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Virtual Adjustment: Whose Reality?
Bonnie Campbell & Trevor Parfitt
In recent months a poster has appeared in the United Kingdom informing us that
'reality sucks' and advising us to 'try the alternative'. Anybody who has read the
latest effort of the World Bank to defend its Structural Adjustment Programmes
(SAPs) in Africa, Adjustment in Africa; Reforms, Results and the Road Ahead (also known
as 'The Three Rs' in some circles), might feel that the number crunchers who seem so
dominant in that institution have taken this advice a little too much to heart. Certainly
there is some evidence to suggest that the policy advisers of the Bank and the IMF are
more influenced by the sanitised, neo-classical virtual reality programmed into their
computers than by the ugly, unsanitised reality of economic and social crisis to be
observed in many African states. Unfortunately, the inhabitants of these states have to
live with the unmediated reality of this crisis, which structural adjustment policies
have done little to solve. Indeed, there is considerable evidence to suggest that such
policies have done more harm than good in many states. The analysts in the previous
issue of ROAPE and this onechallenge the neo-classicist hegemony of the Bank.
Although the articles in this issue of ROAPE do not specifically address the analysis
made by the Bank in 'The Three Rs', they examine several issues that relate to the
claims made for adjustment in this most recent Report.
There is not room here for a full examination of the Bank's various contentions.
However, we can attempt to give the reader a sense of the overall thesis of the Report
and briefly identify some of its main themes which the articles illuminate. The central
contention of "The Three Rs' is that - 'adjustment is the necessary first step on the road
to sustainable, poverty-reducing growth' (p.15). Consequently, 'countries should
continue with the current strategy: avoiding overvalued exchange rates and keeping
inflation and budget deficits low' (p.10). As one reads further, one will discover that
this document is yet another endorsement of the anti-statist, market oriented policies
the World Bank and the IMF have promoted in Africa throughout the last fifteen
years.
The Bank provides evidence to support its view that adjustment is working. The
central piece of evidence cited is that the six countries with the most extensive
macroeconomic policies have had 'a median increase in GDP per capita growth of
almost 2 percentage points between 1981-86 and 1987-91' (p. 4). Other states with less
well formulated policies only had an annual average of 1.5 per cent, whilst those with
what the Bank would regard as the wrong policies, have experienced a decline.
Similar evidence is put forward to show that the neo-classically virtuous have
experienced higher growth rates in industrial and agricultural production and in
exports than have those who strayed from the path of righteousness. Furthermore, it
is argued that adjustment 'has probably helped the poor' (p.165), most of whom live in
the countryside and will consequently have reaped the greater benefits accruing to the
rural sector as a result of market reforms. Those countries whose economies have not
performed so well are deemed to have brought this on themselves through
inadequate commitment to adjustment. Moreover, the Report sees the rural poor as
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all 'small farmers'; this ignores the fact that a high degree of the rural population are
purchasers of even basic commodities and so may be adversely affected by price
liberalisation for African commodities. A number of immediate points will occur to
observers, even on the basis of this brief account of the Report.
One of the first things that might be questioned is the Bank's reliance on GDP per
capita as an index of success. This is not to claim that GDP is irrelevant, but most
commentators are aware that this index tells us little about the development of a
country unless issues of income distribution are taken into account. The fact that a
country's GDP may have grown does not automatically imply that all, or even a
majority of its inhabitants will have benefitted.
This leads us to the question of how adjustment affects the poor. There is a fierce
debate as to whether the poor benefit from adjustment, or suffer even greater
privations as a result of such measures as devaluation, retrenchment of the public
sector, abolition of subsidies and so forth. Two of the articles in this issue of ROAPE
deal with matters pertaining to this question.
Mathieu points out that the World Bank contention that the majority of the poor live
in the countryside ignores the economic connections between town and country. He
notes that in Ivory Coast and many other African states, the transfer of resources
between town and country can be extensive, with food being sent to the towns, whilst
urban dwellers transfer money to the country. The World Bank's Social Dimensions of
Adjustment project takes no account of this process and this casts doubt upon the
accuracy of the Bank's conclusion that the agrarian bias of structural adjustment
automatically works to the benefit of the poor. Lugalla's Tanzanian case study focuses
on the impact of adjustment on two groups that are particularly vulnerable to poverty
- women and children. He argues that fiscal and monetary retrenchment impacts on
these vulnerable groups in a variety of ways. The erosion of real incomes brought
about by government restrictions on spending has demotivated medical personnel
who are now more prone to indulgence in illicit practices than they were before SAP.
Simultaneously, drugs and other medical supplies have fallen into short supply due
to spending cuts in the health sector. Government spending limits have also
contributed to the deterioration of public health. Clean water has become a rare
commodity and the sewage and waste disposal systems are hopelessly overburdened
at a time when government cannot afford to launch any initiatives to correct this
situation.
Women have suffered particularly under Tanzania's SAP regime. Their workload has
increased and in an economy characterised by rising costs of living and low wages,
many women are being forced into marginal occupations, not least various forms of
prostitution, which carry attendant risks of violence and infection with AIDS. Cuts in
the educational system have meant that women receive less schooling and this has a
direct bearing on their well-being, given that knowledge of health and hygiene tends
to correlate positively with levels of education. It is into this situation of worsened
impoverishment of vulnerable social groups, combined with deteriorating health and
educational services, that the Bank plans to introduce user charges. The Bank counters
accusations that their policies have negative social effects with various arguments. In
'The Three Rs' it is correctly observed that countries such as Tanzania were already
experiencing economic crisis before they embarked on adjustment and therefore a
worsening of social conditions could reasonably have been expected irrespective of
adjustment (pp.164-65). However, Lugalla points out that although adjustment may
not have caused social decline in Tanzania, it has clearly exacerbated it. In any case,
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one cannot help but wonder about the validity of an argument that exculpates the
Bank for negative social effects of adjustment because people would probably have
experienced a decline in living standards anyway. Any viable strategy for
development should incorporate human development rather than accepting (and
indeed reinforcing) tendencies to impoverishment.
Another favourite tactic used by the Bank to rebut such arguments is to blame African
governments for responding to IMF/Bank fiscal targets by cutting social spending.
Elements of this tactic are present at various stages throughout "The Three Rs', as is
evidenced by the following observation: 'In general, the high net external transfers to
Africa have also enabled governments to finance the costs associated with reforms
and protect expenditures while reestablishing internal and external balances. But
there is little evidence that the composition of spending has improved substantially in
favor of the poor in any adjusting countries, though a few countries have started to
make strong efforts in that direction' (p.169). It can hardly be denied that there has
been and remains a woeful lack of good governance in Africa. However, one cannot
help but wonder at the audacity of the Bank's indignant 'discovery' that there is
something lacking in the way that African governments treat the poor. Such
considerations did not prevent either the Bank or the IMF from concluding successive
programmes with corrupt regimes such as Zaire, where it was obvious that Mobutu
was structuring the nation's SAPs in such a way as to penalise those at the bottom of
society so that those at the top could continue to thrive on their ill-gotten gains. One
may also point to the example of the SAP agreed by the Bank and the Fund with Ivory
Coast in 1990, which targeted retrenchment on the lower levels of society with a view
to the elite being spared. The SAP was abandoned due to popular protests, but was
initially accepted by the Bank and the Fund, apparently without any qualms over its
likely social effects (Parfitt, 1991:41). The Bank cannot credibly claim that it had no
part in designing SAPs that penalised the poor (either through direct means such as
wage limits, or through indirect means such as social spending cuts), in the face of
evidence of its complicity.
An analogous point concerns the Bank's proclivity for blaming African states for
slippage in performance of their SAPs. As we have seen, in "The Three Rs' the Bank
differentiates between those who were strong adherents of SAP and consequently did
better, and those who agreed reform packages, but were less diligent in adhering to
them, and did less well. All of this leaves aside the question of what is politically
feasible, a matter that the Bank loftily ignores. Gervais' case study of Niger illustrates
various ways in which the political realities in adjusting countries can engender stiff
resistance to SAPs. During its early SAPs the Nigerien government was unable to
implement properly the state retrenchment policies urged on it because its base of
support overwhelmingly lay in the public sector. Rather than alienate these politically
mobilised and articulate forces, the government aimed the brunt of adjustment at
unorganised groups with little or no power, such as peasants and informal sector
workers. While the analytical categories suggested here are the subject of ongoing
debates, the author argues that the concern of neo-patrimonial states to protect their
clientelist networks from adjustment often means that the fiscal and monetary targets
set by the Bank and the Fund will be compromised, if not altogether ignored.
Gervais also demonstrates that replacement of a 'neo-patrimonial' regime by a more
democratic government will not necessarily make conditions conducive to acceptance
of structural adjustment. As she clearly notes, articulate public sector forces, together
with organised labour, still put up strong resistance to adjustment in Niger, a
situation that has led to political crisis for the new regime.
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All of these issues fail to address the most fundamental question about structural
adjustment, which is: 'does it achieve what it is supposed to do, that is create the
conditions for growth'? Mathieu, Parfitt and Durufle each deal with this point in their
case studies. Mathieu demonstrates how SAP has helped stabilise certain
macroeconomic variables in Ivory Coast such as the real exchange rate and the state
budget deficit, whilst bringing down inflation (until the Franc Zone devaluation of
1994). However, the state's financial crisis remains acute, largely because the SAP has
left Ivory Coast dependent on its exports of coffee and cocoa, both of which have
suffered acute reverses in their terms of trade throughout the 1980s and into the 1990s.
Parfitt also notes that their respective SAPs stabilised the Ghanaian and Gambian
economies, but left them dependent on primary exports. Neither The Gambia nor
Ghana was able to diversify under adjustment due to the high interest rates that were
an integral part of the tight monetary policies imposed by the Bank and the Fund. This
was particularly unfortunate for Ghana, which suffered from poor terms of trade for
coffee and cocoa like Ivory Coast.
In 'The Three Rs' the Bank claims that Ghana's adoption of a pro-agrarian policy
combined with reform of its exchange rate led to a growth in exports. Indeed, export
volume did rise, but, as we have seen, values have been falling. One need only go as
far as reading the case study of Ghana in the Bank's companion volume to 'The Three
Rs' to establish that 'the losses due to Ghana's declining terms of trade have been
substantial; since 1990 they have virtually offset the net aid flow' (Leechor, 1994:154).
Parfitt points out that aid was needed to fulfil 46 per cent of Ghana's import needs in
1991. The Report also records substantial export growth for The Gambia as a result of
its efforts at reform. However, this may be put in proportion by reference to Parfitt's
observation that the country is dependent on aid from the European Union to obtain
half of its essential petroleum imports. In the case of Senegal, Durufle's study of the
adjustment programme in the agricultural sector identifies three major reasons for the
failure of measures to create the conditions for growth: the constraints on public
finances, largely due to the public debt; the internal political resistance to any change
in the mode of socio-political regulation; the overly optimistic expectations of the
results to be brought about by market forces.
The larger study from which this piece is drawn concludes that the obligation
imposed by creditors on Senegal to redress public finances has created such
constraints on the government's margin of manoeuvre that it is likely to have
mortgaged the success not only of the new agricultural programme but that of the
new industrial politics as well. It is these conclusions which explain that the popular
weekly, Jeune Afrique, entitled its article on Durufle's study 'Twelve Years of
Adjustment for Nothing' and described the impact of its conclusions as 'explosive'.
All of this casts an interesting light on some of the claims made in 'The Three Rs'.
Throughout the Report the Bank is anxious to stress that external factors, notably
declining terms of trade, were not the primary cause of Africa's crisis. Similarly, it
underplays the role of the aid awarded to adjusting countries, insisting that GDP
growth in the adjusting states was more associated with reforms than with the effect
of external transfers. However, in the case of Ghana we can clearly see that
unfavourable terms of trade made the country dependent on aid for nearly half of its
imports, whilst The Gambia is aid dependent for its petroleum. Thus, two of the
Bank's strongest adjusters were heavily influenced by external factors.
If one accepts the salience of declining terms of trade in explaining Africa's crisis, it
follows that one is likely to question the proposition favoured by the Bank that
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devaluation will restore competitiveness. As Mathieu observes, a devaluation by
Ivory Coast will hardly affect its exports in a cocoa market that is already saturated. In
these circumstances incentives for farmers are only likely to lead to overproduction
and a price collapse. If we turn to the Ghanaian case we find that devaluation not only
failed to boost export receipts, but led to a collapse of confidence in the currency that
gave a disincentive to investment. Furthermore, Mathieu and Gervais demonstrate
that in the Francophone context, devaluation has led to severe inflation, which in the
Nigerien case has most affected the poorest groups working in the informal sector.
All of this makes it only too plausible to suggest that the analysts at the Bank do not
inhabit the same reality as those of us who examine the effects of adjustment on the
ground. Hence they seem a little disappointed when they note that little or no
investment, or economic diversification has occurred (World Bank, p. 153).In fact, the
case studies here (and many others elsewhere) indicate that these phenomena are
unlikely to occur in a context of structural adjustment. More fundamentally, what is at
issue is a neo-classical growth model and the assumption that adjustment, as
prescribed in this Report, can bring the conditions for growth and consequently that
adjustment provides the framework and, as the subtitle of the 1994 Report suggests,
the conditions for 'development' (Endnote 1).
Now in this regard the experience of the Ivory Coast is most instructive. This is the
country that in the 1960s and 1970s was put forward as a model of growth and until
the mid-1980s, lauded by international creditors as an example of 'successful'
adjustment. By the end of the 1980s and early 1990s and indeed explicitly in the 1994
Report, the Ivorian experience is referred to, depending on alternative Bank sources,
as 'failed', 'fettered' or 'insufficient' adjustment (Demery, 1994:72-152; Chamley,
1991:287-308). However, the orientation of the policies followed by the Ivory Coast
has not fundamentally changed since the beginning of the adjustment experience in
the early 1980s.
What has changed on the other hand, as Mahieu points out in his conclusion is that
Ivory Coast has now slipped to the 136th position on the Human Development Index.
Surely this reality and the documentation concerning social conditions in this and
other African countries put forward by very credible, diverse and informed observers
- if nothing else - should suggest the urgent necessity for those responsible for studies
such as Adjustment in Africa and the formulation of World Bank policies, to question
the basic assumptions at the root of the 1994 Report and the legitimacy of the Bank's
role as 'prescriber', before anything more is said or written concerning the 'Road
Ahead'.
Bonnie Campbell is at the Université du Québec à Montreal, Canada and Trevor
Parfitt is at the American University in Cairo, Egypt.

Endnote
1. Revealing of the World Bank's equation of adjustment with development, is the French edition
of the 1994 Report, subtitled 'Rapport de la Banque Mondiale sur les Politiques de Développment'.
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Variable Dimension Adjustment in the
Côte d'lvoire: Reasons For Failure
François Régis Mahieu
The Côte d'lvoire has experienced a rapid succession of development
models and policies. In the first twenty years after independence, indigenous
planning experts designed and implemented large 'agribusiness' and then
'integrated development' projects. By the end of this period, the sanctions
imposed by international markets had transformed these grandiose projects
into financial black holes.
In the 1980s pressure from international authorities imposed, successively,
global economic adjustment (disinflation), sector adjustments (competitive)
and the social dimensions of adjustment (anti-poverty). However, deflation
of public spending and disinflation with competitive and social objectives
proved incapable of restraining financial deficits whilst simultaneously
causing a deterioration of human development indicators.
The 1990s confirmed the Côte d'lvoire's leading position in development
'technology', in particular the national approach to programmes (demand
led). Prime Minister Ouattara's medium term economic programme and
'national approach to programmes', adopted by the government in 1993,
established the basis for a new form of planning.
Finally, in 1994, the Côte d'lvoire discovered the practical consequences of
monetarism in an open economy. The devaluation on 11 January gave it
access to large loans and gave hopes of further improvements in
competitivity. Would this change from competitive disinflation to competitive
devaluation resolve financial problems and improve the standard of living?
In this article I will illustrate, against a backdrop of failure, the succession
of adjustment policies, from standard adjustment (1980s) to the social
dimensions (end of the 1980s). Then I will discuss the national approach to
programmes (beginning of the 1990s) and finally monetary stabilisation
(since January 1994).
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L'ajustement a dimension variable en Cote d'lvoire, Les Raisons
d'un Echec
La Cote d'lvoire a connu une succession acceleree de modeles et de politiques de
developpement. Les experts de la planification ivoirienne ont concu et gere, au cours des vingt
premieres annees d'independance, les grands projets d'"agriculture agriculturisant"', puis de
"developpement integre". Les sanctions du marche internatonal ont transforme, en fin de
periode, ces grands projets en gouffres financiers.
Les annees 1980 ont vu se succeder, sous la pression de la tutelle Internationale, l'ajustement
economiaue global (desinflationniste), les ajustements sectoriels (competitifs), la dimension
sociale de l'ajustement (anti-pauvrete). Deflation des budgets publics, desinflation a vocation
competitive et sociale se sont reveles neanmoins incapables de freiner les deficits financiers
tout en deteriorant les indicateurs du developpement humain.
Les annees 1990 confirment la position de pointe de la Cote d'lvoire dans la "technologie" du
developpement, notamment dans I'approache nationale des programmes (revelant la
demande). Le programme economique a moyen terme du premier ministre Ouattara et les
"approches nationales des programmes" adoptees par le gouvernement en 1993, etablissent
les bases d'une nouvelle planification.
Enfin, en 1994, la Cote d'lvoire decouvre les consequences pratiques du monetarisme en
economie ouverte. La devaluation du 11 Janvier lui permet d'acceder a d'importants credits et
lui fait esperer encore des ameliorations de competitivite. Ce passage de la desinflation
competitive a la devaluation competitive permettra -t-il de resoudre les problemes financiers et
d'ameliorer le bien etre?
Sur fonds d'echec, la succession des politiques d'ajustement est illustree id a travers
I"'ajustement standard" (annees 1980), la dimension sociale (fin des annees 1980), puis (au
debut des annees 1990), I'approche nationale des programmes nationaux et enfin la
stabilisation monetaire (depuis Janvier 1994).

Standard Adjustment in the Cote d'lvoire
Adjustment in the Cote d'lvoire during the 1980 s was based on the standard model of
the dependent economy; the corresponding policy of 'competitive disinflation' is
exactly the same type of policy as those used during the same decade by many
developed countries, France in particular.
The Standard Concept of Structural Adjustment
The World Bank's analyses of the crisis in the Cote d'lvoire focused much more on
internal structural causes than on external impacts. The structural foundations of the
crisis are set out in the Bank's regional reports, published at the end of the 1970s. They
are: a lack of control over public spending and increasing indebtedness caused by an
overgrown state sector; an inefficient consumer goods import substitution sector and
the need to find profitable forms of diversification; town/countryside inequalities the problems of urbanisation and urban unemployment. The structural imbalances
are due to a bad system of incentives and strong price distortions in favour of nonexchangeable goods to the detriment of exchangeable goods and, in particular,
exportable agricultural products. Furthermore, these price distortions favour towns
to the detriment of the countryside, and therefore the non-profitable sector (in terms
of reference prices) in relation to the profit making sector.
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The distinction between exchangeables and non-exchangeables is based on the
standard model of the dependant economy. This relatively old model is at the heart of
the Bank's theoretical arguments which the Bank regularly attempts to update. It's
origins can be found in the work of Salter (1959) and Swan (1960) on the dependent
economy, that of Armington (1969) on products distinguished by place of production
and in the Computable General Equilibrium (EGC) models developed from 1960
onwards. Devarajan and De Melo have proposed a version of the model adapted to
the situation of the economies in the Franc Zone, in particular Cameroun, Cote
d'lvoire and Senegal. The same model is at the heart of the 'conceptual framework' for
the social dimension approach to structural adjustment (DSA, 1990). This model
describes the equilibrium conditions for a 'small open economy', which is a 'price
taker' in the international market. First, it makes a fundamental distinction between
two sectors:
• the exchangeable goods sector (importable and exportable goods), whose price
is determined by the world market; it is presumed that imports and internal
goods are perfectly substitutable for each other;
• the non-exchangeable goods sector where price is determined on the internal
market by supply and demand.
The same product can transfer from the exchangeables to the non-exchangeables
sector, depending on the relationship between its internal price and the international
price. The economy's dependency is expressed as the degree to which internally
produced goods can potentially be substituted by foreign goods. This model is based
on a key variable: the real exchange rate (hereafter the RER). This rate is equal to the
nominal exchange rate corrected by the ratio between the price index for
exchangeable goods and the price index for non-exchangeable goods. Curiously, in
this model, the State plays the part of a third sector:
• central, because it can use 'effective protection' to mobilise the export surplus.
• residual, in so far as it takes responsibility for the difference between the
national product and private consumption of non-exchangeables.
The State's effective 'protection' of the exchangeables sector allows it to capture the
surplus and re-assign it to the consumption of non-exchangeables, thus overvaluing
the real exchangeables/non exchangeables exchange rate; from whence we get the
idea that the national economy can never profit in a lasting manner from any
opportunities for gain. In the context of a small open economy, this vicious circle,
known as the 'Dutch disease' (Corden & Neary, 1982:835-848), makes the State
responsible for 'developing under-development'.

