly proclaimed idea of the
democratic citizen as the bearer of rights in a context of social reciprocity. The
widespread unemployment and rapid fluctuations of market economies render
voters vulnerable to demagogic mobilisation in support of authoritarian and
exdusivist forms of politics. Finally, the generalisation of the market motivation of
private interest maximisation corrodes the distinctive ethos of public interest and
professional service on which the integrity of the public sector depends; the market's
penetration of the state here proves as damaging as the state's penetration of the
market. Democracy, we might conclude, needs not only a welfare system to protect
individuals from market vicissitudes (i.e., social democracy); it also requires that the
distinctive logics of market and state be recognised and preserved from mutual
erosion.

This ambiguous relationship between the market and democracy is reflected in quite
contradictory evaluations of the impact of the neo-liberal strategy of market reforms
and structural adjustment on democratisation (compare Whitehead 1993 with
O'Donnell 1993). On the one hand the uncoupling of politics from the market to create
a 'leaner' state, less personalised economic relations and a more independent civil
society are all positive for democracy. On the other hand, the reduction in social
welfare, the refusal to acknowledge any positive role for the state in the productive
economy, and the undermining of a distinctive public service ethos, must be judged
equally negative. The failure of neo-liberalism lies in its inability to recognise these
important distinctions, or to see that, if the market is not a sufficient condition for
democracy, this is because of limitations inherent in the market itself.

Fourth hypothesis: the chances for democratic consolidation improve with economic
development. With this hypothesis we enter the realm of quantitative political
science: the construction of numerical indices of democratisation and economic
development respectively, and the statistical analysis of the relationship between
them across a large number of countries. The enterprise was popularised by Lipset
(1959), and Hadenius's book (1992) is only the latest and most thorough in a long line
of successors (see also Hadenius 1995). The conclusion of this literature seems to be
that the chances for sustainable democracy are indeed improved by economic
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development, though there are exceptional examples both of underdeveloped
democracies and developed economies with little democracy.

However, a positive correlation between economic development (defined aggregatively
in terms of GNP per head of population, fuel consumption per head, etc.) and
democratisation raises as many questions as it answers. Leaving aside the
contestability of defining 'development' in such terms, we still face the puzzle of what
precisely it is about economic development that helps sustain democracy. Lipset's
original article was rather more forthcoming than some of its successors in seeking to
explain the connection in terms of a set of mediating variables. With economic
development, he argued, comes a reduction in the extremes of inequality, a more
complex articulation of civil society and a more widely educated population.

It is intuitively plausible that these intermediate variables have a positive relationship
to democracy, though less in terms of Lipset's Cold War preoccupation with
'moderate' mass politics than in the social basis they provide to political equality, in
the. greater self-confidence they give to people that they can influence their own
destinies, and in the lower tolerance on their part for authoritarian and paternalist
regimes. However, it is by no means self-evident that, say, reduced inequality or a
more educated population follows automatically from economic development. Are
these variables not themselves regime-dependent, in that they depend upon
government policies? Might it not be that lessening the extremes of inequality and
creating an educated population facilitates both economic growth and democratisa-
tion? Or that such policies might improve the chances for democratic sustainability
even in the absence of high levels of economic development?

On the issue of inequality and electoral democracy the evidence is inconclusive, since
it depends upon what measures of economic inequality are chosen, and at what point
in time. Even allowing for the fact that democracies tend over time to reduce
inequality through their social policies, Muller (1988) found a clear causal relation
between reduced levels of inequality and democratic sustainability. On the other
hand Hadenius (1992) could find no such link, but demonstrated a strong positive
correlation between education, literacy rates and democracy, independent of any
other measures of economic development. What no one would deny is the self-
evident proposition that fledgling democracies require sustained economic growth
whatever the level of economic development they start from. And if Hadenius's
conclusions are confirmed, then we can add to this proposition a further one: the best
public investment governments can make for the future of their democracies lies in
improving the literacy and education levels of their population.

Fifth hypothesis: specific forms of class agency affect the chances of democracy. This
hypothesis, deriving from the well known work of Barrington Moore (1966), rests on a
very different methodology from that of quantitative political science: the compara-
tive historical analysis of key case-studies. Its assumptions are also very different.
Since economic development is not a uniform process, we need to pay attention to the
specific character of a country's economic structure (including its insertion into the
international economy), and to its distinctive pattern of class formation. What matters
for democracy is the existence of social classes whose way of life gives them a
consistent interest in, and capacity to support, democratisation, both in general and at
particular historical conjunctures. The central issue for democratic consolidation, in
other words, is that of social and political agency.

Despite the emphasis on historical specificity, the work of Rueschemeyer, Stevens and
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Stevens (1992) also reaches broad general conclusions which will no doubt be familiar
to readers of this journal. Economic development, they point out, is precisely capitalist
development. And capitalist development is conducive to democracy, they argue, not
because of the presence of capitalists (who are typically ambivalent towards
democracy), but to the extent that it reduces the economic and political weight of large
landowners on one side (whose repressive systems of surplus extraction make them
the most hostile to democracy), and develops a substantial organised urban working
class on the other. It is the latter whose interests are most consistently inclined
towards democracy, and whose capacity for collective action gives them the political
muscle to promote it, and to defend it when it is under threat. Where forms of
capitalist development leave a landed oligarchy in place, or produce only a
comparatively small working class, the chances for sustainable democracy are
slimmer, since they depend upon cross-class coalitions which may be highly unstable.

The argument is persuasive, but it is subject to qualifications, as the authors
themselves admit. A strongly organised working class whose demands constitute a
substantial threat to either property or profits may frighten the owners of capital into
the arms of authoritarian reaction. Democratic consolidation therefore requires more
than the presence of organised labour, but the conditions for class compromise as
well: economically, the room to meet the minimum demands of both capital and
labour; politically, the incorporation of both classes into the representative system
through political parties of both left and right. These are of course the classic
conditions of social democracy in post 1945 Western Europe (see also Przeworski
1986, Sheahan 1986).

Here lies a second qualification, about how far conclusions drawn from the history of
the advanced capitalist countries are applicable to developing ones. As the authors
point out, the relative size of the organised working class (as opposed to the urban
dispossessed, who are more readily mobilised for populism than for democracy) is
much smaller in the typical capitalisms of the developing countries. This suggests
that we need to pay closer attention to the other social forces making up a potential
democratic coalition. If we extend the concept of democratic agency beyond that of
organised economic interests, to include all those whose conditions of social activity
incline them to defend the freedoms of association, expression, and so on — technical
and professional strata, teachers, women's groups, NGOs, non-state churches,
peasant associations — then we may find the basis for a firmer coalition stretching
beyond the organised working class than Rueschemeyer's text might suggest.

Political Culture and Democracy
The idea that democratic consolidation will be most likely in those countries where
the political culture — popular beliefs, attitudes and expectations — is supportive of
democracy, is at first sight a plausible one. However, the controversy which
surrounded the first systematic attempt to demonstrate such a connection (Almond
and Verba 1963) showed that there is fundamental disagreement among political
scientists as to what a democracy-supportive political culture consists in, and
considerable suspicion that, whatever it is, it is more likely to be the product of
existing democratic institutions than it is their cause.

There are broadly two different kinds of response to such difficulties. One is to
abandon the cultural approach altogether, and argue that democracies emerge and
become consolidated, not out of any principled commitment to democratic norms,
but when the major political players recognise sufficient common interest in
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establishing electoral procedures, and subsequently see that their interest in keeping
to the rules of the game outweighs the costs to them of their being undermined.
Democratic consolidation thus becomes amenable to a 'rational choice' analysis of the
respective interests of different players operating in conditions of uncertainty; and
democratic legitimacy is reduced to a matter of habituation to a set of rules which all
players have an interest in observing. 'Culture' thus disappears as a significant
explanatory variable (Przeworski 1991, ch. 1).

A different approach seeks to avoid the charge of causal circularity between
democratic culture and institutions by identifying aspects of a society's culture that
are in themselves non-political or pre-political, such as religious belief, but which
may have a bearing upon democratic sustainability; and to avoid the issue of what
precisely a democratic culture consists in by identifying those aspects of a culture that
are most inconsistent with democratic institutions and practice. In other words, if we
cannot say what a democratic culture is, we can at least say what it is not, or what is
incompatible with it. This approach gives us two negative hypotheses.

Sixth hypothesis: certain religions are incompatible with democratic sustainability.
The religious hypothesis used to be put in a positive form, as a unique congruence
between Protestantism and democracy. Given definitive formulation by Max Weber,
this thesis held that Protestantism, by encouraging an ethic of individual responsibil-
ity, a rich and internally democratic associational life and, in its non-conformist
variants at least, a clear separation between church and state, prepared a particularly
fertile ground for political democracy. This unique positive relationship was accepted
as an article of faith among political scientists until even quite recently (see for
example, Lipset 1990). However, the successful transition of Spain and Portugal to
democracy in Europe, the experience of liberation theology and grass roots
Catholicism in Latin America, and the increasingly positive attitude towards
democracy among Catholic hierarchies in most continents over the past decade or
more, have all led to a reevaluation of the old thesis. Now Western Christendom as a
whole must be given a clean bill of health, so to speak, as regards democracy, and the
problem sought elsewhere (Huntington 1991:72-84; cp. Huntington 1991a). In
different ways Russian orthodoxy, Confucianism and Islam can all be seen as having
features inconsistent with democracy: the first because its conception of the popular
will is transcendental rather than empirical; the second because it subordinates the
individual to the collective good; the third because it consists in a legislative project,
which allows no separation between faith and politics.

The problem with this 'negative' hypothesis in turn is that it treats religions as
monolithic, when their core doctrines are typically subject to a variety of schools of
interpretation; and as immutable, when they are notoriously revisionist in the face of
changing circumstances and political currents. The speed with which the supposed
incompatibility of Catholicism and democracy could be reversed over the course of a
single decade should make us properly cautious of any sweeping anathemas
pronounced on non-Western religions by Western political science.

The one thing we can say with more certainty that is incompatible with democracy is
any form of belief, whether sacred or secular, which claims that the final truth for
society lies in some superior and esoteric knowledge that is beyond question by the
uninitiated, and to which political authority must be subject. Such a belief will
necessarily prove authoritarian and anti-democratic, however many people it can
mobilise in its support; and the greater the number of those who do not share the
belief in question, the more repressive it will be. It is thus not so much the doctrinal
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content of any religion, as the manner in which it is practised and politically
organised, and, as the next hypothesis asserts, its relationship to 'outsiders', that is
relevant to the fate of democracy.

Seventh hypothesis: societies divided by clearly defined and historically antagonistic
cultural groups will have great difficulty in sustaining democracy. Of all the
hypotheses this is the one least easy to dispute, whether the groups in question be
defined by ethnicity, language, religion, historical memory, or whatever else gives
people a sense of common identity that readily distinguishes them from others. As
long ago as the 1860s J. S. Mill wrote that 'free institutions are next to impossible in a
country made up of different nationalities', because 'each fears more injury to itself
from the other nationalities than from the common arbiter, the state', (Mill 1861, ch.
16). It is an accepted proposition in most of the literature considered here that, of the
necessary background conditions for democracy, besides the state's effective
legislative control over its territory, a measure of national unity is the most essential.
Once the principle of popular sovereignty has been acknowledged, that all political
authority stems from the people, then the question of who constitutes 'the people'
assumes a decisive political importance (see Nodia 1992).

The reasons why democracies are more dependent on national unity than able to
construct it de novo are twofold, one to democracy's credit, the other much less so.
First, democracy as a system of government depends upon popular consent in
conditions of free expression and association. If people simply cannot consent to go
on living together, then the only alternative to secession or civil war is the imposition
of some form of authoritarian rule. Secondly, democracy as the electoral competition
for power is itself enormously divisive, because politicians will exploit those bases of
popular mobilisation that will most readily deliver the numbers to ensure them
political office. If there are no effective bases of mobilisation that cut across 'ethnic'
loyalties (using this term in the broadest sense), and no party which successfully
transcends them, then an intensification of ethnic politics is the likely outcome. Here
democracy can readily come to seem part of the problem rather than the solution,
especially if it is constructed in a 'winner take all' fashion.

The relevance of this particular hypothesis to sub-Saharan Africa is all too obvious,
given its artificially constructed states and its history of colonial divide-and-rule
policies. However, if we cannot reconstruct the past, we may at least develop
institutional arrangements that will help minimise democracy's own shortcomings
(Horowitz 1993). With hindsight the system of one-party rule looks like a flawed
experiment, because whatever gains for national unity were achieved came at a
considerable price. Whether more democratic alternatives can be developed to
minimise division, and if so which, forms the subject of the institutional theories to be
considered next.

Political Institutions for Sustainable Democracy
Those who argue that the character of political institutions is important do not
necessarily ignore the more 'fundamental' or long-run factors given by a country's
social and economic structure, its cultural patterns or its history of state and regime
formation. What they urge is that, if our aim is not so much to explain the past and the
present as to influence the future, to look forwards rather than backwards, then we
should concentrate on those features that are realistically alterable by human action
within a reasonable time-span. Of these the most obvious are political institutions.
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This institutionalist tendency is noticeable in the early volumes of the Journal of
Democracy, with its experts on comparative government such as Linz and Lijphart,
who have long argued that there is not one single 'democracy', but many
democracies. From this standpoint the crafting of democracy is as much a matter of
ingenuity as of will, of knowing the general tendencies of different institutional forms,
as well as creatively adapting them to local circumstances. Among these general
tendencies we can distinguish three different propositions: about the superiority of
parliamentarism over presidentialism; of proportional over plurality electoral
systems; of regional over centralist forms of government. The first two in particular
have been widely debated in numbers of the Journal (for presidentialism see vols. 1.1,
1.4,4.4; for electoral systems see vols. 2.1,2.3,4.1).

Eighth hypothesis: presidential systems are less durable than parliamentary ones.
This hypothesis is currently a matter of serious debate in Latin America and the
countries of the former USSR. In a presidential system (characterised by a strict
division of powers and separate elections for chief executive and legislature)
presidents face a number of dilemmas, so it is argued. Either they remain 'above
polities', in which case they have difficulty in mobilising the organised party support
to deliver their agenda; or they are effective politicians, but at the expense of
compromising the head of state's unifying role typical of a constitutional president or
monarch. More serious than either of these, however, is the inbuilt conflict or
'gridlock' between president and legislature, which there is no democratic method of
resolving since both are popularly elected and enjoy democratic legitimacy.
Presidents tend to be intolerant of legislative opposition, and the temptation to use
their executive power extra-legally to side-step, browbeat or coerce an obstructive
legislature often proves irresistible.

Prime ministers, in contrast, are typically much more effective at delivering an
electoral programme, since their position as chief executive depends upon a
parliamentary majority in the first place. Moreover, parliamentary systems have
proved much more flexible in response to crisis or government failure, as they can
engineer a change of administration or chief executive without having to wait until a
new election is held. Finally, prime-ministerial coups against parliament are virtually
unknown. Although these arguments may be overstated, the impressive fact that the
US is the only example of a durable presidential system in existence gives them
considerable force. The sheer prestige of the US may have given its constitutional
system an image of exportability that is simply misleading.

Ninth hypothesis: proportional electoral systems are less politically divisive than
plurality ones. This hypothesis stems from Lijphart's well known distinction between
two different types of democracy, which he calls 'majoritarian' and 'consensual'
respectively (Lijphart 1984). The problem with the plurality or 'first-past-the-post'
system in divided societies is that, by magnifying the gains to the largest party, it
enables it to win a parliamentary majority even on a minority of the popular vote. It
also encourages an exclusivist or 'winner-take-all' approach to politics, in which the
divisiveness of the electoral contest carries through into government office; the prize
of the contest is seen as untramelled power, in which losing parties have no legitimate
place. Proportional systems, in contrast, almost invariably require coalition govern-
ment, and encourage cross-party compromise and consensus-building as a normal
way of life. The objection typically raised against coalition government by politicians
of the English-speaking world, mat it leads to weak or ineffective government, is
simply belied by the experience of continental Europe.
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The above applies to parliamentary systems only. In a presidential system, a
consensual element can be achieved by multi-preference voting, so that no president
can be elected by a mere plurality; or, as in Nigeria, by requiring presidential
candidates to achieve a determinate spread of votes across a given proportion of
states or regions of the country. Neither, however, will have quite the ongoing
consensus-building effects of proportional representation in a parliamentary system.

The value of different electoral systems will very much depend on local circum-
stances. The 'Westminster model' used to work well in most of the UK, with two main
parties of roughly equal size; with three parties of different sizes it produces hugely
disproportionate outcomes between parties and regions, and can no longer deliver
effective electoral accountability. It used to work well in mainland Britain, with its
homogeneous population, but was a disaster in Northern Ireland, with its sectarian
divisions. Apart from such specificities of context, our attitude to electoral systems
will also depend on how we judge the place of majority rule in democratic theory and
practice. Is majoritarianism the acme of democratic perfection, which gives one part
of society the automatic right to impose its will on the rest; or is it simply a necessary
procedural device for resolving disagreement when other measures (negotiation,
amendment, compromise, etc.) have been exhausted? And can majority rule be
democratic, let alone sustainable, if it leads to the widespread denial of the basic
rights on which democratic citizenship is founded?

Tenth hypothesis: democratic sustainability is improved by a system of devolved
regional government. Like the previous hypothesis, this is particularly applicable to
ethnically and regionally divided countries. Regionalism offers a version of power
sharing, which operates at the territorial rather than the parliamentary or executive
levels. It enables a party which is defeated electorally at the centre to compensate for
its exclusion from office by the prospect of exercising power at the regional level.
South Africa provides a highly pertinent current example, although Ethiopia has
taken devolved government the furthest.

There is a simple principle at issue here. If the losers in the electoral contest believe
that the cost of their exclusion from office is too high, they will have a strong incentive
not to abide by the outcome. Too little at stake: people will not bother to vote, and
democracy will be discredited. Too much at stake: the losers will take their bat home,
and democracy may be destroyed. Regionalism offers a path between this Scylla and
Charybdis by dividing the different functions of government between different levels.
Although such division contains the possibility of conflict between centre and region,
this will be mitigated by a clear separation of functions, preferably subject to
adjudication by a constitutional court. At least this offers a more civilised alternative
to secession or civil war.

Conclusion
A reader of this article might be forgiven for concluding that we suffer from a surfeit
of hypotheses, even without adding to them further propositions about the
international environment of domestic politics. This only demonstrates that the
consolidation of democracy is a product of many factors or conditions operating
together. No one condition on its own will be either necessary or sufficient, but an
accumulation of facilitating conditions can be expected to enhance the prospects for
the survival of electoral democracy. It is not, however, a matter of simply 'adding
them up' in some crudely aggregative fashion. The order followed here — historical
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origins, economic and social structure, political agency, constitutional arrangements
— does have a certain logic to it, as well as providing a way of integrating the different
elements into a coherent story. What is the point of the exercise? Explaining the way
the world is requires no special justification for the social scientist. Those bold enough
may even use such conditions as are discussed here to predict which countries are
most likely to survive this latest democratic 'wave'. Those directly involved in the
struggle for democratisation, however, will rightly seek to resist any pessimistic
conclusions that might follow for their own countries from such a prediction. Here the
hypotheses might serve a different purpose. Apart from the purely historical ones,
most of them can be read as having some implications for action or policy, given
appropriate adjustments for local circumstances. In the ongoing struggle for
democratisation, in other words, social science can have a modest accessory role, in
helping political practice to be more intelligent, through a systematic awareness of
comparative experience elsewhere.

David Beetham is in the Department of Politics, University of Leeds.
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HIV/AIDS in Eastern and Southern
Africa

Anne V Akeroyd

This article reviews some recent key books on HIV/AIDS in Africa. It does
so by examining the debates relating to the extent and possible future
development of HIV/AIDS referring to the discussions about demographic,
economic and social impacts in especially eastern and southern Africa. It
explores the so-called doomsday scenarios and addresses themes linked
to the important and increasing attention being paid to the gendered aspects
of HIV/AIDS.

Sholto Cross and A Whiteside (eds), Facing up to AIDS: The Socio-Ecottomic
Impact in Southern Africa, London: Macmillan; New York: St. Martin's Press,
1993. pp. xi + 331.

G Mwale and P Burnard, Women and AIDS in Rural Africa: Rural Women's
Views of AIDS in Zambia, Aldershot: Avebury, 1992. pp.viii + 127.

PANOS Institute, The Hidden Cost of AIDS: The Challenge of HIV to
Development, (PANOS Dossier), London, 1992, pp. viii +168; AIDS: The Second
Decade, Panos AIDS Media Briefing, No.l, n.d., 1993, pp. 22; A fair trial?
Testing AIDS vaccines in the developing world, Panos AIDS Briefing, No. 2,
November 1993, pp. 17; Panos WorldAIDS Datafile, Supplement to WorldAIDS,
No.27, May 1993, pp.7.

World Bank, Tanzania: AIDS Assessment and Planning Study (A World Bank
Country Study), Washington, DC, 1992, pp.xxxviii + 161.

By mid-1989 some 3-4 million people in sub-Saharan Africa, about one in fifty adults,
was thought to have been HIV-infected, women comprising about 80 per cent and
men about 40 per cent of the global totals of women and men respectively. By 1992 the
cumulative numbers of HIV-infected women and children was expected to be
respectively 4,000,000 and 1,000,000 (and 3,000,000 non-infected children would have
been born to HIV-infected mothers), and 600,000 women and 600,000 children would
have AIDS; increases in adult mortality could be doubled or tripled in some east and
central African cities in the early 1990s; and adult AIDS cases and deaths could equal
or exceed the expected number of deaths from all other causes (Chin 1990). Now the
World Health Organization estimates that cumulative HIV infections in Africa total
nearly 10 million, an increase of 1.5 million in a year, and that by 2000 some 7.5 million
women could have been infected.1 Disastrous as the impact of HTV and AIDS has
been, much of the developing world, and notably South Africa, has yet to reach the
second stage of the epidemic when significant numbers fall ill. Whatever the numbers
infected turn out to be, and even if transmission stopped tomorrow, HTV/AIDS will
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long be an issue and current strategies therefore must also involve planning for an
uncertain future. The lessons now being learnt in Africa are being applied elsewhere,
in planning for the Asian epidemic (e.g., Moodie & Aboagye-Kwarteng 1993).

This review discusses only a fraction of what is available and concentrates on
published sources rather than on the less easily accessible 'grey literature', and on
only a few topics: it is not a thematic survey of trends. Increasingly, social science
research is concerned with its own agenda rather than the concerns of epidemiology
and biomedical research; however, the gaps are still many, and coverage is still sparse
and very uneven as between countries and topics.

The World Bank's Tanzania: AIDS Assessment and Planning Study 'assesses the current
status, likely future development, and perspective demographic, economic, and other
impacts of the AIDS epidemic, and examines the options available for doing
something about it', taking the reader into the world of hypotheses, modelling and
second-guessing the future. It is heavily reliant on World Bank sources — only eleven
of the 64 references are local studies or by local authors (though others were
presumably included in the commissioned reviews?) — and some of the social science
references are surprisingly old.

When the report was prepared about 1.4 to 5.3 per cent of the population was HTV-
infected and this is expected to rise to 5.8-17.4 per cent by 2010. Estimates by the
National AIDS Control Program (NACP) gave the number of AIDS cases as about
160,000, those who were HIV-positive as about 800,000, and annual deaths from AIDS
as 20,000-30,000,5-7 per cent of all deaths.2 Morbidity and mortality vary sharply by
region, and HIV-infection rates ranged from 1% of the population in some rural areas
to an estimated 17 per cent of Kagera's urban population. Short-term projections (3-5
years) suggest HTV prevalence rates among urban and rural adults of 11 per cent and
6 per cent respectively, and cumulative AIDS cases about 2 million with 1.7 million
deaths. Long-term projections in two scenarios based on different assumptions about
'monogamy' rates suggest that by 2010 the HTV prevalence rate in adults could be 10
per cent or 30 per cent, and AIDS cases 2.3 million or 6.5 million of whom 1.7 million
or 5.6 million will have died. Many more will be indirectly affected — kin who will
have to bear much of the costs of treatment; survivors who may be impoverished;
employers who must bear productivity losses; and the sufferers from other diseases
which have resurged because of AIDS.

Inter alia, by 2010 the workforce is expected to be slightly younger, critical skills and
talents will be in short supply and the dependency ratio will worsen; in the medium
and long term, GDP could be 14-24 per cent lower than otherwise expected; sectors,
industries, regions and sub-groups will be affected differently; there will be increased
competition between categories of patients for access to health services and budgets;
but population policies and family planning programmes will still be vital. It
recommends enhancing the status of the NACP; undertaking an aggressive national
sexually transmitted disease (STD) prevention and control programme; strengthen-
ing AIDS prevention activities, intra-sectoral coordination in the health field and
donor co-ordination; and decentralising AIDS planning and involving local
populations. It concludes that AIDS will have a major presence for many years 'and
the Government must plan now how to deal with that reality'.

The report induces a sense of despair at the impossibility of African countries coping
with the impact of HIV/ AIDS on top of all their other economic, political and social
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problems. How does one plan rationally for such divergent scenarios based on the
unknowable, the incalculable or the difficult to calculate and the inherent assump-
tions of the models. Yet without forecasts how can a government begin to think about
acting? The report exemplifies Keyfitz's view that forecasting, whilst impossible, is
yet unavoidable if one is to act purposefully (Keyfitz 1987:236-7).

Facing up to AIDS also stresses statistics, modelling and forecasting. This is a multi-
disciplinary endeavour aiming to contribute to the process of policy information. Pace
the sub-title, its real concern is with South Africa which Cross and Whiteside regard
as a special case since it 'has both a research base and an expected national problem of
major proportions', and they suggest that 'southern Africa offers a possible terrain for
the investigation of AIDS which goes beyond the pathological dimension' (p.vii). The
papers are very detailed yet remain readable — no mean achievement; first given in
1991 events will have overtaken some parts but they are important building blocks.
Their focus on industry and commerce should provide useful examples for other
industrialising countries. However, it says little about gender-related issues and does
not directly address these.

Papers by Alan Whiteside (introduction) and David FitzSimons (aspects of the global
pandemic) provide information about medical, scientific, and social aspects.
Fleming's paper (biomedical knowledge from 'tropical' Africa) is aimed at irresponsi-
ble South African clinicians who have ignored that source; and Jonathan Broomberg
reviews international and local research on the economic impact. Some ill-founded
and exaggerated ('doomsday') scenarios of economic collapse and labour shortage
are dismissed in Hilary Southall's account of trends and projections of HTV infections;
and she concludes that the South African situation is not hopeless though potentially
very serious if options to reduce the spread of HTV are not pursued. Peter Doyle
describes an actuarial model developed for a life insurance company using HTV
prevalence data which is calibrated against over 300 data points from sub-Saharan
Africa. He predicts that the prevalence rate is likely to peak below 30 per cent of the
adult population or, with significant behaviour change, at below 20 per cent. The rate
of growth might be slower by 2005 but there will not be a population decline. Gwenda
Brophy's paper (modelling effects on the black population) which describes their use
of the World Bank's PRAY AIDS model, provides more conservative estimates but is
in line with the others. She draws particular attention to the need to study sexual
networking (cf, Obbo 1993b) and, like other papers, to the impact of labour migration.
In the section on economic assessments for South Africa Sholto Cross analyses the
long-run socio-economic effects: though the economy will probably not suffer
detrimentally the human cost will be substantial, and South African economic and
demographic specificities mean the epidemic's course will have no parallels.
Jonathan Broomberg and colleagues conclude that the overall economic effect of AIDS
should be sustainable for the next 15 years; and George Trotter deploys a human
capital approach in AIDS impact analysis and identifies some of the dilemmas that
companies will face.

The 'African experience' is represented by three papers. Whiteside discusses the
impact on Zimbabwean industry based on data from the insurance industry and
extensive fieldwork. He provides a summary of impacts and actions taken by
government and industry and points out that the emphasis has been on AIDS
awareness and education programmes and not on the potential effects on company
operations. Richard Hore also looks at Zimbabwe, using data from the medical aid
societies created jointly by employers and employees which almost completely
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finance the private health sector. Neither morally nor practically can the societies
avoid the costs of AIDS patients, particularly as patients die not from 'AIDS' but from
opportunistic diseases; and somehow, innovative ways will have to be found to
reduce the full impact of the costs. Tony Barnett and Piers Blaikie, who work on the
sensitivity of subsistence agricultural systems to AIDS-related labour loss, discuss
early AIDS impact research in rural areas in Uganda, Kenya, Tanzania and Rwanda
by themselves and others.3 They outline some simple monitoring methods (popula-
tion pyramids, orphan studies, agricultural impact studies, household's coping and
crisis management strategies, and household structure changes) and suggest other
research areas suited to these methods — labour markets, environmental impact,
evaluating and supporting local coping experiments and urban workplace studies.
Sholto Cross provides suggestions for action-oriented research. The first is for a
'national database of the HIV incidence in South Africa utilising a modified
geographical information system (GIS)'; the second for studies of sexual behaviour in
sub-cultures; and the third for 'each institution of higher learning... to take a regional
area, a group of organised communities, and a thematic aspect of AIDS-related
behaviour as their focus for study' and regularly to share insights with their
supporting communities. He comments that 'It is a tragic historical irony that South
Africa, on the brink of a new political dispensation, should also be facing the
onslaught of the most devastating plague of modern times' and 'it is inconceivable
that the course of the epidemic will not add fuel to an already fiery debate'.

This volume (and other developments)4 shows how far South Africa has come
(politically and analytically) since Schoub et al. (1988) wrote that the heterosexual
epidemic in South Africa would be sustained T?y a promiscuous core consisting
largely of female prostitutes' and that its reproductive rate would depend largely on a
'promiscuity index of the intermediate population' and co-factors facilitating the
transmission of the virus. It is now the linkage with socio-economic conditions and
poverty which is the focus of concern (see Evian 1993,1994; Zwi 1993). The spread of
HIV infections continues to increase: estimated doubling time is twelve months, and
there are now about 500 new infections per day, 300,000 HTV-infected persons
(McGarry 1994) or 450,000-500,000 if the 3-5 per cent HIV prevalence rate is
extrapolated (Evian 1994). Fleming (1992) elsewhere has argued that too little has
been done — 'seven years wasted'. It is to be hoped that the new dispensation may
remedy the default: it has enabled the timely development of concerted action across
racial, political and sectoral divides. The newly formed National AIDS Convention of
South Africa provides a platform for representatives from medicine, business and
commerce, mining, unions, education, religious bodies, civic associations, mass
media, political parties, health administrations and service associations to develop a
multi-sectoral national strategy to prevent HIV transmission and to provide
assistance and care for people with AIDS.5

The Panos Institute, a non-profit organisation, has a global remit but inevitably draws
on African research and examples. Like its earlier publications6 these are timely, up-
to-date (citations in The Hidden Cost of AIDS include items published in 1992, abstracts
from the Vllth International Conference on AIDS (Amsterdam), and interviews with
specialists up to December 1992), wide-ranging, well researched and meticulously
sourced, and presented in a very accessible style. The WorldAIDS Datafile gives for
each country numbers of reported AIDS cases, HTV seroprevalence (considered more
representative of the state of the epidemic) and restrictions applied to foreign
nationals. Five maps show estimated cumulative HIV infections at the end of 1992,



HIV/AIDS in Eastern and Southern Africa 177

estimated HIV prevalence among the sexually active populations in Western Europe,
Southern and Eastern Asia and Southern Africa, and more than 50 countries which
impose HTV/AIDS-related restrictions on foreign nationals and visitors.

The media briefings are intended to foster informed debate and include questions
which journalists might pose. AIDS: the Second Decade summarises succinctly the
development issues, pointing out that 'HIV/AIDS is both a symptom and
increasingly a cause of underdevelopment'. At least 80 per cent of HIV/AIDS cases
are in the developing countries, and the poorest are at greatest risk, but only 5 per cent
of the US$7,000 million annual costs of AIDS prevention, care and research is spent
outside the industrialised countries. WHO has identified Uganda, Rwanda, Thailand
and Brazil as suitable sites for vaccine trials, and other organisations like the US
Institute of Allergy and Infectious Disease (NIAID) have collaborative projects in
Zimbabwe, Uganda and Malawi, Rwanda and Kenya. Panos' A Fair Trial addresses
the question of vaccine trials, and especially of locating these in poor, developing
countries which are unlikely to benefit from the results. It makes accessible complex
material usually only available in medical journals.7 It points out that the location of
trials highlights and exemplifies the structural inequalities faced by developing
countries, and says 'Developing countries often have to bear too many of the burdens
while too many of the benefits are unknown, uncertain, or must be negotiated'.

The Hidden Cost of AIDS distils data from many studies and recent interviews with
specialists, providing detailed information and analysis about the HIV pandemic in
general; demographic impact; health costs; social costs: HIV/AIDS and the
community; the challenge to labour; rural households and food security; national
perspectives; containing the epidemic; and the development issue. Particularly
helpful are the discussions of the different models used for forecasting the HIV/AIDS
case numbers and population changes, and of economic costs and implications. HIV/
AIDS will affect nearly every sector of a nation's economy and the set of impacts will
be more complex than previously thought. By setting out what is known or can be
hypothesized, even if there is heavy reliance on studies from east and central Africa
for rural impacts (e.g., by Blaikie and Barnett), it should stimulate discussion and
research elsewhere.

Much information about socio-economic and health conditions is included; the case
studies and comparisons within the developing world as well as with the developed
world bring home the disparities not only between Africa and elsewhere but also
intra-African inequalities and thus highlight the potential differential impacts of
HIV/ AIDS. In 1984 Botswana had one nurse to 700 people and one doctor to 6,900; in
Rwanda the ratios were 1:3,650 and 1:34,680 respectively. In 1986-87 health
expenditure per capita was US$32 in Botswana, US$1 in Uganda, and US$207 in
Brazil. Zimbabwe had 864 first degree graduates, 10 per 100,000 people in 1986, and
Kenya 2,338,11 per 100,000; whereas Nepal had 26,847,149 per 100,000 people in 1988,
and Brazil had 134,717,94 per 100,000. In the developing world only US$0.46 per head
goes on activities approved by national AIDS Control Programmes and perhaps
double that if all HIV/AIDS activities are included. Panos' HIV resources index
which compares the wealth of 14 countries with the estimated proportion of the
population which is HIV-positive shows that taking the US as the baseline of 100 only
three countries have a better potential ability to respond to the pandemic (Sweden at
417, Switzerland at 148 and France at 115). Heading the below-baseline list is Mexico
(59); ending it are the African countries — Kenya (2), Zimbabwe (0.4), Zaire (0.3),
Rwanda (0.2) and Uganda (0.1). The index takes no account of actual spending
priorities.
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Women and Primary Health Care
Like other studies of health issues under structural adjustment, the conclusions of The
Hidden Costs demonstrate that HIV/AIDS is only secondarily a health problem. The
spread is fuelled by poverty, patterns of infection reflect inequality between men and
women, and improving the socio-economic status of women is essential if they are to
protect themselves and their children. Mortality rates will rise but population growth
overall is unlikely to decline and overall dependency ratios may not change.
Traditional coping mechanisms in the wider community may fail, and children will
be badly affected. There may be labour shortages, the workforce may become younger
and less experienced, countries and sectors dependent on a small number of relatively
skilled and managerial personnel may be badly affected, and production, exports and
foreign exchange may decline. STD treatment should be made a priority, health
structures should be strengthened and HIV/AIDS activities integrated into them, and
care and treatment must be seen as part of prevention. Governments must undertake
extensive education and awareness programmes and take account of possible impacts
in education and economic planning; and development agencies must consider HIV/
AIDS in their activities and as necessary develop new initiatives and support
community coping mechanisms.

Women now account for 40 per cent of the HIV-infected adults against 25 per cent
three years previously; and over 1 million children in the developing world have now
lost one or both parents, so I had high hopes of Mwale and Burnard's Women and Aids
in Rural Africa, and not least because the site of the study was in southern Zambia.
There are too few studies from rural areas (as Trykker et al. 1992 point out): this will
help to fill that gap and it will bring discussions in the nursing literature to a wider
readership — though too few citations refer to Africa or are by African nurses and
researchers. However, I was frustrated by the brevity of the account, the failure to link
issues with AIDS-related research (let alone sociological/anthropological research) in
Zambia and elsewhere; and though the audience seems to be health care workers
there is little background information on Zambian AIDS-programmes. There are
typographical errors, e.g., 'atypical village activities taking place', 'AIDS fears
cantered round fear of casual-contact'; authors' names are spelt differently or their
order reversed in the text and the references. Bizarrely, some index entries (e.g., 'New
York') refer to the bibliography — perhaps the index was prepared with a word
search facility (?). I lost count of the number of missing entries, incorrect dates and
other mistakes in the citations, even though the references and bibliography come to
31 pages.

Data were collected by Mwale, a nurse tutor, through informal semi-structured
interviews using two local interpreters; the methods and some shortcomings thereof
are briefly discussed. The only information about the thirty-six researchees is that all
were associated with or had heard of the primary health care programme run by the
nearby Salvation Army hospital. The field study runs to 70 pages, but includes
repetition of points and other material such as the correction of misconceptions about
the accepted means of transmission — it is not clear whether this is intended to
highlight the respondents' 'faulty' knowledge or to ensure that readers are provided
with the correct 'scientific' information (similar misconceptions are reported from
Choma District by Trykker et al. (1992)). The discussion covers knowledge and
prevention issues; people at risk; how women protect themselves and problems over
prevention and control; cultural and traditional issues; feelings about the role of
health workers; other issues; and implications of the women's views for health care
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and health education. Surprising absences were concerns about caring/coping and
death-related issues both in their own right and because of the stress on home care in
the community care programme instituted by the mission.

Many comments accord with data from elsewhere, for example on problems
associated with condoms (cf., Ulin 1992; Obbo 1993a; Schoepf 1993; Gordon &
Kanstrup 1992; also Turshen 1992; Seidel 1993b). There are tantalising snippets;
women in the village nearest the mission had the poorest level of knowledge about
HTV/AIDS, and suggestions for matters that need research — such as the use of
medicines that encourage dry sex (cf., Brown et al. (1993) on this in Zaire8)—but were
apparently not developed in the interviews. AIDS was likened to Kayanga, a disease
for misconduct believed to be spread from a women who has aborted a foetus and not
been cleansed, the symptoms of which are loss of weight, coughing and signs of
having TB. Traders have long been implicated in HTV transmission (see Obbo 1993b),
and Weiss (1993) discusses the perceived linkage between businessmen, young
women, sexual transactions, economic seductions and AIDS deaths among the Haya
in Kagera Region, Tanzania. Mwale and Burnard describe two Zambian scapegoats:
first, the urban males from neighbouring countries, mainly Zaire, who trade in
salaula,9 second-hand clothing, in the rural areas who are accused of seducing girls
and second, women traders, especially those who sell fish and go to the rivers for
supplies who are believed to engage in promiscuous activities with fisherman to get
the fish early. In-depth studies of such ideas and practices would be valuable —
perhaps using focus group discussions or other in-depth methods.

The knowledge and behaviours of nurses and health care workers, touched on in
Women and AIDS in Rural Africa is a neglected topic. Studies in Zambia, Tanzania,
Uganda and Malawi found that over 90 per cent of home and community care for
HIV/AIDS is supervised by nursing and midwifery personnel; and the nursing
profession in Africa has been in the forefront of bringing such concerns into the public
arena.10 Recent accounts discussing nurses and nursing inputs into community care
for HTV/AIDS include Anderson (1994) on Uganda and Zambia, Kohi and Horrocks
(1994) on Tanzania, Munodawafa et al. (1993) on Zimbabwe, Nkowane (1993) on
Zambia, and Norr et al. (1992) on Botswana.11 The brunt of caring for the sick is borne
by women; Foster found that 75 per cent of the 150 'helpers' looking after inpatients
(not all AIDS patients) she interviewed at Monze Hospital in 1992 were women, aged
42 on average, most of whom were farmers, which could have implications for maize
production.

Mwale was unnecessarily defensive about using a 'qualitative' research method.
Discussions of HIV/AIDS research methods in Africa, especially qualitative ones, are
now more common and different types of research are increasingly being under-
taken.12 Recent examples include Schoepf's (1993) account of the AIDS-action research
methodology developed in Zaire by Project CONNAISSIDA, a transdisciplinary
medical anthropology project. Schopper et al. (1993) discuss the use of indirect
methods to validate data on sexual behaviour collected during a Knowledge, Attitude
and Practice (KAP) survey in Uganda and call for a standardised approach to
validating findings from AIDS-related KAP surveys, and for the examination of test-
retest reliability of some of the sensitive questions in the standardised WHO model
questionnaire. Given the predominance of KAP studies in research, planning and
evaluation, any improvement in that method is to be welcomed. Konde-Lule et al.
(1993) discuss the use of focus group discussions in a Rakai Project study which were
used to validate KAP survey data, evaluate behaviour and to generate new areas of
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investigations and questions which could be included in future surveys; and Green
(1992a) discusses focus groups and key-informant interviews in investigating cultural
knowledge and practices related to STDs in Liberia.13 The results of a study using
tape-recorded interviews, focus group discussions, and direct observations of risk
behaviour over a 6-month period in Kagera Region, Tanzania are reported in Lwihula
et al. (1993). Analysis of news coverage can be found in Bledsoe (1991) and Pitts and
Jackson (1993); and discourse analysis has been used by Seidel (1993c) and (Miles
1993).

Issues relating to women and gender are increasingly evident in HIV/AIDS research
— the different experiences of and outcomes of HIV and AIDS for men and women
can no longer be overlooked. Globally, one million women became infected in 1993
alone, and by the year 2000 the WHO expects that over 13 million women will have
been infected of whom some 4 million will have died. Women are now 'at the centre of
our concern said WHO Global Programme on AIDS Director (GPA) Michael Merson
last year.14 'AIDS in Africa is a development, gender and human rights issue' wrote
Seidel (1993a; see also Seidel 1993b & 1993c) in a recent review, and she refers to the
new critical agenda concerned with female poverty, the centrality of gender relations
and the need to promote women's empowerment . . . articulated by leading non-
governmental organizations and researchers cooperating with developing countries
(Seidel 1993a:l).

The Management of STDs
This approach is reflected in The Hidden Costs of AIDS, and in the current policies of
the European Community. The EC has established a new unit to deal with Health in
Development (DG Vin/8), and the Council of Ministers for Development has
identified priority areas in the field of HIV/AIDS and set out four strategic objectives
(involving both short-term and longer-term interventions): (1) to minimise the spread
of the epidemic while preventing discrimination (which includes the management of
STDs, use of protective barriers and sexual and reproductive health medicine); (2) to
enable the health sector to cope; (3) to reduce the consequences on social and
economic development; (4) to increase scientific understanding and learning. One of
its policy principles is 'Gender sensitivity and specificity', and refers inter alia to the
need for political and economic empowerment of women and their legal protection
(Dellicour & Fransen 1994:3).

The World Bank's recommendations inevitably include condoms, a tendentious issue
in Africa and one in which gender is indeed a sensitive issue. Here I want to focus on
another recommendation with gendered implications — its recognition of the
pressing need for STD prevention and control programmes. Tanzania has no formal
STD programme and cases are not properly reported or recorded, though it proposes
to establish 5 STD clinics and improve STD services in 100 health facilities in a phased
approach. The emphasis on STDs by the Bank, in the EC's objectives, in the Panos
publications (and in Gordon & Kanstrup (1992) and Dixon-Mueller (1993)), reflects an
urgent problem — globally over 200 million STD infections occur annually. The
association between the transmission of STDs and particularly genital ulcer diseases
(GUDs) has been well documented, and non-ulcerative STDs may now also be
implicated. HTV-prevention programmes must therefore provide for STD control
(e.g., Moodie & Aboagye-Kwarteng 1993), and issues of sexuality need to be
integrated into primary health care as well (Gordon & Kanstrup 1992; Seidel 1993b).
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Though STDs are widespread in Africa and prevalence rates inordinately high (Green
1992b), formal STD services are still uncommon; Zambia claimed to have started the
first national STD control programme in sub-Saharan Africa in 1980.15 Green (1992b)
suggests that in Swaziland and elsewhere one reason for lack of official knowledge
about STDs is that (if detected) they are often treated outside the orthodox health care
system. In Zimbabwe pelvic inflammatory disease is responsible for over 40 per cent
of gynaecological admissions (De Muylder 1988:84), and in 1989 over 900,000 people
(out of some 5 million adults) were treated for STDs. STDs cause still-births, general
health problems and infertility, which is in turn a factor in marital failure and thus in
forcing women to turn to prostitution for economic survival. AIDS: The Second Decade
points out that the normal infertility rate in a population is 3 per cent, but the range
among women in south-eastern Angola, north-eastern Zambia and other African
countries is 21-40 per cent. A recent study (Cossa et al. 1994) of 1,728 displaced
pregnant women in Zambezia Province, Mozambique found the prevalence of past or
current syphilis was 12.2 per cent, higher than was found in a study in 1983 but within
the range of prevalences (4-15 per cent) in other sub-Saharan studies and at least 8.4
per cent of the women had been sexually abused during displacement (women
reporting more than 5 events of sexual abuse were more likely to be HTV-infected).
STDs and HIV infections have not been systematically targeted in health programmes
for refugee populations, yet women and girls in such populations are vulnerable to
sexual exploitation and sexual abuse, and the authors recommend that STD screening
and treatment should be part of basic health care for displaced populations.

Disaster-related issues are particularly important in eastern and southern African
countries given the millions of displaced people and refugees generated by war,
destabalisation, political crises and natural disasters (several millions in Mozambique
alone). Where now might be the survivors (if any) of a recent survey which found that
3 out 4 women and 5 out of 9 men attenders at an STD clinic in Rwanda were co-
infected with HTV? The role of the military in the epidemiology of HIV/AIDS is also
under increasing scrutiny, both as occupiers and as defenders. Webb's (1994) account
of Namibia, where returning combatants are now in national defence forces, says
military bases are becoming foci of infection for STDs and HTV.

Increasing attention is being paid to gendered aspects of HIV/AIDS (e.g., Bassett &
Mhloyi 1991; Ulin 1992; Gordon & Kanstrup 1992; Berer 1993; Guemy & Sjoberg 1993;
Miles 1993; Seidel 1993a & b)16 as well as to other health matters (e.g., Turshen 1991;
Raikes & Kabeer 1992). Improvements in STDs and other aspects of reproductive'
health would both help avert the transmission of HTV and benefit women (and
children) in other ways (see Dixon-Mueller 1993; Gordon & Kanstrup 1992; Turshen
1992). Integration of HIV/AIDS issues and programmes with other aspects of the
health care system would further facilitate this: the EC has recognised the need for the
integration of HTV/AIDS issues in a wider health framework but this has yet to
become the norm. Turshen (1992) criticises USAID for its continued insistence on
single-purpose programmes for AIDS prevention.

As with HTV/AIDS so, too, with women: 'gender' should no longer be a euphemism
for 'women'. HTV/AIDS research and initiatives should widen the agenda by paying
attention both to men and to gender relations, and thus reflect the increasingly
common view that women should no longer be studied in isolation. What is now
needed is a focus on women in their social relations with men, on gender relations,
and on men as gendered beings (see e.g., Baylies & Bujra (1993), and on male bias (cf.
Elson 1991)) — or, as Obbo (1993a) puts it: 'HIV transmission: men are the solution'.
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Endnotes
1. 'HIV infections in Africa reach a total of 10

million, says the WHO' AIDS Analysis Africa,
Vol. 4, No. 1, p. 4. Such figures are all
estimates, but they tend to become treated as
reality; and checking such projections against
actual outcomes is not easy. The number of
AIDS cases reported by WHO is cumulative
and includes all deaths, which is not the
normal way of recording diseases. Estimates
from different sources vary widely, as a
comparison of the World Health
Organization's projections and those of the
experts consulted for AIDS in the World
(AITW) shows (in Mann et al. 1993). WHO
estimated the cumulative number of adult
AIDS cases in sub-Saharan Africa would
reach 2,500,000 by 1995; AITW's best (highest)
estimate was 3,277,500 and for 2000 over
three times higher. WHO has projected a
cumulative total of 30-40 million by 2000, the
AITW panel nearly 109 million (ibid., Table
2/3B).

2. By 7 January 1993 Tanzania had reported
38,719 AIDS cases to WHO ('Acquired
Immunodeficiency Syndrome (AIDS)—Data
as at 31 December 1993', Weekly
Epidemiological Record, 1994, 69 (no. 2):5).
There are also slight variations between
figures in the executive summary and the
text of the Bank report.

3. Their work in Uganda (Barnett & Blaikie
1991) incorporated material from fieldwork
by their anthropologist colleague, Christine
Obbo, but they do not acknowledge her
contribution here.

4. These cannot be discussed here; and there is
still a shortage of academic coverage, but see
e.g., Fleming's (1992) review and AIDS
Analysis Africa.

5. "The National AIDS Convention of South
Africa (NACOSA)', HIV & AIDS Action, Vol.
4, Nr. 1,1994, p. 4.

6. Other Panos books cover prejudice, race and
blaming; women and children; repercussions
of the fear of AIDS; and AIDS and the Third
World.

7. A multinational project has recently examined
trials, contributors to which included
Marvellous Mhloyi (Zimbabwe) and Edward
Katongole-Mbidde (Uganda) (Lurie, Bishaw,
Chesneyetal. 1994).

8. 'Dry sex: why women use Colgate toothpaste,
newsprint, vinegar, cotton wool and herbs',
AIDS Analysis Africa, Vol. 4, No. 1, p. 3.
describes a Zimbabwean study.

9. For a study of the salaula trade see Hansen
(1994).

10. See 'News: Africa: nursing is on the Agenda
of AIDS Conference', International Nursing
Review, July/Aug 1990, Vol. 37, No. 4, p.
291.

11. I am unaware of any study of nurses, the
medical profession or auxiliary workers that
offers the ethnographic detail in Schuster's
(1981) account from the pre-AIDS era of
nurses' interactions with patients and the
conflict between their cultural concepts and
the assumptions and practices of 'western'
medicine.

12. See also examples in Dixon-Mueller (1993,
p.278); an example of rapid rural appraisal
methods in health research is Welbourn
(1992).

13. These examples are all from Social Science &
Medicine which is an essential journal, but
alas a prohibitively expensive one. Health,
Policy and Planning also regularly carries
articles on methods.

14. 'News: 13 million positive women by 2000',
International Nursing Review, 1994, Vol. 40,
No. 6, p. 312. The US Centers for Disease
Control has belatedly succumbed to
pressures to be more gender-sensitive;
invasive cancer of the cervix was added to
the AIDS case definition in the US on 1
January 1993; and increasing attention is
being paid there to gender-related differences
in HIV/AIDS and to women's health matters
(see Akeroyd 1994). In Africa the sex ratio
has been roughly equal from the outset, but
case definitions there too have been
singularly gender-blind. There is evidence
of gender differences related to HIV-
infection: Bayley (1990) found in Zambia that
carcinoma of the cervix was increasing with
advanced tumours appearing in younger
women and death often occurred in less than
a year from diagnosis, carcinoma of the breast
was more aggressive in HTV-inf ected women
and gynaecological sepsis much more
common and its outcome worse. The African
AIDS case definition was not gender-
sensitive either.

15. By 1989 there were 38 clinics, and it has
lowered the prevalence of syphilis in
pregnant women (Hira & Matondo 1989);
and the programme has since been expanded.

16. See also 'The gender issue', AIDS Analysis
Africa, Vol. 4, No. 2, pp.11-15.



HIV/AIDS in Eastern and Southern Africa 183

Bibliography
Akeroyd, A V (1994), 'Gender, race and ethnicity
in official statistics: social categories and the
HIV/AIDS "numbers game"', pp. 63-81 in The
Dynamics of 'Race' and Gender: Some Feminist
Interventions in Afshar, H & Maynard, M (eds),
London: Taylor & Francis Ltd.
Anderson, S (1994), 'Community responses to

AIDS', World Health Forum, Vol. 15, No. 1,
pp. 35-38 (also in International Nursing
Review, Vol. 41, No. 2, issue No. 314).

Bassett, M T & Mhloyi, M (1991), 'Women and
AIDS in Zimbabwe: the making of an
epidemic', International Journal of Health
Services, Vol. 21, No. 1, pp. 143-156.

Bayley, A C (1990), 'Surgical pathology of HIV
infection: lessons from Africa', British Journal
of Surgery. Vol. 77 (August), pp. 863-868.

Baylies, C & Bujra, J (1993), 'Challenging gender
inequalities' (Introduction to issue), Review
of African Political Economy, No. 56, pp. 3-10.

Berer, M (ed) with Ray, S (1993), Women and
HIV/AIDS: An International Resource Book,
London: Pandora.

Barnett, P M & Blaikie, T (1991), AIDS in Africa:
The Relevance of the Uganda Case, London:
Belhaven Press.

Bledsoe, C (1991), 'The politics of AIDS and
condoms for stable heterosexual relations in
Africa--recent evidence from the local print
media', Disasters, Vol. 15, No. l, pp. 1-11.

Brown, J E, Ayowa, O B, Brown, R C (1993),
'Dry and tight -- sexual practices and
potential AIDS risk in Zaire', Social Science &
Medicine, Vol. 37, No. 8, pp. 989-994.

Chin, J (1990), 'Current and future dimensions
of the HTV/AIDS pandemic in women and
children', The Lancet, Vol. 336, No. 8709, pp.
221-224.

Cossa, H A, Gloyd, S, Vaz, R G et al. (1994),
'Syphilis and HTV infection among displaced
pregnant women in Mozambique' ,
International Journal of STD and AIDS, Vol. 5,
No. 2, pp. 117-123.

Dellicour, D & Fransen, L (1994), 'Policies and
strategies of the European Community', HIV
& AIDS Action, Vol. 4, No. 2, pp. 2-4.