The Structural Adjustment Plans and their Effects on Growth
In the 1980s, the Cote d'lvoire was subject to three structural adjustment plans. These
plans were based on an explicit timetable which consisted of two general deflationary
plans and a plan for the renewal of growth. The aim being that, after a final
examination in 1986 and the imposition of more specific sector based plans, the
economy would achieve balanced self-generating growth in the medium and long
term. Unfortunately, economic circumstances remained stubborn. Though the final
examination was passed, mainly due to external factors (the healthy state of the
coffee/cocoa market from 1983 to 1986), reflation proved impossible - the State's
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coffers were completely empty. The competitive disinflation policy was a success
from the point of view of disinflation and a failure from the point of view of
competitivity, worsening the yawning public deficits. It was only efficient in relation
to adjustment's central indicators, in particular the real exchange rate. Meanwhile,
changes in the markets increased the public deficits.

Disinflation
The general deflationary measures severely squeezed public and private demand.
Whilst the private sector was affected by restriction of the money supply and credit
(annual ceilings imposed on the net internal lending by the banking sector), deflation
mainly affected the public sector. Both operating and investment budgets had to be
heavily deflated; the public and semi-public sector were reorganised, their budgets
cut, if not completely eradicated. The public sector deficit became the first indicator
in the government's letter of intention to the Bretton Woods institutions. Though the
levelling down of budgets was clearly articulated, no viable solution was proposed
for effectively absorbing the shock of deflation with additional fiscal receipts. The
effects of deflation on growth were immediate:
Table 1: Changes in the Growth Rate by
Volume
1986 1987 1988 1989 1990 1991 1992 1993
+ 3.4 -1.6 -2.0 -0.7 -2.6 -0.6 -0.3 -0.6
Source:

Ministry of the Economy, Finances and Economic
Planning, Economic and Financial Reports.
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Inflation and Unemployment
From 1981 to 1984, inflation, measured by the consumer price index, decreased from
nearly 9 per cent in 1981 to 7.8 per cent in 1982, to 6.2 per cent in 1983 and to 4.1 per
cent in 1984. In spite of a resurgence of price rises from 1985 to 1988, this indicator
reached an exceptionally low level in 1989 (0.8 per cent) and even more so in 1990 (0.8%) and stabilised around 1 per cent up to January 1994. The impact of the SAPs on
employment was very marked, as you would expect. Unemployment affected the
young in particular: estimated at 36 per cent for men and 26 per cent for women were
unemployed. The closure of nationalised industries led to 10,000 redundancies
(Kouadio Benie, 1989). The slump in the private sector, between 1980 and 1985, in
turn, led to the issue of more than 1,000 personnel reduction notices affecting more
than 30,000 people. Unfortunately, the deflationary phase was not followed by even
the slightest expansion and the official unemployment rate remained at 15 per cent.
However, official unemployment led to a strong increase in employment in the
informal economy, estimated at about more than 10 per cent per year since 1981. At
present, these activities employ about 22 per cent of the working population (Toure,
1994).

Competitivity
The aim of the reflationary policies for the agricultural and industrial sectors was to
re-establish competitivity which was characteristic of a particular kind of splintering
of structural adjustment. In the industrial sector, the Cote d'lvoire started restructuring in 1984 with the aim of generating export led growth. This aim implied a
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liberalised economy and the elimination of protective barriers and anti-export biases;
these were seen as necessary conditions for businesses to improved their competitivity.
The key word here is denationalisation. It means that the government must get rid of
all its interests in private industries. To this end, a new investment code, an export
premium and a new customs tariff (quotas were replaced by a sliding scale of
surcharges) were instigated.
An energy plan accompanied the industrial sector adjustment plan. Its purpose was to
redress the situation of the Societe Ivoirienne de Raffinage (SIR/national petrol
refineries) and the Societe de l'Energie Electrique de Cote d'lvoire (national power
generating company). In actual fact, the industrial plan was limited (the Cote d'lvoire
was pushing cash crop agriculture) and not very distinguished (for a liberal plan), in
so far as the fixed exchange rate of the Franc Zone obliged the country to implement a
disguised devaluation by imposing an import surcharge and export premiums.
In the agricultural sector, the expansion plan's aims were to optimise agriculture's
contribution to growth, to increase rural incomes and to reduce regional disparities.
Therefore the terms of trade had to be adjusted in favour of agriculture and the
necessary conditions created for the modernisation of that sector. The main measures
taken combined the need to set 'fair prices' with the desire to liberalise the industry.
The 'fair price' for products other than coffee and cocoa meant aligning producer
prices with those set on the world market, removing export taxes, introducing export
premiums and paying back the VAT on agricultural goods. Setting a 'fair price' for
coffee and cocoa planters meant combining an increase in the prices paid to coffee and
cocoa producers with the elimination of indirect payments (all subsidies on inputs).
The liberalisation of the marketing and distribution systems was to be a project for the
future and no doubt the Caisse de Stabilisation will resist all such projects.
The idea of decentralising public finance and the self management of projects by the
users themselves (the good old idea of 'voluntary services') were linked in with this
plan for agriculture. The marketing of agricultural products was to be made easier by
improvements in the transport infrastructure (roads). The Bank earmarked most of its
loans for this purpose.
The effect of reductions in public spending was particularly marked in public and
private investment. During the first years of adjustment the investment budget was
reduced by three quarters; within the general operating budget, savage cuts were
made to current spending (Article IV of the budget), transfers and subsidies (Article
V). Finally, the public deficit was stabilised, from 7 per cent of the GDP in 1989 to 0.8
per cent in 1991 and 0.1 per cent in 1992. The effects of this were shared unequally.
Industries and services which relied more or less on public contracts felt the effects of
the crisis very severely. Only agri-business industries profited from the stimulus to
agricultural production. On the other hand, if we discount the effects of the drought in
1983, the agricultural sector, heady on premiums and subsidies, experienced a
continuous increase in production. The results are well known: the markets collapsed
due to the over-production of coffee and cocoa, combined with over-production in
other African (Ghana, Cameroun) and Asian countries who had followed the same
path. After the 1988/1989 round of payments, none of the partners in the coffee and
cocoa industries could be paid. The Caisse de Stabilisation's cash flow crisis (a deficit
of 290 billion FCFA) spread to planters, industrialists, bankers. The Bank and the IMF
made the halving of the price paid to coffee and cocoa producers a pre-condition for
negotiating any agreement, just a few months after they had strongly recommended
an increase in the price paid to producers!
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The Financial Collapse
Financial collapse had been staved off before 1989 by levies imposed on the Caisse de
Stabilisation. This institution's financial crisis accelerated the system's disintegration.
In 1992 debt servicing absorbed 80 per cent of export earnings, the current debt
represented 150 per cent of GDP. The internal debt, which amounted to 200 billion
FCFA in 1985, reached 1000 billions at the start of the 1990s, destroyed the industrial
fabric and, as a consequence, accelerated the fall in tax revenue.
Given these first results, we could perhaps begin to ask questions about the relative
efficiency of a 'Cote d'lvoire' model of growth, using State investments as the motor,
which provided 20 years of prosperity, and a standard model of export led growth,
which has proved itself unable to adapt to changes in the market or integrate itself
with the logic of an African economy. Given these facts, we can understand all the
hopes invested in the Bank's social dimensions approach which was to take into
account the problems of distributing the fruits of growth.

The 'Appearance' of the SDA
In 1987/1988 the World Bank created the institutional framework and the loans for the
'social dimension approach to adjustment'. The Cote d'lvoire occupied a privileged
place on the agenda, partly because of its statistical system and partly because of its
status as a 'model pupil' as regards structural adjustment. This new approach was
entirely dependent on the standards used to measure distribution. Therefore, the
survey methods were to be chosen before the society to which they would be applied
was taken into consideration. And when such consideration did take place, it was
solely in order to justify the standard survey methods (standard models followed by
standard survey methods and vice versa!). This standard analysis dialectic (the
indicators and mechanisms of under-development are universal and cannot possibly
be specific to particular societies) is a result of the World Bank's inability (at least
when it first started considering social factors) to relate anthropological studies to the
specific imbalances of African economies. It was inevitable that adjustment would
omit many factors, because it lacked a method which took into account the complexity
of societies, and subsequently, as may be shown, produced an ever increasing number
of disastrous effects.

Looking for the Distribution of Income: the Empirical Observations
In order to evaluate the inevitable social costs, it is first essential to establish a social
classification according to income, so that you can see who the 'poor' are and
determine their access to 'well being' (education, health, leisure, etc.).
The Statistical Base
In comparison to other African countries, the Cote d'lvoire is a statistical paradise.
However, the main problem consists in the very number of the surveys carried out,
their slowness (it took nearly seven years to get the results of the large Budget/
Consumption survey carried out in 1979) and the fact that it is impossible to make
temporal comparisons. This explains why the Cote d'lvoire was chosen as the pilot
country, along with Ghana, in which to carry out a network of surveys about living
standards designed by the World Bank (Living Standard Measurement Survey,
hereafter LSMS). This is a permanent survey system, with rapid assessment
techniques, concerning the living conditions of families. The first survey was carried
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out in 1985 and the results were available in 1986. From 1990 onwards, the LSMS
survey was replaced by a system combining an 'integrated' survey (LSMS type) with
a 'priority' survey, which could be changed according to local statistical realities. The
data gathered from these surveys provided the material for several studies by World
Bank experts on poverty and social inequality in the Cote d'lvoire. They stress the
rural poverty/urban prosperity dichotomy (Addison/Demery, 1987), (Glewwe,
Detray, 1987), (Glewwe, 1987). The main ideas are as follows:
• Poverty can be defined as the state afflicting the most deprived layers of the
population; this means the 30 per cent with the lowest income, 10 per cent in the
case of extreme poverty;
• The poor are located, for the most part, in rural areas;
• There is a very great inequality between the town and the country. For example,
in 1980, the average income per inhabitant in the urban areas was 3.5 times
higher than the average income in rural areas.
All other living standard indicators are derived from the income distribution criteria:
having found out who the poor are, we now proceed to examine their access to health
care, education and culture.
Particularly Fragile Conclusions
The difference between urban incomes and rural incomes seems at first sight an
excellent justification for adjustment measures aimed at reducing urban incomes, in
particular those generated by the predatory State. In the case of the Cote d'lvoire the
director of the World Bank's African department, I. Serageldin (1988), points out the
parallels between the deflation caused by structural adjustment and the reduction of
the income inequalities between town and country (the average incomes for the two
areas had become equal in 1985). However, estimates of incomes arrived at by the
Bank's oral surveys present serious estimation problems. These problem are further
aggravated by a 'North/South' division of labour: the Africans produce the data, the
agencies' experts do the serious work of analysis.
Estimating Incomes in Rural Areas
As income was estimated by how much is spent, for lack of more pertinent data, some
estimate had to be made of self-produced consumption which, in rural areas, is still a
significant factor. This was under-valued in two ways: first, because it was not
quantified by weight and second, because it was valued at the prices declared by the
person being surveyed. However, survey practice shows that people have a great
propensity to forget self-produced consumption and that surveys seriously under
value the prices.
Estimating Incomes in Urban Areas
In this context two problems arose: urban consumption of food products sent from the
villages, whose importance has been shown by a survey based on weight (EBC, 1979),
and the transfers which the urban dwellers are obliged to make. The transfers, in
particular, were neglected because of the lack of a satisfactory definition. Yet the
system is so important in Africa that those who appear to be the richest can find
themselves on the brink of poverty, whereas the poorest may be able to satisfy all their
requirements easily.
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Estimating Social Data
The question used to estimate spending on health was, 'Have you consulted anyone in
the last four weeks?' However, such a question is badly put. In an African 'clinic', a
'consultation' is above all aimed at preventing external aggressions, such as illnesses.
This 'preventative' consultation is a minor expense at consultation level, but becomes
a very major one at the level of sacrifices. This is the level at which information is
revealed concerning the interaction of the economic agent with his/her communal
environment. More serious are the numerous conclusions drawn about poor peoples'
lack of access to subsidised housing, health and higher education. They forget that the
'poor' access these services via the better off, using the system of direct (goods and
services sent to the village) and indirect (lodging, sponsoring) transfers (Mahieu,
1990).
A Premature Termination
The 'Social Dimension Approach to Adjustment' was undertaken by means of an
analysis of poverty and a discussion on how to measure it. The Cote d'lvoire was the
favoured territory for analyses by the best specialists (in particular Kanbur, Glewee
and Groothart), but implementation of specific measures seemed long in coming. By
1992, only the urban part of the priority survey had been completed; the rural part
was finished in 1993. There were no plans to use the data gathered and the SDA in
Washington collapsed under the weight of projects and criticisms by country
economists. An audit by the UNDP led to severe criticism and the approach virtually
disappeared in 1992. Meanwhile, the Cote d'lvoire's Statistical Service, even though it
had credit and vehicles, could not keep up with the work in hand. By 1992, there were
no longer any national accounts as statistics about agricultural primary production
had not been gathered since 1984 (the corresponding department no longer exists in
the Ministry of Agriculture), industrial statistics had lost any real meaning since 1987
and the everyday reports of prices on the markets were no longer reliable.
To cut things short, the Statistical Service, an autonomous institute (EPIC), has
dedicated itself to hunting for projects (about twenty in 1994). The common strategic
reaction of each funder to this accumulation of projects is that the other one is
providing the funds. Without French co-operation, provided as an emergency
measure in 1992, and Eurostat, no reliable statistical analysis of the devaluation in
1994 would have been possible.

The National Approach to Programmes: an Attempt to Reveal
Demand
After the failure of 'exogenous' adjustment plans, the country had to go back to a plan
designed by nationals themselves; in this case, a government composed of technicians
trained in the Bretton Woods institutions. Thus, in the general context of the national
approach to programmes, the prime minister, A. D. Ouattara, and his economic
advisor, J. C. Brou, both formerly with the IMF, conceived a national medium term
reflation plan. Once again, the Cote d'lvoire was at the cutting edge of this experiment
in development.
In spite of the measures taken, and an improvement in economic conditions in 1985/
1987, the situation was catastrophic, in particular as a result of the fact that the IMF
suspended loans in 1990. The government had to adopt even stronger stabilisation
and reflation measures. A first, short term, economic stabilisation and reflation plan
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was launched in June 1990 thus unlocking the IMF/IBRD loans ($330 million). In 1991,
the government drew up the Medium Term Economic Programme (PEMT) for the
period from 1991 to 1995. It adopted four main economic objectives as the general
principles: to re-establish the main economic and financial equilibriums; to reform the
financial sector; to improve competitivity; to develop human resources. Under the
sector reflation heading, the plan insisted on privatising companies and making them
more business-like.
In economic terms, the objective was to achieve a sustainable growth rate of 5 per cent
by 1996, and thus return to a balanced situation and improve per capita income. In
terms of human development, the aim was to improve the population's well-being
and to encourage its active participation in the country's development, in particular
by decentralisation. In order to encourage sustainable development, a national
environmental action plan was to be drawn up to allow for better use of natural
resources, so as to preserve them for future generations.
Because it inherited a structural adjustment plan which split, at the end of the 1980s,
into agricultural (PASA) and industrial (PASI) components, various programmes
were associated with the Medium Term Economic Programme. The programmes
directly linked to the PEMT were: the SAPs for the financial sector, competitivity and
human resources development; the programmes aimed at creating lasting jobs in the
medium term (improvement of the regulatory context, refocusing the civil service,
creating small businesses, making training relevant to employment); the programmes
aimed at reducing unemployment and cushioning its social effects in the short term:
'subsidies for appointments', 'job creation', 'rapid job generators', 'nationals
appointed first (EPN)', unemployment allowance'; a structural adjustment plan for
competitivity (PASCO) whose main theme was reducing customs tariffs. The
international agencies reacted to this plethora of programmes, in 1992, by developing
'enveloping' strategies.
The World Bank set up an Economic Management Support Programme (PAGE). The
ministries involved were from finance, employment and civil service, justice and the
statistical service. The main functions affected by the project were macroeconomic coordination, human resource development, budgetary reform and monitoring the
semi-public sector. This project, which was co-financed by the IBRD, the EDF and the
French Ministry for Overseas Development, should have started in January 1993. In
1992, the UNDP created a Management and Co-ordination Capacity Building
Programme (PRCG), which served as the national plan in the areas of selective
reflation of industries, macroeconomic simulation and the analysis of the social effects
of adjustment.
The European Development Fund 'supports' the Cote d'lvoire's decentralisation plan
which, in 1991, aimed to create 10 regions with their own prefects, regional planning
directors and regional development commissions. Allied to this move towards
regionalisation are moves towards more local control supported by the UNDP/ILO
projects.
Thus, a national programme, decided on by the government, in concert with
international development agencies, has been used to draw up the sector plans those
agencies wanted. The power strategy on this plan, in the name of a national approach,
becomes even more important.
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Revealing a Demand for Development
The national approach to development programmes implies that the country's
citizens reveal their demand for development and that government departments and
other national bodies then put together an offer of inter-departmental co-financed
development. Is this approach, which internalises development, new? Internalisation
makes it possible to design a development policy independently and simulate its
consequences. Therefore it requires serious reflection on both how to effectively
reveal the demand and to target ways of learning to manage the offer. This national
approach to 'capacity building' cannot content itself with applying new concepts, and
therefore funds, to old practices. It requires a step by step definition of procedures and
their differences from alternative approaches - in particular the project approach.
In practice, a programme is a large body of development standards and one is justified
in asking whether they may not sometimes contradict one another (the risk of
inconsistency). Thus the idea of human development may come into contradiction
with the stated desire to reform planning and co-ordination. If 'decreed' standards are
not internalised the effectiveness of exhortations will become even more problematic.
It also requires that the seed money given by an institution in its 'support
programme', is topped up by other institutions and that there is, therefore, cooperation between development agencies. The country's capacity to manage national
development using its own resources raises questions at human, organisational and
market levels.
This approach first appeared at the UNDP and the World Bank during debates about
the institutional dimension of underdevelopment. The main subject of the Bank's
annual conference in March 1991 was governance. At the same time, at the instigation
of vice-president Jaycock, the African Capacity Building Fund was created. At the
UNDP, this 'programme approach', enunciated at Santiago in 1990, was further
developed theoretically in Geneva in 1991 and implemented in 1992 with the first
national approach to programmes in Cote d'lvoire, Senegal, Malawi, Rwanda and
Gambia. How was this translated into concrete terms in Cote d'lvoire?
The administration's capacity improved by reforming, for example, the financial
departments (French overseas aid linked with IBRD programmes) and the administration of secondary schools (National Ministry of Education Structural Adjustment
Plan, PARMEN). A practical training scheme (learning by doing) in mounting and
financing projects was created in order to strengthen local expertise within a bi-partite
framework where the responsibility was taken away from the national civil service
and placed in the hands of a foreign expert/local agent partnership.
One of the priorities was to gather together information about the projects themselves
and to restore the production of statistics. A capacity building programme to train the
economists and managers involved in these structures was implemented (one of the
spin-offs of this project was the Inter-African Post-graduate Project, PTCI). Grouping
the projects together into a programme made it easier to check their effectiveness.
Furthermore, it cut down on the number of meetings with the national parties.
Usually the programmes set up a co-ordinating structure with the main partners
(prime minister, ministries and top management). Most of the operational instruments proposed, including advisory and management training programmes, were
conceived as flexible answers to demands from individual units and working groups,
as well as to the need for organisational and institutional reform. As an example of
flexibility we can cite the Management Assistance Programme in the Cote d'lvoire.

Variable Dimension Adjustment in the Cote d'lvoire

19

Initially targeted at problems related to justice, it subsequently turned away from that
field when it found there was no national demand.
A co-ordinated programme avoided the overlapping of several project managements.
The programme was inter-departmental and therefore managed by an interministerial committee, chaired either by the Plan manager (Cote d'lvoire) or by the
Ministry of Economics and Finance. The aim of this management structure was to
promote national expertise, other than administrative expertise. This co-ordination at
'internal' and 'external' market level covered numerous control strategies.