De Muylder, X (1988), 'Pelvic inflammatory
disease in Zimbabwe: guidelines for
diagnosis and treatment', Tropical Doctor,
Vol. 18, No. 2, pp. 84-88.

Dixon-Mueller, R (1993), 'The sexuality
connection in reproductive health', Studies
in Family Planning, Vol. 24, No. 5, p. 269-
282.

Elson, D (ed) (1991), Male Bias in the

Development Process, Manchester:
Manchester University Press.

Evian, C (1993), 'The socioeconomic
determinants of the AIDS epidemic in South
Africa -- a cycle of poverty'(editorial), South
African Medical Journal, Vol. 83, No. 9, pp.
635-636.

Evian, C (1994), 'After apartheid: the next
struggle', AIDS Analysis Africa, Vol. 4, No. 2,
pp. 6-8.

Foster, S (1993), 'Maize production, drought and
AIDS in Monze District, Zambia', Health Policy
and Planning, Vol. 8, No. 3, pp. 247-254.

Fleming, A (1992), 'South Africa and AIDS --
seven years wasted', Current AIDS Literature,
Vol. 5, No. 11, pp. 425-428.

Gordon, G & Kanstrup, C (1992), 'Sexuality --
the missing link in women's health', IDS
Bulletin, Vol. 23, No. 1, pp. 29-37.

Green, E C, (1992a), 'The anthropology of
sexually transmitted disease in Liberia', Social
Science & Medicine, Vol. 35, No. 12, pp. 1457-
1468; Green (1992b), 'Sexually transmitted
disease, ethnomedicine and health policy in
Africa', Social Science & Medicine, Vol. 35, No.
2, pp. 121-130.

Guerny, J du & Sjöberg, E (1993), Inter-
relationship between gender relations and the
HIV/AIDS epidemic: some possible
considerations for policies and programmes',
AIDS, Vol. 7, pp. 1027-1034.

Hansen, K T (1994), 'Dealing with used clothing
salaula and the construction of identity in
Zambia's 3rd Republic. Public Culture, Vol. 6
No. 3, pp. 503-523.

Keyfitz, N (1987), 'The social and political
context of population forecasting', pp. 235-
258 in The Politics of Numbers (ed) W. Alonso
& P. Starr. New York: Russell Sage
Foundation.

Kohi, T W & Horrocks, M J (1994), 'The
knowledge, attitudes and perceived support
of Tanzanian nurses when caring for patients
with AIDS', International Journal of Nursing
Studies, Vol. 31, No. 1, pp. 77-86.

Konde-Lule, J K, Musagara, M & Musgrave, S,
1993, 'Focus group interviews about AIDS in
Rakai District of Uganda', Social Science &
Medicine, Vol. 37, No. 5, pp. 679-684.

Lurie, P, Bishaw, M, Chesney, M A et al. (1994),
'Ethical, behavioral, and social aspects of HIV
vaccine trials in developing countries', JAMA
-- Journal of the American Medical Association,
Vol. 271, No. 4, pp. 295-301.

Lwihula, G, Dahlgren, L, Killewo, J & Sandström,



184 Review of African Political Economy

A (1993), 'AIDS epidemic in Kagera Region,
Tanzania: the experiences of local people',
AIDS Care, Vol. 5, No. 3, pp. 347-357.

Mann, J, Tarantola, D J M & Netter, T W (eds)
(1992), AIDS in the World: A Global Report,
Cambridge, MA & London: Harvard
University Press.

McGany, S (1994), HIV/AIDS activities in South
Africa, HIV & AIDS Action, Vol. 4, No. 1, p. 3.

Miles, L (1993), 'Women, AIDS, and power in
heterosexual sex: a discourse analysis',
Women's Studies International Forum, Vol. 16,
No. 5, pp. 497-511 (A South African study).

Moodie, R & Aboagye-Kwarteng, T (1993),
'Confronting the HIV epidemic in Asia and
the Pacific: developing successful strategies
to minimize the spread of HIV infection'.
AIDS, Vol. 7, pp. 1543-1551.

Munodawafa, D, Bower, D A & Webb, A A
(1993), 'Perceived vulnerability to HIV/AIDS
in the US and Zimbabwe'. International
Nursing Review, Vol. 40, No. 1, (issue No.
307), pp. 13-16, 24.

Nkowane, A M (1993), 'Breaking the silence: the
need for counselling of HIV/AIDS patients',
International Nursing Review. Vol. 40, No. 1,
(issue no. 307), pp. 17-20, 24.

Norr, K F et al. (1992), 'AIDS prevention for
women -- a community-based approach',
Nursing Outlook, Vol. 40, No. 6, pp. 250-256.

Obbo, C (1993a), 'HIV transmission: men are
the solution', Population and Environment, Vol.
14, No. 3, pp. 211-242; Obbo (1993b), 'HIV
transmission through social and geographical
networks in Uganda'. Social Science &
Medicine, Vol. 36, No. 7, pp. 949-955.

Pitts, M & Jackson, H (1993), 'Press coverage of
AIDS in Zimbabwe: a five year review', AIDS
Care, Vol. 5, No. 2, pp. 223-230.

Raikes, A & Kabeer, N (eds) (1992), 'Gender
and primary health care: some forward
looking strategies' (issue). IDS Bulletin, Vol.
23, No. 1.

Schopper, D, Doussantousse, S & Oray, J (1993),
'Sexual behaviors relevant to HIV
transmission in a rural African population:

how much can a KAP survey tell us?', Social
Science & Medicine, Vol. 37, No. 3, pp. 401-
412.

Schoepf, B G (1993), 'AIDS-action research with
women in Kinshasha, Zaire', Social Science &
Medicine, Vol. 37, No. 11, pp. 1401-1413.

Schoub, B D, Smith, A N, Lyons, S F et al.
(1988), 'Epidemiological considerations of the
present status and future growth of the
acquired immunodeficiency syndrome
epidemic in South Africa', South African
Medical Journal, Vol. 74, No. 4, pp. 153-157.

Seidel, G (1993a), 'HIV and AIDS in Africa:
women's needs and research priorities', The
AIDS Letter, No. 37, June/July 1993, pp. 1-3;
Seidel (1993b), 'Women at risk: gender and
AIDS in Africa'. Disasters, Vol. 17, No. 2, pp.
133-142; Seidel (1993c), 'The competing
discourses of HIV/AIDS in Sub-Saharan
Africa: discourses of rights and
empowerment vs discourses of control and
exclusion', Social Science & Medicine, Vol. 36,
No. 3, pp. 175-194.

Trykker, H, Kalumba, K, Hamming, A, &
Eberhard, M (1992), 'Changes in public
knowledge and awareness of AIDS in
Zambia', AIDS, Vol. 6, No. 11, pp. 1408-
1409.

Turshen, M (ed) (1991), Women and Health in
Africa, Trenton, NJ: Africa World Press;
Turshen (1992), 'US Aid to AIDS in Africa',
Review of African Political Economy, No. 55,
pp. 95-100.

Ulin, P (1992), 'African women and AIDS:
negotiating behavioral change', Social Science
& Medicine, Vol. 34, No. 1, pp. 67-73.

Webb, D (1994), 'AIDS and the military: the
case of Namibia', AIDS Analysis Africa, Vol.
4, No. 2, p. 4

Weiss, B (1993), 'Buying her grave': money,
movement and AIDS in North-West
Tanzania. Africa, Vol. 63, No.1, pp. 19-35.

Welbourn, A (1992), 'Rapid rural appraisal,
gender and health -- alternative ways of
listening to needs', IDS Bulletin, Vol. 23, No.
1, pp. 8-18.



Review of African Political Economy No.60:185-199
© ROAPE Publications Ltd., 1994
ISSN 0305-6244; RIX #6004

Ethnicity and Democratization in
South Africa

Morris Szeftel

The global proliferation of communal conflicts has its parallel in South Africa
where the end of apartheid produced new demands for the recognition of
group rights and ethnic interests. These run directly counter to the
insistence of the ANC and its allies on a secular democracy based on
equality of citizenship. Ethnic conflict, and particularly the violence in
KwaZulu/Natal, has led to a renewal of interest in the study of ethnicity,
particularly in problems related to its definition and to its nature in the
South African context. Such issues raise questions about the role played
by ethnicity in contemporary politics and about its place in the process of
democratization. Although the renewed interest in ethnicity is timely,
questions exist about the extent to which ethnic claims in South Africa
have widespread support, or represent evidence of the resurgence of
ethnicity rather than the assertiveness of heavily-armed political machines.

Ethnic conflict has become a central feature of the politics of the nineties. The
international media increasingly presents us with a picture of a world in which the
crudest prejudices and most brutal injuries imaginable (and previously unimagina-
ble) are perpetrated everywhere in the name of national, racial, ethnic, linguistic or
religious rights. The assertion of communal interests and identities has achieved a
new legitimacy and respectability, entering the discourse of electoral politics,
justifying violence against communities and individuals, coining the language of
'ethnic cleansing'. No country appears to be immune: the contagion is most
generalised in Europe, but perhaps most devastating in Africa, where it has
undermined attempts at democratic transition and even, in Somalia and Rwanda,
consumed the state itself.

Such events are reflected in a new interest in questions of ethnic conflict and
increasing emphasis on its importance in Africa. Donald Horowitz, for instance,
asserts that 'politics all over Africa — and nearly all over the world — has a strong
ethnic component' (1985:41). D Ghai, Y Ghai and D Westendorff, in an article entitled
'Ethnicity, development and democracy', argue that ethnicity is perhaps the most
important influence on third world social and political systems, inflicting discrimina-
tion on minorities, undermining order and development, even putting the very
survival of some states at risk (UNESCO 1992, quoted in Bekker 1993:80). Martin
Doornbos (ROAPE 52,1991) puts it even more strongly, arguing that ethnicity should
be seen as a basic constitutive element prevalent in almost all African societies. Such
perspectives are echoed in the growing attention given to ethnicity in South Africa.
Thus Pierre van den Berghe asserts that South Africa 'remains a plural society with a
population divided by deep rifts of class, race and ethnicity . . . (It is) highly likely
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(that) race and ethnicity will continue to play a salient role in South African politics
for the foreseeable future, with probably a decreasing emphasis on race and an
increasing one on ethnicity' (1990 quoted in Bekker 1993:1).

Van den Berghe's thesis is given additional force by the way in which the democratic
transition, the culmination of a struggle to create a common society and citizenship,
has been preoccupied with the demands of various elements of the apartheid order for
recognition of their 'group' interests in any new constitutional dispensation.
Ironically, while the collapse of apartheid has discredited race as an denominator of
political organisation, it appears to have given ethnicity a new lease of life. A
multitude of crises concerning the ethnic question have presented themselves to the
politics of constitutional transition, sometimes violently: the reincorporation of the
'independent homelands' of Bophutatswana, Transkei, Ciskei and Venda; demands
for an Afrikaner volkstaat; language rights and recognition in law, education, and
administration; the status of traditional political elites; and, above all, Inkatha's
demands for KwaZulu autonomy. These pressures are not that surprising: apartheid
organised institutions and interests in ethnic terms and many of these interests have
responded to democratization by using ethnic identity to defend old privileges.

The process has renewed intellectual concern with the nature and role of ethnicity in
South African politics. Three important conferences were held within the space of
eight months in 1992 and 1993: the first, entitled Ethnicity, Society and Conflict in Natal
took place at the University of Natal, Pietermaritzburg, in September 1992 (and was
reviewed by Gerhard Mare and John Wright in ROAPE 59); a second, Etat, Nation,
Ethnicite, took place at the Centre d'Etude d'Afrique Norde at Bordeaux in November
1992; a third, Ethnicity, Identity and Nationalism: Comparative Perspectives was
organised by the Institute for Social and Economic Research at Rhodes University in
Grahamstown in April 1993 and attracted a large international presence to South
Africa. In addition, the growing number of articles and reports appearing in South
African journals have been augmented by two important monographs. Simon
Bekker's Ethnicity in Focus: The South African Case provides a most comprehensive
survey of the comparative literature. Gerhard Mare's Ethnicity and Politics in South
Africa is an outstanding — and essential — contribution to the field, providing a lucid
interpretation of the subject and an incisive analysis of Inkatha's claim to speak for
Zulu ethnic interests. We can expect more such studies in the next few years —
especially given Inkatha's strong showing in KwaZulu/Natal in the 1994 elections
and the likelihood that it will use this to try to increase its control of the local
population.

Ethnicity and Marxism
Bekker notes that this activity follows a period of some 15 years in which, outside
Afrikaner intellectual circles, ethnicity was generally treated as no more than a
symptom of the deeper contradictions of racial capitalism (Bekker 1993:3). Thus,
Claude Meillasoux argued in 1988 that 'as a result of state manipulation . . .
contemporary 'ethnic groups' in SA are no more than administrative interventions,
without historical foundations or living social identities' (quoted in Bekker 1993:1). In
contrast with such views, the 'ethnic revival' of the late eighties and nineties has been
fuelled by events that go well beyond South Africa's political transition:

the collapse of communism, the ensuing upsurge of nationalist conflict in eastern Europe,
and the increasing visibility of racism in the West, has given a new and urgent focus to
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problems of race, nation and identity. Within the academic world these developments have
helped to precipitate a bewildering state of 'paradigms lost'. Most notably the strength of
materialist analysis — both as an analytical and a practical programme — has been
severely fractured. Ethnicity, which, like nationalism, has often been seen by marxists as a
form of irrational false consciousness, cannot any longer be explained away or ignored in
this way (Dubow 1993:1).

The new emphasis on ethnicity thus represents a shift on two related fronts. The first
involves a welcome corrective to a previous tendency to treat the subject by crude
materialist reductionism (as false consciousness, a mask for class interests, an
expression of the contradictions of capital accumulation, and so on) while refusing to
concede any real autonomy of action to communal forces. It is important to stress that
the reductionist tendency has not been as widespread as is often pretended by its
critics and that many marxists, from Lionel Foreman on, have neither ignored nor
dismissed the ethnic factor in South Africa (Foreman & Odendaal 1992: especially pp.
218-220). But it is also important to acknowledge that there has been a tendency by
some to substitute 'false consciousness' for analysis. The second, at times bound up
with the most recent effort to lay marxism to rest, is more problematic, offering
ethnicity as a primary explanatory value, an alternative to class analysis, an 'antidote'
to materialist 'errors' or 'essentialism'. For some this is all part of the present post-
modernist temper. For others it is a means of asserting the autonomy of the political
from the process of capital accumulation; Paul Rich, for instance, insists that the
'homelands were largely the creation of Afrikaner nationalist ideologists rather than
businessmen . . . ' (1993:11).

In the South African context, the attempt to separate ethnic forces from the
accumulation process can be linked not only to a critique of marxism but to criticism
of the aspirations of the liberation movement and its sympathizers as well. Thus,
Lawrence Schlemmer's preface to Bekker's book (1993:ii) includes this assertion:

Let us hope... that the research and scholarship in this time of troubled transition will not,
as before, try to prove that the dynamics of our turmoil are to be found in obscure linkages
with fundamentals which are beyond our ability to deal with.... I hope that we will not be
taken through tortuous logic to 'prove' that this or that category of people can never accept
an open democracy, or that some or another category of violence is being manipulated by
corporate capital, that 'third forces' are so omnipotent that they can control thousands of
people like puppets or that if we intone 'non-racial, non-sexist democracy' often enough in
learned articles it will somehow materialise. If we as social scientists are going to help South
Africa to overcome its past, we must be prepared to confront a muddled reality, riddled with
history and often driven by consciousness we would dearly love to call 'false'. If we respect
South Africa's people we must, in addition to the underlying factors we would assert,
respect their definitions and consciousness.

There are, however, real problems about explaining politics in terms of the primacy of
ethnicity. It is one thing to reject the view that ethnic claims are simply
epiphenomenal, a reflection of other forces. Such an approach allows us a number of
testable arguments which are at the heart of contemporary African politics: for
instance, that ethnic conflicts, once unleashed, develop an autonomy far beyond the
material or class forces from which they originated; or that no ethnic conflict can ever
be reduced simply to its material or class origins.

It is quite another thing, however, to argue that ethnic divisions are an, or even the
essential element of African politics, thus substituting a new determinism. The
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crudest forms of this thesis generally turn up in western media caricatures of Africa
but scholarship is not immune from it. A colloquium on 'First Elections', held at the
University of Durban-Westville on the eve of South Africa's April 1994 elections,
threw up the proposition that African elections could be understood by 'doing the
ethnic arithmetic': Kanu won in Kenya because the 'Kikuyu-Luo alliance' (a strange
ethnic group, surely?) outnumbered the rest; Zanu beat Zapu in Zimbabwe because
'the Shona' outnumbered 'the Ndebele' — claims which did not appear to strike the
audience as problematic. Interestingly, one person at the symposium assessed Kenya
politics in terms of 'ethnic arithmetic' but, when looking at recent events in the
Russian Federation, ethnicity took a back seat to the personalities and policies of
Yeltsin and Zhirinovsky. Ethnicity in this reductionist form seems often to be a
disorder that afflicts black people most severely, eastern Europeans rather less so and
Anglo-Saxons hardly at all.

These observations point to a few of the many questions thrown up by the 'ethnic
revival'. What is ethnicity — and what is it not? What evidence is there, in any
particular case, that what we are observing is, in fact, a manifestation of ethnicity and
not something else dressed up to pass? The desire to 'respect their definitions and
consciousness', as Schlemmer put it, does not remove the obligation to determine that
what political actors tell us is so, actually is so. A third question inevitably imposes
itself on these first two, namely, on what political and moral basis do particular ethnic
claims rest? These are far more than questions of definition and evidence. Ethnic
claims are being accorded a great deal of legitimacy by political and academic
apologists who use them as a means of denying demands for social justice and
democracy or of asserting group interests at the expense of individual citizenship.
The criteria on which such claims are given legitimacy, the manner in which they can
or should be represented in a democratic political system are seldom stipulated and
far from clear. These are not claims to which we can — or should — accede
uncritically.

The Elements of Ethnicity
In their review of the Natal Conference, Mare and Wright bemoaned the shortage of
definitions of ethnicity (ROAPE 59,1994). This weakness is hardly surprising; there is
a great deal of conceptual slippage in treatments of the phenomenon. For so powerful
a social force, ethnicity seems particularly elusive, meaning very different things to
different people; Southall appropriately speaks of its 'phantom-like quality' (1993:
261). M G Smith originally gave it a marked biological component; Leo Kuper
coupled it first with race (1969) and then used it as a substitute for tribe (1977) (Dubow
1993:7,8). 'Like many portmanteau words' notes Dubow, '"ethnic" or "ethnicity" can
serve as a euphemistic substitute for other appellations' (1993:3).

In South Africa this lack of precision is even more marked, arising in part from the
changing role that the concept has played in political and intellectual practice. Dubow
notes that in the thirties it began to be used in preference to race by those who wished
to challenge explanations based on heredity by asserting instead the role of culture
and environment. In the forties and fifties, however, it was appropriated by
segregationists who stressed cultural difference. In apartheid discourse, observes
Dubow (1993:5), ethnicity came to serve as a synonym for a variety of plural forms —
'the people' (volk), culture, population group, nation. Although some of its leading
intellectuals asserted a difference between biology (race) and culture (people, volk or
ethnos) there was a degree of merging of the two; for such writers, ethnicity
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represented the relationship between a volk and its culture. In the seventies, there was
another shift as ethnicity came to be used by liberal Afrikaners to 'demystify' this
rigid classification of 'the people'. Not surprisingly, once the South African
government had decided to abandon apartheid, it too followed suit and replaced both
race and volk with a looser version of 'ethnicity' to denominate group interests.

This record as a peripatetic synonym or euphemism makes ethnicity a confusing and
confused concept. Is it the same thing as tribe or 'tribalism'? Is it just another term for
race? Is it a blanket expression, a dustbin concept, to hold all categories of primordial
or communal identity? How does it relate to social divisions based on class or gender?
Crawford Young correctly insists that 'ethnicity and class are autonomous determi-
nants of social action' and observes that the former is more easily mobilised than the
latter (quoted in Bekker 1993:21). It has proved more difficult, however, to theorise
how the two might be articulated.

Given such unstable ground, those interested in a critical evaluation of the renewed
cycle of ethnic conflict, need to find a more concrete basis for understanding ethnicity.
Bekker's invaluable survey of authorities is one contribution to this task; but, while it
sets out many approaches and alternatives with clarity and insight, it is less
concerned to propose a definition which brings together the different tendencies. The
task is more central to Mare's excellent exploration of the ethnic claims of Inkatha. For
him, ethnic identity is a question of an historical process of group formation specific
to each group. Ethnicity, argues Mare, constitutes a process of 'social identity
formation' (1993:23). The development of this identity rests on three main dimensions
which constitute the elements of his definition of ethnicity. These elements, in fact,
draw together many of the key ideas found in recent writings and address a number of
core theoretical problems.

The first element in Mare's definition is that ethnicity rests on 'culturally specific
practice and a unique set of symbols and beliefs' (1993:23-24 and chapters 1 & 2). For
him, the force of ethnicity lies precisely in the way in which primordial characteristics
(inherited at birth) are given a contemporary construction through socialisation and
mobilisation in cultural or political movements: 'the identities people are socialised
into usually exist prior to their mobilisation into those identities' (p. 27). In this way
Mare tries to draw together the polarities of what is perhaps the most basic debate
among ethnicists, namely the question of how far ethnicity is an expression of a
primordial inheritance and how far it is, instead, socially or historically constructed
through organizations, class experiences and so on. Colonial practice, apartheid
scholarship and much early liberal writing understood ethnicity to be a 'natural'
outgrowth of shared primordial characteristics. More recently, historians have
focused on the ways in which ethnic identity is constructed and primordial features
given social and political relevance — so that participants come to feel that they
belong to 'natural' groups, 'predetermined' categories. As Denis-Constant Martin
observes, 'identities are constructed... the communities... are, as Benedict Anderson
put it, "imagined"' (1993:9). Mare, like many contemporary scholars (see Bekker 1993:
6-15), understands that there is nothing 'natural' or 'automatic' about the way in
which people are captured for (or herded into) ethnic categories and movements; it
requires the effort of movements and leaders ('cultural brokers', 'ethnic entrepre-
neurs' and 'organic intellectuals' (p. 27)) to imagine and construct. Equally correctly,
however, he insists that what is imagined must be based in the concrete character or
experience of people; the imagined community cannot be arbitrarily imagined.
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The second element of the definition includes what Mare calls a belief in a common
origin — the presence of a common past. This involves the existence or even invention
of a history (or myth or 'narrative') which can legitimate the existence of the group,
define its boundaries against others, legitimate authority, class and gender roles
within it, and set out action and behaviour in terms of past precedents (1993:14-20).
Thus, although ethnicity constantly asserts the value of the past, it does so to
legitimise present identity or project. Afrikaner nationalism justified apartheid by
invoking past struggles and experiences of the volk. Inkatha invokes a glorious Zulu
past in order to negotiate about a South African future. For many writers, ethnicity is
intimately bound up with contemporary processes of change and development
(Bekker 1993:6-15; Glazer & Moynihan 1975). In turn, conflict follows naturally
through the competition for resources for which ethnic groups are mobilised.

Implicit in this invocation of a common myth is the third dimension of Mare's
definition, 'a sense of belonging to a group that . . . confirms social identities' of
members in relation to other members and outsiders. The construction of ethnic
identity involves the group being defined in opposition to other groups. As Martin
observes, 'one identity cannot be defined in isolation: the only way to circumscribe an
identity is by contrasting it against other identities.' Consequently, he argues, the
group requires the simultaneous identification of an 'Other' as a threat against which
to mobilise (1993:1-2,11). Thus, for many writers including those who are not
primarily interested in ethnicity (Bayart, for example) competition for resources in
post-colonial Africa makes ethnicity a logical conflict fault-line since such groups
already identify outsiders and potential 'enemies' as part of their sense of solidarity.

The Politicisation of Ethnicity
These three elements can come together, argues Mare, to produce an ideology that
links political action, 'the call addressed to ethnic subjects in their mobilisation', to
social identity, 'the outlook and practices of members of ethnic groups' (p. 24). But
such a politicisation of ethnicity is not inevitable:

Ethnicity can be an identity that demands no more than a sense of belonging. Or it may
have no relevance amongst the many social identities acknowledged. However, it can also
involve an identity that serves political and material purposes or advances these 'non-
ethnic' interests (1993:31).

It follows, then, that the construction of political ethnicity is all-important. It may be to
defend perceived 'ethnic interests' or to promote an agenda that has nothing to do
with ethnicity. It might remain confined to the expression of cultural or linguistic
solidarity; or it might develop into a political programme with territorial ambitions,
nationalism. The circumstances or issues on which the mobilised group will
campaign, co-operate or fight (if at all) cannot simply be 'read off from the assertion
of group identity. A variety of forces, historical and social, will shape the form of the
appeal made to subjects, the way in which group membership is defined, the
programme of action proposed, and the way in which some elements of the group
'history' are selected for inclusion, others are excluded and many remain contested
within the group.

Mare's approach is a valuable start in providing a corrective for much reductionist
writing about ethnic conflict. Indeed, one would go further in this than he does. One of
the most troubling dimensions of this literature is the ease with which 'ethnicity'
comes to mean, simultaneously, 'ethnic identity', 'the mobilisation of identity for
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purposes of political representation' and 'conflict between ethnic groups'. In
conference discussions in Grahamstown, for instance, people tended to use ethnicity
to mean different things: the process of becoming conscious of belonging to a
particular group; the process of articulating a set of demands; the process of
organising for political competition or political conflict; the process of organising for
violent conflict against particular groups or institutions. Yet it must be argued that
these are all qualitatively different kinds of consciousness and action and that each
requires a different kind of mobilisation and organisation. None follows necessarily
or automatically from any other. To lump all of them under one rubric — 'ethnicity'
— is to make of 'ethnicity' little more than a conceptual holdall meaning anything one
likes.

Given the intensity of so many ethnic conflicts and the subjectivist nature of ethnicity
this tendency to collapse different layers of action together is understandable. Yet we
need to remind ourselves that many people with different identities live together in
varying degrees of tolerance and even generosity. People can be conscious of a
particular identity without it having much relevance for the way they conduct their
personal lives. They can also exhibit high levels of prejudice against other groups,
even discriminating against them in all sorts of areas of social and personal life, and
yet still vote for, or belong to, the same political movements. Most African nationalist
parties which won independence were multi-ethnic in character even though such
ethnic groups competed with each other for access to the state. In India, characterised
by social divisions often even more rigid than those of race in South Africa, and by
frequent and persistent outbreaks of communal conflict, members of different castes
and religious communities have nevertheless campaigned together in the same
political movements, and worked in the same bureaucracies and business organisa-
tions. It is all too easy to assume that 'who says ethnicity, says conflict' and to forget to
ask which forces and institutions politicise divisions and structure conflict and how
they do it.

Reinventing Ethnicity under Apartheid
Much of the preceding discussion, like much of the literature, emphasises what
Dubow (1993:15) calls the act of claiming — the way in which groups develop a
subjective consciousness of themselves. As important in South Africa (if not more so)
has been a process of what he calls naming — the way in which those with power
define those who are powerless as belonging to primordial ethnic categories. Much of
the history of apartheid has been about the invention or reinvention of ethnicity,
through the fostering of ethnic homelands. It lay at the heart of the grand design of
apartheid, the division of the black population into 10 ethnic homelands. It became
the stuff of daily administrative practice, structuring the lives of black South Africans
at every level.

It is impossible to overstate the extent and importance of this process of 'naming'. The
destruction of 'tribal' political power during the colonial wars of conquest in the
nineteenth century had effectively ended this form of African political resistance.
Administrative practice further eroded the authority and economic base of traditional
rural elites. Paulus Zulu observes that modern liberation movements were organised
on a non-ethnic or non-racial basis. It was the National Party, he asserts, that reversed
the process; it contrived and rewarded politicised ethnicity in order to sustain its own
domination (Bekker 1993:2). From the early sixties, the government set out not only to
crush its opponents but to reorient African political aspirations towards rural ethnic



292 Review of African Political Economy

'homelands' (made up of the traditional labour reserves and some of the dormitory
townships of the urban working class) each with a 'government' dependent for its
budget on funds from Pretoria. These homeland regimes were dominated by
traditional elites at once dependent on the state and armed with new powers of
patronage, policing and control over the black populations delivered into their
jurisdiction. For millions of Africans, obedience to homeland and traditional
authorities became obligatory for access to land and work.

Two seemingly contradictory consequences flowed from this policy. Firstly, the
control exercised by these regimes over land allocation and urban migration made
people dependent on their patronage and jealous of the distribution of such very
scarce favours. This was further intensified by the pressure on resources which
resulted from people being forced out of the towns and off white-owned farms into
the homelands. A number of rural studies indicate a fierce resentment of people not
'entitled', people who are not Pedi, or Pondo, or whatever, being given land, housing,
a job in the local bureaucracy, or a loan. The process is acutely observed in Colin
Murray's outstanding study of land and class in Thaba Nchu in the Orange Free State:

From the late 1960s, a housing freeze was imposed in ... African locations attached to
'white' towns in various parts of the province; and pass law restrictions were intensified.
The result was a massive flow of refugees from 'white' areas, both urban and rural.... The
Barolong Tribal Authority at Thaba Nchu resented the surge of newcomers who quickly
became a numerical majority of non-Tswana. The people were divided into citizens of
Bophutatswana, who were able to compete for access to residence permits, jobs, schools,
pensions, rudimentary services, etc in Thaba Nchu; and citizens of Qwaqwa, who were
excluded from that competition. Here as elsewhere, the politics of separate development gave
rise to vicious inter-ethnic antagonisms (1992:285).

The use of ethnic identity as the measure of entitlement in the allocation of inadequate
resources thus has an obvious consequence of politicising ethnic boundaries.
Murray's conclusions are echoed by Bekker and Manona's observations about
tensions between Zulus and Pondo migrants from the neighbouring Transkei
(Donaldson et al, 1992:241-54). They detail a variety of cases — Zulu resentment over
the factory employment of Pondos (generally in better jobs) finally culminating in the
Pondos being sacked, new housing development being restricted to KwaZulu citizens
while Pondos remained in squatter settlements, demands for the removal of a Zulu
councillor who sold and rented plots to Pondos — which produced a steady
escalation of conflict and initiated a cycle of violence. In an important survey of South
African political debates written on the eve of constitutional negotiations, Adam and
Moodley observe that conflict between different African groups is fundamentally
based on divisions between those entitled to live in towns under the Group Areas Act
and more recent arrivals and illegal squatters who lack access to resources and are
vulnerable to police harassment. As the outsiders poured into settlements after the
end of influx control, conflict between the relatively less deprived and the relatively
more deprived was inevitable. It is this competition, they argue, that politicises ethnic
divisions:

The politicization of ethnicity (nationalism, tribalism) occurs everywhere in the world not
only because ethnic exclusiveness provides scapegoats and explanations for hardship but
also because it eliminates competitors by exclusion. If one segment manages to restrict
scarce goods (land, taxi routes, houses, schools, clinics) to its members only, it has
objectively increased its advantages in the general competition. Only in this respect is
tribalism a 'natural phenomenon'. Exclusion has little to do with historical animosities.
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which are often invented, manipulated and exploited by political mobilizers to gain an edge.
This advantage is further reinforced by the new emotional cohesion of the group... In times
of transition and crisis, symbolic rewards of a proud identity compensate for material
deprivation and general insecurity (1993:14-15).

The apartheid system was therefore able to use the very deprivation and
dispossession which it imposed on Africans to 'reinvent' ethnic differences. Yet it is
important also to note the second, contradictory, consequence of this policy — the
new homeland authorities were generally perceived as collaborators and even as the
local agents of the state. For the most part, therefore, they had little legitimacy, were
widely despised and often required extremely high levels of coercion to keep control
and even avoid assassination. The contributors to a special issue of the Journal of
Contemporary African Studies devoted to the reincorporation of Transkei into South
Africa almost unanimously portray a system which has little respect, and little
support; reincorporation was problematic only for the functionaries and petty
bourgeois beneficiaries of the homeland; it was a problem in terms of Xhosa identity
or sensibilities. Even the demand that the deposed Thembu chief, Sabata Dalindyebo,
be buried according to traditional custom was, argues Dennie, an expression of
support for the ANC rather than an assertion of Thembu identity (Donaldson et al,
1992:76-87).

Once the Transkei military had overthrown those sections of the regional elite with an
interest in 'independence' there was little opposition to reincorporation. A similar
pattern can be seen in the collapse of the Ciskei and Bophutatswana homelands in
1993 and 1994. In both cases, key sections of 'the beneficiaries of independence' (the
civil service, police and military) withdrew their support from ruling cliques opposed
to reincorporation, whereupon both 'states' immediately collapsed. There was little
attempt to justify the existence of such homelands in terms of their ability to represent
ethnic interests or in terms of any kind of ethnic identity. For all their ethnic labels,
they were administrative arrangements which benefitted a small group of middle
class functionaries. Once it was clear that democratization would protect pensions
and jobs whereas continued 'independence' would have had to be maintained
without South African administrative and budgetary support, they slid quickly into
the dustbin of political history. A number of parties representing these deposed
homeland elites were crushingly defeated in the 1994 elections, the first to be held
under a universal franchise. In all the former homelands save one, the ANC won
overwhelming majorities. State-sponsored ethnicity proved to be a force which
complicated the process of democratization and which forced a number of
concessions from the ANC-led alliance in favour of apartheid interests during the
constitutional negotiations. But as a representation of communal interests it proved,
again with one exception, a hollow shell, lacking support or legitimacy.

Inkatha and the Politics of Zulu Ethnicity
The one exception was Inkatha which dominated the 'self-governing homeland' of
KwaZulu until the 1994 elections (when the homeland system formally ended) and
emerged as by far the largest party in KwaZulu/Natal after the elections. Inkatha's
claims to be the authentic representation of Zulu identity and its opposition to the
strikes and mass action of the seventies and eighties brought it into conflict with the
UDF, Cosatu and ANC. Violence between ANC and Inkatha supporters has claimed
tens of thousands of lives in Natal and in the East Rand of the Transvaal since the mid-
eighties. Inkatha obtained a plurality of more than 40% of the vote in KwaZulu/Natal
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in the 1994 elections to become the dominant force in the regional government. With
more than 10% of the national vote, it also has two Cabinet posts in the government of
national unity which took office in May. Clearly this is a far more substantial and
legitimate political force than those found in the other homelands. This has given
weight to its demands for constitutional recognition of the Zulu kingdom and for a
federal structure which severely limits central government powers and enshrines
high levels of regional autonomy. Much of the present interest in ethnicity in South
Africa derives from the strength of Inkatha's support and its effectiveness as a
political organisation representing traditional values in opposition to the UDF, ANC
and Cosatu.

Inkatha presents many of the essential features of mobilised ethnicity. It invokes a
Zulu identity and solidarity based on the idea of an ancient nation which resisted
colonial conquest and capitalist penetration into the early twentieth century, well
after other ethnic groups had capitulated (Mare 1993:63 and chapters 4, 5). This
history, communicated through party speeches and structures as well as via an
Inkatha civics syllabus for schools, honours the kingdom's historic leaders, especially
Shaka, in order to legitimate their present heirs, including the King, Goodwill
Zwelithini. Inkatha's celebration of leadership allocates a central position to its
leader, Chief Mangosuthu Gatsha Buthelezi, the king's uncle, and to the role of
chieftaincy. From its formation in 1975, the party has relied heavily on the power of
chiefs in rural areas and has acted to attract their support (p. 54). This has, in turn,
strengthened Inkatha's appeal to 'traditional' values. As 'brothers born of warrior
stock', Inkatha celebrates 'Zulu manhood' based on a glorious military past and
accords women status primarily as the Ijearers of warriors' (pp. 68, 71). King
Goodwill Zwelithini has characterised Zulus as valorous, indomitable, prudent and
wise. Inkatha (the name of an important traditional symbol of unity) is presented as
the embodiment of the nation, its past and its values.

Moreover, in mobilising identity, Inkatha has persistently defined and redefined
members and 'others'. Initially Buthelezi depicted all Zulus as members of Inkatha
and their various enemies as whites, the government, Xhosas and Indians (Mare
1993:75). In the eighties, however, the increasingly bitter conflict between Inkatha and
liberation politics divided people in Natal and on the Rand and led to the
identification of 'an enemy within', Zulus who did not accept Inkatha leadership and
who, indeed, denounced it as an apartheid structure. These people Inkatha now
branded as traitors. In 1986, the King called on all Zulus to 'eliminate from your midst
all those disgusting usurpers of our dignity . . . Thrash them, if necessary, only to
purge them into becoming better Zulus' (Mare:72-3).

The identification of an 'enemy within', of Zulus who refused to accept the group
boundaries prescribed for them by Buthelezi, alerts us to the problems of using
ethnicity to understand even Inkatha. Inkatha was, and is, both less than and more
than an ethnic movement. 'Less than' because, for all its support, Zulu loyalty is
shared with the ANC (reports of widespread polling irregularities in April 1994
implies that Inkatha might have less than 50% support among Zulus in KwaZulu/
Natal; its vote in the townships of the industrial Transvaal, where there is a large Zulu
population, demonstrates only minority backing there). Many Zulus clearly feel
better represented by the ANC, which speaks to a wider concept of citizenship and yet
includes Dube and Luthuli (both Zulus) among its past presidents. And 'more than'
because Inkatha appeals to a wider support base than those who could be identified as
Zulus — although (Southall 1981) about 95% of its members are Zulu speaking. Some
of its most influential leaders are whites bitterly hostile to the ANC. A substantial
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proportion of the white community in Natal undoubtedly voted for it in 1994. So did
a small proportion of conservative and traditionalist blacks who were not Zulu. It
enjoys close relations with capital. This lack of ethnic 'fit' or congruence arises from
the trajectory of Inkatha's — and Buthelezi's — history.

Buthelezi has often observed that had he not become chief of the Buthelezi 'tribe' in
1957, so becoming a functionary of the 'Bantu Authorities' system, an alternative path
within ANC Youth League politics was open to him (Mare 1993:54-55). In the 1950s,
with Luthuli both a Zulu chief and the ANC president, both identities were
comfortably compatible. In 1970, he accepted leadership of the apartheid structures
that were to become the KwaZulu Legislative Assembly (KLA) and the KwaZulu
homeland. In 1975, Inkatha was formed as a Zulu movement. Both Mare (pp. 55-62)
and Southall (1981) present a picture of Buthelezi and Inkatha as constantly balancing
conflicting appeals and policies. Inkatha was set up as an ethnic political movement
but used ANC symbolism and, in 1977, became open to all Africans. Buthelezi headed
the local apartheid structures but used them to condemn apartheid and refused the
'independence' taken by collaborators in other homelands. The KLA was a vehicle for
consolidating Buthelezi's control (not least over the chiefs) and a platform for
expressing support for a common, non-racial South African citizenship. Inkatha
portrayed itself as defender of the monarchy and yet exercised firm control over the
king. The KLA was used to promote a small local petty bourgeoisie at the same time
that Buthelezi courted big capital and extolled the market.

Initially, much of this was legitimised by ANC support and sponsorship for him
(Mare 1993:57; Nzimande 1994:13). Inkatha drew on the ANC tradition almost as
much as on Zulu ethnicity. 'Inkatha's leaders presented their organisation as a
continuation of the ANC; Oscar Dhlomo, Inkatha's secretary general in 1984,
observed that it was formed 'on the principles of the founding fathers of the ANC
(Mare:58). By 1978, with the ANC unable to function inside South Africa, Buthelezi
had appropriated its mantle; opinion polls indicated black support for him in the
urban areas to be twice that for Mandela. By 1979, however, this relationship between
the two organizations had foundered. Thereafter, Buthelezi became increasingly
abusive in his references to the ANC and to the internal mass movements. Leaders
like Dhlomo sought to portray Inkatha as standing for the founding principles of the
ANC from which others, not Inkatha, were held to have deviated.

The split would seem to have occurred for at least three reasons. Firstly, Buthelezi
sought to usurp the role of the ANC (Nzimande 1994:13). Secondly, the ANC became
increasingly concerned with Inkatha hostility towards the militant politics which
resurfaced in the seventies. And thirdly, the new internal mass protest renounced
Inkatha as a representative of the state and of an older generation. Thus, Steve Biko
observed in 1977 that Buthelezi

has a tribal following among the Zulus ... He speaks up strongly against apartheid, but
today he is the governmentally paid leader of the Zulus. In this way he manages to gain a
following. We oppose Gatsha. He dilutes the cause by operating on a government platform.
Because of this I see the danger of division among blacks ... Gatsha is supported by 'oldies',
for good reason, since Gatsha protects the stability that the older persons need (Southall
1981:456).

Throughout the eighties, Inkatha moved further to the right in its opposition to mass
action and to the ANC. Mare shows clearly that the chiefs, party warlords, the
KwaZulu police and the control of local apartheid patronage were used to entrench
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Inkatha's support, punish its opponents and control the rural population of KwaZulu.
With the support of the government and the security police, township residents and
rural dwellers were subjected to a spiralling carnage (the way in which this violence
suddenly stopped once Inkatha decided to participate in the 1994 elections speaks
volumes). The shift to the right now emphasised Zulu etrinicity as being under threat
from communism and the ANC; it involved what Nzimande calls 'tribalism', the
manipulation not just of ethnic identity but also of ethnic prejudice, against Xhosas in
particular. This was combined with an appeal to white capital and western
imperialism. Buthelezi came to represent 'the liberal alternative' in the eyes of the
Reagan-Thatcher cold warriors. Yet 'liberal' Inkatha also increasingly opposed
democratization unless it was based on strong local autonomy and regional power.
To this end, it opposed democratic elections and formed alliances with racist white
parties. The contradictions of the last twenty years thus continue.

The mantle of 'ethnicity' thus rests uneasily on Inkatha. Itclearly makes a strong
ethnic appeal. Yet this appeal is insufficient to explain many other aspects of its
activities and much of Buthelezi's strategy. If its origins lay in ethnic, homeland
politics, Inkatha quickly moved to transcend this. An attempt was made to expand
from an ethnic base into a national movement replacing the ANC. This foundered on
the rock of militant seventies radicalism. Inkatha's response was to constitute a
national, conservative alternative to the new radicalism and to move closer to the
state apparatus for protection. As its horizons shrunk, its retreat forced it
progressively to lean ever more on the state and its security apparatus, its regional
KwaZulu base, the coercive capacities of the KLA and KZP, and ethnic and tribalist
appeals. Ethnicity is a necessary but not sufficient part of the explanation of Inkatha.
An interesting work in progress which explores the extent of a conscious ethnic
identity among Durban workers, concludes that

there was little reference to a self-conscious sense of a 'subjective' Zulu identity in our life
history interviews. Interestingly, the only feature of people's lives that was explicitly
labelled as 'Zulu' was the Zulu language — the one feature of 'Zuluness' that Buthelezi
appears not to have drawn on in his political mobilisation (Campbell, Mare & Walker
1993:12).

Mare's work shows vividly that Inkatha's early success rests heavily on Buthelezi's
characterisation of it as a surrogate ANC and its subsequent resilience owes much to
its command of the coercive and patronage structures of the KLA and KwaZulu
Police. Adam and Moodley also find it difficult to explain Inkatha and its conflict with
the ANC in ethnic terms:

At the root, however, lies neither a 'tribal' conflict nor an ANC/Inkatha feud. In the
Western Cape townships that have no Zulu migrants, the violent competition between
insiders and outsiders developed with equal intensity at times, beyond the ANC's or the
civics' ability to control i f . . . In the competition for status and power, however, common
culture and history seldom predetermine political identification, particularly in South
Africa. Afrikaners are deeply split about their strategies for survival. Zulu speakers, too,
identify with opposing political movements, despite their shared appreciation of Zulu
tradition. It is this conflicting definition of material interests that matters (1993:14).

There is an alternative tradition of political explanation — that of clientelism and
political machines — which describes Inkatha (and the other homeland organisations)
as well as does ethnicity. What we are dealing with here are clientelist networks and
factions which employ ethnic symbols to mobilise support. When Mare observes that
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'clashes over land, in particular, were understood in ethnic terms, because that was
the basis on which land allocation under apartheid was made, and the way in which
borders were drawn between people' (1993:54) he links the pattern of patronage and
coercion in KwaZulu directly to that of the other homelands. However different
Inkatha may at first seem, however effective it has proved as an ethnic and
conservative party, its power and survival rest on its control of coercion and
patronage over an impoverished and powerless peasantry. It must be suggested that,
however prevalent and intense ethnic conflict is in African politics, ethnicity is
seldom the only or most important factor. The South African case would indicate that
it is an element brought to bear on conflicts that have their origins and outcomes
elsewhere.

Ethnicity and Democracy in South Africa
This is an important issue, particularly in South Africa. Ethnicity has been the basis on
which political demands have been made (the ANC, PAC and SACP have had to
negotiate a transition not only with parties representing white privilege but with a
whole array of homeland parties and leaders). The permanent constitution, which
must be in place in 1996, will need to define the place of regional and group interests.
Inkatha has participated in the transitional elections and government with reluctance.
It continues to insist on a federal model with a weak centre and powerful regions, not
least as a means to perpetuate its own control in KwaZulu/Natal. How such interests
are addressed is therefore very important to future stability.

For many scholars, ethnicity constitutes a fundamental problem for democratization,
one that must be accommodated if there is to be genuine representation and stability.
They argue that South Africa is a plural society in which a number of cultural-ethnic
interests need to be accommodated without fear of domination by other such groups.
The alternative is conflict and violence — as Inkatha's war with the ANC would
indicate. Perhaps the most important and prominent argument of this kind has been
put forward by Donald Horowitz whose arguments have received much attention
and do not need rehearsal here (see Southall 1993 and Taylor 1993). It is enough to
recall that Horowitz explicitly challenged the demands of the liberation movements
for a non-racial democracy based on individual citizenship. Instead, he insisted, the
idea of a non-racial, non-ethnic society in Africa was Utopian: for all the fact that the
state had imposed and sponsored racial and homeland identities for black South
Africans, these identities would strengthen rather than weaken once apartheid ended.

Horowitz argued that ethnic divisions were dominated by a Xhosa-Zulu 'polarity',
reinforced by the fact that the ANC and PAC leadership were 'ethnically skewed' (that
is, disproportionately Xhosa-speaking) which manifested itself in tensions between
the Zulu-dominated Inkatha and the ANC (1958:51-54). Such sentiments have been
echoed in press commentaries depicting ANC-Inkatha conflict as an expression of
Xhosa-Zulu hatreds, most notably by journalists such as R W Johnson. For Horowitz,
South Africa merely exemplified a universal condition: 'politics all over Africa — and
nearly all over the world — has a strong ethnic component' (p. 41). He predicted that
ethnic conflict would be the dominant form of conflict in a post-apartheid South
Africa; above all, any constitutional formula which did not give recognition to such
divisions (through, for example, ethnic federal arrangements) and did not provide
incentives for groups to co-operate was unlikely to be successful. His arguments,
therefore, echo the negotiating position of Inkatha (and, indeed, of the NP in the early
stages of the constitutional talks) and have relevance also for Afrikaner demands for a
volkstaat.
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Such a claim will find a sympathetic echo in many parts of Africa where many ethnic
minorities have experienced discrimination (and worse) under Unitarian political
systems which entrenched majorities based on 'ethnic arithmetic'. The Eritrean
struggle is perhaps the most famous example, but there are others. In ROAPE 54, for
instance, Hussein Adam called for a consociational solution for Somalia, along lines
similar to some of the proposals made for South Africa. Adam and Moodley, for
instance, and despite their recognition of the material bases of ethnic conflicts
discussed above, called for 'a constitutionally entrenched right to secede under
carefully regulated conditions and international arbitration'.

In the present conjuncture in South Africa, however, such demands pose problems for
the ANC majority in the transitional government. They stand in direct contradiction
to its long struggle against group privilege. The struggle against apartheid has been a
struggle against the use of ethnic and racial categories to enshrine inequality and
discrimination (Asmal 1993). As Taylor pointed out in his review of Horowitz, such
proposals constitute a direct attack on the principles which shaped the democratic
struggle against apartheid.

The problem goes further than that, however. Given the problems discussed in this
review are correct, the question of what ethnic interests are to be recognised and what
powers are to be conceded to them becomes a difficult one. Are the ethnic interests to
be given constitutional status an expression of popular concern and needs? Or are
they in fact a euphemism, a synonym, for organisations, political machines and
patronage networks set up under apartheid and now concerned to guard their old
privileges? Put more bluntly, are the rights of individual citizens to be subordinated
to the power of groups and cliques which yesterday policed and brutalised them?
And are the development imperatives of millions of people deprived under apartheid
to be subordinated to the need to keep paying salaries and pensions to the
functionaries and flunkies of the homeland gulags? In fact, constitutional negotiations
did entrench many of these privileges. Negotiations have also enshrined language
rights and the status of traditional institutions at great cost to a future exchequer. Yet
Inkatha claims to be unsatisfied. To whom is the right of secession proposed by Adam
and Moodley to be given: to voters free of harassment or to the machine? These
questions are not easily resolved, either way.

Much of the problem resides with what is regarded as ethnicity and how one
understands the roots of a particular conflict. Is it an ethnic conflict because someone,
one side, invokes ethnic labels? Are ethnic groups to be permitted to dragoon
unwilling subjects into their ranks, as they have in Rwanda and the former
Yugoslavia? To what remedy should constitutional principles be directed — the
alleviation of material deprivation that gives rise to ethnic conflict or to the leadership
interests that articulate material deprivation in ethnic terms? What is to be legitimised
and what to be excluded? The prescriptions of Horowitz and others are too often
based on a simplistic and inaccurate picture of what is actually happening on the
ground. As Southall has observed:

Horowitz fails to unpack the conceptual complexity of ethnicity and ends up assuming it as
a given ... the problem with all this is his essential equation of ethnic identity with
language group, a position which bypasses the enormous difficulties which surround the
very notion of ethnicity and which go far beyond its apartheid inspired imposition upon
Africans: its historical construction and perpetual redefinition, the coexistence and
interlocking of multiple sub ethnic layers and divisions, its situational plasticity, its
simultaneous compatibility and contestation with nationalism, and, not least, its phantom-
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like quality which leaves one thrashing in midair whenever one seeks to grasp it. The issue
is not that Horowitz uses the notion of ethnicity but that he leaves it unproblematised!
(1993:261).

Yet in one way Horowitz is right. The new South African state will face a fundamental
challenge in addressing many ethnic and communal demands. Its ability to respond
to them without resort to coercion and, more, its ability to restructure institutions so
that demands are channelled more along democratic lines and less in terms set by
relatively privileged political fixers, will ultimately be the test of its success or failure.
Ethnicity tests democratic debate and institutions to the limit. It substitutes the
universal values of human rights and equal citizenship with the demands of sectional
and particularistic interest. It raises the temperature of debate by consumatory
appeals to group rights. It reduces resource allocation to questions about group
shares rather than to criteria of social justice.

Morris Szeftel is in the Department of Politics, University of Leeds.

Bibliographic Note
Adam, Heribert and Moodley, Kogila (1993),

The Opening of the Apartheid Mind: Options
for the New South Africa, Berkeley, University
of California; Adam, H and Moodley, K
(1992), 'Political violence, "tribalism" and
Inkatha', Journal of Modern African. Studies
30.3 (1992) 484-510.

Asmal, Kader (1993), 'The democratic option,
ethnicity & power'.*

Bekker, Simon (1993), Ethnicity in Focus: The
South African Case, Durban, Indicator SA,
1993.

Campbell, Cathy, Marè, Gerhard, Walker,
Cheryl (1993), 'Reinterpretations of the rural
past in the ethnic identity of Zulu-speaking
men and women' in Natal'.*

Donaldson, Andrew, Segar, Julia, Southall,
Roger (eds) (1992), Undoing Independence:
Regionalism and the Reincorporation of Transkei
into South Africa, special issue of Journal of
Contemporary African Studies, 11.2 (1992),
Institute of Social and Economic Research,
Rhodes University, Grahamstown, South
Africa.

Dubow, Saul (1993), 'Ethnic euphemisms and
racial echoes', University of Sussex.*

Doornbos, M (1992), 'Linking the future to the
past: ethnicity and pluralism' ROAPE 52,
1991, pp. 53-65.

Forman, Sadie & Odendaal, Andre (1992), A
Trumpet from the Housetops: The Selected
Writings of Lionel Forman, Zed Press/
Mayibuye Centre, UWC.

Glazer N & Moynihan, D (eds) (1975), Ethnicity:
Theory and Experience, Harvard UP.

Horowitz, Donald L (1985), Ethnic Groups in
Conflict, Berkeley, University of California;
Donald L Horowitz, A Democratic South
Africa? Constitutional Engineering in a Divided
Society, Berkeley, University of California,
1991).

Marè, Gerhard (1993), Ethnicity and Politics in
South Africa, London, Zed Press (previously
published 1992 by Ravan Press, Johannesburg
as Brothers Born of Warrior Blood: Politics and
Ethnicity in South Africa).

Martin, Denis-Constant (1993), 'The choices of
identity'.*

Murray, Colin (1992), Black Mountain: Land, Class
and Power in the Eastern Orange Free State
1880s—1980s, University of Edinburgh Press.

Nzimande, Blade (1994), 'The Zulu kingdom:
Buthelezi's short-cut to power', The African
Communist (First Quarter, 1994).

Rich, Paul (1993), 'Class, ethnicity and the
democratisation process in SA' .*

Southall, Roger (1981), 'Buthelezi, Inkatha and
the politics of compromise' African Affairs 80
(321) 1981; (1986),'A note on Inkatha
membership' African Affairs 85 (341) 1986;
Southall (1993), 'Constructing a culture of
consent: dilemmas in the making of a South
African democracy -- a review article', JAAS
3-4 (1993).

* Conference on 'Ethnicity, Identity and
Nationalism in South Africa: Comparative
Perspectives', Rhodes University,
Grahamstown, South Africa, 20-24 April
1993.