The Control Strategies
The programme was not only carried out on a national basis, but it was also the
'national' programme subsuming all the others (bilateral and multinational); strategic
problems soon arose. There was a division of labour. The UNDP, whose planning
tendencies are well known, preferred to work with the Plan's institutions; on the other
hand, the Bank was already working (see the PAGE) with the key institutions such as
the Budget Department, the Economic Planning Department and the Civil Service.
For their part, the bilateral institutions had their own way of going about things, each
according to their own characteristics. Of course, areas of collaboration could be
found (the French PARMEN with the Bank's PAGE).
However, any overall strategy using the 'National Plan' was bound to be seen as a
hegemonic manoeuvre on the part one agency vis-a-vis the other; in particular, in the
context of the UNDP/IBRD rivalry, the UNDP's weak financial standing (theoretical
donor) which inclined it to turn to the Plan. Because of this, it was in each agency's
interest to stick to its own position and look for the most strategic or most high profile
activity. This is understandable from the point of view of the 'marginal dollar of aid',
where it is important both to maximise the productivity of the marginal dollar of aid
and to complete the aid programme, or at least the main finances. Examples of high
profile activities are providing an adviser to the government officer responsible and
promoting the plan or working with the 'effective' section of the civil service. And
conversely, in strategic terms, certain sections of the civil service are considered to be
so thoroughly damaged that all the funding agencies intervene and they need no help.
Thus the Statistical Services and the National Accounts Departments in many
countries are both low profile and strategic victims of pessimistic forecasts by the
potential supporters. For impact reasons, priority is then given to planning models
(such as ECODIV for the UNDP and EGC for the Bank in the Cote d'lvoire) without
the necessary data being available or reliable.
This means that the programme approach may well in fact perpetuate the project
approach given that surrealist competition between the agencies about the marginal
aid dollar's impact will continue. This competition may well divert the seed money
from a national project and bring back 'projects' dictated by the upper echelons of the
development supply organisation. Because it is so random, the effective supply of
programmes may provoke general frustration. After the failure of structural
adjustment and its social dimensions, the only thing left was monetary policy, hence
the devaluation of the CFA Franc at the beginning of 1994.
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Devaluation and Monetary Stabilisation
The manipulation of exchange rates is the most common measure adopted in order to
resolve macroeconomic problems; it is completely unrelated to the physical problems
of primary product markets and increases indebtedness. As the prejudices created
during the social dimension phase of adjustment had not yet disappeared, devaluing
implied granting an implicit premium to the planters; this type of incentive runs the
risk of causing over-reactions whose effect will be to increase the volume on the
market and thus rapidly reduce the present 'windfall gains' phase.

The Standard Notion of Monetary Stabilisation
Historically, monetarism in an open economy is one of the analyses which is best
adapted to the problems of development financing. The accepted analysis shows the
stability of the relationship between growth and money supply. The importance of the
practical role this approach plays is in direct proportion to the International Monetary
Fund's powers over developing economies in particular - a discussion of which
mainly appeared in the institution's 'Research Review' (staff papers) during the
period from 1957 to 1973. An inventory of the formative articles was published in the
work of Frenkel and Johnson (1977), 'The Monetary Approach to the Balance of
Payments'. The main authors are Polak (1957), Khan (1977), Khan and Knight (1981,
1985); in this context, Dornbusch (1975, 1980) conciliates monetarism with rational
anticipations.
Monetarism stresses the long term stability of the relationship between monetary
aggregates and real aggregates - the most important of which in an open economy are
external payments - whence the roles of exchange rates, interest rates and relative
prices. In this approach, balance of payments surpluses and deficits are used to
influence money supply and internalise it, as opposed to what happens in a closed
economy. According to Friedman, we must distinguish between the short term and
the long term, particularly in the case of reform policies for developing economies;
thus the inevitable short term deflation is followed by the beneficial long term effects
of structural measures (on the three main deficits, resource allocation, competitivity,
exchange rates, etc.). Usually, this theoretical framework is applied to a 'small open
economy', i.e. a 'price taker': the relative level of internal prices is determined by
external prices via the parity of the currencies' purchasing powers; similarly, the
interest rate is the same as that in the foreign country. This framework is used for
relations with developing countries; if the latter have adopted a fixed exchange rate
system (as in the case of the Franc Zone), the IMF's policy is limited to budgetary
measures, even if they result in artificial changes in the exchange rate (for example
surcharges in imports or export subsidies).
The IMF's monetarist approach followed a Keynesian period, when the central
concept was absorption, after Alexander (1952); according to Keynes, global demand
is made up of private consumption, private investment and government expenditure.
The 'three basic macroeconomic imbalances' arise from the relationships between
National Product and Absorption, Savings and Investment and imports and exports
in the current balance of payments. These three deficits result in a 'financial balance'
which corresponds to the currency reserves of the banking system minus the total
external debt of the residents. As before, the main phenomena are imbalance and
monetary regulation, but the location (balance of payments) and the means used
(mainly flexible exchange rates) are different. The link between real factors and
monetary factors (notice the difference from classical economics on this point) is
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preserved. For example, income influences the external balance. The link between real
and monetary factors means that the conclusions drawn from the Bank's models can
be supported. Though the aims of economic policy may converge in a 'Washington
theoretical consensus', monetarist formalisation is mainly based on accounting
entities. This is extremely shaky, given the expectations economic agents can
rationally have, in Africa as elsewhere.

Devaluation, the Condition for Obtaining Discretionary Loans
The 50 per cent devaluation of the CFA franc, decided on in January 1994, was
particularly favourable to the Cote d'lvoire's economy if you take into account the
accompanying loans granted to the Franc Zone. The loans were on top of the windfall
gains resulting from the sharp rise in the prices of coffee and cocoa. The decision to
devalue was taken on the basis of a budgetary and financial crisis. In 1992, debt
servicing absorbed 80 per cent of export revenues and the debt itself was equal to 150
per cent of GDP. From the point of view of 'classical' criteria, the Cote d'lvoire's
situation was not catastrophic: the balance of trade was in surplus (mainly due to a
drop in imports), price rises had been contained (from 7 per cent per annum in 1987/
1988 to 1 per cent in 1989/1991) and the primary public spending deficit brought
down from 7 per cent of GDP in 1989 to 0.1 per cent in 1992. Even the classic 'overvaluing of the real exchange rate' could not be used as a reason. Even if, in 1980, after
the oil price rises, this phenomenon was typical of the CFA franc/Cote d'lvoire, it had
been largely absorbed by 1985. In the first place, the decision to devalue the CFA franc
by 50 per cent was not taken according to the classical criteria of international
supervision, but on the simple basis of a financial crisis, which was itself the result of
the changes on the financial and primary product markets. On this latter, the world
price of cocoa in 1987 was a third of what it was in 1985 and that of robusta coffee in
1990 was a fifth of its value in 1986.

Devaluation and Financial Measures
The devaluation was the pretext for exceptional financial aid of 565 billion FCFA to
the Cote d'lvoire (the equivalent of a year's current spending); we must also add to
this 469 billion of rescheduled debt by the Club of Paris and 206 billion of debt written
off. This first 500 billion package represents almost a third of the aid granted by the
IMF to the countries involved in the Franc Zone. It comes on top of the revenues
received due to the favourable cocoa and coffee prices. Thus it is estimated that, in
1994, the Ivorian State will gain between 150 and 190 billion FCFA, of which 115
billion will accrue to the Caisse de Stabilisation alone.

What are the Accompanying
Socially, they attempt to favour
producers of exchangeable goods.
There have been three increases in
the guaranteed prices for cocoa, up
by 15 per cent, and coffee, up by
112 per cent, within nine months.
In order to stabilise the political
situation, a 10 per cent increase in
nominal salary has been granted to
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civil servants. Social programmes (one of the last vestiges of the DSA) have been
allocated a modest 21 billion FCFA; their aims are to promote the status of women, to
support artistic and cultural creation, to work for economic and social re-insertion
and to provide guarantees to co-operatives. 'Anti-social' measures are also in the
pipeline with a reform of labour rights aimed at deregulating the labour market.
Financially, as internal debt is more than 1,000 billion, the IMF plans that 200 billion in
arrears should be paid off each year for the next three years. Economically,
restructuring of the public sector (for example public transport) will be speeded up; at
the same time plans have been made to improve the incentives for private
investments. So as to forestall inflationary excesses, price controls have been
provisionally imposed in a certain number of key areas. In terms of the budget,
although a 20 per cent increase in the volume of public investment is planned, the
government intends to continue with the 15 per cent cut in current public spending in
real terms. As renewed deflation is inevitable, they have had to concede a 30 per cent
cut in duties and a 10 per cent cut in internal taxes.

Disputed Effects
The influx of international loans and windfall gains has created a situation where the
expansion of public investment has become a priority without any medium term
planning. The windfall gains have nothing to do with any pretended competitivity
but are solely due to rumours on the world markets (frost and diseases in Brazil) and
a stockpiling strategy. Competitivity has very little to do with the results of external
trade in primary products because exports depend on a world market quoted in
dollars, imports come from abroad and no substitution is possible.
The rise in prices after the devaluation was brutal: 36 per cent by the end of June; six
months later it is inevitable that 50 per cent devaluation will be clawed back. Some
sectors like pharmaceuticals, books and services are badly policed. This rise is felt in
particular by the planters because their 'indirect income' has been revised and they
are no longer supplied with free inputs (plants, insecticides and fungicides, sacks etc.)
or soil preparation products. In fact, the increase in the cost of inputs will seriously
affect the planters purchasing power. Under these conditions, it is obvious that any
improvement in their lot is purely relative.
The cause of devaluation was mainly financial, but it does not solve anything because
the interest on debt increases proportionately. The economic agents' over-reaction to
prices can be compared to their resistance to a fall in income - thus the planters have
not significantly decreased their cocoa production. In 1993/1994 this is still more than
800,000 tonnes in contrast to coffee, which fell to 140,000 following the failure of the
agricultural components (PASA). This resistance to incentives in agriculture along
with the failure of industrial growth lead us to the realisation that incentives cannot
be dictated; for example, we should not forget that cocoa and coffee are respectively
'happy' and 'sad', depending on the degree to which they lend themselves to
communal activities. On the other hand, the reaction of industrialists to incentives
remains mixed. Whole sectors, like textiles, car and electrical parts, building materials
and even footwear continued to decline in the months following devaluation. The
only 'optimistic' sectors, such tuna canning and fats and oils have simply continued
more strongly with growth which had already begun in the previous months.
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A Competitive Devaluation?
The competitivity of the main industries has very little to do with the cocoa market.
The 'incentive' created by the increase in the guaranteed price should, according to
the government, affect quality more than quantity. However, nothing guarantees that
a productive capacity which is inelastic to a fall in income will not react in a
quantitative manner to the incentives of a price increase, as in the case of the cocoa
premium at the end of the 1970s. The problem of cocoa, quoted in dollars, is not a
problem of competitivity; it does not much matter if the relative cost changes at
Abidjan in relation to Kuala Lumpur. Everything depends on a world market which is
still bloated with a six-month's supply. The successive reforms of the cash crop
industries, that the poor only live in rural areas, have resulted in a deterioration of the
physical market. In a market quoted in dollars where the essential criteria is the
physical stock, the only effect of incentives in stimulating production, is to increase it
and depress the prices, during which time the re-valued debt burden will make it
impossible to take the necessary contra-cyclic measures.

Conclusion
Monetary stabilisation, just like budgetary adjustment, responds to the developer's
internal aims and pre-established choices. From the point of view of those aims (RER,
public spending deficit, inflation, etc.), the measures taken have succeeded perfectly,
at least until 1994. Nevertheless, financial problems have remained unsolvable and
the Cote d'lvoire's situation has constantly deteriorated, its only remaining hopes
being random rumours on the primary products market.
The failure of human development is stark. Classed in 136th place in the human
development index (IDH) (with an HDI of 0.370), the Cote d'lvoire GDP ranking is 19
places above its HDI ranking. This lack of human development shows itself in
average life expectancy (51.6 years), literacy level (55.8 per cent) and the infant
mortality rate (91 per 1,000). Over a million children receive no education, 300,000 are
under-nourished and public health spending accounts for 1.7 per cent of GDP, against
2.5 per cent for sub-Saharan Africa.
These two macroeconomic policies greatly underestimated behaviour (resistance and
expectancies) without finding the incentives which would help internalise them. A
distinction can be made between behaviour in the internal market (the framework for
relations between adjustment administrators and the wider community) and that
which pertains to the external market of adjustment, to the strategies of the
international agencies.
The reactions to adjustment in the 1980s were of the 'political internalisation' type; the
Party made the decisions but it did not call into question the international institutions.
From 1990 onwards, the government took an even more clear cut initiative and 'built'
adjustment itself. The results were exactly the same: a mass of political intentions few
of which are applied, chiefly because their effect on the community is disastrous. In
actual fact, the community's economic mechanisms play a primordial role. Any
disruptions that adjustment may cause in this network are particularly serious. The
primary targets of adjustment were the 'critical generations', the very ones over
burdened with community obligations, without the international agencies realising
the special relationship between town dwellers and country dwellers.
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The Cote d'lvoire provides a unique vantage point for observing the external market
for development between the State purchaser and the 'expert' supply. In spite of an
apparent consensus, the Cote d'lvoire is a major battlefield where the rivalries
between the large institutions' internal agencies are played out, whether they
originate from the IBRD or the UNDP. The result has been a succession of
development products, from classical adjustment recipes to the social dimension
approach, from the national approach to manipulating the exchange rate. Does this
type of competition have a positive effect? The Cote d'lvoire is one of the few
countries to have avoided the 'round tables', reserved for the poorest, and the
conferences of fund providers, allowed to the others. In the 1970s, it also succeeded in
creating competition between different financial circuits, Public Development Aid
and private financial establishments. This competition was stifled by the Clubs of
fund providers (Paris and London).
One of the main bulwarks was the Franc Zone, which prevented manipulations of the
exchange rate and stopped the Cote d'lvoire being subject to the 'Concertina effect'.
Though the fund providers do not always manage to create an oligopoly for their
programmes, devaluation increases the grip the Washington consensus has on the
country. The granting of repayment facilities for the debt is made conditional on the
development and monetary stabilisation measures. These assorted products are part
of an informal planning process whereby experts continue to prescribe what is best
for the country and to allocate the corresponding resources.
François Régis Mahieu is at the University of Versailles, France. Translated from the
French by Phil Grantham.
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Glossary
PASCO: Plan d'ajustement structurel sur la
BDRN: Banque de Developpement de la Republic du
N/ger/Development Bank of the Republic of competitivite / structural adjustment plan for
co mpetitivity.
Niger.
CFD: Caisse francaise de developpement /French PAIPCE: Programme d'appui a I'iniativeprieeet a
la creation d'emplois/Support programme for
Development Fund.
private enterprise and job creation.
DSA: Dimensionsocialedel"'ajustementstructured
social dimension of structural adjustment (SDA). PARMEN: Plan d'ajustement structurel du
Ministere de VEducation Naitonale /National
EGC-Modeles d'Equilibre General Calculable/ Ministry of Education Structural Adjustment
General Equilibrium Models.
Plan.
FAS: Facilite d'ajustement structurel/Structural PASEP: Programme d'ajustement du secteur des
Adjustment Facility (SAF).
entreprises publiques/Public
Enterprise
FASR: Facilite d'ajustement structurel renforcee/ Adjustment Programme.
Enhanced Structural Adjustment Facility PAS: Programmes d'ajustement structurel/
(ESAF).
Structural Adjustment Programme (SAP).
IDH: Vindice de developpement humain/Human PRCG: Programme de renforcement des capacites
Development Index (HDI).
de gestion et de coordination /Management and
PAGE: Banque Mondiale etablit un programme Co-ordination Capacity Building Programme.
d'appui a la geston economique/Economic
Management Support Programme (EMSP).
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Structural Adjustment in Niger:
Implementations, Effects & Determining
Political Factors
Myriam Gervais
This study of adjustment in Niger covers the period from 1983-1994 and
addresses the following questions: what account can we give of adjustment
and what impacts have adjustment policies had on the country's economic
structures? This research is based on the examination of the measures
enshrined in the SAP and the ways in which they have been implemented.
Particular attention has been paid to the measures' effects on income
distribution because, within the context of this analysis, this is considered
to be an indicator of the impact of structural adjustment policies on
economic structures. On the basis of the data gathered, it seems that the
same income structure as before the SAP still exists in Niger, that distortions
within the economy have got worse and that the State has resisted any
budgetary measures which implied changing spending habits. The example
of Niger leads us to conclude that geopolitical factors strongly condition
adjustment policies and the results they obtain.

Ajustement Structurel au Niger:
Applications, Effets et Determinants Politiques
Cette etude des ajustements au Niger couvre la period 1983-1994 et vise a repondre aux
questions suivantes: quel bilan peut-on tracer en matiere d'ajustement et quel a ete I'impact
des politiques d'ajustement sur les structures economiques de ce pays? Cette recherche repose
sur I'examen des mesures inscrites au PAS et leur mise en application. Une attention
particuliere est accordee aux effets de ces mesures sur la repartition des revenus, celle-ci etant
consideree dans le cadre de cette analyse un indicateur d'impact des politiques d'ajustement
structurel sur les structures economiques. Sur la base des donnees recueillies, il se degage de
I'experience nigerienne que la structure des revenus anterieure au PAS s'est maintenue; que
les distorsions au sein de Veconomie se sont accrues et que VEtat a offert une resistance aux
mesures budgetaires qui tendaient a modifier la nature et la maniere de depenser. Le cas du
Niger nous amene a conclure que les facteurs geopolitiques conditionnent fortement les
politiques d'ajustement et les resultats obtenus.
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Introduction
Since the beginning of the 1980s, debt and adjustment policies have dominated the
agenda of sub-Saharan African countries. The curatives prescribed by the international institutions to resolve the financial crises in these countries were structural
adjustment programmes (SAPs) and debt rescheduling. The IMF and the World Bank
believed that the solution to African economic crises consisted in implementing
reforms which would correct the distortions in the economies of the countries subject
to adjustment and thereby create a suitable climate for growth.
The approach to adjustment taken by the IMF and the World Bank is to try to change
the State structures which form the framework for the economic environment in order
to make them more like the free market model. This fundamental aim, which
underlies the drawing up of structural adjustment policies, is always pursued by the
World Bank and the IMF because these two institutions believe that lack of growth (or
even contraction) can be attributed to overbearing state intervention in the workings
of market forces (World Bank, 1986; 1989). Therefore, these institutions think it is
important to use reforms to promote a market economy and, in particular, to free
prices, restructure the export industries, roll back the state, reform the investment
laws and privatise any public enterprises with an economic function. The main effect
of promoting these, what might be called intermediary, objectives, in order to
restructure the production system in favour of the private sector, is to call into
question the statist model of development which has largely held sway in subSaharan Africa.
In the context of this approach, adjustment is considered to be a preamble to growth
(World Bank, 1992) and, therefore, implementing it does not automatically cause
growth to start. Adjustment is seen as a necessary condition for the start of growth but
not, in itself, a sufficient one. The international financial institutions believe that other
factors, such as foreign and local investment and international competitivity are also
essential elements in reflating the African economies.
Ipso facto, according to this logic we could well find a country where the structural
adjustment measures decreed within the framework of a SAP have been implemented
without there having been, in that same period, any growth. We would have
adjustment without growth. But this conclusion does not exclude the fact that, by the
very effects of the measures implemented, adjustment could have an impact on the
income distribution structure which existed prior to the SAP. Therefore, if we can
observe a different distribution of income in the society, it will show the SAPs impact
on the country's economic structures. For example, measures involving public sector
pay policies (freezes, productivity and performance bonuses), liberalisation of
agricultural products' prices, de-regulating businesses, and devaluation are all
measures which, when implemented, have a direct bearing on income distribution.
However, the fact that we have noticed a change in income distribution does not mean
that there is a more equitable distribution of income between the different strata of the
population; far from it.
In practice, adjustment tends to change the role of the State, the rules by which the
economy works and income distribution mechanisms. An IMF and World Bank
intervention which aims to roll back the State, by reducing its size and limiting its
powers of intervention in the economy, necessarily has implications on the way the
State is run, particularly on the level of expenditure (for example, reductions in
subsidies to loss making public enterprises). Similarly, when the State is subject to
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adjustment, the change in direction of its economic policies can have budgetary
consequences as far as revenues are concerned (abolition of export surcharges,
changes in customs rates, taxing the informal sector) and markedly change the order
of priorities for public spending and investment. For example, by changing the
equipment/personnel ratio in the operating budget or by redirecting the planned
spending on investment.
The State's budget is seen as an important, even central, means of implementing
adjustment measures and, consequently, is a major indicator of the achievements of
SAP. Budgetary policy plays a key role in implementing several adjustment measures
because they can be translated into budgetary objectives (spending/personnel ratio;
GDP deficit ratio; the ratio of revenues to the investment budget). Similarly, analysis
of the budget as executed allows us to observe if adjustment measures have actually
been implemented or not, and in what manner. In practice, it is always possible for
governments to get round the measures and for the balance sheet to show that the
status quo continues to govern spending habits, whatever promises the State has
made to the IMF and the World Bank. This scenario becomes completely plausible if
we allow for geopolitical factors, as another variable which can condition adjustment
policies and their expected results.
In other words, even if the logic of international financial institution interventions via
the SAPs is based on economic objectives, the political dimension is a determining
variable which has been largely underestimated up until now. The government of a
country which is subject to adjustment pursues its own ends, which, in the context of
African politics, is the defence of the interests of the class in power and the groups
associated with it. Reforming the economic structures and rolling back the State
jeopardises the ways of allocating resources and incomes which prevailed before the
adjustment policies advocated by the IMF and the World Bank were adopted.
Experience shows that political interference and the interest groups formed under the
accumulation model adopted in the past are keys factors to be considered when
looking at the progress of an SAP. Consequently, the solutions proposed in order to
reform the economic structures cannot be dissociated from the way political control is
exercised in the country subject to adjustment.
The complexity of the relationships between adjustment and political control can also
be seen in the relationships between the State and the various bilateral and
multilateral funding agencies. The nature of donor interventions in African countries
changed significantly during the 1980s. Donors no longer confined themselves to
projects but dedicated a substantial part of their financial aid to programmes which
were more concerned with the macroeconomic context: budgetary aid, balance of
payments support. In principle, financial aid should have conformed the logic of the
SAP but in practice donors preserved their autonomy both in the choice of the
measures they supported and in the amount they gave.
Given what we have said above, our analysis of Niger addresses the following
questions: what account can we give of adjustment and what impacts have adjustment
policies had on the country's economic structures? In what way have geopolitical
factors affected adjustment policies in Niger?
Our study of adjustment in Niger is based on examining the measures enshrined in
the SAP, in particular those involving budgetary policy, and drawing up a balance
sheet on their implementation. We will also examine the effects of these measures on
income distribution, which we consider to be an indicator of the impact of adjustment
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policies on the economic structures. Geopolitical variables are used to explain why a
measure was applied or not, at a particular time.
Adjustments cannot be discussed in abstract, divorced from the country's internal
political situation. In order to take this into account, we will divide our study of
adjustment into three sub-periods: the 1983-1991 period, covering the IMF's
confirmation of the first agreements and SAP 1; the period without adjustment, from
1991-1993; and the period since 1993, when SAP 2 was being negotiated.