Review of African Political Economy No. 60:201 -213
© ROAPE Publications Ltd., 1994
ISSN 0305-6244; RIX #6005

Adjustment in Egypt? The Political
Economy of Reform

Simon Bromley & Ray Bush

This article examines the nature of structural adjustment in Egypt. It situates
the policies of the International Financial Institutions within the context of
Egypt's economic and political crisis and the efficacy of their policies of
liberalisation in agriculture and for economic growth. The IFIs are promoting
policies for rolling back the state but they are not addressing issues of
'good governance' and democratisation. It is tempting to conclude that the
current international strategy for economic reform is a repeat of the failed
policies twenty years ago of Anwar Sadat's infitah.

Egypt is currently being hailed as an economic success story. Structural adjustment is
working. Since 1991 Egypt has sharply reduced its budget and balance of payments
deficits and inflation. has been brought under control. Prices in agriculture and
industry have been liberalised and subsidies, especially in energy costs, have been
cut. Oilier indications that the orthodox package of the international financial
institutions (IFIs, specifically the IMF, IBRD and USAID) have been adhered to
include the unification of the exchange rate and the liberalisation of the foreign
exchange markets (World Bank 1994).

Yet all is not entirely going according to plan and there are signs that the IFIs are
getting impatient with Mubarak's regime. It is not clear for how much longer he will
be able to draw on Egypt's 'strategic' position in arguing the need for a slow pace of
economic adjustment. The state has not yet grasped the nettle of privatisation,
bureaucrats are dragging their feet, fearful that their power base within the state is
threatened, and there is little evidence that sustained and balanced economic growth
will follow two years of enforced economic recession. There are other indicators of
distress too. Not least among these has been the increased terrorist activity of the
Gamoat al-lslamiyya (the Islamic group) and mounting poverty on a scale unprec-
edented even by Egyptian standards (Korayem 1993).

This article examines claims made by the IFIs and their apologists, about the character
of Egypt's economic adjustment and the efficacy of the reform programme. We do this
by assessing DFI documentation which has been supplemented, over two years, by a
range of interviews with officials. To begin with we sketch the character of the
economic crisis and the diagnosis offered by the IFIs. Briefly stated it is that Egypt's
current economic crisis is the result of an overbig, inefficient and corrupt state unable
to allocate resources efficiently. The IFI reform programme therefore requires a
pruning down of the state which is expected to lead to more efficient private initiative
and investment (USAID 1992a; World Bank 1992). We challenge that official line. We
do so by examining the reform programme, giving particular emphasis to the leading
sector of adjustment, agriculture. We argue that while significant reform was indeed
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necessary by 1990 to sustain the Egyptian political economy, there is little evidence to
support the current public optimism of the IFIs regarding Egypt's future growth
prospects

Egypt's Economic Crisis
In the last forty years Egypt's economy has recurrently experienced balance of
payments and budget deficits. Various regimes have been unable to generate either
the levels or the quality of investment needed to move the economy away from a
dependency upon rents in the form of foreign loans and grants, Canal fees, oil
earnings, worker remittances and tourism. (Indeed, the initial statist control of the
economy undertaken by Nasser was itself a response to a shortage of investment
capital and foreign exchange, deriving from the reluctance of the Egyptian
bourgeoisie to undertake domestic productive investment in sufficient quantity (see
Cooper 1982)).

The infltah or economic opening, launched by Sadat was no more successful than the
Nasserist project in promoting growth and development. Infitah was a programme of
liberalisation which began with optimism in the early 1970s yet ended with food riots
in 1977 as Sadat tried to impose an IMF deal in Egypt. Soon after Nasser's death Sadat
set about reversing three areas which he was particularly unhappy with. These were
the close ties with the Soviet Union, what were seen as domestic socialist policies and
the Israeli occupation of Sinai. In Sadat's own words, the 1960s had been 'nothing but
years of defeat and pain.. . what we called the socialist experiment... was a complete
failure . . . (that) never resulted in a social revolution' (Al Ahram 1977).

Sadat's strategy was to harness Arab capital, western technology and Egyptian
resources by removing Nasser's statist shackles which were seen to have restricted
growth and initiative. Yet during this initiative, fees from the Suez Canal, oil sales and
remittances accounted for more than three-quarters of current account receipts and
more than 40 cent of GDP by the mid-1980s, compared with just 6 per cent in 1974. Per
capita income doubled during the oil boom years between 1974-85 from US$334 in
1974 to US$700 in 1984. The economy was therefore acutely vulnerable to external
shocks, and in order to sustain high growth rates after the mid-1980s, Egypt
accumulated massive balance of payments deficits and a huge foreign debt. The
balance of payments deficit reached US$5.3bn in 1986, equal to 15 per cent of GDP,
and the budget deficit reached US$8.8bn, some 23 per cent of GDP (Handoussa 1991a).

By 1989 Egypt's debt service obligations were approximately 40 per cent of total
foreign exchange revenues. The economy was increasingly characterised by
stagflation and the state by its inability either to provide even minimal services of
health and education or to maintain the basic infrastructure. Mubarak had negotiated
a standby arrangement with the IMF in 1987 but it lasted just six months. Although by
IMF standards it was not especially swingeing, Mubarak was nevertheless reluctant
to implement cuts in service provision which had already been eroded by years of
state neglect. Fearful of a repeat of the riots which accompanied Anwar Sadat's brush
with the IFIs in 1977, Mubarak delayed a much needed adjustment until he was able to
bask in the aftermath of 'Desert Storm'. US and Arab debt relief wrote-off an estimated
US$13bn. In addition, the US cancelled US$6.7bn of military debt. Finally, the US
sponsored a very favourable treatment of Egypt's debt by its Paris Club creditors,
leading to a halving of its US$20.2bn owed to them. The latter agreement was
staggered over three years, beginning in May 1991 with an agreement with the IMF,
and it is scheduled to end in June 1994.
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Structural Adjustment
Debt write off, the changed international conditions following the demise of existing
socialism, and the growing awareness among the Egyptian bureaucracy that some
reform was necessary if the barest of service provision was to be maintained, led to
Egypt's signing of a Stand-by Agreement with the IMF in May 1991 and a Structural
Adjustment Loan (SAL) with the World Bank in October the same year.

The stated purpose of the. IMF deal was to 'restore macro-economic stability by
reducing inflation, eliminating ceilings on interest rates, decontrolling the foreign
exchange market and reducing the budget deficit'. The SAL required the Egyptian
government to introduce major reforms in the financial and trade sectors and to
'undertake a major privatisation of the economy' (USAID 1992a, 1992b; World Bank
1992,1994). These reforms were seen as necessary by the IFIs to offset forty years of
excessive state intervention in every aspect of economic life. Egypt's political
economy, according to the IFIs, is characterised by at best state inefficiency and at
worst state corruption which have provided disincentives to private investment and
resulted in severe macro-economic imbalances: budget deficits of about 10 per cent of
GDP on average and deficits on current account balance, on average 5 per cent GDP
and inflation of between 15-20 per cent. (Lofgren 1993; Giugale 1993). According to the
IFIs, it has been the scale of public sector enterprise (and with it the guarantee of
employment), the subsidies for public services, energy and basic foodstuffs and the
control of prices and trade which have together progressively enfeebled the Egyptian
economy World Bank 1989; USAID 1992a).

This line of analysis is supported by what is now something of an academic
consensus: the structural problems faced by Egypt derive from the growing
inefficiencies of the state-led, protected pattern of development pursued since the
revolution. This consensus argues that after 1967, and especially since 1973, the
Nasserist model proved to be increasingly unworkable, and that the hesitant steps
taken under the infitah have been too limited to produce meaningful reform (see, e.g.,
Holt and Roe 1993; Richards 1991,1993; and Waterbury 1992). Thus Alan Richards
has characterised Egypt's difficulties in terms of three main problems: (1) the need to
generate employment for a rapidly growing and young population; (2) the need to
generate export earnings in order to pay for food imports, given the demographic and
ecological constraints on agricultural production; and (3) the need to attract local
savings into investment by securing property rights and controlling inflation. On this
analysis, only a significant shift of resources and decision-making to the private sector
can hope to meet these challenges in an increasingly interdependent world economy.
In relation to the strategically crucial agricultural sector, Richards argues that food
security for a country like Egypt should not be confused with food self-sufficiency (an
unrealisable goal) and that a greater openness to the international economy is the only
solution.

This argument is also supported by Sami Baroudi's recent examination of Egypt's
agricultural exports since 1973 (1993). Baroudi argues that freeing up the agricultural
sector, both in term of pricing and in relation to government restrictions on exports,
would resolve the difficulties in this area. This strategy should, he argues, have been
put in place by the Egyptian state to promote a 'fairly large number of competitive
private farmers and firms to dominate all aspects of production and export'. He
makes little mention of already dominant monopolies and oligopolies in agriculture
and the political transformation that is required for their power to be reduced. Baroudi
invokes the efficacy of the market without examining how it currently is constructed.
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Great faith is placed in mechanisms of pricing to provide incentives for producers,
and as we discuss in a moment, we do need to concede the importance of this on the
margins in raising yields and changing cropping patterns. Yet Baroudi's account of
Egypts agricultural export woes fails to address the key issue of political reforms
needed to facilitate economic transformation and issues of power and inequality in
the countryside which affect levels of productivity.

For the Ms, reform must involve four main strands: (1) the share of the market within
the Egyptian political economy must be radically increased by privatisation of public
assets and by the removal of inefficient public regulation, such that competition is the
judge of efficiency; (2) the rates of domestic savings and investment need to rise to
finance the growth warranted by the level of development and the increasing
population; (3) an increased and stable flow of foreign exchange is called for both to
service existing debts and to continue to pay for necessary imports; and (4) the public
sector must be able to provide efficiently essential services (health and education) and
civilian infrastructure, while containing the budget deficit through better cost
recovery and new taxes (USAID 1992b).

While the IMF package has been directed towards controlling inflation and stabilising
the foreign exchanges, the World Bank adjustment has focused on underpinning these
macro-economic reforms with policies to stimulate domestic savings and investment,
to balance the budget and to improve the foreign trading position. Price and foreign
trade liberalisation have been important in this context. In addition, the combination
of financial sector reform and privatisation is intended both to restore solvency to the
banking system (and hence encourage a growth of financial intermediation) and to
impose 'hard budget' constraints on all enterprises. Finally, the programme provides
for a Social Fund to cushion the effects of adjustment.

It should be apparent that this kind of analysis is predicated on a number of
questionable assumptions. To begin with, it assumes that development is best secured
by allowing the market to reveal the comparative advantage enjoyed by the country.
Once prices are free and institutional barriers which impose significant transactions
costs are removed, Egypt (or rather its private sector agents) will discover their
comparative advantage through the market. Given the opportunity, the supply-side
will respond appropriately. (In its cruder formulations, the argument suggests that
while the state is predatory and rent-seeking, the private sector is not). Next, the
impact of such adjustment on socio-economic inequalities, and hence on political
stability, is minimised. And where such difficulties are noted, this then forms the basis
of the case for rapid reform, since this allows the opposition to be isolated and
shortens the period during which the costs of change are experienced. Any opposition
to the reform has little time to consolidate, thereby minimising the possibility that the
programme will be derailed. And finally, the key target of reform is taken to be the
policies and activities of the Egyptian state, rather than either the structure of socio-
economic power within Egypt or the relation of the Egyptian economy to the given
international division of labour. Indeed, it is one of the central assumptions of the
adjustment process that favourable improvements in domestic and international
circumstances will follow a turn to the market.

There is widespread agreement that the Government of Egypt (GOE) has met many of
the IFIs economic targets. It has certainly met most of the IMF requirements by
stabilising the macro-economic environment. It has reduced the budget deficit from
close to 20 per cent of GDP in 1991 to between 4 and. 5 per cent in 1993. Egypt's
inflation rate has also fallen from an estimated 22 per cent in 1990 to 11 per cent in
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1993. Liberalisation of interest and exchange rates and the freeing of the foreign
exchange market have resulted in substantial inflows of capital, improving the
balance of payments position and accumulating foreign exchange reserves. It has
drastically cut subsidies and capital expenditure and has introduced a general sales
tax to raise revenue. It has also ended the guarantee of government employment.
Impressive though these achievements are, they are all potentially reversible. In this
context, it is as well to remember that the 1991-93 stabilisation has also been
accompanied by a real decline in per capita GNP, following a recession that has been
in place since the mid-1980s.

Thus there are genuine fears in Egypt and Washington, as our interviews with
officials indicate, that the economic stabilisation may prove reversible if the
adjustment does not deliver significant growth in the near future. In the view of the
US and the IFIs, the adjustment problems centre on the cautious pace of
implementation, especially the failure to fully open the foreign trade sector and to
privatise the dominant public sector. But given Egypt's (albeit declining) strategic
role in the region, the US might well have to acquiesce in such a reversal if the
adjustment programme is either not properly implemented or fails to deliver. This is
a real possibility for there is some evidence that the IFIs seriously question the degree
to which the need for reform has fully permeated the state bureaucracy, even at its
highest levels.

Privatisation
For a number of related reasons privatisation is at the centre of the adjustment process
(World Bank 1992, USAID 1992a, USAID1991). To begin with, USAID and the World
Bank argue that only a competitive private sector can adapt quickly and efficiently to
price signals and thus steer Egypt's economy towards a specialisation in those areas
where it has a comparative advantage. Next, as the IFIs argue, it is only if private
property rights are secure, and are supported by a climate of price stability and
transparent and rational regulation, that domestic savings will be channelled into
domestic productive investment. Equally, only a regime of secure private property
will provide the confidence needed to attract internationally mobile capital into the
Egyptian economy on anything other than a speculative basis. And finally, and in the
long run most importantly, only a large scale shift of resources and decision-making
from the public to the private sector can guarantee the irreversibility of the IFIs reform
programme. But is privatisation really the answer the IFIs publicly proclaim it to be?
Where is the Egyptian bourgeoisie that is expected to take over the dominant role of
the state? Is it really the case that the new private concerns will not be rent-seeking?
And does privatisation, and the pursuit of comparative advantage, add up to a
realistic strategy for growth in the Egyptian case?

These questions can be addressed at two levels. On the one hand, there is the question
of whether the privatisation programme will in fact be implemented and, if not, why
not? And on the other, there is room to doubt that, even if successfully implemented,
privatisation could deliver a feasible growth strategy for Egypt. Officials are attentive
to the practicalities of implementation, but very largely ignore concrete questions
about the overall cogency of the programmes. Thus, it is recognised that public
officials are reluctant to sign their own redundancy notes and that bureaucrats and
ppliticians are reluctant to loose their hold over public sector largesse. None the less,
even when these points are noted, it is revealing that they are seen as practical
obstacles, rather than arguments for thorough-going political reform.
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How, then, is privatisation to be accomplished. Estimates vary, but there is perhaps
US$55bn or US$6bn (lower estimates are 40bn, upper ones 80bn) of offshore Egyptian
capital (cf, a nominal GDP of US$43bn in 1993). This could, of course, easily fund the
complete sale of all public sector enterprises. But, as yet, there is little evidence that
either Egyptian investors, or indeed foreign investors, are coming forward to take
over the inefficient and over-staffed public sector enterprises. The Egyptian stock
market is very underdeveloped. Equally, the GOE has persistently stalled in
preparing public sector companies for privatisation (after all, Mubarak has said that
no one need loose their job in the adjustment process), despite considerable assistance
for the IFIs to do so. One US economic advisor thought it incredible that towards the
end of the adjustment programme the GOE had still not prepared 20 companies ready
for privatisation. This impatience was shared by the World Bank mission to Egypt in
early 1994.

However, even if significant sectors pass into the private sector, what is to prevent
private rent-seeking. In the case of Egypt, like many others, the state bourgeoisie is
simultaneously a major holder of 'private' assets. Many senior officials and
politicians are directly or indirectly large landowners and controllers of other
economic assets. Thus it is certainly possible that privatisation will legitimate private
rent-seeking, as erstwhile bureaucrats use their residual influence to extract
concessions from the state. On this issue, IFI officials interviewed either seemed to be
unaware of this possibility or, where they recognised it, argued that little could be
done about it and that, in the long-run, it wouldn't matter too much.

Finally, the moving of much activity to the private sector cannot guarantee a growth
strategy that will promote sustained development in Egypt. IFI thinking and its
academic supporters (Richards 1993; Baroudi 1993) insist that the market will signal
to Egyptian producers where their comparative advantage lies. Maybe so. But
contrary to the bland assurances from officials about the market-led nature of growth
in the Asian NICs, there has been no example of successful development in the history
of late-industrialising capitalism that did not involve significant levels of state
support for particular sectors, selective protection of parts of the economy, targeted
investment and the (intended or unintended) getting of relative prices wrong.

In this context, what is striking in both the official and the unofficial discourse of the
IFIs is the undifferentiated and simplistic notion of the 'market' that is employed to
legitimate current policy. It is the market of the neo-classical textbooks bereft of social
actors which shape it and which is reified as the efficient allocator of resources by the
IFIs to contrast with the inefficiencies of the state. It is an ahistorical abstract market
which has meaning for only the officers of international agencies as the vehicle to
railroad through policies of liberalisation which will further empower the strong and
weaken the poor.

Specific attempts by the IFIs in the literature or in interview after interview, to
enumerate the potential comparative advantage of Egypt in the international division
of labour, either focus on vague generalities about being low-waged and at the cross-
roads of Africa, Asia and Europe, or point to sectors where there is already intense
competition (and arguably more competitive producers), or identify sectors whose
employment prospects are very limited. There is simply no official discussion of a
restructured role for the Egyptian state, outside of basic welfare and civilian
infrastructure. It should also be said that there appears to be an absence from among
the divided Egyptian left, except for only a handful of individuals, on what a
meaningful alternative scenario is to confront the current neo-liberal orthodoxy.
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Agricultural Reform
Agriculture, which now accounts for about 20 per cent of GDP and total exports and
36 per cent of employment (World Bank 1992), has been at the leading edge of Egypt's
economic reform programme. The sector also demonstrates the extent to which at
least one section of the state bureaucracy has largely been won over to the reform
process. Under the rubric of a shift to the market and a focus on comparative
advantage, the IFIs are seeking to push Egyptian agriculture towards a precarious and
vulnerable export oriented strategy of high-value, low nutrition crops aimed at the
European market.

Despite some of the highest yields in the world, a significant constraint on
agricultural productivity has been set by institutional and pricing strategies which
aimed to tax the fellah (peasantry) and to divert surpluses to the urban sector. Nasser
instigated a series of reforms in the 1950s and 1960s which shaped the subsequent
trajectory of rural development. In trying to break the political power of Egypt's pasha
class of largely urban, absentee landlords and to promote a degree of rural
redistribution, the state promoted a series of land reforms. These placed a ceiling on
the size of land ownership at 100 feddan per family, and the confiscated land was
reallocated in amounts of 2-5 feddans. While the pashas had ways of frustrating this
legislation, and the overall effect was probably to strengthen a class of middle
peasants — those owning 11-50 feddan — the reforms did increase the land holdings of
those with 5 feddan and less, and they also provided a major institutional and legal
framework of security for land holders and tenants. After the reforms, those owning 5
feddan and less, which accounted for 95 per cent of all owners, controlled 53 per cent of
the cultivated area compared with 35 per cent before 1952. Moreover, the system of
rural cooperatives, which the state established to market inputs and production, also
provided a legal structure that for the first time gave security of tenure to Egypt's
rural poor (Abdel-Fadel 1975; Abdelhakim 1987; and Waterbury 1984). Egypt's rural
producers have been required to deliver portions of their crops to state marketing
organisations at artificially low prices. The intention has been to transfer agricultural
surpluses to the state to facilitate industrialisation and to provide cheap food for a
rapidly urbanising workforce. The ratio of delivery to the state depended on the crop: all
the production of cotton, sugar cane, peanuts, sesame and soybeans was required and
one and a half tons of rice per feddan went to the state. The penalty for non-delivery was
a system of fines. Although rural producers received subsidised inputs (seed, fertilisers
and pesticides), given the low procurement prices, financial returns proved to be a major
disincentive to producers and served to encourage smuggling, recourse to the black
market and the use of cheap inputs to produce non-strategic foodstuffs.

Table 1 Distribution of Land Ownership

Ownership Per cent of Per cent of area
size landowners area owned

53.9
10.5
10.2
11.5
7.4
6.5

Note: 1 feddan = 1.038 acres = 4,201 sq metres
Source: CAPMAS: Statistical Yearbook, 1985 data

Less than 5 feddan
5-10 feddan
10-20 feddan
20-50 feddan
50-100 feddan
more than 100 feddan

95.5
2.4
1.2
0.7
0.2
0.1
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Between 1970 and 1990 there was a pronounced substitution of locally produced
foodstuffs by imports. Total exports, mainly cotton, rice, fruit and vegetables, were
about US$434mn in 1990, just 20 per cent of the value of food imports (USAID 1992d).
Egypt now imports roughly 50 per cent of its food needs and it is dependent on the
United States for more than half of its wheat and wheat flour. Half of the import bill is
for four commodities: wheat, corn, vegetable oil and red meat. A major reason why
these levels of imports have become a serious policy problem is that as the demand
for imports increased, so the export earnings to pay for them have fallen (Bush 1994;
Mitchell 1991). This situation was aggravated by the neglect of agricultural
investment during the oil led boom of the 1970s and the early 1980s and in the deficit
financed growth which followed. Agriculture's share of public investment fell from
7.9 per cent during the period 1983/87 to 6.9 per cent during 1988/92. (The intention is
for this figure to rise to 15.8 per cent in the period 1993/97 (Okonjo-Iweala 1992). The
rate of growth in agriculture has lagged behind that for the economy as a whole by as
much as 4 per cent.

What is the strategy of reform for agriculture? There are obvious physical constraints
on agricultural production, not least among these is that less than 4 per cent of Egypt's
land area is cultivated — giving a tiny 0.13 feddan per head for its nearly 60 million
people. This is one of the smallest proportions by international comparison. In
addition, Egypt has only the Nile River as its major single source of water supply. But
these natural limits are not the entire story of Egyptian agriculture, since the per
capita level of holdings hide enormous inequalities in access to land.

The reform programme aims to address both the institutional and price distortions
noted above and the 'natural' limits. It began soon after Yussuf Wally became Minister of
Agriculture in the early 1980s. He has presided over Egypt's increased dependency upon
food imports and the decline of the country's cotton industry. He has also been the main
architect behind liberalization in the countryside. Yussuf Wally has been strongly
supported in this by USAID. (Between 1974 and 1992 US economic assistance to Egypt
has totalled US$18bn, and from an annual total of about US$lbn USAID administers
some US$815mn). USAID is one of the most aggressive international agencies
promoting radical schemes of privatisation and price liberalisation. The centrepiece of
its strategy for Egypt is to promote policy reform 'emphasizing structural adjustment
and sectoral reform measures that support movement towards a freemarket economy
led by the private sector' (USAID 1992c). Because Egyptian agriculture plays a pivotal
role in the economy as a whole, USAID argue that reforms in this sector can promote a
more general shift towards privatisation and free markets. USAID is also a vigorous
proponent of the view that Egyptian agriculture must capitalise on its comparative
advantage. This entails a shift towards the production of high-value, low nutrition
foodstuffs for the European market — strawberries, fine green beans, peppers and
tomatoes, as well as grapes, peaches and other citrus crops. USAID estimates that
increases in exports of these kinds of crops could yield as much as US$100-150mn a year,
up to 1996 (USAID 1992d).

There is a lot of similarity between USAID's strategy for agricultural modernisation
and that proposed by the World Bank. It is expressed well by the World Bank chief of
agricultural operations who explained the decline in the growth rate of Egyptian
agriculture by reference to 'extensive Government intervention, the implicit taxation
of the sector, and the low productivity of the reclaimed lands' (Okonjo-Iweala 1992).
The Bank's declared agricultural strategy for the 1990s is to 'increase agricultural
productivity per unit of land and water' through greater efficiency, by liberalisation



Adjustment in Egypt? The Political Economy of Reform 209

and privatisation, and, whenever possible, by the use of cost recovery in irrigation
(World Bank 1992). In sum, the Bank and USAID recognise at least four main
constraints on agricultural growth: the legacy of inappropriate pricing policies; a anti-
competitive statist institutional framework; the need for technological innovation;
and the management of land and water resources.

Particularly since the reforms of 1986, the state has gradually reduced its insistence on
the compulsory delivery and fixed pricing of strategic crops. Both farmgate prices and
input prices have been liberalised, supported by USAID. Food subsidies have also
been reduced. Institutionally, the state's major rural actor, The Principal Bank for
Development and Agricultural Credit (PBDAC), has been reformed in the direction of
an agricultural credit bank. There has also been increased provision for sales of state
land, especially in the newly reclaimed areas. The GOE has also implemented a major
reform of the land tenancy system which had pegged land prices and had provided
the peasantry with legal safeguards from eviction. The new law passed in 1992 has
increased rents from 7 times the land tax (revised every ten years and on average £E20
per feddari) to 22 times the tax. The legislation also promises a complete free market in
land after 1996 when owners will be able to legally break previous tenancy
agreements.

For the IFIs and the GOE, it is hoped that the combination of price and institutional
reform will address the high level of post harvest losses due to poor processing and
marketing (estimates of such losses are as high as 20 per cent), as well as encouraging
the development of agricultural research and extension services. The IFIs and the
Ministry of Agriculture and Land Reclamation assume that the private sector will
take up that state's role in providing inputs and in marketing. It is further hoped that
the private sector will play a larger role in recovering new lands. This is especially
important given the existing constraints on land and water. Egypt has been loosing
about 30,000 acres a year to urbanisation (often very fertile areas), offset by a total of
600,000 acres reclaimed at high cost since 1982. Finally for the IFIs, it is hoped that the
constraints on water availability can be eased by encouraging greater efficiency in use
by techniques of cost-recovery.

Because the agricultural reforms began in 1986 it is possible to begin to see what the
success of the reform programme has been. For the GOE, there are two main sets of
indicators: changes in cropping patterns and productivity per feddan and total
productionand farmgate prices. In all of these areas it is undeniable that there have
been major advances. Egypt's cultivated area increased from 6.2 million feddans in
1981 to 7.6 rm\\ion.feddans in 1993. Total production of the main strategic food crops.—
wheat, maize and rice — has also increased. The total production of cereals increased
from 8 million tons in 1981 to 15 million tons in 1992 (GOE, Ministry of Agriculture
1993). Between 1985 and 1992, the area cultivated with wheat, barley, broad beans,
winter onions and vegetable crops also increased significantly. There was also an
increase in the productivity 'per feddan for the main agricultural crops during 1985 and
1992, except for barley, broad beans, onions and soybeans. Increases in rice, wheat,
and maize led to a reduction in imports and were the result, according to the Ministry
of Agriculture, of improved technology and seed varieties (Nassar 1993). Also
according to the Ministry, the 'remarkable progress in implementing a macro-
economic reform program has been reflected in the reduction of food subsidy from
about 17 per cent of total budget public expenditure in the mid-1980s to about 2 per
cent in 1990'.
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Thus it is clear that Egyptian agricultural performance has benefited from a relaxation
of farm controls on prices and state intervention in marketing and input provision.
There are nevertheless three major problems with the reform programme. To begin
with there are the negative effects of the combination of price reform and the
withdrawal of the state's role in marketing. Because the rise in prices in the final
markets have not been passed on to all the rural producers (because of oligopolistic
private traders), for some the rise in input costs has resulted in a decline of earnings.
Next, while the rises in farmgate prices have resulted in productivity improvements,
many crops are at or near the technological frontier given the existing mix of land and
labour. Future increases will require a shift in the rural relations of production, and
reproduction, in order to shift the production function. The preferred course of
especially USAID, and also for the World Bank, is for land reform to favour large,
efficient commercial farmers. This can only be at the expense of the majority of rural
producers, the poor fellah. And finally, in addition to being dependent on increased
rural inequality, the new strategy depends on the stability of the export markets Egypt
is seeking to enter. The window of opportunity here may well be limited, as there are
already more advanced producers in the market — Israel, Turkey and, perhaps,
Jordan and Palestine. USAID officials are clear that rural class differentiation will
increase under the new framework.

Conclusions
What, then, are the prospects for successful reform in Egypt? We have seen that the
overall package is characterised by a number of symptomatic simplifications and
silences in the discourse of reform. These vary from a general optimism about the
supply side, combined with a sanguine assessment of rising inequality, to a failure to
address the need for a strategy for growth. Underpinning all of these problems, both in
their general formulation and in their particular examples, is a refusal to contemplate
a serious political reform of Egypt's political economy. Neither the' structure of socio-
economic power within Egypt, nor the character of political power at the level of the
state, are directly addressed. Of course, the implementation of the reform programme
would have major consequences for both of these (roughly, a further concentration of
wealth and income and a transfer of the elite's power into a less overtly political
form), but the much trumpeted need for 'transparency' and 'accountability' are
strictly for the economy, not for the political sphere.

For it is striking that whether one considers the problems of privatisation and of a
potentially rent-seeking private sector, or one looks to the need to empower the rural
and urban poor, or one asks why a strategy for growth is not even being discussed, it
is abundantly clear that a strategy of democratisation, as distinct from economic
liberalisation, is not on the IFIs or the United States' agenda. One US official noted that
while in the long-run it was hoped that economic liberalisation would bring political
change, neither the US nor its interlocutors in the Egyptian financial elite were
directly pushing for political reform. Yet USAID in Cairo has a new senior officer with
a brief relating to governance and democratisation and it is part of a bigger
Washington based USAID programme which has put conditionalities between good
governance and the continuation of US foreign assistance. As we have recently seen
however, in the case of Washington's delinking of human rights abuses and economic
relations with the Peoples Republic of China, the extent of political conditionality and
the leverage that the US can muster, depends upon a myriad of issues relating to the
Opportunism of the US and the strategic rent of the country concerned rather than any
high principle of democracy, transparency and empowerment.
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In the case of Egypt, the 'realistic' debate is held to be about the pace and precise
character of the economic reform programme; the suggestion that a distinct
alternative might even be possible is arrogantly discounted. (The replacement of
Abdel Waheb as Minister of Industry in the October 1993 reshuffle has been seen as a
signal that those within the GOE calling for a more interventionist role are losing out
to calls for faster privatisation and small scale enterprise development.) The
possibility that, under a properly liberalised and democratised political system,
political forces in Egypt might develop alternative frameworks, involving a
restructured but still active industrial role for the state, is (deliberately or not) pre-
empted by the collusion of the IFIs and the United States with the incumbent
leadership in Cairo. At present, the real 'dialogue' in Egypt is between these latter
forces, not between the GOE and its population. It is this disposition of forces and
policy which, not surprisingly, raises suspicions that the West's agenda is more
concerned with breaking the state-led model of development and opening the
economy to foreign penetration than it is with fostering the long-term prospects for
growth.

The US is especially well positioned to be aware of economic opportunities in Egypt.
The 600 member American Chamber of Commerce is the largest US business interest
group in the middle east. US investment in Egypt is estimated at US$lbn, most of it in
petroleum but also manufacturing and services. Egypt is currently the US's twenty-
seventh largest market: US exports to Egypt in 1993 were valued at US$2.9bn—30 per
cent of the Egyptian market — and the US has 200 firms with offices in Cairo and a
further 1,800 are represented through agents and distributors (US Embassy 1994).

Battles around the issues of economic opening, investment, democratisation and the
role of the state will be fought out on the terrain of 'growth'. And the conflict, if it
emerges openly at all, is most likely between sections of the state bureaucracy
clinging to office and the IFIs pushing for streamlining government. Opportunities for
other sources of opposition are limited. The state remains repressive. It is difficult for
labour to organise outside state imposed structures and it is illegal to establish
political organisations and civic associations without state permission. Rural
discontent exists although it has little opportunity to express itself and was seemingly
not much in evidence even following the recent increase in the land tax.

Even so, there has been a mushrooming, despite the legal obstacles put in their way, of
non-governmental organisations and research institutes in Cairo which express the
important need for relaxation with regard to intellectual debate and an agenda for
democratisation. One significant illustration of this is the Ibn Khaldoun Centre for
Development Studies. This Centre has overcome legal barriers to register as a limited
liability firm. Amongst other things it produces a monthly magazine in Arabic and
English to champion the importance of Civil Society in the transition towards greater
democratisation. On the surface, this kind of initiative might do no more than provide
another channel for Cairo's 'chattering classes' to express discontent with established
formal politics — merely adding to Egypt's reputation as 'a democracy by newspapers'.

Yet it also performs another function, one reflected recently when Ibn Khaldoun were
forced to move the venue for a major international conference on the UN Declaration
on Rights of Minorities and Peoples of the Arab World and Middle East. It was moved
from Cairo to Cyprus for fear of disruption after Mohamed Hassanein Heikal, author
and editor of Al Ahram for 20 years until 1974, started an outcry in the press against
the treatment in the conference programme of the Copts as a minority in Egyptian
society. This the Copts clearly are for they represent no more than 10 per cent of the



212 Review of African Political Economy

Egyptian population. Heikal was afraid that the perception that the Copts were not an
integral part of Egyptian society was divisive; yet many observers have noted how the
Copts have become marginalised in employment, opportunities for religious worship
and in many cases have been subjected to terrorist attacks by Muslim zealots. Heikal's
intervention, and that by the Islamicist Adel Hussain against the inclusion of the case
of southern Sudan, generated enormous debate in Egypt (Civil Society, May, 1994).

It was a debate about how different groups in society are treated and why, about
tolerance and mutual understanding and the ability of sections within Egyptian
society to promote cleavage along confessional lines, and it was a debate about the
relations between state and society: it touched the very heart of the debate about
democracy and accountability — although it was not originally couched in those
terms. In this case, Ibn Khaldoun provided a catalyst for national debate whereas
before such issues, if treated at all, were done so much more discreetly.

It is also possible, although not immediately probable, that fundamental economic
and social tensions in Egypt might accelerate an agenda for political change.
Unemployment in Egypt is now no less than 20 per cent, and the economy is
characterised by very high levels of underemployment — clearly visible to any visitor
to Cairo. The Social Fund, geared to employment generation rather than income
transfers, is clearly inadequate to deal with these pressures. Estimates suggest that the
economy needs to generate some 500,000 jobs per year to stand still, and this will
require growth rates some two to three times higher than those which have been
achieved in recent years. Where can this come from? One suggestion, critically
reviewed above, is that Egypt should shift its agriculture towards the export of high-
value, low-nutrition crops, and try to promote textile exports on the basis of its high
quality cotton.

A second option is to take advantage of Egypt's low-cost labour. But low-cost labour
is widely available across the developing world and, despite its high number of
graduates, Egypt cannot any time soon hope to match the education levels of much of
Asia or the former Eastern bloc. Regionally, the most that Egypt may have are some
comparative advantages in such areas as pharmaceuticals, information services like
computer software and cinema and, possibly, banking. Banking faces severe
competition from the Gulf and probably also from an increasingly stable Lebanon. In
any case, while these may generate foreign exchange, none of these sectors are very
significant employers of labour.

It is tempting to conclude that history is repeating itself in Egypt. There are many
parallels between the themes of Sadat's infitah and the current push of the EFIs to
liberalise the Egyptian political economy. Although the earlier liberalisation began
after the 1967 War, it was accelerated following Sadat's October paper in 1974 (Sadat
1974). As we noted above, the infitah began with optimism but led to a fourfold
increase in imports, especially in food, without a corresponding level of domestic
production and exports. Its principal effect, aside from an oil-financed boom in
infrastructure and construction, was to provide the opportunity for speculative
investment and the consolidation of Cairo as a place for Gulf Arabs to spend the
summer.

Equally, the promises of the IFIs in the 1990s regarding the much more dramatic
liberalisation of investment and trade are similar to those made by Sadat. But, as
Gouda Abdel Khalek had already understood in the 1970s, limited growth may occur
with infitah but it was unlikely to promote sustained and balanced development (1979).
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The difference this time around is that the weight of external forces, the IFIs and the
United States, in the reform process is much greater, and the degree of policy
surveillance is much more detailed and intrusive. The stakes are also much higher.
Given the scope of the reform programme, its failure to deliver high and sustained
levels of growth, and hence to cut into unemployment and to raise living standards,
might produce levels of conflict and instability that more resemble recent events in
Algeria than the traditional picture of Egypt as a bulwark of regional stability.

Ray Bush and Simon Bromley are in the Department of Politics, University of Leeds, UK.
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Debate

Why Structural Adjustment
is Necessary and Why It
Doesn't Work

Gavin Williams

Whence Structural Adjustment?
During the 1980s, most of the countries in
Latin America, Eastern Europe and Af-
rica, with different forms of governments
professing very different ideologies, found
themselves trapped by levels of debt to
international public and commercial
banks which were far beyond their capac-
ity to finance. Consequently, they came to
depend on IMF and World Bank ap-
proval to persuade commercial banks to
reschedule -their debts and maintain lines
of commercial credit. Across several con-
tinents, state economic policies required
the external approval of the international
receivers, the IMF and the World Bank.

The inability of governments to secure
their fiscal bases and to satisfy the multi-
plicity of demands of their various con-
stituents undermined their legitimacy
and led to the emergence of popular
movements demanding democratic re-
forms, and encouraged some regimes to
embark in haste on strategies to transfer
power to elected successors. The collapse
of communist power discredited commu-
nist one-party regimes and their imitators
in Africa. They also reduced the inclina-
tions of the western powers to continue
their military, political and financial sup-
port for authoritarian, and sometimes
bankrupt, anti-communist regimes in Af-
rica and Latin America. The twin slogans
of 'democracy' and 'the market economy'
provided an ideological flag for the short-
lived 'New World Order' proclaimed by

the Bush regime as it bombed its - and
Britain's - former Iraqi clients into sub-
mission.

The origins of 'structural adjustment'
programmes go back well before this
latter-day enthusiasm for 'free enter-
prise', 'free trade' and 'the market
economy', let alone for a new 'demo-
cratic' dispensation. Indeed, in some cases
the attempts to carry through programmes
of structural adjustment have engen-
dered opposition to dictatorial regimes
and led to their relinquishing power.

To take the critical example of Poland,
attempts to reform the price structure in
the face of international debt led to the
workers insisting on their right to cheap
meat, and the formation of Solidarnosc.
The military government could suppress
political opposition but it could not
resolve the fiscal crisis of the Polish state
or the crisis of industrial production.
Hence the invitation of the Jaruzelski
regime to the opposition to form an
elected dyarchy, one key moment in the
ultimate collapse of communist authority
in Poland and elsewhere in eastern and
central Europe. Whereas foreign bankers
had previously looked to authoritarian
regimes to enforce fiscal discipline and
bring the workers under control, democ-
ratisation was now widely seen as neces-
sary to legitimate the economic sacrifices
which were to be demanded of people in
the name of economic reform.

In 1975 Robert McNamara told the board
of governors of the World Bank that
commercial bankers (he had his friend
David Rockefeller of Chase Manhattan
Bank in mind) wished to see a shift in the
balance of international lending from the
public to the private sector. Chase had
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burned itself with loans to Zaire and
Zambia during the copper boom of the
early 1970s and was now looking to
public lenders to help them recover their
debts. The World Bank did not, however,
check the appetite of governments for
loans on commercial terms, without the
constraints imposed by the IMF and the
World Bank, nor the willingness of com-
mercial banks to go on lending money to
'sovereign' debtors who were blatantly
unable to meet their commitments. The
scissors of an international recession and
rising real interest rates did the rest.

McNamara did address a critical hiatus
in the international financial arrange-
ments established at Bretton Woods. The
IMF was set up to provide short-term
loans to governments faced with balance
of payments problems to allow them to
restructure their economies without re-
sorting to the protectionist trade policies
and recurrent devaluations which had
marked the depression of the 1930s. The
World Bank, the International Bank for
Reconstruction and Development, had
found a niche for itself in providing long-
term development loans, mainly to pay
for transport, telecommunications and
irrigation projects - later for agricultural
development projects - to the countries of
Latin America, Asia and Africa. Neither
the IMF nor the World Bank was empow-
ered to provide long-term loans to coun-
tries facing chronic balance of payments
problems and rising international debts.
The World Bank had rejected the earlier
proposals of the Pearson Report to allow
programme loans, untied to the costs of
specific projects.

This was the problem which the Brandt
Report was set up to address. Its contro-
versial proposal for a new World Devel-
opment Fund to provide long-term
'programme' loans to governments made
it easier for McNamara to convince the
governors of the World Bank to allow the
Bank to offer 'structural adjustment' loans
instead. Brandt, and structural adjust-
ment loans, were set up to resolve the

problems of funding debt relief to indi-
gent governments. They also created an
opening for the Bank and the IMF to take
a far more directive approach to the
economic policies of its client regimes.

Origins of the Debt Crisis
Wherein lay the origins of the pervasive
debt crises confronting military dictator-
ships in Latin America, one-party re-
gimes in Africa and communist
governments in eastern Europe? These
debts are not only the result of fiscal
irresponsibility and political corruption,
though these certainly exacerbated gov-
ernment debts and, in some cases, gener-
ated holdings of foreign assets by political
rulers and their associates which matched
their government's unrequited debts. The
problems of international debt are the
necessary consequence of the dominant
strategies of industrialisation and devel-
opment in Latin America and Africa in
the post-war period, strategies which
were emulated - indeed epitomised - by
the policies of the Gierek regime in
Poland in the 1970s.

Following the advice of nationalist and
social democratic economists, in Poland
governments sought to change the struc-
tures of their economies from depend-
ence on primary exports - minerals,
crops and livestock - to pay for the
imports of industrial goods, by investing
the earnings from primary exports in the
developments of local industries. The
division of responsibilities between state
corporations and private firms, and be-
tween local and foreign capital, varied
from country to country. The key ele-
ments were protective tariffs to encour-
age local industries and persuade foreign
capital to invest directly in production to
maintain or gain access to local markets;
public funding of investments in
infrastructural projects and in basic goods
industries, often funded by foreign loans;
and most critically, the use of the foreign
exchange earnings of agriculture and
mining to pay the import costs of the
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industrial sector. To these were to be
added the rising costs of meeting the
widening demand for public spending on
education, health and other services.

As long as local industries tended to
import more machinery, raw materials,
and skills than they generated from
export earnings, they continued to de-
pend on agriculture or mining to pay for
their imported inputs. Typically, in Latin
America, Africa, and India - though not
in east Asia, the new industries produced
goods for protected national markets
rather than competing in international
markets. Ironically, then, the more rapid
the growth of the industrial sector, the
greater the strain on the balance of
payments say why this follows. In this
way, policies of import-substituting in-
dustrialisation, far from reducing de-
pendence on the export of primary
products, made governments ever more
dependent on rising agricultural or min-
eral exports. This in turn made them ever
more vulnerable to the volatility of ex-
port earnings and, arguably, a tendency
for the terms of trade to turn against
primary producers in the long term, the
very problems which had justified the
strategy of import-substituting industri-
alisation in the first place.

These problems of enhanced export de-
pendence are common to all countries
following strategies of 'import-substitut-
ing' industrialisation, though their ca-
pacities to deal with these problems, and
the policies they have adopted in re-
sponse to them vary considerably from
one case to another. After the oil price rise
of 1973, international commercial banks
found themselves with large sums of
money in hand, and limited opportuni-
ties to invest them. Third world govern-
ments needed cash to pay the rising
import costs of their development strate-
gies and to meet .their increased bills for
oil imports. Commercial banks offered
money without the strings imposed by
the international financial institutions -
but at a price: loans, denominated in

dollars, would carry flexible interest rates
set in relation to the London inter-bank
rates. Governments, whatever their as-
sets and liquidity, were 'sovereign debt-
ors', unable to go bankrupt. Governments
of developed countries guaranteed ex-
port credits so that they too became
responsible for commercial debts. Conse-
quently, the commercial banks and gov-
ernment agencies supplied large amounts
of short- and medium-term credit to
governments who had no evident way of
paying for them, especially when real
interest rates rose and the price of pri-
mary exports fell in the 1980s.

Some African Examples
Export-led Growth: In some African
countries, notably Kenya and Cote
d'lvoire, the expansion of agricultural
exports in the decades following inde-
pendence provided a market for an ex-
panding industrial sector. It also funded
the foreign exchange costs of rising im-
port demand generated, directly and
indirectly, by the industrial sector and by
ambitious public spending on education,
roads and various construction and de-
velopment projects. In Kenya this was
made possible by lifting the colonial
prohibitions on smallholder cultivation
of high-value crops, notably coffee and
tea. In Cote d'lvoire, the availability of
uncultivated forest land in Cote d'lvoire
and migrant labour from Burkina Faso
(previously Haut Volta), assisted by the
low prices and falling production of
cocoa in, neighbouring Ghana, allowed
Cote d'lvoire to expand cocoa production
and displace Ghana and Nigeria as the
world's leading producer. Further, much
Ghanaian cocoa crossed its land borders
to be sold for CFA francs and appear in
the cocoa export statistics of Cote d'lvoire
and Togo. In Kenya the shilling enhanced
its value relative to the currencies of its
immediate neighbours and, until recently,
maintained a stable and fairly realistic
exchange rate. The Bank of France main-
tained the franc exchange rate of the CFA
franc, which allowed Cote d'lvoire, and
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other countries in the franc zone, access
to a convertible currency.

It was not possible to sustain the expan-
sion of agricultural exports indefinitely.
International demand for coffee, tea and
cocoa is limited, and vulnerable to reces-
sion in the developed country markets
for which there is considerable competi-
tion from established producers and new
entrants. New opportunities could be
found for exports of tropical fruits and
fine vegetables, but these too are con-
strained by increasing competition for
limited markets. The very success of their
export sectors allowed countries like
Kenya and Cote d'lvoire to borrow money
abroad from commercial banks to cover
their balance of payments deficits. This
left them exposed to the high rates of
interest on their debts as these accumu-
lated. In Kenya, fiscal profligacy and
high-level corruption have lead to suc-
cessive devaluations of the shilling. The
countries of the CFA franc zone have yet
to confront the consequences, in rising
import and therefore living costs, of
devaluation.

South Africa has a far longer history, and
a far higher level, of industrialisation
than Kenya or Cote d'lvoire. Mining,
agriculture and industry all expanded on
the basis of coercive labour policies.
South Africa, too, relied on primary
commodity exports, primarily gold, dia-
monds and other minerals, to fund the
foreign exchange costs of its industrial
growth, including its arms sector, as well
as its foreign wars. Consequently, rapid
industrial growth added to rather than
relieved its balance of payments prob-
lems and its vulnerability to the volatile,
and recently stagnating, markets for most
of its exports. This was exacerbated in
1985 by its inability to gain access to new
credit from international banks to meet
the debts contracted to commercial banks
in the previous decade. The 'new South
Africa' inherits a legacy of a sharply
devalued currency, high inflation, bloated
bureaucracy and international debts -

combined with claims from the majority
of the population for access to better
education, more housing and expanding
employment opportunities. The exam-
ples of Kenya, Cote d'lvoire and South
Africa demonstrate the scope for - and
the limitations of - strategies of industrial
growth, financed by primary exports.

Export-led Decline: The most successful
tropical African economies in the colo-
nial period were those, such as Ghana
and Uganda, in which the expansion of
agricultural exports by peasant produc-
ers had brought prosperity to producers
and revenues to the state. British colonial
governments used the monopoly powers
of state marketing boards, during and
after the second world war, to buy these
crops cheap and sell them dear on the
world market. In this way, they exacted
from their colonial subjects a tribute of
net dollar earnings as a contribution to
post-war British reconstruction and as a
support for the pound sterling. The Ko-
rean war boom allowed governments to
improve prices to producers while taking
an ever larger share of the value of
exports or themselves.

This exploitation of peasant producers
was justified by arguments for stabilis-
ing prices and regulating markets. Sub-
sequently, the marketing board
surpluses were recommended as a
source of finance for spending on infra-
structure and investment in industry.
When African politicians inherited the
accumulated funds of the commodity
marketing boards, they were used to
fund public development programmes,
private investments and party political
activities. Politics became a contest
among political - and military - lead-
ers to control the allocation of public
revenues to themselves, their clients
and their regional and institutional
constituencies. Rising claims on gov-
ernment revenues rapidly outran the
declining earnings of the marketing
boards. Falling prices were passed, as
far as possible, to producers, thus
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discouraging production for official
markets and new planting of tree crops.

In Ghana socialist, liberal, and several
military governments all used the cocoa
marketing boards as sources of revenue
and instruments of patronage and pre-
sided over the decline of export produc-
tion. In Nigeria, mineral oil offered an
alternative source of state revenue to
export crops. Government pricing and
exchange rate policies saw a dramatic
decline in the volume of agricultural
exports. In the cases of groundnuts and
palm oil - for both of which crops in
Nigeria was the world's largest producer
in the early 1960s - exports fell to zero in
the 1970s. Mineral oils exports only
offered a temporary respite. Nigeria be-
came, in effect, a monocrop export
economy, vulnerable to the limited inter-
national market and volatile prices for
oil; politics turned on the capacity to
appropriate, distribute and spend state
oil revenues. In the long-term, the colo-
nial marketing boards for export crops,
and the political battles to control them
made a major contribution to the destruc-
tive combination of political instability
and declining exports which have
wreaked various sorts of havoc on the
peoples of Uganda, Nigeria, Ghana and
Sierra Leone.

Socialist Alternatives
Capitalist development strategies in Af-
rica appeared to deepen dependence on
foreign markets and foreign capital, and
to exacerbate inequalities. Socialist poli-
cies seemed to offer an alternative path of
development. They justified direct con-
trol by party leaders and state officials of
a large share of exports and imports,
banks and credit, food marketing, and
industrial production. The state would
take responsibility for directing develop-
ment, and protect its subjects from ex-
ploitation by foreign capital and local
middlemen. In Tanzania, under Nyerere,
the ruling party extended central bureau-
cratic direction of the economy through-

out the rural areas by means of a policy of
'decentralisation'. The ideology of ujamaa
(familyhood) justified ordering people to
planned villages and abolishing market-
ing cooperatives in favour of a hierarchy
of state marketing and processing bodies.
Tanzania briefly became Africa's most
favoured recipient of externally-funded
development projects. However, state
marketing and pricing policies discour-
aged farmers from producing crops for
official markets. Government had to buy
crops from areas with high transport
costs and turn to imports to meet its
commitment to provide maize meal to
urban consumers. The expansion of
schools and health centres began to be
undermined by lack of money to pay for
equipment, drugs and adequate salaries.
State investments were focused on indus-
tries and large farms with operated with
high import costs which could not be
sustained. The strategy of 'socialism and
self reliance' produced bureaucracy and
dependence.

The Tanzanian state was more muted in
its ideological stance and policies than
more radical nationalist regimes, such as
Guinee, Guine-Bissau, Mozambique, or
Ethiopia, which claimed 'scientific social-
ist' or 'marxist-leninist' credentials. The
Mozambican government repeated many
of the damaging policies previously im-
posed in Tanzania. Even if allowance is
made for the effects of external interven-
tion and civil war, the policies of these
more radical regimes were generally
more repressive and economically even
more disastrous than Tanzania's. Their
failures were far exceeded on both counts
by the ravages of several regimes with no
pretentions to socialism, some of which,
notably (Zaire), continued to be sustained
by military and financial support from
western governments and international
financial institutions. They left them just
as bankrupt and, by the late 1980s,
needed to turn to the Western powers
and international financial institutions to
for economic support.
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Managing the Crisis
As we have seen, there were significant
differences in the course of economic
development in different countries. It is,
nevertheless, possible to identify certain
general directions of policy which were
adopted to some degree in most states in
Africa - and in several countries else-
where. The responsibilities assumed by
the 'development state' encouraged an
expansion of the range and extent of
government activities, and state regula-
tion of currency exchange and of external
and internal trade. Government employ-
ment increased, without a concomitant
improvement in the quality and provi-
sion of services or the production of
goods. Measures such as selective tariffs
and import controls were adopted to
reduce luxury imports in favour of 'na-
tional' priorities. Governments tried to
increase production of food and other
crops by supplying cheap fertiliser and
other inputs on credit, often with World
Bank funding and without increasing the
producer prices for crops. Staple food
prices were subsidised to give urban
consumers some protection from rising
prices without raising wages. Govern-
ments regulated or took over trade to
protect producers and consumers from
being exploited by middlemen.

Central to the strategies of African gov-
ernments for directing their economies
was to control the convertibility of the
national currency and maintain its ex-
change value as a means of reducing
inflation. Overvalued currencies inflated
the demand for imported goods and
necessitated direct control of commodity
imports.

The results of these policies were predict-
able. Governments increased their budget
deficits and put more money into circula-
tion. Foreign trade and balance of pay-
ments deficits increased. Imported goods,
including industrial inputs, became scarce
and expensive, when they were available
at all. Foreign exchange was used to

import scarce consumer goods rather
than to pay for the industrial inputs for
which it was allocated. Lacking access to
necessary inputs, factories produced be-
low their capacity and raised unit costs
further. Official purchases of staple foods
and export crops fell. Crops and curren-
cies were smuggled out of countries, and
industrial goods into them (sometimes
through the territories, and to the benefits
of their neighbours). The prices consum-
ers had to pay for goods inflated sharply.
The purchasing power of wages and
salaries declined, in turn reducing the
market for goods and services provided
to employees. Rural people were often
doubly penalised, by low prices for crops
and high prices for, or sheer unavailabil-
ity of, consumer goods. These were only
partially mitigated by smuggling and
black markets. The high transaction costs
of 'parallel markets' had to be met by
producers and consumers.

As governments extended their activities
beyond their own administrative and
political capacities, and as they provoked
protective responses from their subjects
to the impact of their policies, states
progressively reduced their control of
their economies and societies - and tried
to hold on ever more firmly to such levers
of power as they still held.