Table 1: Main Sources of Finance for Structural Adjustment in Niger
(in billions of FCFA)
Direct Finance
World Bank
•SAP1
•PASEP
• Budget support
• Buying back commercial debta
IMF
• Stand-by/SAF/ESAF
Saudi Arabia
•Loan
W-Germany
• PESAP/SAP
Sub-total

1983-1991

1991-1993

1994

19,8
24,0

30,0
24,0
50,0

13,0

7,1

10,9
53,9

3,3
128,2

Other Financial Support for Adjustment
France6
•PAIPCE
•Loan
• Paris Club
• Debt written off
•Special aid
EEO
•Import support
•Support for adjustment
USA
•Agricultural reform
• Financial reform
• Debt written off
Belgium
• Debt written off
Taiwan
•Loan
Sub-total
TOTAL

2,2
13,0
10,0
80,6
24,5

16,0

9,0
4,5

35,0
6,0
13,2

4,5
4,6
1,0
2,5
156,4
284,6

12,2
28,2
28,2

54,2
108,1

Note:

a: This debt was US$108 million in 1990. It was bought back (at 18% of its value) for US$24
million by the World Bank (10 million), France (11 million) and Switzerland (3 million); b: Ever
since independence, France has given annual budget aid to countries in the franc area in the form
of special aid to help them balance their budgets; c: European Economic Community.

Source:

Compiled from the Tableaux des operations financiers de I'Etat and Loi des Finances, Ministry of
Finance, Niger, for the various years.
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Measures Implemented within the Framework of the Economic
Reforms (1983-1991)
In 1983, Niger signed a first confirmation agreement with the IMF to help re-balance
its balance of payments: 7.2 billion FCFA in 1983, 6.4 billion FCFA in 1984 and 5.4
billion in 1985. The first SAP with the World Bank for a sum of 19.8 billion FCFA was
set up in 1986. In 1987, a public enterprise sector adjustment programme (PASEP)
with a value of 24 billion FCFA was instigated to support the SAP (see Table 1).
The structural adjustment programme for Niger was a real adjustment (Endnote 1) in
the sense that Niger, like the other African countries in the franc area, refused any
interference with monetary variables and, in particular, the exchange rate. Furthermore, the SAP implemented in Niger focused on reducing external and public deficits
and restructuring the productive system to the benefit of the private sector.
Consequently, the underlying reforms of SAP 1 in Niger were balancing public
finance, reforming the public and semi-public sectors, freeing market forces and
promoting the private sector.

The Balance Of Public Finances
Niger is a landlocked country in the Sahel whose economy is dominated by extensive
agriculture and stock raising and, since 1973, exporting uranium. In spite of the lack of
cultivable land, 80 per cent of the population makes its living from rural activities.
However, favourable international market conditions and the opening of two
uranium mines at the start of the 1970s encouraged the rapid expansion of a modern
sector and reinforced the State's dominant position in the economy. The export of
uranium provided the State with tax revenues which it used to finance the rapid
growth of the public and semi-public sectors.
At the start of the 1980s, that important source of tax revenues dried up significantly
whilst investment expenditure was maintained at the same rhythm, rapidly leading to
an increase in the cost of servicing the public debt. The purchase price of uranium
from Niger fell from 23,500 FCFA/kg to 20,000 FCFA/kg in 1981 (Niger, Planning
Ministry, 1989) and tax revenues from uranium dropped, as shown in table 2, from
18.9 billion FCFA in 1978 to 11.9 FCFA in 1981. Because they thought this drop in price
was circumstantial, the political authorities in Niger made important borrowings on
the international market in order to finance a rapidly expanding budget. However,
rocketing interest rates and the persistence of the collapse in the world demand for
uranium led to a rapid rise in the country's current public deficit. The cost of servicing
the debt, before rescheduling, rose from 8.7 billion FCFA in 1978 to 42.6 billion FCFA
in 1984 (see Table 2).
The effect of this strategy was to create a State budget crisis: from 1978 to 1981 the
primary budget surplus decreased by half and even became a deficit from 1984
onwards (see Table 2). The budget crisis and the balance of payments deficit, which
has become critical due to the increased cost of servicing the public debt, have
seriously weakened the balance of public finances.
In this context, in exchange for the sums granted to the State in budgetary aid by the
IMF, the World Bank and other fund providers (see Table 1) to make up for the
shortfall and to help pay for servicing the debt, Niger agreed to reform public finance
by implementing the following measures: improving tax collection; controlling
spending and restructuring the investment budget.
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The means prescribed for addressing the ends pursued by the SAP within the
framework of redressing public balances were a wage freeze and a limit on
recruitment in the civil service, taxing the informal sector and reversing the trends
between operating expenditure and productive investment. For its part, the IMF
demanded that Niger paid its external debts on the dates due and that it should take
out no new loans unless they were at concessionary rates.
The analysis of the State's revenue and expenditure, illustrated in Table 2, shows that
operating expenses increased by 50 per cent between 1984 and 1989, notwithstanding
the budgetary restrictions agreed with the IMF and the World Bank. At the same time,
tax revenues have decreased by 7 per cent. The first fact which presents itself is that
the deficit in the finance required to cover the State's needs has increased throughout
the period. The main trend of the State budget towards a structural deficit has
therefore not been reversed. This is due to the fall in uranium revenues, caused by
weak world demand, the State's failure to raise other tax revenues, and the increase in
State expenditure.
As you can see in Table 2, the part of the State's total income which comes from the
mining sector has constantly decreased since 1981: the revenue resulting from the sale
of uranium financed 40 per cent of the operating budget in 1978 whereas in 1992 it
only covered 6 per cent. The fall in uranium exports is linked to world market
conditions which suggest that, in the medium term, an increase in demand for this
product cannot be anticipated (Diagne, 1989:11). In spite of the undertaking to
improve tax collection and find alternatives to the taxes levelled on uranium exports,
the constant fall in income indicates that the collection of tax revenues from the
traditional trading sector has not been very successful. Niger is one of the countries

Table 2: State Revenue iand Expenditure in Niger (bn IFCFA)
1981
75,2
64,1
11,9
11,1

1984
71,5
61,2
10,5
10,3

1986
69,9
59,6
10,7
10,3

1989
71,7
56,8
8,3

1992
51,0
41,6
5,0

14,9

9,4

127,7
73,8
23,8
16,9
42,6
21,5
12,0

135,3
83,9
25,4
18,4
48,4
20,0
11,7

173,3
110,6
34,5
19,0
60,9
18,8
15,0

119,6
89,2
38,9
22,1
26,3
1,7

8,4

172,9
61,4
18,9
13,6
18,1
0,0
10,8

66,4
28,7
37,7
19,0
18,7

111,5
27,5
84,0
61,6
22,4

53,9
47,3
25,8
21,5

51,3
7,3
44,0
20,7
23,3

58,0
4,7
53,3
23,8
29,5

29,2
1,2
28,0
9,7
18,3

Primary suplus/def icit

25,9

13,8

-2,3

-14,0

-38,9

-38,2

Global need for finance

40,5

97,7

56,2

65,4

101,6

68,6

1978

Revenue
Fiscal revenue
Mining sector contribution
Other income

72,9
65,2
18,9
7,7

Expenditure
Current expenditure
Salaries
Goods and services
Planned debt servicing
Rescheduling/remissions
Transfers

113,4
47,0
16,7
13,2

Capital expenditure
Financed internally
Financed externally
Contribution of loans
Contribution of donations

8,7
0,0

6,6

3,6

Note:

The primary surplus is the amount by which net revenue exceeds current operating expenditure. A
negative sum indicates a deficit which means that a country is then incapable of maintaining its own
everyday operations rom its own resources.

Source:

Compiled from the Tableaux des operations financieres de I'Etat (TOFE) and Loi des Finances,
Ministry of Finance, Niger for the various years.
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with the least onerous tax burdens in the world. The incomes of the richest people and
upper echelons of the informal sector are not taxed. It is estimated that in 1989 106
companies in the informal sector had an annual global turnover of 70 billion FCFA
(Diagne, 1989:17). Furthermore, the traditional smuggling to and from Nigeria
significantly affects customs revenues. The economic crisis has amplified this
phenomenon. The populations that live along the frontier have adopted smuggling,
fuel oils amongst other things, as their means of subsistence. In ten years, the turnover
of SONIDEP (petrol), which has a monopoly on imports, has more than halved,
dropping from 19.8 billion FCFA in 1981 to 9.5 billion FCFA in 1991. SONIDEP
reckons that it is only responsible for 2 to 3 per cent of the fuel oils sold along the line
from Maradi to Zinder which follows the frontier between Niger and Nigeria
(Marches Tropicaux, 1993:3209).

A breakdown of State expenditure reveals that the increase is due to the wage bill and
the increase in debt servicing charges, even though this last item has been alleviated
by the effects of rescheduling (Endnote 2). In spite of the adjustment measures, the
wage bill continued to grow in real terms (6 per cent per annum) whereas budgetary
income continued to stagnate or even to decrease. These results show the direct effect
on the budget of the measures which were not implemented by the government even
though financial support from the funding agencies continued to be provided up until
1991.
Furthermore, the State continued to support the employment of young graduates in
Niger by recruiting them into the civil service. The number of people employed in the
civil service increased by 39.3 per cent between 1982 and 1989 (Niger, Planning
Ministry, 1990; CERDI, 1990), to the benefit of graduates: the number of professional
staff increased by 71.2 per cent whereas the numbers of support staff decreased by 3.3
per cent. These facts show that the government evidently wanted to alleviate the real
effect of the measures involving limiting recruitment to the civil service and freezing
wages.
The increase in the wage bill was accompanied by under-funding of the budget for
expenditure on equipment. What has happened is that the wage bill has tended to
grow at the expense of a decrease in that part of total expenditure allocated to
operating equipment. The ratio between expenditure on operating equipment and
wage expenditure has decreased significantly from 0.72 in 1986 to 0.57 in 1992, after
having reached an extreme of 0.3 in 1991. The resulting savage squeeze on spending
particularly affected the social sector: the decrease in operating equipment in
education and health has caused a significant deterioration in the social service sector
infrastructures (CERDI, 1990:159).
Since the fall in uranium revenues and the drought in 1984, the investment budget is
no longer, in principle, devoted to creating mining complexes and reinforcing
administrative structures but to rural development (Niger, Planning Ministry, 1987).
Nevertheless, during this period, the State has invested very little in the agricultural
and stock raising sectors. Capital expenditure has stagnated since 1984 and the State's
share has reduced to the smallest part, if we are to judge by the data shown in Table 2.
A study carried out by the Planning Ministry revealed that during the SAP more than
60 per cent of the items of investment expenditure recorded in the budget which were
supposed to be destined for rural development projects were in fact used to cover
operating costs (PACSA, 1989:6). They were used to maintain civil service perks (per
diem, petrol coupons, etc.) rather than to cover the equipment needed to carry out
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their functions. In fact, it has been estimated that only 6 per cent of project funds reach
the rural population. It should be noted that since 1986 more than 85 per cent of the
investment budget has been financed by bilateral or multilateral aid (see Table 2). This
represents an average annual contribution of 43 billion FCFA to the investment
budget. Note that between 1983 and 1991, several billion FCFA of structural
adjustment finance given as budget aid (see Table 1) was used to pay civil servants
(nearly 39,000 people employed by the public sector represents a small proportion of
the total population). The distortion in the distribution of the available resources
becomes even more marked when seen in comparison with the paucity of investment
in rural development.

The Public Enterprise Sector Adjustment Programme (PASEP)
In 1984, there were 54 companies in the public sector, employing 13,000 people,
engaged in all sectors of activity. Public enterprises posted a collective loss of about 10
billion FCFA in 1982/1983 and were indebted to the tune of 85 billion FCFA,
representing about 31 per cent of the country's global debt (Le Sahel, 1985:5). The
public enterprises sector adjustment programme (PASEP) was launched in 1987 in
order to reduce the size of the nationalised sector. The aim of the programme was to
sell off commercial and manufacturing companies to the private sector, to reform the
public utilities and to simply liquidate the others.
A judicial framework was to be drawn up in order to regulate the relations between
the State and the public utilities so as to guarantee the independence of the latter: OPT
(post office), NIGELEC (electricity), OPVN (food supplies), ORTN (radio/television),
SNE (water). In other words, the aim was to avoid these companies registering deficits
in the future due to the government levying additional charges on them or due to nonpayment of invoices by their clients, including the State. In this context, the case of
NIGELEC is an excellent example, with large unpaid invoices due from the State and
other public or semi-public bodies. In most cases, these public companies were in a
monopoly situation, had been badly managed and were over-staffed.
At the start of PASEP, cross indebtedness (arrears between public companies)
amounted to 15 billion FCFA. The aim of PASEP was to eliminate public cross
indebtedness before the end of 1989. The whole programme ran behind schedule and,
in spite of being extended until March 1991, did not succeeded in getting all the
planned funds paid out. A residual sum of about 8 million US dollars has not been
paid into the Treasury because Niger has carried out its undertakings so badly. The
cross indebtedness has not been resolved and very few of the debts owed by the
Republic of Niger Development Bank (BDRN) to private creditors have been
recovered.
Furthermore, it was noticed that the public utilities (OPT, NIGELEC, SNE) were still
having difficulty getting payment from the State. In fact, the level of arrears due from
the State to public companies remained the same thoughout the programme, the
arrears paid being cancelled out by the non-payment of current invoices. At the end
of 1990 the arrears due to the public enterprises from the State was estimated to be
higher than it was at the start of the programme: the National Chemical and
Pharmaceutical Products Agency (ONPCC) and the petrol companies also began to
suffer from unpaid State debts. The fact that the State continued not to pay invoices
confirms that the following political choices had been made: in terms of public
spending, to preserve the privileges of civil servants and public sector employees, and
not to look for alternative sources of tax revenues.
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The case of the BDRN is not only highly significant in terms of what is at stake and
what interests are threatened by structural reforms but also of the government's wish
to preserve the status quo. The BDRN was created in 1961 as a development bank. In
1985, the BDRN had a capital of 8.4 billion FCFA divided as follows: State 37 per cent,
State agencies and public enterprises 40.3 per cent, Central Bank of West African
States 12.3 per cent, other institutions 8.2 per cent (French Development Fund 2.91 per
cent), various others 2.2 per cent (BDRN, 1989:7). In 1989, the BDRN was on the verge
of being technically bankrupt, even though its first reform plan was applied in 1985.
Non-repayment of loans by both private businessmen and public enterprises had
undermined the BDRN's financial situation. The enterprises of the public sector alone
had outstanding overdrawn current accounts of more than 15 billion FCFA (BDRN,
1989).
Attempts to recover loans remain unconvincing, in spite of pressure from the French
Development Fund and the World Bank, who made this point an important condition
of PASEP. In fact, in the middle of 1989, two years after the start of PASEP, the BDRN
had only recovered 15 million FCFA out of a recovery target of 18 billion FCFA. This
target represents only a fraction of the 55.4 billion FCFA of BDRN assets on loan to the
private sector. Almost 87 per cent of the loans to be recovered involve 200 cases; the
largest debtors are 69 clients who owe outstanding sums of 100 million FCFA or more
each. During the whole lifetime of PASEP, the government and the BDRN authorities
showed a marked reluctance to recover these loans.
The BDRN was finally liquidated in August 1990 and the SONIBANQUE, which
succeeded it, only took over the healthy assets; the other assets were assigned to the
BDRN recovery company. These recoveries were essential in order to repay 1.2 billion
FCFA to small investors harmed by the failure. Nevertheless, in spite of repeated
undertakings given to the World Bank by the government, recoveries only reached 1.2
billion FCFA in February 1991 out of 2.4 billion FCFA expected in December 1990.
The failure of the BDRN and the non-recovery of loans has affected small investors
who have seen their savings frozen until the loans made by that institution are
recovered. They are the people who have borne the costs of the government's choices
in this affair. The restructuring of the public and semi-public sectors within the
framework of adjustment has mainly resulted in the State accumulating more arrears.
The main effect of the ensuing increase in internal debt has been to undermine the
financial health of public and private companies, and to further jeopardise the
activities of the modern sector of the economy.
Freeing Market Forces
One of the main aims of the adjustment strategy adopted in Niger was to promote the
creation of a market economy. In particular this meant freeing market forces: deregulating prices, removing restrictions on external trade, abolishing taxes on
agricultural products and dismantling state monopolies.
COPRO-NIGER lost its monopoly on the import of commodities in 1985. In 1986, the
Leather and Skin Company of Niger (SPCN) lost its monopoly on by-products of
stock raising (De Courcelle et de Lattre, 1988:48). The system of import and export
licences was abolished in 1990. The number of imported goods subject to the system of
pre-set profit margins has been reduced from 264 to 32 and that of products whose
prices are fixed from 27 to 5 (petrol, electricity, sugar, flour and rice).
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The marketing of agricultural produce is no longer completely controlled by state
monopolies; the private sector can intervene on the cereals market and buy directly
from producers (World Bank, 1994:233). The ever more noticeable presence of private
traders in import-export activities is one of the most visible effects of the application
of this part of the structural adjustment programme.
In the long term, the effect of this part of the SAP should be to stimulate the
production of exports. However, this anticipated result can only come about if the
competitivity of products made in Niger is improved or at least maintained.
According to official trade statistics, Nigeria is Niger's second most important trading
partner. If we exclude uranium and include informal and illegal exchanges, it takes
first place. But, the successive devaluations of the Naira which the Nigerian
authorities have conceded in the context of their own structural adjustment
programme, have seriously weakened Niger's competitivity in sub-regional terms.
Thanks to a 75 per cent devaluation of the Naira between 1981 and 1987 (CERDI,
1990:97), we have even seen a reversal of traditional export trades in Niger in some
cases (cattle and textiles).

Promoting the Private Sector
The private sector in Niger contributes 75 per cent of the GDP, 70 per cent of which
can be attributed to the informal sector (Niger, Planning Ministry, 1990). The informal
sector is very integrated with the economy of northern Nigeria and includes
agriculture and crafts as well as services. This sector suffered from the effects of the
devaluation of the Naira in Nigeria, which particularly affected traditional trading
activities. It is difficult to appreciate the volume of informal sector activities which
involve Nigeria as most trade between the two countries takes place illegally.
On the other hand, ever since the economic crisis, the formal private sector has been
collapsing. The companies in the mining industry have reduced their productive
capacity and foreign owned companies in the commercial sector, such as CFAO,
SCOA, OPTORG and UNILEVER are disinvesting. Foreign investment in Niger has
shrunk since 1984 (Courcelle et De Lattre, 1988).That part of the private sector which
was heavily dependent on the State and which expanded between 1978 and 1985 did
not survive the economic crisis. Practically all those companies went bankrupt.
Given the situation, one of the measures financed by France associated with SAP 1
(see Table 1) was the creation of a Support Programme for Private Enterprise and Job
creation (PAIPCE), to help with the setting up of small companies in the formal sector.
The idea was to support new businessmen who were better adapted, by their
education and training, to understand the requirements of the market place. The
PAIPCE was supposed to back retraining for civil servants who wanted to change
careers, and support initiatives on the part of new graduates (PAIPCE, 1987:19).
However, when it was implemented, PAIPCE became a civil servants' voluntary
redundancy programme: on leaving, each civil servant received a bonus equivalent,
on average, to seven year's salary. The cost of applying the programme was very high
and it had the pernicious effect of allowing qualified civil servants working in priority
sectors to leave. The part meant for graduates was suspended, for lack of candidates.
The first evaluations of the programme, carried out in 1990, lead us to doubt the
viability of the economic projects directly financed by PAIPCE bonuses.
We must then ask questions about the real impact of this programme on the
development of the formal private sector. The main effect has been to reinforce the
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conviction that the only way to get a job is via the civil service and that the State
remains the main employer.
Other measures which could have helped formal private sector companies were the
abolition of the State's monopoly on labour allocation and the modification of the
labour laws. At the start of SAP 1, any formal sector company had, of necessity, to use
this monopoly in order to recruit its labour force and its wages paid were controlled
by the State; at the end of SAP 1 , this monopoly was still in place (World Bank,
1994:237). Hence, the existence of this monopoly and the rigidity of salary scales
weakened the position of formal sector companies and, during the period of
recession, accelerated the informalisation of the economy.
To sum up, when we look at the adjustment measures put forward in Niger during the
period 1983-1991 we can see that, for the most part, they have not been implemented
very energetically, when they have not been completely circumvented. The
adjustment of budgetary policy is the most striking example. In order to resolve the
problem of the downward trend in the revenues used to finance the State's budget, the
government could have increased the tax burden, and the pressure to pay taxes, on
the upper layer of businessmen working in the informal sector or on the State
subsidised private sector. The State's attitude in the case of the BDRN shows clearly
the ruling class had very little desire to make these influential sectors of the
population pay taxes. Furthermore, rationalising the public and semi-public sectors
would run the risk of badly upsetting the employment situation of the urban classes in
the modern sector of the economy. Consequently, the State opted for increasing the
debt and building up arrears. The arrears allowed the previous form of management
to be perpetuated and avoided the effects of the reforms which would have limited
both the power of the ruling class and affected its political stability. The degree to
which the State resisted shows how much it wanted to maintain the way of
distributing profits and resources which existed before the SAP, even if the effect was
to further compromise the economic situation.
The State's behaviour in this case highlights the internal interests affected by the
application of SAP and illuminates the fact that, in practice, the political choices
consisted in deciding which social groups would support most of the costs of
adjustment. In this case, it was the most disadvantaged, those that were unorganised
and excluded from power (peasants, stock raisers and workers in the informal sector).
For example, when the SAP measures were even minimally applied freeing market
forces, their effect on economic structures were wiped out by external factors (the
SAPs in Nigeria) whose repercussions were completely underestimated by the IMF
and the World Bank.