The Political Economy of Tribute
Taking
The most marked consequences of in-
creased state regulation of the economy
were not the inefficiencies which it un-
doubtedly promoted in the allocation of
resources, but in the ways it decided who
would be able to get what resources, and
who would be excluded. Access to re-
sources came to be a function of people's
political, and often also their geographi-
cal, distance from government. In Africa,
as elsewhere, government contracts pro-
vided a valuable means of rewarding
friends and of converting public rev-
enues to private profits. State licensing of
imports and trading activities created
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monopolistic advantages, at local as well
as national levels, for public officials and
their clients. The profits of 'parallel' trade
accrued to favoured traders and their
official protectors. Licences to import
goods or to change money at the official
exchange rate became veritable licences
to print money. Government policies
made it possible to realise the ambitions
of earlier generations of con-men: to take
a sum of money and double it.

The extension of state control over eco-
nomic activities originated for a variety
of reasons, which cannot all be summed
up as 'rent-seeking'. It certainly did
create a range of opportunities for 'trib-
ute taking'. These rewards accrued to a
variety of beneficiaries among whom
politicians, public officials, civil and mili-
tary, large-scale farmers and favoured
businessmen were prominent. People
lower down official hierarchies protected
their own interests by emulating their
betters, taking their own 'dash' on their
transactions with the public and usually
passing on a share to their superiors.

In some countries, urban consumers had
access to staple food at subsidised prices.
This could be maintained by keeping
producer prices low - thus reducing sales
through official channels; or by increas-
ing the state's budget deficit. Alterna-
tively, food could be imported, typically
at prices artificially reduced by overval-
ued exchange rates, as a result of dump-
ing by EC and US exporters, or as food
aid. Once the money ran out, and free
food was no longer available, govern-
ments were forced to revalue their cur-
rencies and raise food prices sharply.
Cheap food policies made food expen-
sive; they can only benefit urban workers
and other consumers temporarily. They
are hardly equal participants in the 'de-
velopment coalition' to whose interests
Robert Bates attributes interventionist
policies.

Increasing the range of ways in which
governments regulated economic activi-

ties may not have originated corruption,
but it certainly rewarded it massively. It
is extraordinary that any socialist econo-
mists should defend policies, such as
discretionary state controls of imports
and of internal markets, which enable the
powerful to become rich, and the rich and
powerful to tax the poor, to subsidise
themselves, to monopolise markets, le-
gally or illegally, and to gain privileged
access to increasingly scarce resources. It
is remarkable that state policies of cheap-
ening imports from abroad and restrict-
ing trade across the borders of African
countries should be defended in the name
of economic independence.

Liberal economic policies are necessary
to match market prices, more or less, to
the costs of production and to bring
internal prices into line with border
prices. As Karl Marx, a well-known
student of Adam Smith well understood,
the 'law of value' works through the
exchange of commodities in competitive
markets. Far from overcoming the in-
equalities and instabilities generated by a
market economy, state interventions have
tended to exacerbate them - as the most
vulgar marxist theory of the state would
lead one to expect.

Logic of Structural Adjustment

When governments found themselves un-
able to pay for their current imports - even
for the most essential items, or to pay the
interests on their foreign debts or raise new
loans, or to secure commercial trade cred-
its, they were forced into the arms of the
international receivers of bankrupt gov-
ernments, the International Monetary Fund
(IMF) and the World Bank. The interna-
tional financial institutions not only con-
trolled the available sources of money but
also, in the light of the abject failures of
governments' own policies, offered the
only plausible strategy for economic re-
form (The World Bank's own part in
funding previous policies and augmenting
governments' debts was simply deleted
from its institutional memory).
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Typically, governments agreed initially
to adopt austerity programmes, cutting
government expenditure - and thus wages
and employment, raising prices and re-
ducing subsidies. The burdens of auster-
ity fell particularly on people dependent
on wages and on public services. Most
governments reluctantly reduced the dol-
lar exchange rate of their currencies
without leaving them to the market.
Governments were very reluctant to sur-
render control over imports and currency
exchange, their remaining levers of eco-
nomic power, and the continuing source
of enrichment for those in power.

Finally, bankruptcy compelled govern-
ments to accept the direction of the
international financial institutions as the
necessary price for rescheduling their
commercial debts and their access to
international credit. More or less will-
ingly African governments adopted vari-
ants of the 'structural adjustment
programmes' on offer from the IMF and
the Bank. These entailed moves in the
direction of liberalising external trade
and of commodity prices and internal
trade, cutting back government spend-
ing, reducing subsidies on food and fuel,
privatisation of parastatal enterprises,
raising charges for education, health and
other services, and lowering wages and
removing measures to protect employ-
ment.

Central to the whole strategy of structural
adjustment is devaluing the currency. This
is intended to encourage legal exports and
constrain demand for imports. It is neces-
sary if imports are to be liberalised and
licences replaced with tariffs, and for
government to regain control over unoffi-
cial currency and commodity markets. It is
essential to eliminate the opportunities
which rationing overvalued currencies,
and imported goods, creates for the cor-
rupt enrichment of those who control the
allocation of foreign exchange. Therefore,
partial devaluations do not partially solve
the problems created by overvaluation,
but leave them unresolved.

Under IMF and World Bank direction,
governments set up foreign exchange
markets, which allowed recognised bid-
ders to participate in an auction of
foreign exchange - in some cases aug-
mented by funds from the international
financial institutions themselves. One out-
come of this procedure, in Ghana and
Nigeria for example, was a multiplication
of banks, who acquired their assets
through the auction. In Nigeria, govern-
ment sought to protect the exchange rate
by managing the auction. It then tried to
divert part of the demand for foreign
exchange to an official parallel market,
supplied by non-oil exports and foreign
exchange imports. Banks obtained money
at auction at, say, N10 = $1, and then
recycled it on the parallel market at $1 =
N15. Eventually, the government was
forced to float the naira, producing a
sharp fall in its exchange rate.

A radical devaluation is the essential key
to any strategy of structural adjustment,
but is not sufficient, even to itself. If
people are to be persuaded to hold a
currency, and to invest in the production
of goods sold for that currency, it must be
stable, as well, as convertible. Otherwise,
anybody who is able to do so will spend
or convert it as fast as possible, pending a
further devaluation.

Consequences of Devaluation
A sharp devaluation immediately raises
the costs in local currency of imported
goods at the official exchange rate, that is
what it is designed to do. It also raises the
local price of exports, in so far as the
change in the exchange rate is passed on
to producers.

If levels of income and government spend-
ing are increased proportionately (by
raising wages and circulating money, to
compensate for rising prices) effective
demand for foreign imports and there-
fore currencies rise, and the exchange rate
falls. If the currency is not fully convert-
ible, the gap between the official and the
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black market rate widens. Rigorous con-
trols on wage rises, government spend-
ing and the supply of money and credit
are therefore necessary for devaluations
to work to produce a stable, and ulti-
mately a convertible, exchange rate.

Governments are consequently compelled
to cut back on public spending, and to
seek new sources of revenue. It is there-
fore not surprising that they have tended
to reduce spending on health and educa-
tional facilities, even if they recognise
that these are essential to meet the needs
of an expanding population and to lay a
basis for future economic growth. In
theory, these services could be protected
by reducing government spending else-
where, notably on army salaries and
military equipment. This is unlikely to
happen quickly, especially in a situation
of political instability or even transition
to democracy's democratic governments,
too, have armies to contend with.

People who are better placed by virtue of
their money, position and influence to get
access to these facilities will command a
larger share of fixed or declining public
resources for themselves and their fami-
lies. The result is that people generally
pay more for health and education, and
for fuel, water and sanitation. The major-
ity are very unlikely to get better services
in return and quite probably will have
worse. If structural adjustment is to work,
it cannot have a luiman face'.

The implications of structural adjustment
policies for manufacturing are contradic-
tory. Their major benefit is to allow pro-
ducers to purchase - at a higher price than
before - the imported materials they need
without going through the maze of import
and exchange controls and their attendant
costs in time and money. Firms are thus
able to make better use of their productive
capacity. The cost of competing imports
rises but local firms lose the protection
provided by imports controls - and may
not be in any position to match interna-
tional prices or quality, even with a

measure of tariff protection. The level, and
the share, of imported inputs in their own
costs rises unless they can find local
substitutes. These problems are generally
greater the more capital-intensive and
technologically-advanced the production
process.

Some firms may find new niches for
exporting their products cheaply, if they
are allowed access to international mar-
kets. High interest rates, combined with
stagnant or declining markets and rising
import costs, discourage most firms from
investing in new plant, and further raise
the prices at which they profitably sell
goods. Structural adjustment policies have
tended to lead to a partial and uneven
recovery of industrial production. Recov-
ery is likely to be most marked in
industries able to switch to local inputs
and where demand remains resilient in
the face of declining incomes - textiles
and beer, for example. The twin con-
straints of limited demand and rising
costs made it difficult to go beyond
partial recovery to sustained growth.

Structural adjustment policies increase
the current costs of reproducing labour-
power, at the same time as requiring
reductions in real wages. Transport costs
rise. So do the costs of schooling and
health facilities. Wages are no longer
sufficient to pay rents and meet food and
clothing bills. In the circumstances, strikes
are likely to be ineffective. Other forms of
withdrawing labour may not - moon-
lighting, absenteeism or just not working
very hard. This is not a case of over-
adjustment, as the World Bank has sug-
gested; it is a direct result of the adjustment
strategy.

Class Inequalities and Structural
Adjustment
The costs of structural adjustment, and
the measures necessary to sustain it, fall
most heavily on urban wage and salary
earners, particularly those paid for out of
the public purse, and on consumers of
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public services. They fall indirectly on the
self-employed, who can, to some extent,
pass on the costs of rising prices to their
customers, but who are confronted by
declining markets and increasing compe-
tition. Conversely, in an agrarian
economy, structural adjustment benefits
producers of food and other crops by
raising local prices, both for exports and
for food imports. Since rural producers
were least likely to have access to im-
ported or manufactured goods at official
prices, or to have their fair share of
public provision of schooling and health
facilities, they have less to lose from
devaluation than their urban brothers or
sisters.

Meanwhile, those who made money
from the previous regime can now repat-
riate their foreign earnings and spend
their wealth on goods which are freely
imported, for those who can afford them.
Better still, they must be encouraged to
invest their money and talents. Privatisa-
tion of parastatal firms opens entrepre-
neurial possibilities for those with access
to money and official influence, in Africa
as in Britain and Eastern Europe.

The success of structural adjustment in
an agrarian economy depends on the
transfer of incomes to agricultural pro-
ducers in order to encourage them to
increase production. Consequently, at
least in the short term, there must be a
reduction in the incomes of some other
group, specifically of urban wage earn-
ers.

There is an alternative solution to reduc-
ing the incomes of the poor - in theory.
That is to tax the benefits which accrued to
the rich under the old system, and to tax
away a share of the gains of the beneficiar-
ies of the new. It is not simply possible to
maintain the incomes of, and the provision
of services to, the poor and even the not-so-
poor, while allowing the rich to enjoy the
benefits of their gains, ill-gotten or other-
wise. Few African countries have any
capacity to tax the rich at all. Direct taxes

are generally levied only on wage and
salary earners. Governments could go
back to taxing export farmers instead - in
Ghana they still do - but that would
contradict the whole purpose of the strat-
egy. Ultimately, the successes and failures
of structural adjustment do not turn on the
issues, important as they are, of 'factor
pricing', 'market failure' and 'economic
efficiency' to which neo-classical econo-
mists devote their attention, but on the
central questions of the classical tradition -
to paraphrase Ricardo 'the distribution of
resources among the . . . classes of civil
society', or perhaps as Harold Lasswell
famously put it, 'Who gets what, when,
how.'

The Long Run
Over time, a successful devaluation will
generate increased production of goods for
export and for home consumption, thus
releasing foreign exchange resources for
other purposes and reducing inflationary
pressures. By increasing both the use of
existing capacity and encouraging invest-
ment in the development of new produc-
tive capacity, it will improve conditions
for all. Some of these improvements are
immediate i.e. higher prices for export
farmers. Other changes take time to work
their way through the system. In the mean
time, wage earners' incomes fall, funding
for public services decreases, industrial
production is constrained by high import
costs and limited demand. As old avenues
for tribute taking are closed off, new ones
are opened up.

Governments find themselves confronted
by demands from a range of different
groups seeking to protect, or to enhance,
their access to resources in a situation of
scarcity. Rising import costs and local
inflation put pressure on government
budgets. Politicians, army officers and
state officials continue to appropriate
public resources before they lose power
or the money runs out. Students protest
against rising costs of education. Work-
ers and salary earners seek to recover at
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least part of the incomes they have lost to
rising prices and to protect their jobs. In
several countries, sharp increases in food
and fuel prices, following devaluation
and/or the reduction in subsidies, have
brought workers, and sometimes stu-
dents, out on the streets, with broad
support from the urban public, in opposi-
tion to the sacrifices imposed on them by
corrupt and authoritarian governments.

Governments consequently relax fiscal
policies to maintain their own activities,
reward rulers and their clients, and buy
off popular anger. They may give priority
to paying the salaries and enhancing the
perks of the military - or at least that part
of it on whom they rely to keep them in
power. They lose political credibility and
their capacity to direct the economy.
They are forced to retreat from their
policies of liberalisation, or to watch a
further decline in the value of the cur-
rency and an additional push to the
inflationary spiral. Reversing policies does
not protect the currency from collapse or
prevent prices from rising.

In Africa, as in Eastern Europe, authori-
tarian governments lost legitimacy as a
result of their inability to continue to
manage economic decline and interna-
tional bankruptcy. Western powers be-
gan to withdraw support from right-wing
regimes, such as those in Kenya and
Malawi, in the name of democratic prin-
ciple, when they no longer appeared able
to maintain political order. In a number
of countries, the demand for multi-party
democracy brought together coalitions of
diverse political, regional and class inter-
ests which had been excluded from power.
Where they were successful in removing
the old regime, as in Benin and Zambia,
they often found that the state cupboard
was bare. They were expected to imple-
ment the structural adjustment pro-
grammes their predecessors had left for
them without the means to meet the
diverse expectations of their constituents.

Any government seeking to implement

structural adjustment is forced to main-
tain strict control of fiscal policy, and
thus direction of the making and execu-
tion of public policy. It has to find ways of
resisting demands to provide resources
and, in particular, to restrain the ability of
trade unions to restore some of the lost
purchasing power of their wage packets,
and to oppose measures to reduce subsi-
dies on food, fuel, transport and other
necessities. These imperatives lead gov-
ernments to adopt authoritarian meas-
ures and to limit the formation of social
and political organisations autonomous
of the state. Structural adjustment is
therefore not easy to reconcile with the
development of democratic politics.

The costs of structural adjustment poli-
cies are immediate, and for most people
their benefits can only be realised in the
long run. The long run results of state
policies are usually not the outcomes
originally planned, but arise from the
complex interactions of responses to the
initial policies and the dynamics these
generate. The short-term priorities of
private interest and political manage-
ment undermine the achievement of long-
term goals.

Structural Adjustment and the
Debt Problem
Structural adjustment lending originated
as a means of providing long-term loans
to heavily indebted governments. The
inability of African governments to pay
their debts forced them to accept the
strategies of economic reform imposed
on them by the international financial
institutions. Ironically, the obligation of
governments to service debt payments
makes it impossible for structural adjust-
ment policies to succeed.

Countries embarking on structural ad-
justment programmes confront a backlog
of demand for imports of industrial
inputs and of consumer goods. Liberali-
sation allows people to purchase imports
which were previously unavailable or
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controlled by official monopolists, but
they are now more expensive and their
costs keep up the rate of inflation. Peo-
ple's demands for food, fuel, clothing,
health or education cannot be met if the
currency is to be stabilised at its new
value and the cycle of successive devalu-
ations and rising inflation is to be broken.

These problems can only be solved by a
sustained net inflow of foreign exchange.
This provides the means to pay for the
import of materials, spare parts and
machinery needed to bring factories back
to their productive capacity. It supplies
the incentive goods needed to encourage
farmers to expand production for legal
markets. By increasing the supply of
goods, it mitigates tendencies to inflation
which can otherwise only be constrained
by cutting demand and consequently
reducing production.

Foreign investors are unlikely to sustain
net new investments. Over the last two
decades, they have preferred to take their
money up front, in hard currencies, by
acting as contractors to governments,
preferably on aid projects or with export
credit guarantees to protect them. They
have seen little advantage in investing in
activities which generate profits in
unconvertible currencies, and when they
have done so have devoted considerable

ingenuity to finding ways to reconvert
their foreign assets into internationally
exchangeable forms. Convertibility and
stabilisation of currencies is necessary to
encourage foreigners - and nationals
holding assets abroad - to invest in
African countries. The limited attractions
for such investors mean that foreign
investment depends on the problems of
structural adjustment policies being
solved. It can only make a marginal
contribution to them.

No solution to these problems is compat-
ible with a continued net outflow of
foreign exchange, to international finan-
cial public and commercial banks, to
service debts. Debt rescheduling does not
address this problem. It does not create
the conditions for the repayment of debt,
but defines the conditions under which
countries will be permitted not to repay
their debts. It only increases the unpaid -
and unpayable - principal and renegoti-
ates creditors claims on the export earn-
ings of debtor countries. 'Debt for equity'
swaps exchange unpayable debts for
claims on real assets. The major purpose
of arrangements to reschedule, swap and
write down debts may be to provide a
framework to enable creditors to redefine
their imaginary assets. Which is where
we began.
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Book Reviews

What Was Mau Mau? A
Controversy Revisited

Mau Mau and Kenya: An Analysis of A
Peasant Revolt by Wunyabari O Maloba,
Indiana University Press, 1993. Reviewed
by Rok Ajulu.

In October 1952, the colonial state in
Kenya declared a state of emergency,
banned all nationalist organisations, ar-
rested and detained most of the political
and trade union activists. The country
was to remain under the state of emer-
gency until 1960 when the colonial state
felt confident enough to allow political
activity and begin the process of assem-
bling the post-colonial state. What was
Mau Mau? Why does it continue to be a
source of controversy, and why has the
post-colonial state been particularly hos-
tile to it?

Among academics and political activists
in and outside Kenya, the struggle to
understand and interpret Mau Mau has,
over the last two decades, generated its
own share of controversy. The right in
Kenyan historiography (led by the best
known of the pro-establishment academ-
ics, Professor Bill Ochieng) have tended
to be dismissive of the Mau Mau move-
ment, stubbornly refusing even to ac-
knowledge its contribution to the struggle
for political independence from British
colonialism. To them, Mau Mau remains
a tribal movement which merely sought
re-establishment of the Kikuyu peas-
antry, a view not far removed from that of
the colonial state which viewed the move-
ment through the binoculars of settler
colonial capitalism and concluded that 'it
was an irrational force of evil, dominated

by bestial impulses and influenced by
world communism'. The left, on the other
hand, romanticizes Mau Mau. Ngugi wa
Thiongo has consistently portrayed it as a
revolutionary, anti-imperialist liberation
movement, the pioneer of the present
radical political tradition in Kenya. That
Mau Mau was a precursor to radical
politics in Kenya is certainly
uncontestable. However, to credit Mau
Mau with revolutionary anti-imperialism
is, in the opinion of this reviewer, stretch-
ing the imagination beyond belief. Be-
tween these two extremes a more sober
academic approach has prevailed and
serious attempts have been made to
understand Mau Mau and situate it
within the settler colonial political
economy. Sorrenson's two seminal stud-
ies in 1967 and 1968, and an earlier paper,
'Counterrevolution to Mau Mau: Land
Consolidation in Kikuyuland' remain pio-
neering contributions in the field.

To this tradition must be added a number
of key studies by Buijtenhuijs (1973 and
1982), Throup (1987), Kanongo (1987),
and Furedi (1989). Apollo Njonjo's un-
published PhD thesis, "The Africanisation
of the White Highlands: A Study in
Agrarian Class Struggle in Kenya', still
remains a forceful analysis of the eco-
nomic, class, and social forces behind the
'peasant uprising'. And of course the
recent contributions by Berman and
Lonsdale go a long way to further this
tradition. Maloba's Mau Mau and Kenya:
An Analysis of a Peasant Revolt, is in most
ways a continuation of this scholarly
tradition. It is a well researched contribu-
tion to the debate. Relying heavily on
primary sources as well as secondary
material, the author has ably exhausted
all areas of archival research - the Kenya
National Archives, the Public Records
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Office in London, Her Majesty's Station-
ery Office, the Imperial War Museum
and, of course, Rhodes House Library at
Oxford University. The book is divided
into nine chapters, and basically, one can
only applaud the thematic flow of the
argument and a clear and coherent narra-
tive which covers a period of half a
century from the 1920s - the economic
and social origins of Mau Mau - to the
1970s. In the final analysis however, it
must be said that Maloba unearths no
fresh evidence on Mau Mau; the sources
are no different from the ones we have
become used to over the last decade and a
half and the quotations are almost all
familiar. Much the same could be said
about Maloba's interpretation of the evi-
dence. His central argument, that Mau
Mau was a product of the 'economics of
desperation' and the frustrations of na-
tionalism is to be found in different forms
in some of the texts cited above. Nor can
it be said that his conclusion, that Mau
Mau as a movement remained fractious
and that this lack of revolutionary ideol-
ogy largely influenced the destiny of the
revolt, is something new.

So where does the contribution of this
study lie? I think the book is at its most
forceful in its introduction where an
attempt is made to compare Mau Mau as
a peasant uprising to other peasant move-
ments in Europe and in the third world.
Maloba argues that Mau Mau was a
'nationalist, anti-colonial, peasant move-
ment which was similar to and different
from both European peasant movements
and third world revolutionary move-
ments'. It is in this attempt at a compara-
tive study as a means of providing a
theory of peasant rebellions that the
author makes a valuable contribution to
the debate on Kenya.

Maloba suggests that Mau Mau differed
in one critical respect from most Euro-
pean peasant movements and in another
from most third world revolutionary
organisations. Like other successful peas-
ant-based revolutionary movements in

the third world, he argues, Mau Mau
sought to achieve the abolition of the
status quo whereas its European counter-
parts generally fought for a return to a
'glorious peasant past'. At the same time,
however, Maloba argues that the leader-
ship question clearly sets Mau Mau apart
from other third world peasant move-
ments. The latter, he suggests, while
heavily reliant on the peasantry, were led
by revolutionary intellectuals. "These lead-
ers', he asserts, 'together with the revolu-
tionary cadre, organised the development
of the revolution'. In Mau Mau, he
contends, there were no such revolution-
ary intellectuals or cadres. Pursuing this
line of argument, he concludes that Mau
Mau was bound to fail because of a lack
or absence of revolutionary intellectuals
and cadres. Thus the author comes close
to concurring with the main thrust of the
argument of rightist scholarship that
Mau Mau's failure was largely the result
of the fact that it was not led by university
or high school graduates.

While these are interesting arguments,
they beg a prior, and important, question:
namely to what extent Mau Mau can be
considered to have been a largely peasant
movement. The fact of the matter is that
Mau Mau was as much an urban as a
rural phenomenon; Indeed, the author
himself implicitly acknowledges this
when he observes that 'He [General
China] confirmed the colonial govern-
ment's suspicion that Nairobi was the
centre of Mau Mau activity'. But if Mau
Mau was based in Nairobi then we must
ask what its political base was in the city.
Surely not the peasantry? And it would
then follow that the leadership too could
not have been drawn solely from the
peasantry! To regard it simply as a
peasant movement, however unique or
otherwise, is surely not correct. The error,
as with the many references to Mau Mau
as a Kikuyu 'tribal' organisation, steins
largely from the epistemological ap-
proaches of the various scholars on whom
Maloba leans. Of course Mau Mau had to
be predominantly Kikuyu-based. How



228 Review of African Political Economy

else could we be able to explain the
specificity of capitalist penetration of pre-
capitalist social formations and the at-
tendant uneven development of capitalist
relations of production? I think that a
more balanced assessment would also
emphasise the important class character
of Mau Mau as a national anti-colonial
movement.

Basically Mau Mau was a political or-
ganisation of the dispossessed peasantry,
the embryonic proletariat, petty traders,
the unemployed and the lumpen-prole-
tariat. It represented those social classes
most deeply displaced by the colonial
political economy. Thus, like the Parisian
sans-culottes which, at the height of the
Jacobin dictatorship, shook the petit-
bourgeoisie, scattered the Girondins, and
dragged the big bourgeoisie and the
nobility to the guillotine, Mau Mau simi-
larly silenced the African middle classes,
forced the uncommitted into passive
neutrality, and imposed its will on the
important urban centres like Nairobi and
Nakuru. The defeat of Mau Mau there-
fore represented a victory not only for the
colonial state, but equally, and more
forecfully, for the moderate indigenous
classes it had locked out of the political
ring during the period 1952-60. It is not
surprising therefore that the present rul-
ing class remains implacably opposed to
Mau Mau while its academic supporters
are forever concocting scholarly argu-
ments to denigrate this tradition of anti-
colonialism. In my opinion, until this
debate is able to confront the question of
the class character of Mau Mau and the
class forces of African nationalism, we
will forever remain embroiled in this
nonsence of the Mau Mau as an exclu-
sively tribal movement.
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An End to Isolation: The Report of the
Ogaden Needs Assessment Study 1991 by
Julius Holt and Mark Lawrence (Save the
Children in association with Early Warning
and Planning Services Relief and Rehabilita-
tion Commission, London 1991); The Prize
of Peace: A survey of rural Somaliland by
Julius Holt and Mark Lawrence (Save the
Children, London 1992); Making Ends
Meet: A survey of the food economy of the
Ethiopian northeast highlands by Julius
Holt and Mark Lawrence (Save the Children,
London 1993). Reviewed by Anne Palmer.

These valuable surveys are one of the
only sources on the food economy and
demography of regions of the Horn
which have been affected by conflict.
They thus provide a further illustration
of NGOs as an invaluable source of
information, previously undertaken by
government or academic researchers. This
involvement in research is an inevitable
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byproduct of their increasing role in ad-
ministering relief: if they are to plan and to
target a major part of food aid they clearly
need information. They thus become im-
portant as a vital source of information as
well as welfare, which in turn raises crucial
and more general questions regarding the
role of NGOs, not least the cynical ques-
tion of whether this represents the privati-
sation of service delivery and furtherance
of IFI goals in reducing the state sector? Or
is this an efficient operation rationally
executed by the organisation best suited
for the job, or at least the only provider?
These questions about their several roles
underlies such studies as these but the
specific issue as to how they fare as
investigators and compilers of information
are best answered by an evaluation of
reports themselves.