The Period without Adjustment (1991-1993)
At the time when SAP 2 was being negotiated, Ali Saibou's authoritarian regime was
seriously destabilised. The cause of the crisis which marked this government was the
rejection of adjustment policies by certain layers of the population. These organised
social groups (civil servants, teachers, students and workers in the mining areas)
refused (and still refuse) to bear the costs of adjustment. This dispute led to political
demands and forced the regime to concede a multi-party state. In Niger, the transition
to democracy took the form of a National Conference, held in 1991, where the
participants rejected, in advance, any new structural adjustment programme. Due to
opposition from the unions, and the deferral sine die of a new SAP, the funding
agencies provisionally suspended all forms of budgetary aid (during the first SAP this
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external finance proved vital to maintaining a semblance of balance in the State's
budget). This suspension seriously affected public finances and in September 1991,
the problem of how to pay civil servants monthly salaries was acute.
A month from the end of the National Conference, the delegates heard a no-holdsbarred report on the situation of public finances: that the sum available in the
Treasury was only 58 million FCFA. The Treasury was at pains to stress importance of
expenditure on personnel, which on its own absorbed more than 60 per cent of the
State's tax revenues. The wage bill, student grants and living expenses - three budget
items which the unions and the students regarded as untouchable - were heavily
haemorrhaging the State's budget. The figures shown to the conference revealed that,
since the start of transition, the solution to the problem of budget difficulties and the
obligation to pay civil servants salaries had been found in levying forced loans on the
nationalised and semi-public companies and by accumulating arrears. The explanation given by the Treasury tended to demonstrate the necessity of reforming State
spending, both in terms of its nature and its distribution, and to re-evaluate the
recommendations made to the Conference by its thematic commissions in a more
realistic light.
Under the influence of the unions and the Students Union of Niger (USN), who
thought that the expenditure which concerned them could not be squeezed, the
National Conference refused to consider any reduction in the wage bill and,
consequently, endorsed propositions approving the rejection of any structural
adjustment programme, reaffirming that certain of the State's budgetary items were
untouchable. The effect of this proposition was to maintain the previous distribution
of State resources to the benefit of the same layers of the population. Proof of this can
be seen during the transition period: the wage bill grew from 34.5 billion FCFA in 1989
to 38.9 billion FCFA in 1992 (see Table 2) and the number of civil servants increased
from 36,979 to 39,000 (Niger, Ministry of Finance, 1992). This growth took a heavy toll
on the State's budget: the wage bill which already represented 61 per cent of tax
revenue in 1989 - absorbed 94 per cent in 1992.
In 1993, the year in which presidential and legislative elections were held, the State of
Niger's total financial requirements amounted to about 100 billion FCFA, or double
its income. In terms of adjustment, the transitional government, basing its position on
the recommendations endorsed by the National Conference, refused to negotiate a
second SAP. Therefore, with the exception of France, donors suspended all budgetary
aid to the State of Niger during the transition period. As Table 1 shows, France kept
faith with a policy initiated on independence and continued to bail out the operating
budget. But this aid from France was insufficient to keep up with the schedules of
payments for the wage bill alone. In the autumn 1992, the transitional government
asked Taiwan for financial support. The result was a 12.2 billion FCFA loan (see Table
1) which has mainly been used to pay off salary arrears due to civil servants.
Being in danger of budgetary suffocation, the State has abandoned its social and
economic functions. Public investment has become rare and the social and economic
infrastructures (which were already in a parlous state) have deteriorated still further.
Foreign aid has continued in some sectors (prospecting, agricultural instruction) but
at a distinctly lower level than in previous years: starting from 53.3 billion FCFA in
1989, the amount of inflowing aid in 1992 was only 28 billion FCFA (see Table 2). The
economic situation continued to deteriorate, the forms of disinvestment have
increased and the informalisation of the economy has continued. The effect of the
disengagement by the bilateral and multilateral funding agencies at budgetary level,
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in response to the opposition to any form of SAP on the part of the unions and the
students, has been to exacerbate economic and social distortions during the period of
non-adjustment.

The SAP Negotiation Period & Monetary Adjustment Since 1993
Although for several years the IMF and the World Bank called for devaluation, the
African states in the franc area resisted it, backed by France which had, since 1948,
guaranteed the convertibility of the CFA franc at a fixed rate of 0.02 French francs to 1
CFA franc. Faced with the meagre results obtained by the real adjustment programmes
(Endnote 1), from 1991 onwards the IMF and the World Bank gradually stopped
giving budgetary aid to countries in the franc area.
France continued to provide budget support to the African states in the franc area but
the burden became increasingly heavy and more costly. In 1992, the French
Development Fund (CFD) dedicated 45 per cent of its budget to non-project related
aid, mainly budget support. In 1993, the budget estimates for African countries in the
franc area predicted a deficit twice as large as that for the preceding year, which
already amounted to 1,166 billion FCFA. This budget deficit, which looked more and
more like a bottomless pit, was the equivalent of two and a half times the total amount
of French state aid (Le Monde, 1994:20). France reckoned that, on its own, it could no
longer systematically make good the budget deficits of the countries in the franc area,
and unambiguously informed the governments of those countries (Jeune Afrique
Economie, 1993:113). As devaluation was a condition for restarting payments from the
IMF and the World Bank to the franc area, France used its influence and its financial
muscle to get the African countries in the area to devalue by 50 per cent, which they
did on the 12 January 1994.
In Niger, in spite of the dominant interventions by the international financial
institutions since 1993, France remained a major partner in adjustment matters, as
Table 1 shows. The government elected in 1993 could not ignore French pressure to
devalue and engage in new negotiations on the signature of a SAP. In this context, a
letter of intention was signed on the 22 January 1994 between Niger and the IMF
which made Niger eligible, once again, for a confirmation agreement lasting one year
(see Table 1). The government undertook to improve the collection of tax revenues
and to control public spending (including the wage bill). These two conditions were
set out in the 'Memorandum de politique economique et financiere pour 1994-1996'
(Marches Tropicaux, 1994a:2130).

Niger had to satisfy these two pre-conditions in order to transform the confirmation
agreement into an economic and financial policy framework lasting three years
(Endnote 3). The Policy Framework Paper (PFP) is a mandatory stage in the process of
renewing Niger's eligiblity for an FASR (ESAF/Enhanced Structural Adjustment
Facility) which would give it access to loans on more favourable terms (Endnote 4)
and gain access to World Bank and other funding agency credits.
However, neither of these two objectives have been achieved and consequently
negotiations to ratify the PFP have stalled. The targets set for the wage bill in the 1994
budget have been overshot whilst tax and customs revenues proved to be
substantially less than the estimates announced by the government at the start of the
year (Marches Tropicaux, 1994a:2131). Since the devaluation, the government of Niger
has had to face vigorous protests from the unions who were demanding (and are still
demanding) a wage increase of 50 to 70 per cent to make up for loss of purchasing
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power (EIU, 1994:14; Marches Tropicaux, 1994b:646). Furthermore, in April 1994, the
government conceded a wage increase'of between 5 and 12 per cent to civil servants.
The SAP 2 negotiations have become an important issue for Niger because the nature
of its relations with France has changed significantly. Since the middle of the 1970s,
French policy in Niger has been conditioned by its wish to protect its access to
uranium, a strategic material, which it purchased for a price higher than that on the
world market. However, both the end of the cold war and the collapse in the world
price for uranium have modified French interests (in 1993 there were persistent
rumours that it would stop its purchases of uranium)(EIU, 1994:18). Furthermore, the
constant worsening of the public finance deficit made France's budget support more
and more costly indicating a significant reduction of the aid which is dedicated
specifically to budget support (Marches Tropicaux, 1994c:1321). Consequently, it is
imperative that Niger finds alternative sources of finance for the State.
The theoretical effect of devaluation, the only reform conceded by the authorities in
Niger since 1991, was to change the income structure in favour of the producers and
re-animate export industries. The inflation which accompanied this boost to local
production mostly affected urban consumers due to the increases in the prices of
imported goods. With inflation at around 40 per cent (in urban areas), the shock of
devaluation has mainly been felt by workers in the informal sector. The public and
semi-public sectors, which represent a tiny percentage of the population, have been
better protected because of the wage rises conceded by the government.
The uranium industry has benefited in the short term from the devaluation but the
ending of subsidised prices by France and the collapse in world demand means that
the prospects for this export product are not rosy. Sales of livestock, the second most
important export, to Nigeria and other neighbouring countries (Benin, Cote d'lvoire)
have greatly increased. The traditional agricultural exports to Nigeria (cowpeas,
onions and cotton) also seem to have benefited from devaluation. However, it is still
too early to assess that this reversal of trends in favour of products from Niger will be
maintained in the long term, given that the competitivity of the economy of Niger is
still very dependent on Nigeria.
The manufacturing sector is largely focused on the internal market and heavily
dependent on imported inputs. Furthermore, this sector has continued to shrink:
starting with 54 companies in 1986 there were only 15 left in 1994 (Marches Tropicaux,
1994a:2128). Among the remaining companies, there are semi-public sector companies whose financial health was already suspect in 1991, as shown by our analysis of
the way in which PASEP was applied.
Though devaluation may have contributed to the expansion of local production of
consumer goods, re-animating export industries solely by monetary measures seems
particularly shaky. Furthermore, unless reforms in the way national resources are
distributed are implemented, the trend towards a change in income distribution in
favour of new social categories (agricultural producers, stock-raisers, businessmen,
traders) will remain hypothetical. These reforms demand political willpower which is
sorely lacking in Niger.
The political transformations which took place in Niger were more concerned with
the switching of alliances within the ruling class and groups associated with those in
power. The military and traditional elites have been deposed in favour of the
technocrats and their allies (Endnote 5). These mutations within the political class
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have not, however, changed the relationships between those in power and the rest of
the population, which is still marginalised in terms of political representation.
Furthermore, democratisation and the renewal of the political class have not led to
greater equity in the distribution of the available resources. The absence of a social
consensus on the kind of reforms needed has contributed to the political instability
which has reigned in Niger in the months following devaluation. The breakup of the
presidential majority of President Ousmane and the resignation of Prime Minister
Issoufou threaten the beginnings of economic recovery, reminding us that implementing economic reforms in Niger is first and foremost a political affair.

Conclusion
The Bretton Woods institutions maintain that one of the conditions for successful
adjustment is devaluation. Sticking to this principle, the IMF and the World Bank
have long called for devaluation in African countries in the franc area. The example of
Niger tends to demonstrate that the failure of real adjustment policies cannot be
attributed solely to a country's refusal to apply monetary measures. External factors,
such as the implementation of a structural adjustment programme in a neighbouring
country, combined with the way political conflicts are resolved within that country,
are determining factors in the explanation of the failure of adjustment policies. In
Niger, the complexity of the relationships between adjustment and political control is
highlighted, even within the framework of devaluation. Analysis shows that it is not
enough to improve or nationalise the contents of SAPs in order to increase their
effectiveness. The results obtained by SAPs show that the way reforms are undertaken
and adjustment measures implemented are closely linked with internal constraints
and obstacles.
Myriam Gervais is at the Centre d'études sur les régions en développement/Centre
for Developing Area Studies, Université McGill/McGill University, Montreal,
Canada. Translated by Phil Grantham.
Endnotes
1. The expressionrefl/ adjustment is used to distinguish the adjustment programmes for countries in
the franc area from those for other African countries. Because monetary adjustments are excluded,
the programmes applied in the franc area are reduced essentially to the control of real costs as
economic and financial reform measures. From this point of view, making a success of real
adjustment demands greater will-power on the part of the political authorities.
2. Between 1983 and 1990, Niger's external debt was rescheduled six times by the Paris Club and
three times by the London Club. Niger was the first country to benefit from the facilities for buying
back commercial debt (US$108 million) in 1991 with finance from the World Bank, France and
Switzerland (see Table 1).
3. This is a document, covering three years, which is initialled by the government of a country under
adjustment, the IMF and the World Bank and sets out the reforms to be undertaken. It is a prerequisite for structural adjustment finance.
4. A confirmation agreement is a loan which cannot exceed 90 per cent of the country's contribution
with repayments scheduled over 7 years (3.5 years deferred) at market rates; the FAS (SAF/
Structural Adjustment Facility) is a loan of 47 per cent with 63.5 per cent of the contribution made
up of loans scheduled over 10 years (5 years deferred) at a rate of 0.5 per cent; the FASR (ESAF)
is a loan of 150 per cent of the contribution with 250 per cent on terms identical to those for an FAS.
5. A detailed analysis of this process is given in 'Political changes in Niger, 1990-1993' in Political
Reform in Francophone Africa, John Clark and David Gardinier (eds), Boulder,Colorado, Westview
Press (forthcoming).
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The Impact of Structural Adjustment
Policies on Women's and Children's
Health in Tanzania
Joe L. P. Lugalla
Since 1981, in an attempt to deal withTanzania's present social and economic
crisis which dates back to the late 1970s, the government has adopted a
variety of policy measures including The National Economic Survival Plan
(NESP), Structural Adjustment Programme (SAP), Economic Recovery
Programme (ERP) I (1986) and II (1989); the Economic and Social Action
Plan (ESAP) and Priority Social Action Plan (PSAP) (1989). The principal
objective of these adjustment measures has been to attain macroeconomic
balance by bringing national expenditure into line with national income to
reduce inflation and to increase exports. Other objectives have been to
maintain egalitarian income distribution and provision of basic social
services to the majority of the population. In order to realise these objectives,
the government has been controlling credit and has removed subsidies on
certain food items and agricultural inputs; introduced a system of
progressive devaluation; liberalised trade; and has been trying to reduce
government expenditure by introducing cost sharing measures in the
education and health sector.
The erosion of real incomes and increased poverty have had a devastating
effect on women and children: rural women have yet heavier workloads as
males migrate to the urban areas to look for work; there is increased maternal
mortality; chronic malnutrition and poverty are rendering the implementation
of HIV/AIDS intervention strategies difficult. But most of all, the danger lies
in the lack of care for future generations.

Introduction
In 1981 the World Bank published the Berg Report on the social and economic crisis in
sub-Saharan Africa which engendered a major paradigmatic shift in development
assistance to the region. The report focused on issues related to the mismanagement
of both the economy and natural resources by state bureaucrats who were corrupt and
unaccountable. Implicitly, the report seemed to suggest that it was these internal
factors which were solely responsible for the crisis. The crisis of sub-Saharan Africa
was seen to be characterised by negative trends in the growth of the economy leading
to falling GDP per capita, declining performance of the agricultural sector, and more
particularly the export sector leading to shortage of foreign exchange, deteriorating
internal and external accounts and increasing internal and external borrowing. Due to
these tendencies development defined in terms of social economic progress came to a
halt in some countries, reversed in others and the number of people living under
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conditions of abject poverty and squalor increased in all countries. This magnitude of
the crisis in sub-Saharan Africa necessitated in the language of international monetary
institutions 'Structural Reforms'. What does this mean?
In brief, structural reforms mean adjusting structurally the economy in order to
manage properly the balance of payments, reduce the fiscal deficits, increase
economic 'efficiency' and encourage private sector investments and export oriented
production. The major measures include; control of money supply, devaluation of
local currency, reduction of public borrowing and government expenditure,
particularly in the social sectors and introduction of cost-sharing (user-charges in
education and health). Other measures include trade liberalisation, reduction of tariff
rates, and institution of other measures in order to encourage foreign investors.
Abolition of price controls, privatisation of public parastatals and reduction or
withdrawal of subsidies, retrenchment of workers, wage freezes and deregulation of
laws protecting job security. Most of the countries in sub-Saharan Africa have been
forced to adopt these measures as a conditionality for aid and loans from international
monetary institutions and other donor agencies.
Since SAPs have now been operating in sub-Saharan Africa for more than a decade ,
what is at issue is not what will happen as a result of SAPs but rather what has
happened/is happening and how this is going to affect the future of these countries.
And if development is to be seen in terms of social progress, we need to know what
SAPs mean to different social groups; who suffers most and with what results? The
objective of this article is to make a general assessment of the impact of SAPs in the
Health Sector in Tanzania. I then look at what these changes mean for the health
conditions of vulnerable social groups - children and women.