In 1992, the northeastern highlands of
Ethiopia faced the first full 'normal'
agricultural cycle after many years of
drought and conflict which led to ques-
tions regarding its long-run capability to
escape from the 'emergency-relief syn-
drome. In 1991 the Ogaden had been the
subject of yet another humanitarian relief
exercise and faced the daunting prospect
of providing for tens of thousands of kin
and former neighbours fleeing from the
war in Somalia. Somaliland at the end of
1991 had faced three years of conflict and
two years of drought. These were the
contexts for the food economy surveys
undertaken by research teams led by
Julius Holt and Mark Lawrence of Save
the Children (SCF). Although these three
regions have important differences both
within and between their agrarian sys-
tems these surveys show many similari-
ties of needs and constraints. Drought
and war have affected the areas in differ-
ent ways, however, recurring themes of
each survey were the decline in livestock
(for draft power as well as for food and
sale in the northeast highlands), the
shortage of livelihoods and thus 'entitle-
ments' both in terms of cash and goods to
exchange and thus the continuing need
for food aid. SCF has completed a number

of such surveys and has developed a
distinctive style of 'Rapid Rural Ap-
praisal' whereby, from stays of under 24
hours in the villages and settlements a
significant amount of information is
yielded, but which manages to cover vast
areas on a representative basis. Research
teams are transported to settlements by
means of helicopter which overcomes
many of the disadvantages of overland
travel in terms of accessing more remote
areas. Moreover the researchers gain an
unprecedented picture of the topographi-
cal and environmental context. In the
Ogaden and Somaliland the helicopter
method proved indispensable in identify-
ing the pattern of settlement of pastoralists
during the overflight in order that a
random sample could be selected, al-
though they make for high cost.

The basic issues addressed by the surveys
were general questions of food security
and how the people were making ends
meet. In the Ogaden survey the capability
of the region to support the economic
reintegration of 'returnees' from Somalia
(i.e. former residents of the Ogaden who
were fleeing conflict in their adopted
home) emerged as a crucial question. The
impact of returnees (in this case people
who had taken refuge in Ethiopia and the
internally displaced) and their economic
status was more fully investigated in the
Somaliland report. In each case the meth-
ods used were an anthropometric survey
of the nutritional status of children (un-
der 140cm in the Ogaden and Somaliland
and under 110cm in the highlands) and a
socio-economic questionnaire completed
during a two to three hour discussion
with elders and other representatives of
the community in the evening. The re-
search teams spent the night in the
villages, a fact that generally impressed
the villagers. Perhaps this is one advan-
tage of the 'NGO approach'.

The 'villages' or areas surveyed were
sampled in slightly different ways in each
of the regions, though in each case three
bases were chosen from which the heli-
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copters accessed the villages along radii.
The samples were then stratified accord-
ing to agrarian type in the case of the
Ogaden (three groups: pastoralist, agro-
pastoralist and settled farming); agrarian
type (pastoral and agro-pastoral) and
according to the presence of refugees in
Somaliland; and a two-way stratification
in the highlands according to altitude and
administrative region (the latter repre-
senting the north-south geographical dif-
ferences). Thus in the highlands the
defining altitude categories were in de-
scending order dega, woina-dega and east-
ern and western qolla, with the
administrative regions roughly corre-
sponding to Tigray, Northern Wollo and
Southern Wollo. Villages were sampled
roughly according to these substratum
with some reference to the differing
population densities (to avoid over repre-
sentation of less populated eastern and
western qolla).

In the Ogaden with its more dispersed
population the study drew out hexagonal
areas divided into sectors of 2,000 square
km from which it was aimed to select (at
random) one each of agro-pastoral and
pastoral groups. However this was not
always possible because both groups
were not there or because of security
reasons. Settled farming settlements were
clustered along the Wabi Shebele river
where the periodic flooding aided agri-
culture.

The Ogaden report mainly sought to
identify the most pressing problems and
what could be done. However a number
of interesting points were made regard-
ing the mode of production. This
pastoralist society was not quite so no-
madic as expected; 29% of pastoralists
and agro-pastoralists did not expect to
move in normal circumstances and only
9% before the Dayir rains, i.e. the short,
light rains of late September to end in
October or early November (p. 39). The
explanation for the more sedentary life-
style seen as most likely by SCF is an
increasing trend towards dependence on

cultivation due to the problems in main-
taining a viable herd (p. 39). This decline
in the number of pure pastoralists is not
a good signal in view of the child
nutritional survey suggesting better
health of pastoralists in comparison to
agro-pastoralists (p. 28); the reverse of
this trend was identified in Somaliland
(p. 25). But the SCF assume that if their
higher expectation was not confirmed,
this was because of recent changes. It
may well be that pastoralist and agro-
pastoralist communities are never ran-
domly and rootlessly nomadic, contrary
to the assumptions of outside agencies
and their agricultural neighbours.

The Ogaden report reveals that a largely
imperceptible and informed relief opera-
tion had been going on: the villagers were
supporting kin returned from Somalia.
However this could not continue indefi-
nitely. There was a need to find ways to
make returnees economically active,
which was often a matter of providing
resources so that skilled people could
provide for themselves and their families.
This operation is seen as a further blow to
the local economy already damaged by
the breakdown of trade with Somalia.
The report concludes that the food aid
and relief action must continue and
increase. This is seen not just as an
immediate humanitarian response but as
an opportunity to promote the economic
future of a formerly thriving trading
economy. Other measures advocated in-
clude veterinary services for animals hit
by disease (identified as a greater prob-
lem for livestock than water, p. 37), the
delivery of food aid not just as grain
hand-outs but as income support, accom-
panied by tools and seeds so as to set in
motion trade, and the promotion of subsi-
dised grain sales to make food more
affordable. These are steps to set the
economy back on its feet, not long term
solutions; these were not in the mandate
of the report.

Similar reconnaissance and sampling
methods to those in the Ogaden report
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were used in Somaliland where the rural
population is not in residential clusters
and herders move with their animals. The
country was divided into 77 sectors of
equal area from which sites were chosen
at random. A distinction was made be-
tween the pastoralists and agro-
pastoralists and the more permanent
settlements which service the primary
producers. The survey sampled only the
former because they were considered
more vulnerable. The survey areas were
based on the principal markets used by
the rural population.

As in the Ogaden, trade is crucial to the
Somaliland economy. Although livestock
forms the main item of production, peo-
ple consume grain purchased by means
of livestock and livestock produce sale.
Thus the terms of trade between livestock
and grain is critical. Livestock exported
to the Gulf has fetched steadily lower
prices and the formerly major market jn
Saudi has collapsed due to the poor
condition of the cattle. Calculations of
terms of trade (p.51) indicate that in the
southeast they were declining below the
minimum required for survival, in the
northeast they were already severely
unfavourable. As the long dry season
progressed the situation was likely to get
worse as animals became increasingly
weaker, produced less milk and fetched
lower prices on the market. Livestock
sales were at a relative high, an indication
that the traditional 'insurance policy' of
the pastoralists retaining a breeding and
capital stock was becoming eroded.

The survey yielded a broadbrush picture
of the physical effects of the war. The
effect of land mines was not so wide-
spread as the destruction of wells and
berkas (ground-water collection tanks)
and looting of equipment essential to the
operation of wells and boreholes (e.g.
generators). The restoration of water
sources was an important prescription of
the report. Returnees made up a signifi-
cant proportion of the population in the
western areas and to a lesser extent in the

centre. So far the refugees had returned
on a piecemeal and voluntary basis and
were not experiencing acute food short-
ages; indeed they were concentrated in
the most prosperous region of the coun-
try at the time of the survey. However,
constraints on food supply were antici-
pated in the event of wholesale official
repatriation. The report points out that
the region is vulnerable to drought and
the return home of all refugees would
increase the rural population by over
twenty per cent (p.55), an increase which
cannot be accommodated in the short
term.

The immediate prescription for
Somaliland given by SCF was support to
regenerate flocks and herds (especially
disease control) in order that trade could
be conducted on more favourable terms.
Some optimism was expressed since ef-
fective commercial networks exist for
trade and distribution of grain. However
one problem is the source of grain.
During the drought much grain has
originated in Ethiopian refugee camps,
an inherently unstable supply. Hence
SCF advocated subsidised grain sales.
Support for the return of refugees was
also seen as vital. One might also point to
the value of some form of international
recognition that would make possible
official aid and normal economic links to
this breakaway but relatively peaceful
territory.

Ethiopia's northeast were the areas most
devastated by famine in 1973-4 and 1983-4,
and in mid-1994 face massive food short-
ages again. Many planners and donors still
accept the logic behind the Mengistu
regime's draconian resettlement from these
areas of the 1980s if not its methods: that
these areas are terminally degraded envi-
ronmentally and sustainable agriculture
for this number of people is not recover-
able. Certainly, one main conclusion of the
survey of Wollo and Tigray is the funda-
mental need for the continuation of food
aid. It is vital in good years and bad. The
report warns against the dire conse-
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quences of any cessation of aid. There is
some evidence that aid is not always well
targeted and there are reports of aid grain
being sold, but often this is more indica-
tive of dire poverty: people without pack
animals (owned by only 21%, p. 47) and
living far from distribution points may be
unable to carry food aid home but must
sell it immediately only to buy grain
(often at higher prices) once they reach
home.

The extent of social differentiation in
terms of livestock ownership and com-
mand over land in the northeast high-
lands was not expected given the land
reforms of the 1970s. The skewed distri-
bution of oxen was echoed in holdings of
cattle and immature males (the source of
natural increase, milk products and of
the essential draft power) and more
surprisingly in holdings of goats and
sheep (ch. 4). These poorer households'
lack of assets implied very low cash
liquidity for every day purposes and a
further indication of impoverishment. In
this area where cultivation is dependent
on ploughing with oxen the average
holding was a pair of oxen for every
three households (p. 41); however,
roughly half the households had no oxen
at all and must till the land by hand, hire
or borrow oxen. Earnings from rent of
oxen (in the form of a share of the harvest
or grazing) tilt the balance in favour of
the minority of 'rich' households. The
long term consequences of such inequal-
ity beyond targeting food distribution is
not considered further in this report, its
immediate concern is food aid needs and
potential for continued economic activ-
ity in the region. In relation to this it is
evident that overall average livestock
holdings are below the minimum re-
quired for sustaining ploughing most of
the cultivable land in the area, even if
they were equitably shared. One of the
most immediate concerns in the view of
SCF is to sustain the current holdings of
livestock through emergency veterinary
services and restocking. The highlands
report includes an interesting discussion

of food for work (FFW) programmes,
which are especially relevant in areas of
the highlands facing environmental deg-
radation. Doubts are raised about the
usefulness of actual FFW activities espe-
cially regarding location and geographi-
cal equity (the road bias). FFW may be
merely 'moving earth' and projects may
not be suitable in relation to cultivation
needs. FFW is not seen as substitute for
free distribution. Moreover, despite the
apparent desirability of the environmen-
tal projects such as soil conservation
works, small scale damming for farming
and salvaging degraded land often asso-
ciated with FFW, they are not always
appropriate technically or of economic
priority in increasing food production
and there may not be sufficient of them to
provide for the food needs of a growing
population. Already the majority of the
population depend on off-farm income
for most of their food intake (p. 134).

In view of the importance of the altitude
differences in the highlands in terms of
food production, crop mix, mix of live-
stock, population density, temperature
and rainfall, it would have been useful to
provide contours on the many maps of
the highland settlements to provide a
reminder of the geographical differences.
Another slight criticism is the relative
neglect of gender issues despite register-
ing the particular problems of the many
women-headed households (24% in the
highlands, p. 49). The difficulties in break-
ing with formal representation of the
village by men are mentioned in the
Ogaden report which comments that this
might be addressed by a higher female
representation in the research team. How-
ever there is no evidence that subsequent
reports tackled gender issues any more
fully.

To summarise, these three reports repre-
sent an impressive attempt to present a
picture of the lives, needs and aspirations
of societies in a part of the world facing
major crises of survival. To anyone con-
cerned to get the necessary detail of
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conditions in the Horn, these surveys
provide an important source and a base-
line for further demographic and socio-
economic study now some of the region
is returning to peace. The immediate
needs for sustaining these societies are
identified by the villagers themselves and
are presented by SCF in a coherent and
logical fashion. The need to step up relief
in both areas is impressed upon the
reader whilst pointing out the resilience
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Kamama, Stanley, Road to Liberation, The: The
Pan African Path. Surveys the political and
ideological origins of Pan Africanism, the
legacy of Garvey, the 5th and 6th Pan
African Congresses, and the period leading
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and the development of a new power struc-
ture in the new state, written by a journalist
with extensive contacts. Hbk, index, notes,
bibliography, 251pp. [1850436924] £39.50.
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£39.95.
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Uganda, Rwanda, Zimbabwe, Zambia, South
Africa and Liberia. 364pp. [9966831134]
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Kabira & et al., Democratic Change in Africa:
Women's Perspective. Eleven essays: politics,
law, ideology and culture, violence, repro-
ductive rights, health, education, etc. Refer-
ences, index, 147pp. [9966410546] £12.95.
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£12.95.

Uchendu, Patrick K, Role of Nigerian Women in
Politics, Past and Present. Pre-colonial society
in Nigeria allowed women a dual-sex role.
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not include dissertations. The bulk of the
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publications.
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have distinct sections), and within each
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affairs, international relations, and
some aspects of law);

• Economics and development
• Society and social welfare (which also
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demographic studies);
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dia studies).

Within these subject areas - which are
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This Third World Resources guide includes information on international nongovernmental organizations whose primary concerns are the nations and people of the African continent. For information on
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983-2240. E-mail:
hkalan@acs.bu.edu.

Southern Africa Information
Access, 3812 Fulton St., NW,
Washington, DC 20007-1344
USA. Tel: (202) 337-8554. Fax:
(202) 337-8911. E-mail:
rcayers@igc.apc.org.

Southern Africa Media Center,
149 Ninth St., Rm. 420, San
Francisco, CA 94103, USA.
Tel: (415) 621-6196.

Southern Africa Media Education
Project, c/o TransAfrica, 585
Eighth St., SE, Rm. 200,
Washington, DC 20003, USA.
Tel: (202) 547-2550.

Southern Africa Political Economy
Series Trust (SAPES), P. Box
MP111, Mt. Pleasant, Harare,
Zimbabwe. Tel: 727 875. Fax:
732 735. E-mail: sapes@
mango.apc.org. Southern
Africa Political and Economic
Monthly.

Southern Africa Resource Center,
c/o Peace Center, 2025
NicolletAve., No. 203,
Minneapolis, MN 55404, USA.
Tel: (612) 870-1501.

Southern Africa Support and
Information Center, 802 N.
Homewood Ave., 2nd floor,
Pittsburgh, PA 15208, USA.
Tel: (412) 361-3022.

Southern African Literature
Society, P.O. Box 20923,
Bontleng, Gaborone,
Botswana. Tel: 37.30.25.

Southern African Research and
Documentation Centre
(SARDC), P.O. Box 5690,
Harare, Zimbabwe. Tel: (263-4)
738-695. Fax: (263-4) 738-693.
E-mail: sardc@mango.apc.org.

SouthScan, P.O. Box 724, London
N16 5RZ, England. Fax: +44-
71359-2443. Southern Africa
Monthly Regional Bulletin;
Southscan: A Bulletin of
Southern African Affairs.

Toronto Committee for the
Liberation of Southern Africa,
6031/2 Parliament St.,
Toronto, ON M4X1P9,
Canada. Tel: (416) 967-5562.
E-mail: tclsac@web.apc.org.
Southern Africa Report.

Transformation Resource Center,
P.O. Box 1388, Maseru 100,
Lesotho. Tel: 31.44.63. Work
for Justice.

Women and Law in Southern
Africa Research Project, P.O.
Box UA171, Union Ave.,
Harare, Zimbabwe. Tel:

729152. Fax: 729152.
Women in Development Research

Unit, Centre for Inter-Racial
Studies, Box M.P. 167, Mount
Pleasant, Harare, Zimbabwe.

Zimbabwe Institute of
Development Studies, P.O.
Box 880, Harare, Zimbabwe.

Zimbabwe Women's Resource
Centre and Network, Stemar
House, Rm. 203, Comer Speke
Ave. and Kaguvi St., Harare,
Zimbabwe.

EDUCATIONAL
.SERVICES

Africa in the School and
Community, Boston Univ, 270
Bay State Rd., Boston, MA
02215, USA. Tel: (617) 353-
7303. Fax: (617) 353-4975.

African Studies Assn, Emory Univ,
Credit Union Bldg, Atlanta, GA
30322, USA. Tel: (404) 329-
6410. African Studies Review/
ASA News.

African Studies Center, Boston
Univ, 270 Bay State Rd., 4th
floor, Boston, MA 02215, USA.
Tel: (617) 353-3673. Fax: (617)
353-4975.

African Studies Center, Michigan
State Univ, 100 Center for
International Programs, East
Lansing, Ml 48824-1035, USA.
Tel: (517) 353-1700. Fax: (517)
336-1209. E-mail:
africa@msu.bitnet. Rural
Africana/African Urban
Studies /Northeast African

Studies /ASC Newsletter/
African Monograph.

African Studies Instructional
Materials Center, Univ of
Wisconsin at Madison, 1220
Linden Dr., Madison, Wl
53706, USA. Tel: (608) 263-
2171. Fax: (608) 262-6998. E-
mail: mikeolaf@macc.wisc.edu.

Afro-American Studies Resource
Center, Dept. of Afro-American
Studies, Howard Univ, PO Box
746, Washington, DC 20059,
USA. Tel: (202) 806-7242.

Assn of African Studies Programs,
Univ of S. Carolina, Dept. of
Government and International
Studies, Columbia, SC 29208,
USA. Tel: (803) 777-3108.
AASP Newsletter.

Center for African Studies, Dal-
housie Univ, Halifax, NS B3H
4H6, Canada. Tel: (902) 494-
3814. Fax: (902) 494-2319.

Center for African Studies,
Stanford Univ, 200 Encina Hall,
Stanford, CA 94305-6055,
USA. Tel: (415) 723-0295. Fax:
(415) 725-2592. E-mail: hf.cmy.

Center for African Studies, Univ of
Florida, 427 Grinter Hall,
Gainesville, FL 32611-2037,
USA. Tel: (904) 392-2187. Fax:
(904) 392-9605. Irohin: Bringing
Africa to the Classroom.

Center for African Studies, Univ of
Illinois at Urbana-Champaign,
210 International Studies Bldg.,
910 S. Fifth St., Urbana.IL
61820, USA. (217) 333-6335.
Fax: (217) 244-2429. E-mail: •

sswisher@ux1. cso.uiuc.edu.
Council on African Studies,

Outreach Program, 89 Trumbell
St., Box 14A, Yale Sta., New
Haven, CT 06520, USA. Tel:
(203) 432-3438. Fax: (203)
432-3272.

James S. Coleman African
Studies Center, Univ of
California, Los Angeles, 405
Hilgard Ave., Los Angeles, CA
90024-1310, USA. Tel: (310)
825-2877. Fax: (310) 206-
3555. E-mail: huckaby®
others.sscnet.ucla.edu. African
Arts /Journal of African
Studies I Studies in African
Linguistics I Ufahamu.

Outreach Program for N.African
and Near Eastern Studies, Univ
of Michigan, 144 Lane Hall,
Ann Arbor, Ml 48109, USA.
Tel: (313) 764-0350.

Scandinavian Institute of African
Studies, Dragarbrunnsgatan
24,Box1703,S-75147
Uppsala, Sweden. Tel:
46(0)1815-54-80. Fax:
46(0)1869-56-29.SMS
Newsletter.

Southwest Asia and North African
Program, State Univ of New
YorkatBinghamton,
Binghamton, NY 13901, USA.
Tel: (607) 798-2212.

SPICE Africa Project, Stanford
Univ, 300 Lasuen St.,
Littlefield Center, Rm. 14,
Stanford, CA 94305-5013,
USA. Tel: (415) 723-4581. Fax:
(415)723-6784.

. CURRICULUM
African Studies Handbook. Edited

by Margaret Maxwell. Amherst:
Univ of Massachusetts, School
of Education, Center for
International Education, 1983.
3rd ed. 221 pp.

Curriculum Materials for
Teachers. Urbana: Center for
African Studies, Univ of Illinois,
1987.2nd ed. 350pp.

Introductory Guide to Africa.
Edited by Esther Wyss.
Cambridge, Mass.: Unitarian
Universalist Service
Committee, 1990.251pp.

Lesson Plans on African History
and Geography: A Teaching
Resource. Robert E. Hamilton,
ed. Gainesville: Center for
African Studies, Univ of
Florida, 1992.88pp.

Mozambique: Apartheid's Second
Front. A Resource Kit. Ottawa:
Cooperation Canada Mozam-
bique (COCAMO), 1988.

Step Into Africa. Jan White.
Denver, Colo.: Center for
Teaching International
Relations, Univ of Denver,
1989.

For the names and addresses of
additional US organizations with
materials on Africa see the
Directory of African and African-
American Studies in the US,
compiled by Annemarie Christy.
Atlanta: African Studies Assn
Press, 1993.8th ed. 170pp.



REFERENCE
BOOKS

Africa Bibliography: Works on
Africa Published During 1989.
Edited by Hector Blackhurst.
Manchester and New York:
Manchester Univ Press, 1990.
421pp. Distributed in North
America by St. Martin's Press.

Africa South of the Sahara.
London: Europa Publications,
1971-.Annual.

The African Business Handbook:
A Practical Guide to Business
Resources for U.SJAfrica
Trade and Investment. Michael
E. M. Sudarkasa. Washington,
D.C.: 21st Century Africa, Inc.,
1993.2nd ed. 404pp.

African States and Rulers: An
Encyclopedia of Native,
Colonial and Independent
States and Rulers Past and
Present. John Stewart.
Jefferson, N.C.: McFarland,
1989. xx+ 395 pp.

African Studies Companion. H.M.
Zell. Oxford: Hans Zell
Publishers, 1989.x+ 165 pp.

African Women: A General
Bibliography, 1976-1985.
Compiled by Davis A.
Bullwinkle. Westport, Conn.:
Greenwood Press, 1989.
334pp.

The Atlas of African Affairs, leuan
LL Griffiths. London and New

•J Black Africa: A Comparative
j Handbook. Donald G. Morrison
j et al. New York: Paragon

J House, 1989.2nd ed. 716pp.
Cloth.

Handbooks to the Modem World:
Africa. Sean Moroney, ed. New
York: Facts on File, 1989.2
vols. Cloth.

Dictionary of the African Left:
Parties, Movements and
Groups. D.I. Ray. Aldershot:
Dartmouth Publishing, 1989. vi
+ 273 pp.

Political Leaders of the
Contemporary Middle East and
North Africa: A Biographical
Dictionary. Edited by Bernard
Reich. Westport, Conn.
Greenwood Press, 1990. Cloth.

Southern Africa: Annual Review
1987/88. Christopher Pycroft
and Barry Munslow with Mark
Adams. London, Munich, and
New York: Hans Zell
Publishers, 1990.2 vols. Cloth.

The United States in Africa: A
Historical Dictionary. David
Shavit. Westport, Conn.:
Greenwood Press, 1989.
298pp. Cloth.

Who's Who in Africa: Leaders for
the 1990s. Alan Rake.
Metuchen, N.J. and London:
Scarecrow Press, 1992. vii +
448 pp. Cloth.

Illinois Film Center, Univ of
Illinois, 1985.

Films and Video for Black Studies.
Compiled and edited by
Rebecca A. Hodges. Univ
Park, Pa.: Black Studies
Program and Audio-Visual
Services, Pennsylvania State
Univ, 1987.24 pp.

Media Network's Guide to Films
on Apartheid and the Southern
African Region. New York:
Media Network, August 1985.
12 pp.

Video Catalogue: Africa. Durban:
Educational Resources
Information Service, May 1992.
102pp.

Video Catalogue: Environmental
Studies. Edited by
Nomanthamsanqa Booi.
Durban: Educational
Resources Information Service,
September 1992.109pp.

Video Resource List. Boston:
Africa in the School and

• Community, 1993.12pp.

AUDIOVISUALS
York: Routledge, 1993.2nd ed. Fjjm ~andWeoResmces about

Africa. Champaign, III.: Univ of
233pp.

DIRECTORIES
! AND GUIDES

Africa-related print and audio-
visual resources are listed and
described throughout the Third
Worid Resource Directory, 1994-
1995, an 800-page directory
compiled and edited by Thomas
P. Fenton and Mary J. Heffron.
Available from Third Worid
Resources, 46419 St., Oakland,

CA 94612-2297 USA. $63 (plus
$2 postage outside North
America). In California add $5 tax
per book.

See also:
Africa: A Guide to Reference

Material. John Mcllwaine.
Oxford and New York: Hans
Zell Publishers, March 1993.
xxxv + 507pp. Cloth.

Africa: Human Rights Directory
and Bibliography. Laurie
Wiseberg et al. Ottawa: Human
Rights Internet, Univ of Ottawa,
1989.308pp.

Africa in the Classroom. Oakland,
Calif.: Third Worid Resources,
1994.1-page resource guide.
$1.

The African Book World & Press:
A Directory. Edited by Hans
Zell. New York: K.G.Saur,
1989.340pp.

African Studies Information
Resources Directory. Compiled
and edited by Jean E. Meeh
Gosebrink. New York, London,
MOnchen, Paris: K.G. Saur,
1986.572pp. Cloth.

Beyond Safaris: A Guide to
Building People-to-People Ties
with Africa. Kevin Danaher.
Lawrenceville, N.J.: Africa
Worid Press, 1991.193pp.

Contact: Africa. A Directory of
Organizations in Washington,
D.C. Involved in African Affairs.
Washington, D.C: African-
American Institute, 1992.

A Directory of British Africanists.
R. Hodder-Williams. Bristol:

Univ of Bristol for African
Studies Assn of the U.K., 1986.
85 pp.

Directory of Resources on
Southern Africa. Evanston, III.:
Africa Network, March 1988.
30pp.

Directory of South African
Resource Centres. Durban:
Educational Resource
Information Service, Media
Resource Centre, 1993.
Looseleaf.

International Guide to African
Studies Research. Edited by
the International African
Institute. Compiled by Philip
Baker. New York, London,
Munchen, Paris: K.G. Saur,
October 1987.264pp. Cloth.

War or Peace in the Horn of
Africa? Oakland, Calif.: Third
World Resources, 1993.1-
page resource guide. $1.

PERIODICALS

Inter Press Service Africa
Bulletins. IPS Africa
Headquarters, P.O. Box 6050,
Harare, Zimbabwe. Various
publications.

Review of African Political
Economy. ROAPE
Publications, P.O. Box 678,
Sheffield S11BF, England.

Southern Africa Review of Books.
Robert Vicat Ltd., 25A
Greencroft Gardens, South
Hampstead, London NW6 3LN,
England.

Third Worid Resources: A
Quarteriy Review of Resources
from and about the Third
Worid. Third World Resources,
46419 St., Oakland, CA
94612-2297 USA.

Voices from Africa. UN Non-
Governmental Liaison Service
(NGLS), Palais des Nations,
CH1211 Geneva 10,
Switzerland. •

Many of the organizations listed
above have noteworthy
periodicals with regional coverage
of Africa. See also:
Africa Recovery. UN Department

of Public Information,
Communications and Project
Management Division, United
Nations, Rm. S-3362, United
Nations, NY 10017 USA.

Africa Today. Graduate School of
International Studies, Univ of
Denver, Denver, CO 80208
USA.

THIRD WORLD
RESOURCES

An affiliate of the Data Center
464 19th Street, Oakland, CA

94812, (510)835-4692:536-1876
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