Tanzania, SAPs and the Health Sector
The health sector has been severely affected by the economic crisis and its
accompanying SAP measures. The share of health in the national budget declined
from 7.23 per cent in 1977/78 to 4.62 per cent in 1989/90. As the crisis has deepened,
government commitment to the health sector has diminished, creating many
problems in terms of intersectoral allocations of resources. For example, it has been
difficult for the government to maintain its priority on rural health care and the
preventive approach to health care which started in the early 1970s. More money kept
going to recurrent rather than to development expenditure. Per capita spending on
health declined by over a third between 1980 and 1986 (World Bank, 1990; Afro-Aid,
1991) and the devaluation of the Tanzanian Shilling in 1986 meant the prices for
drugs went up by 300-400 per cent in 1988.
Scarcity of financial resources in health has affected the sector in several ways. First
and foremost is that the government has been unable to establish more health facilities
and to recruit more health personnel in order to cater for the rapidly rising
population. As a result, population per health facility has been increasing year after
year. A World Bank study in 1993 shows that population per doctor increased from
19,053 in 1981 to 24,880 in 1990, while population per nurse rose from 3,310 people in
1970 to 5,470 people in 1990. Lack of resources and personnel has led to overcrowding
in health institutions and this has diminished the quality of service provided.
Deterioration of medical infrastructure has led to a decline in delivery of both
curative and preventive services (Vuorella, 1992). To date, availability of medical
equipment and essential drugs continues to be a serious problem. An Essential Drugs
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Programmes (EDP) monitoring study in December 1987 revealed that availability of
anti-malarial drugs in rural areas was only 51 per cent. An Economic Research Bureau
(ERB) survey in October 1988 of households in Dar es Salaam, showed that 20 per cent
of the 1,000 sample reported the availability of drugs in hospitals as good, while 70
per cent said it had declined seriously and 52 per cent of the sample said that the drugs
in dispensaries were sold illegally by staff (Ibid). The last response requires some
qualification.
SAPs have not only affected the health sector, they have fuelled inflation. Prices of
commodities have gone up at a time when salary increases have remained stagnant.
Cutbacks in government expenditure have squeezed salaries and the high cost of
living has reduced real earnings of health workers. The monthly wages offered to
health personnel do not correspond to the monthly household cost of living. This has
bred corruption in the medical sector. Drugs are sold illegally while prescriptions and
medical attention are mostly available to those who can pay or have influence.
Kickbacks have become the medium of exchange for medical attention. The majority
of health personnel are increasingly involved in private income generating activities.
Some medical personnel invest more effort and time in either officially recognised
private practices or in illegal medical units operating behind the doors of their
household units using public resources (including official working hours). Others are
busy in income generating activities such as rearing chickens, urban dairy farming,
owning piggeries and operating pirate taxis (teksi bubu). Some health personnel have
left the public service and joined the private sector either within or outside the
country. This demonstrates the inability of the government to retain physicians.
In the context of the decline in public health infrastructure, unrealistic wages and
worsening conditions of work, demoralised health workers are now reacting bitterly
against the state. Doctors' strikes and nurse go-slows, events which never
characterised the Tanzanian health sector before, have become common in the 1990s.
Since the state is unable to meet most of the demands for increased wages and
improved conditions, it has sometimes resorted to draconian measures in order to
silence opposition. In 1991 the state used the well-trained Field Force Police Unit to
end a doctors' strike at Muhimbili Medical Centre (which is the biggest referral and
consultant hospital in the country). The Police Unit harassed, beat them and their
families, and removed them by force from hospital-owned housing. Growing
hostility between the state and health personnel has worsened the delivery of health
services even further with deleterious effect on people's health.
Notwithstanding the declining trend of the Tanzanian people's income, the
government has introduced a cost-sharing principle in social services on the basis of
user charges. The costs calculated for a variety of medical problems are beyond the
reach of the majority of the poor and will lower their access to medical services. In the
past, low income earners avoided private hospitals and those owned by NonGovernmental Organisations (NGOs) because they charged fees. But in the 1980s and
1990s the poor quality of services in the public hospitals and increased official and
unofficial costs (e.g. bribes) have made public services very expensive for the poor.
The Tanzania Gender Networking Programme (TGNP, 1993) has noted that medical
care for a simple case of malaria (an endemic disease among children, women and
men) in low cost private hospitals and pharmacies consumes as much as half the
monthly wage.
There are consistent broad features of change in health policy due to SAPs . These
include a replacement of pro-active health policies by health sector measures which
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accommodate the interests of SAPs . This has led to a widening gap between the
affected communities and policy makers, leading to alienation and social tension,
with social response ranging from individual coping mechanisms to social resistance.
And health, which was regarded as a basic right in the Tanzanian context has now
become a commodity for those who can pay, while the have-nots must rely on charity.
In sub-Saharan Africa, the policy debate in the health sector has shifted markedly
from demand-oriented questions on what the population needs and what would be
feasible and effective to meet those needs, toward supply-oriented questions of what
is affordable and cost effective (Loewensen, 1993:724).
It is also important to acknowledge the fact that good health is not only a function of
good health care facilities. There are other variables like people's income, which are
also important in influencing health conditions and which have not been spared by
SAPs. Closely related to the issue of good health and well being is water supply,
housing and sanitation facilities. Water supply is one of the most important services
in terms of health of the people and as a necessity for day to day life. As the crisis has
intensified, water has been one of the most difficult and expensive services to provide,
especially in urban areas. The rapid population growth and extensive urban growth
have further complicated the situation. Improved water supplies were built to serve
some 50 to 70 per cent of the population in urban areas, and about 45 per cent in the
rural areas, but in both cases, problems of inadequate maintenance have reduced the
number of people actually served to about 25 per cent (Kulaba, 1989). The 1991/92
Household Budget Survey (HBS, 1991/92) revealed that 67 per cent of rural
households use water from unsafe sources.
Related to the question of water supply is the problem of housing and sanitation
facilities. The housing situation is deplorable in urban areas where 70 per cent of the
population live in squatter settlements without facilities like drainage and sewerage
systems, or garbage collection. Urban councils have not been able to improve these
services due to restrained budgets. While the urban population has been expanding
over the past decade at an annual growth rate of almost 12 per cent, the capacity of
urban authorities to collect and dispose of an increasing amount of refuse and solid
waste has been declining. Indeed it is at the level of sanitation, drainage and urban
transport facilities that the impact of the crises in urban areas can be openly seen.
Dar es Salaam's central sewerage and drainage system was designed and built during
colonialism. This system serves only 10 per cent of the houses of Dar es Salaam. Of the
20 regional headquarters (towns), only eight have central sewerage systems which
serve less than 10 per cent of the population of each town. In 1990, Dar es Salaam, a
city of over 2 million people, had only 15 public toilets none of which was functional
(Lugalla, 1990). The situation of collection of garbage, foul water and refuse is also
alarming: in 1985/86, the city generated 1,200 tons of solid waste daily. The city
needed 120 vehicles to remove all this garbage but had only 12. In order to be able to
remove all waste water, the city needed 150 emptiers, but by March 1988, the city had
only 20 cesspit emptiers (Lugalla, 1990). A survey carried out in Dar es Salaam in
1987/88 shows that despite additional new refuse collection vehicles and cesspit
emptying vehicles given by Japan to Dar es Salaam, the City Council was able to
collect only a small percentage of solid and liquid waste generated from January 1987
to June 1988. Recent data on households show that 5 per cent of households in
Tanzania have no toilets and 87 per cent have pit latrines, although their use by all
members of the family is questionable because of cultural beliefs and taboos. Only 7
per cent use flush toilets while 65.6 per cent have garbage pits outside their

The Impact of SAPs on Women's and Children's Health in Tanzania

47

compound, and only 6 per cent have rubbish bins (HBS, 1991/92). Lack of sufficient
refuse collector trucks as well as cesspit emptiers' trucks means that a lot of garbage is
left uncollected and streets often overflow with sewage. SAP measures are
exacerbating the crisis by further restricting government investment in social service
Infrastructure. If the situation is appalling in affluent areas of Dar es Salaam, one may
imagine the conditions of life in the forgotten, unplanned squatter settlements of
Buguruni and Manzese, where houses are floating in their own sewage, and streets
stinking due to decayed uncollected garbage. There is no doubt that this appalling
environment has a far reaching impact upon the health of the urban population. A
recent study by TGNP confirms that common health problems for women and
children in Tanzania are associated with contaminated water and food from
unhygienic and unsanitary facilities.
SAPs do not mean the same thing to everybody. It is therefore important to
understand how SAPs are affecting different social groups, particularly the
vulnerable ones like women and children.

Impact of SAPs on Women's and Children's Health
On 5 June 1988, the Daily News, paper of the Tanzanian government, reported that
during the first thirteen weeks of the year, 71 mothers died during labour in the
Muhimbili Medical Centre; this number was four times the death rate of previous
years. The increase appeared to be due to a shortage of blood and essential obstetric
drugs such as lasix, diazepam, ergometrine, pitocin, and hydralazine. The shortage of
blood was attributed to a lack of transport from donor to recipients (Vuorella, 1992).
The Berg Report's gender blindness did not render SAPs gender neutral. Poor women
and children have been negatively affected (Gladwin, 1991; Schoepf, 1991; TGNP,
1993). The impact of SAPs on women's and children's health is multi-dimensional and
is direct as well as indirect. Throughout Africa, the repercussions of SAPs have been
exacerbated by women's subordination within the household, by continuing
constraints on peasant productivity and also mass unemployment (Schoepf, 1991).
In Tanzania, SAPs are negatively affecting the health of women and children in a
variety of ways. The rising cost of living, increased production costs in the rural
agricultural economy where most of the resources are generated by women, and stiff
competition with minimal returns in the urban informal sector have increased
women's responsibility in the domestic household economy. The workload of women
has increased with concomitant increasing rates of pauperisation, poverty and
misery. The woman's working day is much longer than the man's. On average women
work more than 16 hours per day. They wake up at 4.30 or 5.00 a.m. in many places,
and don't rest until 9.30 p.m. or later. Data produced by the Danish International
Development Agency (DANIDA) in four villages of Iringa Region, show that 25 per
cent of women's working hours (totalling 14 hours) was devoted to farm work; 28 per
cent to food preparation; 8 per cent to washing and cleaning; 8 per cent to collecting
water and firewood; 2 per cent to child care; 15 per cent to other activities; and only 14
per cent to resting (TGNP 1993:66). Women have remained responsible for domestic
work and maintaining their household while expansion in school enrolment has
increased their workload as access to the labour of older children became seasonal.
However, due to SAPs, children in some families are dropping out of school in order
to assist in the household domestic economy (girls) or, in petty trading activities
(boys) (TGNP 1993).
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Erosion of real incomes and increasing poverty has intensified gender inequality and
the power of men over women in almost every sphere of social life. This has increased
gender exploitation since the majority of women - particularly in urban areas depend on their husband's incomes. Even in situations where women operate their
own income generating projects, at the end of the day it is the husbands who normally
determine how the money is going to be used. Since women are the mainstay of the
household economy, decisions unfavourable to them have become detrimental to the
population as a whole. This situation is also making women more vulnerable to poor
conditions of work and social life with deleterious effects on their health. The majority
of urban women are being forced to secure their means of livelihood via marginal
informal economic activities which lack safety and job security. Others have joined
the 'entertainment industry' where they earn their living through commercial sex.
Others, married or unmarried, entertain multiple sex partners in order to ensure their
own and family survival. To some women, commercial sex has become necessary for
them to support themselves and their dependents. The presence of the deadly HIV
virus has turned prostitution from a 'survival strategy' into a 'death strategy'
(Schoepf, 1991). On the other hand, erosion of women's economic power, particularly
those who are married, means increasing dependence on the husband's income
potential. This situation is exacerbating further the existing culturally sanctioned
unequal sexual relations within the household. This jeopardises the opportunities
women currently have to determine the mode of their emotional and sexual relations
with their husbands.
Due to poverty, women are forced to maintain marriage relations, not only because
they fear the negative stigma of divorce inherent in Tanzanian society, but because,
under such circumstances marriage becomes a survival strategy. The use of condoms
in such relations becomes a taboo, sexual pleasure becomes meaningless and such
women continue to remain objects of men's sexual pleasure and desires. This is
reflected in the following comment of one married woman in Dar es Salaam:
Sisi wanawake tuna shida. Tunawategemea sana waume zetu siku hizi kwa sababu maisha
ni magumu. Hata kama mumeo ni malaya, ni lazima uvumilie. Ukimuacha utakwenda
wapi? Utakula nini? Nani mwingine atakuoa mtu uliye na watoto tayari? Basi, inabidi
uvumilie. Nina uhakika kuwa kuna baadhi ya wanawake wanaopata Ukimwi kwenye
vyumba vyao vya kulala.
We women have problems. We nowadays depend much on our husbands because life is
difficult. Even if your husband is promiscuous, you have to tolerate. If you desert him,
where will you go? How are you going to survive? Who else will marry somebody with
children already? Anyway, you have to tolerate. I am sure some women get HIV/AIDS in

their own bedrooms (author's translation from a 1993 interview).
In brief, lack of access to, and control of resources at household level, and a lack of
decision-making power in issues related to sexual relationships are important factors
which make women vulnerable to HIV transmission.
Women's issues are also children's issues. Busy families do not have time to care for
their children who are left unsupervised. Economic and matrimonial hardships at
home have a tendency of pushing children to search for other life alternatives. In
Tanzania, this is leading to rapidly increasing numbers of unsupervised children in
urban areas. The number of street children has increased tremendously during the
last decade and this is now an issue of public concern. The majority have no proper or
healthy living places, and survive by eating food collected from garbage which is a
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health hazard. The girls engage in commercial sex at a very tender age and risk
unwanted pregnancies, clandestine abortions and contamination by sexually transmitted diseases; some are beaten and go unpaid for the services they have provided.
The boys join urban gangs, call themselves Watoto wa Maskani, Watemi, and Magangwe
which basically means those who are tough, used to problems and care-free. Some
smoke Widi, Bangi (marijuana); others sniff glue and petrol in order to make
themselves high. Most of them survive by robbery and pick-pocketing in the urban
based congested Daladala buses and risk severe beatings or death penalties at the
hands of mob justice. Some practice homosexuality in exchange for money.
Due to poverty and increasing economic hardships women are increasingly being
subjected to sexual harassment. A poor, desperate woman may be forced to entertain
the sexual desires of a would-be employer or her immediate boss in order to obtain
employment, promotion, fringe benefits, or to maintain job security in the face of SAP
retrenchment programmes. A study by Shaidi (1991) on sexual harassment of women
in four different formal work places in Tanzania revealed that some 95 per cent of
women interviewed had experienced some kind of sexual harassment. Urban school
girls are also at risk. With increasing difficulties in the urban transport system such
girls find it difficult to escape the sexual trap of car lift offers by 'sugar daddies'. It is
also important to note that in an education system characterised by corruption, some
school girls may be forced to grant sexual favours to their male teachers in order to get
examination papers, better grades and other advantages. Interviews which I
conducted with female and male students at the University of Dar es Salaam in 1994
reveals that this kind of behaviour is becoming increasingly common.
The majority of workers in the urban based entertainment industry (i.e. bars, pubs,
hotels and restaurants) are females who experience very poor working conditions.
Most of them receive minimal pay and are expected to hustle for tips from customers.
In reality many waitresses in pubs and bars are disguised prostitutes and are therefore
expected to provide sexual services as part of their job (TGNP, 1993:67). What does
this mean as far as HIV/AIDS is concerned?
The statistics for HIV/AIDS in Tanzania is alarming for women. The number of HIV
infected persons in Tanzania is about 800,000, or 3 per cent of the total population. The
1992 estimates of HIV seroprevalence in the adult male population was 5.8 per cent
and 7.1 per cent in adult female women. Some 400,000 women are expected to be
infected by the mid-1990s according to the National Aids Control Programme
(NACP) (quoted by TGNP, 1993); these are underestimates as only one out of every
four cases is reported (TGNP, 1993). According to NACP analysis of new AIDS cases
reported during 1983-1991, women were affected at an earlier age than men, probably
a reflection, in part, of gender differences in sexual behaviour (Ibid). There is no doubt
that women are more susceptible to HIV infection than men. A study by the World
Bank (1991:21) estimated that the probability of heterosexual transmission was 0.03 (3
out of 100) during any one contact between an infected male and uninfected female,
and 0.01 (1 out of 100) during any one contact between an infected female and
uninfected male. Furthermore, the increasing economic hardships of life make
women more vulnerable to sexual harassment and violence and lowers their ability to
negotiate for safer sex. Poverty is again rendering the implementation of HIV/AIDS
intervention strategies difficult. Condoms, if available, are unaffordable to the
majority of the poor in rural as well as urban areas. Health centres for blood screening
and voluntary HIV/AIDS testing are almost non-existent in the countryside. This
again adds to the problem. In the case of HIV infection, poverty restricts nutrition
resulting in low body immunity, causing early death due to AIDS.
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Good nutrition is an equally important issue and is the foundation of good health.
Culturally, women tend to sacrifice their food intake in favour of other members of
the family, particularly husbands and children and are thereby nutritionally
deprived. Recent statistics show that of the 7 million women in Tanzania, 1 million
suffer from chronic undernutrition while 4 million or 57 per cent live in absolute
poverty. Since access to health services and nutritious food depends on the ability to
pay, the majority of women are being forced to survive without such services, making
them vulnerable to ill-health. Unhealthy mothers cannot bear healthy children and
are more likely to experience maternal problems. In Tanzania, data on the maternal
mortality rate has been estimated at 200 to 400 per 100,000 births; two to four
thousand out of 7 million adult women die from pregnancy-related causes each year
(TGNP, 1993). There are also studies which show that more than 40 per cent of
children's deaths recorded in hospitals are due to low birth weight (LBW). About 50
per cent of children suffer from malnutrition while more than 2 million are
moderately undernourished (under 80 per cent standard weight for age) and nearly
300,00 or 7 per cent of mainland children are malnourished (under 60 per cent of
standard weight for age) (Unicef, 1990).
The Tanzania Demographic Health Survey observed that almost half of the children
(47 per cent) were found to be stunted and 20 per cent severely stunted. This indicates
that chronic malnutrition is a major public health problem in Tanzania. These studies
confirm also the fact that there is a close relationship between socio-economic status,
child mortality and poor health. Maternal and child mortality are further intensified
by the fact that poor women in both urban and rural areas have to be attended by
Traditional Birth Attendants (TBAs), most of whom lack experience, equipment and
often work in unsanitary and unsafe conditions. Poor communication infrastructure
in rural areas aggravates the problem. In spite of the tremendous achievement of the
Child Survival Protection and Development Programme (CSPD) carried out by the
government in collaboration with UNICEF, some 200,000 children under five years of
age die every year - about 547 per day. This is a national calamity which should
receive far more attention (TGNP, 1993:98).
Since SAPs have increased women's workload, they now have less time for food
preparation and child care and are resorting to early weaning, or not breast-feeding at
all. Some leave their infants under the care of young children or inexperienced
housegirls who are unable to prepare food properly. Some are forced to dilute and
divide the milk supply among many infants so that it lasts longer, and others who can
afford to, have become vulnerable to accepting cheap breast milk substitutes
advertised in the media by multinationals like 'Lactogen', 'Nespray' and others.
There is a close relationship between the crisis in women's and children's health and
the crisis in women's education. Reduced budgets in the education sector and
introduction of cost-sharing policies in education is again negatively affecting more
women than men. Parents are likely to invest more in the education of male children
rather than females. Some parents argue that they would not dare to invest much in
the education of their daughters because most of them are expelled from school due to
pregnancies and that means suffering double losses (Cooksey, Malekela and Lugalla,
1993). Others would rather let their daughters get married earlier in order to enjoy the
bride price. These, and of course those who exploit the labour of their daughters at the
expense of their daughters' education, are using their female children as a source of
capital accumulation as well as a survival strategy. Since knowledge of health and
hygiene is closely related to the level of education, less educated women are bound to
experience difficulties in understanding health education and campaigns. The data
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derived from the 1991/92 Tanzania Demographic Health Survey (TDHS, 1993)
confirms this. The study noted that women with secondary education had a fertility
rate of 4.2 children per woman, while those who completed primary education had a
total of 6.0 and those with incomplete primary education and with no formal
education at all had total fertility rates of 6.4 and 6.5 respectively. Health education
assists women in avoiding high risk fertility behaviour. Educated women have the
highest median age at first marriage (23 years), compared to women with complete
primary education (20 years) and incomplete or without education whose median is
17 years. The timing of births has implications for both fertility and mortality. A
woman who has births spaced closely together most likely will complete her
childbearing years with more children than one who spaces her births farther apart.
Children who are born within short intervals are vulnerable to poor health which also
puts the mother at risk. The TDHS shows that among most educated women (women
with the least nutritional risk) there is an increase in age at first birth and that birth
spacing is shorter.
The level and type of education determines the type of employment one gets and, of
course, the salary. Lack of education and employment opportunities for women is
central to HIV transmission. Those who cannot find jobs often use sex as a means of
support (Schoepf, 1991). Education also has a strong influence on family planning
issues. The TDHS observed that the percentage rates of those who have never heard
family planning messages on radio or television were 86.7 per cent for those without
education, 77.8 per cent for those with incomplete primary education, 70.3 per cent
with complete primary education and only 46.4 per cent for those with secondary or
higher education. The percentage rates of women who believe that it is acceptable to
have messages about family planning on radio and television were 57 per cent for
those without education, 70.8 per cent for those with some form of primary education,
79.3 per cent with complete primary education and 88.5 per cent for those with
secondary or higher education. There is no doubt that this influences acceptability
and use of contraceptives. It was also noted that 42.4 per cent of women with
secondary and higher education used some method of contraception as opposed to 3.7
per cent, 12.9 per cent, and 14.6 per cent for those with no education, incomplete
primary education and complete primary education respectively. This indicates that a
better educated woman has a higher chance of experiencing good health since she is
more likely to understand the relationship between family planning and physical
well-being.

Conclusion
It is now evident in Tanzania that SAPs have done and continue to do more harm than
good to the general population. As far as the health sector is concerned, the basic right
to good health has been curtailed and women and children are suffering most as a
result. By affecting women negatively, SAPs are basically threatening the whole
system of human reproduction in Tanzania. The role of women is dual - producers
and reproducers. Yet in Tanzania they are producing and reproducing by sheer luck.
At the same time, due to difficult conditions of life in rural areas, men are migrating to
urban areas in search of waged employment, mostly without their families. Hence
women who remain in the rural areas suffer from increased poverty, lack of
companionship and risk of HIV infection from HIV-positive returning husbands.
Schoepf (1991) argues that multiple partner relationships appear to be increasing in
both rural and urban areas as a result of economic crisis. However, this is not to say
that SAPs have been instrumental in causing all these problems. Some of these
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problems are long standing. SAPs have just intensified the nature of these problems
and made government less able to finance strategies that might have solved some of
them.
The SAP prescription of 'market forces' is failing to produce good results in the health
sector. Liberalisation of health and medical services in Tanzania constitute a health
hazard. Quality control of both drugs and services becomes problematic in a situation
where services are scarce and people are desperate. Cases of expired drugs being sold
after faking labels seems to be the order of the day. The number of private clinics
being opened, some of which are housed in unhealthy environments, continues to
increase. The medical and health personnel working in these clinics leave much to be
desired. Some cleaners and nurses pose as competent doctors and prescribe medicine.
The activities of these fake personnel flourish because of widespread ignorance on the
part of patients, the elitism that characterises the structure of health care services, the
cheapness of services offered by quacks and their make-shift dispensaries, and the
problems of access to genuine personnel given the present economic crisis (Falola and
Ityavyar, 1992:12-13).
Self-medication and non-compliance with medical instructions are also widespread.
The reasons are many: ignorance, the high cost of consulting a doctor, lack of access to
medical facilities, the time lost in hospitals by those who have no 'connections' with
staff, very easy access to drug stores and hawkers, and reliance on 'cure all' capsules.
These are the after-effects of liberalisation of health services in an underdeveloped
dependent economy like Tanzania. Women and children are among the vulnerable
social groups which are being negatively affected by SAPs but their voices are hardly
being heard. They indeed constitute a 'social periphery' or as Ramphele (1991),
Heggenhougen (1993) and others are calling it, 'The Underside of the Underside'.
In the meantime the government is thinking about the proper procedure of
introducing user charges in the health sector. Since it is clear that people are already
suffering, going ahead with such policies adds insult to injury. SAP policies have been
a bitter pill in Tanzania. They have brought real suffering, increased health risks and
have reduced much access to health care for the poor in general and particularly for
women and children.
Although people have found their own coping mechanisms, these policies are
alienating them from the state and as a result Tanzania is now witnessing the growth
of social resistance with severe political implications. Policies aimed at improving the
health conditions of women can only be effective if they are accompanied by
strategies empowering women socially, economically, politically and culturally.
However, empowerment of women is hampered by the fact that Tanzanian policies
do not strive to question the existing unequal gender relations, some of which are
culturally and politically sanctioned.
Joe Lugalla is at the University of New Hampshire.
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Adjustment for Stabilisation or Growth?
Ghana and The Gambia
Trevor W. Parfitt
Ghana and The Gambia are part of the group of African states that have
been following programmes of structural adjustment (SAPs) throughout
most of the 1980s and into the 1990s. They are also amongst the states that
the Bretton Woods institutions (BWIs) have periodically cited as success
stories for adjustment. The aims of adjustment policies are well known to
analysts of African political economy. Their theoretical foundations lie within
a brand of neo-classical economics that emphasises the advantages of nonintervention in the free market and, conversely, the risks attendant on state
attempts to regulate or intervene in the market. It follows that this line of
thought anathematises the attempts of various African states to promote
indigenous industrial development. State spending on such aims is deemed
inflationary and wasteful inasmuch as it is believed to promote inefficient
industries that can only survive on the basis of state subsidisation and
protection against foreign competition. State concentration on the industrial
sector can also be seen as providing a disincentive to those sectors of the
economy that are actually productive, notably the rural sector, since it is
the producers in the latter sectors that have to foot the bill for state
intervention.
Structural adjustment is designed to counteract these tendencies through
a variety of policy measures, including imposition of limits on fiscal and
public spending policies in order to limit inflationary and wasteful state
expenditure; deregulation and privatisation which are also designed to
reduce state spending; liberalisation of the tariff regime in order to ensure
that the productive sectors are opened up to market competition and
therefore have to use resources efficiently; and devaluation which is
necessary to counteract the tendency towards overvaluation of the currency
that results from the pursuit of inflationary policies. An examination of the
economic policies of many African states (including Ghana and The Gambia)
suggests they have fallen into these very traps. The BWIs have therefore
insisted that such states must undergo structural adjustment so that they
will utilise their resources more efficiently -- in accordance with the free
market, that is. Only through taking this course can the foundations for
growth be laid argue the BWIs. The following case studies examine how
the conditions for growth actually have been attained in Ghana and The
Gambia, paying particular attention to the issue of how far adjustment
policies are conducive to industrial growth.
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Ghana: Stabilisation or Stagnation?
Ghana is well endowed with mineral and agricultural resources. It is still one of the
world's main cocoa producers. Ghana's exports are primarily raw materials and are
concentrated on four commodities: cocoa, gold, timber and electricity. In 1990 these
commodities provided receipts of $722.1 million, or 87.5 per cent of total exports (as
compared with $409.2 million, and 93.2 per cent in 1983). Ghana has a relatively well
developed energy system based on hydro-electric power and, by comparison with
other West African states, a diverse and extensive industrial base. This owes
something to the Nkrumahite state led strategy of industrial development based on
import substitution. However, this strategy has not left a wholly benign legacy for the
Ghanaian industrial sector because it was based on extensive imports of raw
materials and intermediate goods. Import of these goods was financed at least in part
at the expense of domestic producers, particularly in the agricultural sector, thus
giving a disincentive to domestic production. This, combined with declining cocoa
prices, led to balance of payments problems and a foreign exchange shortage. The
private industrial sector was particularly adversely affected by the priority accorded
to state industries in the allocation of foreign exchange. In addition, successive
regimes practised lax fiscal and monetary policies that gave rise to inflation and the
growth of an inefficient and over-expanded state.
By the early 1980s Ghana's statist, protectionist industrialisation policy had shaped an
industrial sector with the following negative characteristics. First, inefficient state
industries were predominant and consumed a disproportionate amount of state
resources. Second, the sector as a whole was inefficient, being characterised by high
costs and low quality output. Consequently, exports were largely neglected. Third,
there were weak linkages between government and state industry on the one hand,
and the private sector on the other. Ghana's statist approach also gave rise to a
labyrinthine complex of controls and regulations that served as a disincentive to the
private sector. Indeed, the Ghanaian economy had been brought to the verge of
collapse by the early 1980s.
It was this situation that prompted the government to launch the Economic Recovery
Programme (ERP) it had negotiated with the BWIs in 1983. This involved liberalising
the economy under the terms of three successive Structural Adjustment Programmes
(SAPs 1,2 and 3), which entailed macroeconomic objectives such as achievement of an
annual GDP growth rate of 5 per cent; reduction of inflation to single digit levels by
the 1990s; generation of balance of payments surpluses; elimination of external
payments arrears; and the build-up of official reserves. In pursuit of these objectives
such policy measures as state retrenchment, floatation of the exchange rate,
liberalisation of the tariff regime and privatisation were employed. The ERP met with
some success inasmuch as GDP grew by about 6 per cent per annum over the period
between 1983-88, the rate of inflation decelerated from 142 per cent in 1983 to some 18
per cent in 1991 and the balance of payments position switched from a large deficit to
a substantial surplus. Industrial production and capacity utilisation also rose
(Republic of Ghana, 1992a:2-3).
However, it would appear that the ERP had mixed effects on Ghana's industrial
sector. The UNIDO/ILO Industrial Sector Review and Programming Mission to
Ghana observed that whilst 'it is generally agreed that the thrust of macroeconomic
policy is correct ... For many enterprises in the private sector, the transitional costs
now appear to be greater than the benefits they have so far undoubtedly gained' (p. 2).
Their report raises two issues. The first is the impact of trade liberalisation which has
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raised some demands for protection, whilst the second concerns the effects of a tight
monetary policy and the associated high interest rates. The scarcity and high cost of
credit is of particular concern to industrialists in the private sector. A third problem
pertains to the continued decline of the Cedi, which has the result of continually
reducing the value of their equity holdings, whilst continually raising the cost of
imported inputs.
Ghana's manufacturing sector as a whole accounts for about 10 per cent of GDP, this
being the same weight as in 1960, but 6 per cent more than in 1983. The private sector
is dominated by small-scale industries (SSIs) employing fewer than 30 people. The
1987 Industrial Census enumerates a total of 8,640 businesses, of which 97 per cent
were in manufacturing. No less than 7,370 or 88 per cent of these businesses fall into
the small scale sector, employing 1-19 workers, and 85 per cent of businesses employ
fewer than ten people. There are also some ten or twelve large companies such as
Lever Brothers and the Volta River Authority. In other words Ghana's manufacturing
sector has a 'missing middle' rank of medium scale businesses.
The second volume of the 1987 Industrial Census restricts its analysis to those firms
employing ten people and over, but it provides further useful indicators as to the state
of Ghana's manufacturing sector. It found that 1,258 firms were producing output
valued at C167 billion and census value added (value of output less cost of materials,
fuels, supplies and industrial services) of C75.7 billion. When the subsectors are
compared by census value added as a percentage of value of output, the rankings are
firstly, food, beverages and tobacco; second, wood and wood products together with
paper products; and third, textiles, clothing, leather and fabricated metal products.
The UNIDO/ILO Industrial Sector Review and Programming Mission to Ghana
concluded that the four most important subsectors within manufacturing are wood
and wood products; food, beverages and tobacco; textiles, clothing and leather; and
chemicals (p. 32).
As to performance, manufacturing production in 1989 stood at 63 per cent of its 1977
level, when production peaked. This represents a considerable advance on the
equivalent figure for 1984, of 39 per cent. Capacity utilisation rates also improved
over the 1980s, from a figure of about 21 per cent for large and medium scale
enterprises in the early years of the decade to 40 per cent in 1988. The subsectors that
performed most impressively included non-metallic mineral production, including
cement, where production more than doubled and capacity utilisation quadrupled
between 1984-89, and rubber, wood processing and beverages, in which capacity
utilisation rates tripled during the same period. Petroleum refining, which accounts
for about one-fifth of manufacturing output grew by nearly 30 per cent in 1989.
Industries that have not prospered include textiles and clothing; leather goods; paper
products and printing; iron and steel products; and electrical equipment and
appliances. These industries face difficulties because they rely heavily on imported
inputs and face overseas competition. Two surveys of manufacturing enterprises
carried out in late 1989 found that about the same percentage of firms (40 per cent)
increased production in the period 1983-89 as decreased it. Declining production was
predominant in small-scale enterprises set up by 1983, whilst those set up since that
date have been more successful in expanding output. The World Bank argued that
'firms in the survey show visible signs of encouraging adaptive behaviour to new
price incentives' associated with liberalisation of the economy. However, it was noted
that this was subject to access to resources (World Bank, 1991:8-9). Such access was to
become increasingly problematic due to appreciating interest rates (details of the
industrial sector are drawn from Republic of Ghana, 1991; UNIDO/ILO, 1992:5-8).
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A USAID survey of non-traditional exports (NTEs), including timber and wood
products, the sheanut and kolanut industries, aquaculture and horticulture found that
over the period 1986-91 total exports of NTEs rose from $25.8 to $62.5 million. This
included a rise for processed and semi-processed products (such as wood, aluminium
and salt) from $6 million in 1986 to $27.7 million in 1991. USAID concluded that the
prospects for NTEs were good, provided that the complex regulatory constraints on
investment in Ghana could be alleviated (USAID, 1992:124-16).
Overall, capacity utilisation remains low, peaking at 40 per cent in 1988, but declining
to an estimated 37 per cent in 1990, largely attributable to the use of old or obsolete
plant, the prevalence of outdated technologies and poor maintenance of plant and
equipment. There is considerable wastage of raw materials, particularly of wood. The
small size of the domestic market inhibits exploitation of economies of scale that
would enhance capacity utilisation rates. Economic growth as a whole slowed down
to an estimated 3.9 per cent in 1992, with manufacturing showing a sluggish 2.7 per
cent rate of growth (although healthy growth in such sub-sectors as electricity,
mining, water, construction and quarrying contributed to growth of 5.8 per cent in the
industrial sector as a whole) (UNIDO/ILO, 1992:32; Republic of Ghana, 1993:203).
As noted above, Ghana's SAP has caused certain problems for the industrial private
sector. A World Bank survey in late 1989 of 88 businesses, mostly in Accra and Tema,
concluded that the SAP had made it difficult to obtain credit at affordable interest
rates. Furthermore, it caused a profit squeeze by raising the cost of imported inputs as
a result of devaluation, and by constricting demand (UNIDO/ILO, 1992:8). The latter
problem is compounded by the fact that the manufacturing sector has weak backward
linkages to agriculture, fisheries and mining and remains heavily import dependent.
In many cases this is due to irregular and insufficient supply of domestic raw
materials. The capital goods industry is still in its infancy and heavily dependent on
imports. As a result, most manufacturing enterprises are at the artisanal stage and are
poorly equipped. There is also little use of Ghana's agricultural products to produce
intermediate products in the food processing industry. Salt is used as a preservative
and a flavouring, sugar is used in fruit processing and starch (made from cassava) is
used for thickening in a variety of food preparations, but there are few other
examples. The absence of such linkages between the industrial and primary sectors
serves to maintain import dependency in manufacturing, thus exacerbating the
problem of rising prices associated with devaluation (UNIDO/ILO, 1992:33).
In order to develop industry's backward linkages it will be necessary to improve
Ghana's infrastructure. The water supply system is unreliable due to poor
maintenance, lack of spare parts and power cuts; the electricity supply is subject to
disruptions. Ghana's transport infrastructure, including roads, railways and ports, is
also in need of extensive rehabilitation. It might be thought that the fiscal strictures
associated with the SAP would limit Ghanaian capacity to undertake such a large
project. However, the Ghanaian government has agreed a far-reaching transport
rehabilitation programme with the World Bank and it also has plans to up-grade the
energy sector, including expansion of the Akosombo electricity plant (Republic of
Ghana, 1992a:15; UNIDO/ILO, 1992:34).
Amongst the problems cited by industrialists themselves are the high levels of
interest rates (currently running at over 20 per cent). A complementary problem is
caused by the fall of the Cedi, which depreciated 33 per cent against the US dollar
between January 1989 and December 1990 and is still falling (World Bank, 1991:19). As
noted above, the high interest rate makes credit expensive, whilst the decline of the
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exchange rate leads to depreciation of equity valued in Cedis. This makes it
increasingly difficult to borrow abroad, purchase foreign inputs and pay off existing
foreign commitments. This particular complex of factors makes it extremely risky to
engage in long term investment in the private industrial sector. Support for this
contention can be derived from the example of a project financed by the EEC in 1992
under the terms of the Lome Convention which provided a Procurement Service run
by Crown Agents to link Ghanaian importers with European export services. There
has been zero uptake of this information service.
The European Community Delegation in Ghana has reached the provisional
conclusion that most Ghanaian importers are not manufacturers, but traders with
existing links to suppliers, this being the safest and quickest way to make a profit. In
other words, the incentives are much higher in the distributive trades than in
manufacturing (interview with European Community Delegation official). This is a
major factor underlying the absence of any substantial medium scale sector within
Ghanaian industry. The incentives for existing small businesses to expand are limited.
Indeed, those that wish to will find their ability to undertake the necessary investment
limited by the expensiveness of credit and the reluctance of banks to back
comparatively risky, long term ventures. The World Bank attempted to address this
problem in 1988 by providing a $30 million Fund for Small and Medium Enterprise
Development (FUSMED) to be administered through the Bank of Ghana. However,
the project conditionality stipulated that the recipient enterprise had to contribute 25
per cent of the cost of the loan, which effectively made the funding too expensive for
its targeted borrowers. The rules were changed in 1991 so that the value of existing
enterprises could be counted towards this condition, but this did not help new
enterprises. By mid-1992 some 26 per cent of the FUSMED had been disbursed; less
than 1 per cent of it is being on-lent to small-scale manufacturers (UNIDO/ILO,
1992:3, 9; World Bank Resident Mission in Ghana, 1992:13).
The expensiveness of credit contributes to a problem identified by USAID, which is
that the state of today's international economy does not make it easy for new smallscale exporters to break into world markets. There is no incentive for buyers to search
for additional producers. As USAID puts it, the 'result is that Ghanaians don't export
because they don't know where the markets are, nor what markets want because they
don't export' (USAID, 1992:21). However, the problem is not merely one of lack of
information. The small size of Ghana's firms means that many of them will not have
the production capability and technical skills to meet the quality and quantity
requirements of a foreign order. All of this is indicative that there is a need for
information on foreign markets, but also for greater incentives for domestic industrial
investment.
One obvious solution to the problem of breaking into foreign markets is to promote
intra-ECOWAS trade. However, a multiplicity of problems impede such trade. A
major constraint is the lack of complementarity in production structures. Many of the
countries are dependent on exports of the same, or similar products. For example,
both Ghana and Cote d'lvoire are heavily dependent on exports of coffee and cocoa.
Additional problems are posed by poor infrastructure linking the ECOWAS states,
differences in standards and regulation, negative attitudes to local products, language
differences and differences in the monetary system (Ghana is surrounded by
Francophone states that use the CFA Franc), and lack of market information. One
constraint particularly emphasised by Anglophone states is the protectionism of their
Francophone neighbours. At a recent meeting of the Ghana Institute of Economic
Affairs, businessmen complained that the Francophone states in particular (although
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not exclusively) used a variety of tariff and non-tariff barriers, inclusive of internecine
bureaucratic controls, to impede the free movement of goods and people that is
supposed to be guaranteed by ECOWAS.
The government has committed itself to a programme of industrial development with
the aim of promoting economic diversification. In January 1992, the Ghanaian
Ministry of Industries, Science and Technology (MIST) published the government's
industrial policy statement: A Strategy for Industrial Regeneration. This document
affirms that the 'Ghana Government is committed to continuing the structural
adjustment process and increasing the liberalisation of the economy begun under the
ERP and intensified and extended under the various phases of the ongoing Structural
Adjustment Programme (SAP 1, 2 and 3). These reforms will 'lay a firm base for
sustained growth within the context of a viable balance of payments and price
stability' (p. 3). It is envisaged that the private sector will play a central role in Ghana's
industrial regeneration. The government is continuing to roll back its involvement in
the economy. This involves a substantial programme of privatising, or liquidating
state-owned enterprises. The number of such enterprises has been reduced from 235
in 1987 to about 197 at the end of 1990. The government has announced an intention to
privatise at least 25 enterprises each year. Currently, the State Enterprise Commission
(SEC) has taken over 47 plantations from the Cocoa Board in preparation for
privatisation. The central direction of the programme is directed by the Divestiture
Implementation Committee (DIC). Constraints on privatisation are presented by the
shortage of professional staff in the SEC and the DIC and by the cost of laying off
excess labour in a tight credit economy. Due to these factors the government has not
been able to fulfil its intention to divest itself of 25 enterprises a year (UNIDO/ILO,
1992:26; Republic of Ghana, 1992a:14-15).
Despite its commitment to privatisation, the government intends to keep certain
strategic industries within the state sector. However, the guidelines on government
support have been clarified to ensure that there are strict limits on government
financial transfers to state enterprises. Commercially orientated firms in the public
sector are expected to finance themselves from their own resources or commercial
bank credits. The government is investigating ways of ensuring that the state and
private sectors are treated equally by banks in order to minimise the danger that the
state sector will squeeze out private enterprise.
Ghana's liberalisation policy has also entailed the reduction of protective barriers,
with most duty rates ranging from 0-25 per cent. The government intends to lower
these rates further with a view to creating a lower and more uniform rate of protection
in order to encourage development of NTEs and efficient import substitution
industries. However, the Industrial Policy Statement notes that 'selective protection
will continue to be necessary for infant industries and for existing industries which
are economically viable but experiencing difficulties in facing import competition' (p.
13). This statement is immediately qualified by an assurance that such discretionary
tariffs will be carefully controlled and will only be used to offer temporary protection.
They will be allowed only on the premise that the enterprise, or sector protected must
show increasing efficiency, a condition that will be monitored. There have been some
indications from aid agencies that a limited level of protection of infant industries will
be tolerated. According to one official the World Bank has acknowledged that
Ghana's SAP was initially insufficiently nuanced and resulted in an excessive number
of bankruptcies among small firms that caused some disruption in the industrial
sector (confidential interview). Thus, selective protective tariffs may be available for
certain infant industries.
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The government is also determined to liberalise legislation and regulations pertaining
to domestic and foreign private investment. The Investment Code will, in future, offer
more incentives to overseas investors. The role of the Ghana Investment Centre (GIC)
is being changed from that of a regulatory body to one that offers incentives to foreign
investors. It has also been decided that the GIC must respond to prospective investors
within 40 days (past applications have been known to take several months to be
processed). The intention is to make the GIC a 'one-stop shop' where foreign investors
can go to process their projects with a minimum of bureaucracy and fuss.
Rationalisation of the taxation system has improved Ghana's tax base and this
enabled the government to substantially reduce company tax rates applicable to
agriculture, manufacturing and the services sector in its 1991 budget (UNIDO/ILO,
1992:23-4). This goes at least some way to countering the frequent complaints levelled
by the private sector about high taxation.
Plans are also underway to rehabilitate and expand Ghana's infrastructure, a measure
that MIST's Industrial Policy Statement identifies as 'necessary to provide support to
private sector activity' (p. 15). Planned investment in 1990-92 amounted to C732.1
billion in constant 1990 prices. Two-thirds of this was earmarked for development of
the energy sector and for development of the roads and railways sector. The rest was
allocated to improvement of agrarian infrastructure and promotion of extension
services as well as rehabilitation of key industrial and mining sectors.
Particular importance is attached to human resource development. It is recognised
that industrialisation requires a cross-section of skilled labour, including engineers,
managers, accountants and, of course, entrepreneurs. Therefore, the government
intends to target investment in industrial training. It is particularly interested in
developing entrepreneurial skills, especially for small and medium scale enterprises
and for women. Consequently, the government has set up an Entrepreneurship
Development Programme (EDP) under the control of the National Board for Small
Scale Industries (NBSSI), a parastatal organisation set up by MIST. There are many
other programmes to promote entrepreneurial and industrial skills, including the
Ghana Regional Technology Industrial Services (GRATIS) project and the Entrepreneurial Development and Training (EMPRETEC) project. The proliferation of such
projects has resulted in the development of a number of institutions with overlapping
mandates. This entails considerable waste of resources. MIST and the Ministry of
Development plan to address this problem by establishing a coordinating committee
of training organisations, together with the Association of Ghanaian Industries (AGI)
to coordinate and review training policy (Republic of Ghana, 1992a:7). The objective is
to stimulate collaboration between the disparate organisations involved in training.
The government also wishes to provide technological support to industry and to
foster indigenous research and development. This entails strengthening organisations
such as the Council for Scientific and Industrial Research, improving access to foreign
technology and expertise, promoting local research and development, strengthening
linkages between the universities and the productive sectors and providing better
extension and training services to small industries. It is not clear how the funding for
these aims will be raised, although an Industrial Fund and a Science and Technology
Fund are to be created (Republic of Ghana, MIST, 1992b).
Another aim is to promote decentralisation of industry, which in concentrated in the
Greater Accra and Ashanti regions. It is recognised that larger industries need the
concentration of infrastructure that is to be found in the urban areas and so the
decentralisation initiative will focus on encouraging small scale industries to move to
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the rural areas in the belief that this will encourage development in those areas
(Republic of Ghana, 1992a:10). The Investment Code already gives tax concessions to
industries that locate in less-developed areas outside Accra-Tema, Kumasi and
Sekondi-Takoradi. The Code also gives benefits to those companies that provide
infrastructure in such areas. However, these do not seem as yet to be sufficient to
counteract such disincentives to productive investment as the high interest rate
mentioned above.
The central aim of Ghana's industrial policy is to exploit its comparative advantage
'in domestic resource-based and relatively mature, labour-intensive activities'
(Republic of Ghana, 1992a :4). The government intends to develop forward linkages
from its primary resource base to the industrial base by promoting export-orientated
industries based on local products, such as food processing, furniture production and
clothes manufacture. Support will also be given to mineral production and downstream value-added processing. As part of this initiative, the government is
considering creation of an export processing zone (EPZ). The World Bank is actively
considering financing this project in recognition of the need to develop more resource
based industries in Ghana. The Bank is also examining the possibility of financing
refrigeration facilities as this has been cited by existing agro-processing industries as a
major constraint on their operations. There is clearly a commitment to diversification
of Ghana's export base and this evidently has the support of the World Bank.
However, it is equally clear that aspects of the ERP tend to inhibit rather than
encourage economic growth and diversification. The BWIs seem to have modified
their position on liberalisation of the tariff regime. This suggests that new businesses
will not immediately be exposed to the rigours of the world market. However, it
remains to be seen just how much the BWIs will actually tolerate a departure from a
policy that is usually a central element in SAP conditionality. Another important
element of structural adjustment is tight monetary policy, which has led to expensive
credit in Ghana. The government remains committed to this policy, which has made it
difficult for Ghana's small scale business sector to expand and has hindered the
government's privatisation programme. It is also difficult to see how the Ghanaian
government will finance such schemes as their training programmes and their plans
to support local research and development within the context of a tight fiscal policy.
Furthermore, the floatation of the Cedi has resulted in a loss of confidence in the
currency. The consistent decline of the Cedi discourages potential investors who do
not wish to purchase equity that is constantly declining in value against hard
currencies. All of these factors indicate that far from creating the conditions for
growth the Ghanaian SAP has impeded economic diversification and growth.
In the absence of such diversification the benefits accruing from the ERP have
declined since 1989 due to lower prices for cocoa and Ghana's other traditional
exports. Poor rainfall and accelerating inflation have also exercised a retrograde
influence on export prices. While exports have doubled over the period 1983-90,
export value has fallen since 1988, with the result that in 1991, after debt servicing,
Ghana's export receipts only covered 56 per cent of the value of its imports. The
deficit was filled through aid receipts. Inflation reached 41 per cent in September 1991
due to a number of factors including a poor harvest in 1990, the Gulf Crisis and excess
liquidity (despite the credit squeeze). It seems likely that this fed into substantial wage
demands in 1992, settlement of which added over C50 billion to the wage bill,
contributing to a budget deficit of C177 billion. This fiscal imbalance means that net
claims on Government by the banking system have expanded by over C100 billion
rather than declining by C72 billion as programmed. This has in turn contributed to
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an increase in broad money of 52 per cent (as against a programmed expansion of only
12 per cent), which is likely to cause a further upward ratchet in inflation (Republic of
Ghana, 1993:2-4). All this is suggestive that the aspects of SAPs that tend to impede
growth have counteracted those elements of structural adjustment designed to
stabilise the economy.

The Gambia: Deflation or Diversification?
The Gambia is perhaps most notable for its small size. Harvard economist Michael
Roemer argues that The Gambia's size is its destiny' in the sense that it limits the
economic options open to the country (1992:15). The Gambia has limited primary
resources, its traditional main export being groundnuts. Its human resource base is
low with illiteracy running at 75 per cent in 1987. The bulk of the populace is
employed in agriculture, which accounted for about 20 per cent of real GDP in 1991/
92. There has been some recent economic diversification, especially into tourism.
Industry contributed about 12 per cent of value added in 1991/92. However, with a
population of less than one million, an import substitution industrialisation strategy
is not a viable option for the country. This has led The Gambia to base its economy on
production for export and re-export of goods to its Francophone neighbours. In 1990/
91, re-exports alone accounted for 31 per cent of GDP (IMF, 1992:1).
The Gambian economy ran into trouble in the mid-1980s. Bad weather, erratic world
prices and low producer prices had a deterrent effect on production of groundnuts,
the mainstay of the economy. Expansion of the public sector and an associated growth
in government expenditure contributed to the fiscal deficit. This in turn led to the
growth of inflation and overvaluation of the exchange rate. The latter problem
boosted demand for imports, whilst rendering exports even less competitive, leading
to a balance of payments deficit and the growth of external indebtedness. These
economic problems resulted in a major crisis that matured in 1985/86. Gross official
reserves fell to the equivalent of less than one week of imports, external indebtedness
rose to 113 per cent of GDP, and external payments arrears peaked at SDR 88.2
million, nearly one and a half times export earnings in 1985/86 (IMF, 1992:1-2).
This prompted the Government to agree its Economic Recovery Programme (ERP)
with BWIs. This was aimed principally at correcting the macro-economic disequilibria
in the economy. The ERP was launched in June 1985, backed by successive
arrangements with the IMF, under which The Gambia received SDR38.91 million by
1992. It consisted of the traditional elements of an IMF stabilisation programme,
including such measures as liberalisation of the exchange rate, elimination of price
regulation, and stricter fiscal and monetary policies. The ERP had the following
objectives: to realise 4 per cent average annual growth of real GDP; to reduce the
external current account deficit as a percentage of GDP from 24 per cent in 1987/88 to
19.5 per cent in 1990/91; to reduce the inflation rate to 6 per cent; to strengthen The
Gambia's external position; to rationalise and enhance the training of the civil service;
and to improve public investment productivity (UNDP, 1992:6). The programme also
aimed to enhance private sector activity through promoting greater reliance on
market forces, which would ensure that market prices prevailed.
There is some evidence of success for the ERP. Growth of real GDP has been variously
estimated at 5 per cent per annum by UNDP and 2 per cent by USAID.'-The UNDP
argues that the programme stimulated economic activity including construction and
small-scale manufacturing. The rate of inflation also declined from 22 per cent in 1985
to an estimated 8 per cent in 1989, although it rose to above 13 per cent in 1990,
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reflecting an expansionary monetary policy and the short term impact of the
depreciation of the Dalassi against other currencies. Inflation declined again to just
over 10 per cent in 1990. Government official reserves rose to the equivalent of 2.4
months imports by 1989/90. Fiscal policy under the ERP resulted in a significant
reduction of the budget deficit as a percentage of GDP, from 22 per cent in 1987/88 to
10.7 per cent in 1989/90. The balance of payments has also improved, with the current
account deficit falling from 32 per cent of GDP in 1986/87 to 17 per cent in 1990/91.
However, the UNDP notes that the current account deficit rose from SDR29.8 million
in 1988/89, or 18.4 per cent of GDP, to SDR36.1 million in 1989/90, or 21.1 per cent of
GDP. This was largely attributable to the negative impact of the global recession on
The Gambia's tourism sector.
Perhaps one of the most significant developments is that since the beginning of the
ERP, national savings have increased from 15 per cent of GDP to 21 per cent of GDP
IN 1991, whilst private investment has increased from 5.7 per cent of GDP at the start
of ERP to 12.4 per cent of GDP in 1989/90. The output by manufacturing industries at
current market prices increased from D51.53 million in 1986/87 to D.177.05 million
1989/90. The UNDP suggests that this may be associated with the growth in
government development spending in the industrial sector, which reached a record
level of D9.251 million in 1986/87 (UNDP, 1992a:6-10; USAID, 1991:13-15). It may be
argued that increased saving is due to the high real and nominal interest rates that
have constituted an integral part of the ERP. However, it has also been argued that
these same interest rates represent a major disincentive to private investment.
Certainly, this factor has been mentioned by various operators in the Gambian private
sector as an obstacle to profitable investment. All of this initially seems suggestive of
a similar pattern of development to that in Ghana, where a stabilisation programme
has been associated with an improvement of the macroeconomic indicators, but has
not necessarily provided the conditions for private sector growth. As with the
Ghanaian case, we shall briefly examine the nature of The Gambian industrial sector
with a view to determining how the ERP has affected it.
The Gambian industrial sector consists of medium scale enterprises (which the Banjul
UNDP office has defined as belonging to the formal sector and having at least 5
employees) and small scale industries, which belong to the informal sector. At least 50
medium scale enterprises are based in Greater Banjul where infrastructure and
services are better. Small scale industries are spread across the country, although they
are concentrated in urban areas where more market opportunities exist.
Industries in the large and medium scale sector include processing of groundnuts by
the Gambia Produce Marketing Board (GPMB), presently a parastatal (there are plans
to privatise the GPMB); fish processing; fruit and vegetable processing; manufacture
of building materials; beverages; and chemical and plastics manufacturing. Only
processing of fish, fruits and vegetables cater for export markets to any significant
degree. The remainder focus on the domestic market. The most important industry in
terms of private sector involvement is fish processing, which comprises two large
establishments as well as a number of smaller concerns, with a total export capacity of
between 15,000-20,000 tonnes per annum. Fruit and vegetable production and
processing are expanding, with a number of concerns having been established in
recent years, including Radville Farms, Agro-Tech, YAMS and Citroproducts
Company. The latter companies have a combined production capacity of about 5,00010,000 tonnes per annum with export opportunities to Europe. The growth of these
concerns has contributed to the increasing importance of the horticultural sector as a
foreign exchange earner, currently accounting for 5 per cent of exports. Manufacture
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of building materials has contributed to the growth of the construction industry and
to rising employment in that sector.
Little data is available on small scale industries, which are concentrated in the
informal sector. Small scale manufacturing businesses (defined in the widest sense)
include poultry production and processing; furniture manufacture; tie-dyeing;
handicrafts; and small repair shops. They generate more value-added per unit of
capital as well as more employment for a given investment than do larger enterprises.
Small scale enterprises contributed about 27.6 per cent of total manufacturing output
and 2 per cent of GDP in 1989/90. Tourism has also become increasingly significant to
the economy, contributing about 5 per cent of GDP in 1988/89. It is the country's
second largest foreign exchange earner, contributing US$15 million in net foreign
earnings, and providing employment to about 3000 people directly and 4,000 people
indirectly (UNDP, 1992a:15-17).
However, The Gambian industrial sector is beset by a variety of problems. These
include a weak infrastructural base, a low base of skills, the expensiveness and
unavailability of credit, high taxes, excessive dependency on aid-financed imports of
oil, and the proclivity of surrounding Francophone states to protect their markets.
With regard to infrastructure, both water and electricity supply are unreliable. There
are high losses (in excess of 40 per cent) in the water distribution system and a lack of
spares and fittings means that frequent breakdowns and technical faults cannot be
dealt with adequately. As to electricity, Banjul has only one major generating plant,
the Kotu Power Plant. Current total installed generating capacity at the plant is about
22.7 MW against an estimated peak demand of 11 MW to 12 MW. However,
generating capacity has been reduced to 6.5 MW by the breakdown of four of the
generator sets, a situation that has pertained for some time apparently. This has led
many companies to buy their own generator sets, which has contributed to high fuel
consumption. The transmission system in Greater Banjul is also in poor condition,
leading to frequent power cuts. As many observers have noted, it is difficult for
industry to thrive in a situation where both water and power are in short supply.
Transport infrastructure is also lacking. The road network has only undergone
nominal expansion and up-grading in the past decade. The government is giving
priority to road development, but this is constrained by shortage of funds, lack of
road maintenance equipment and spare parts and the absence of a skills base for
construction and maintenance of roads. By contrast, river transport constitutes a
cheap means of transporting bulk cargoes in and out of the hinterland and the
operational capacity of Banjul Port has increased from 275,000 tonnes per annum to
400,000 tonnes per annum over the last ten years. However, problems in this sector
include shortage of navigational aids in the ocean channel and along the river, lack of
adequate container storage facilities in the Port premises, and the depth of the
channel, which limits the passage of ships with a draft above 8.5 metres. Air traffic has
increased in recent years in response to the growth of tourism. It is also expected that
air cargo will expand over the next few years in response to the development of
exports of horticultural products and dried fish, these being commodities that can be
transported economically by air. Problems with air transport include shortage of
funds for maintenance and improvement of existing facilities, shortage of skilled
manpower and inadequate airport facilities for storage of perishable cargo such as
horticultural, or food exports (UNDP, 1992a:18-24).
We have already mentioned the low base of skills in The Gambia. However, it is
worth emphasising the full extent of this problem. A British aid official commented in
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1993 that there is a chronic lack of skilled tradesmen in The Gambia. The capacity of
electrical engineers is low, the standard of welding would be unacceptable in the
United Kingdom and building standards are also poor. The official concluded that the
basic skills necessary for industry are largely absent in The Gambia. A similar view
came from a UNDP official working in the Office of the President on a capacity
building project focused on the public sector. He pointed to a particular shortage of
skilled workers. There is a continual need for expatriates, a situation that helps to
account for the substantial level of Chinese technical assistance in the country. The
UNDP officer gave the example of a UK backed project at the customs and excise
office which involved use of two computers. Apparently, the project was only able to
locate two people in the country who had a sufficient understanding of the software to
input data into the computers. He went on to note that his own project faced major
difficulties, first in locating people to train, and then keeping them in the country
rather than losing them to the braindrain. Clearly, the skill shortage in The Gambia is
a major problem.
Lack of availability and expensiveness of credit are the constraints that are most
commonly cited by private sector operators as obstacles to their expansion. Interest
rates have remained stagnant at around 26 per cent for some time, putting small
investors at a considerable disadvantage. Roemer identifies four factors underlying
this high lending rate.
First, there is little real competition among banks in The Gambia; in recent years, only
one of the three major banks has been actively lending in the country. Second, the
government's monetary ceilings, negotiated with the IMF permit little expansion of
domestic credit, hence allow no room for an expansionary policy to force lending
rates down. Third, foreign banks evidently find it too risky to enter The Gambian
market with loans denominated in Dalasi. Fourth, domestic savers have a strong
preference for off-shore deposits, which exceed the value of the entire Gambian
money supply; this preference reduces domestic liquidity and drives up interest rates.
Roemer's solution to this is to encourage greater competition in the banking sector,
whilst continuing the strict monetary policies associated with the ERP. The latter
policy will establish economic stability, attracting overseas funds back into the
country, whilst greater competition will drive down interest rates (Roemer, 1992:29).
However, senior officials in the Ministry of Finance have expressed some doubt as to
whether competition is in itself the answer to this problem, arguing that it is hard to
explain the spread between Gambian inflation, currently running at 5-6 per cent, and
interest rates of 26-27 per cent solely in terms of lack of competition.
Indeed, it is questionable as to how far greater competition will ameliorate the
preference of the banks for such activities as investment in treasury bills and the
foreign exchange market and loans to commercial enterprises, rather than engaging in
risky loans to productive businesses. As a senior official of the Central Bank of The
Gambia noted, treasury bills and foreign exchange operations are less risky and often
more profitable than productive investments. An entrepreneur with several
businesses in The Gambia made a similar point pertaining to commercial operations.
Trading businesses can begin paying off their loans within a few months, whereas a
much longer lead time is necessary before most productive enterprises can begin to
service their loans. All this is suggestive that if more credit becomes available in The
Gambia, it is likely to be more attracted to investments in the well established reexport trade than to riskier, longer term investments in productive ventures.
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The history of the IDA financed APEX line of credit supports this contention. The
project was started in 1989 when US$5.4 million was made available to finance private
sector productive investments. The money was to be on-loaned through commercial
banks at commercial interest rates. Hereto, only two projects have been approved by
the World Bank and even these have not gone into implementation due to the expense
of credit. The commercial banks were apparently uninterested in pushing the line of
credit given the comparative ease with which they could make a profit from
investment in commerce, the foreign exchange market and government paper
(interviews at the Central Bank of The Gambia). This suggests that the problem of
promoting industrial investment is not merely one of the availability of credit; rather,
the incentives for productive investment are lower than those for commercial
ventures.
A representative of the European Community Delegation (ECD) pointed out in 1993
another area of weakness for The Gambia - its dependency on EEC aid to obtain a
substantial proportion of its essential petroleum supplies. The Community finances
Gambian imports of petroleum through a General Import Programme (GIP) under
the terms of the Lome Convention. The GIP is worth ECU 4 million, which is being
provided in the form of a grant, and is designed to finance about 50 per cent of The
Gambia's fuel requirements over a period of some 9 months beginning in June 1992.
The purpose of the project is to ensure a consistent supply of fuel over this period and
to 'conserve scarce foreign exchange' (EEC, 1991:9). As the ECD official noted, this is
indicative of a high level of external dependency to obtain a product that is essential
for industrial concerns. The danger is that it could lead to increasing dependency on
such support.
Another problem is that The Gambia's Francophone neighbours appear to be
particularly vigorous in protecting themselves from Gambian exports. A senior
economist in the Ministry of Trade and Economic Affairs commented that customs
duties and administrative charges are particularly high in Senegal, making Gambian
products uncompetitive. According to one exporter, the duties on his product
amounted to 150 per cent inclusive of other charges. Another entrepreneur based in
The Gambia noted that his attempts to export candy to Senegal and Mali had been
unsuccessful because Mali maintains a monopoly on certain products, including
candy, whilst Senegal levies a tax mercurielle on certain items (again, including candy)
that amounts to 200 per cent. The latter entrepreneur commented that 'here [in The
Gambia] we are being strangled because we are not protected by taxes'. This
represented an explicit criticism of the liberalisation of the tariff regime that The
Gambia had undertaken as part of the ERP (UNDP, 1992a:15-18; USAID, 1991:16-22).
The government has sought to address the problems of the industrial private sector in
the Programme for Sustained Development (PSD). The PSD was developed in 1990 to
replace the ERP. The Gambian Government felt that it had successfully undertaken its
structural adjustment programme and that there was now a need to make a transition
from stabilisation policies to a broadly based programme of economic growth based
on private enterprise. Under the PSD, which is designed to run from 1990-1995, the
government is committed to taking steps to encourage private investment. These will
include consolidation of the ERP, including continued reduction of the public sector
through such measures as privatisation; improved government administration; and
increased capital investment in infrastructure. Conservative monetary policies will
also be maintain. This will involve retention of the market determined interest rate
and avoidance of subsidised credit. Amongst the goals of the PSD are the GDP growth
rate of 5 per cent per year and reduction of the public sector deficit to 5 per cent of
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GDP. It is envisaged that achievement of the latter goal will free credit for use by the
private sector, thus bringing interest rates down. An environment conducive to
private sector growth is also to be enhanced by reform of certain tax laws and
provision of training facilities for businesses (Government of The Gambia, 1990:1-9).
It can be seen that the contradiction at the heart of the PSD lies in the juxtaposition of
tight monetary and fiscal policies with the intention to raise government spending on
infrastructure and training.
The government has moved to enhance administrative capacity by developing an
Economic Management Capacity Building Programme (EMCBP), which it approved
in April 1992. The objectives of the EMCBP are to increase the number of junior and
middle level economists and planners in economic management agencies; optimise
the use of existing economic and management expertise through rationalisation of
procedures and organisations; and promote team-work and co-ordination between
agencies. The programme is to be implemented over 12 years, focusing initially on
such priority goals as preparation of national policy papers, establishment of an
efficient statistical system, enhancement of sectoral planning and project implementation and strengthening of certain central government planning institutions such as the
Ministry of Finance and Economic Affairs (MFEA). This will involve such activities as
mounting training courses for economists and administrators and review of the
MFEA pay scales in order to attract the best staff (UNDP, 1992b:55-61). It is not
immediately obvious how the latter aim is to be reconciled with the goal of reducing
the public sector deficit.
There has also been a determined effort to reduce the role of the public sector in the
economy through privatisation. Twenty enterprises were divested during the period
from 1985/86 to early 1992. The number of financial public enterprises was reduced
from six to three, whilst the number of non-financial enterprises was reduced from 28
to 11 (IMF, 1992:23). Nevertheless, parastatals still play a significant role in the
economy. They have been made to operate according to performance contracts and
USAID notes that this has led to some improvement in the performance of various
parastatals, but overall the public sector is still diverting government revenues from
needed public investments in such areas as infrastructure (USAID, 1991:50).
Perhaps the most significant parastatal is The Gambia Produce Marketing Board
(GPMB), the monopsonistic buyer of The Gambia's groundnut production, which
currently employs some 300 persons. Managerial inefficiency and absence of effective
financial controls in the GPMB resulted in large operating deficits that had to be
covered by government subsidies. Poor producer prices had a disincentive effect on
groundnut producers and 1989/90 is the only recent year in which the GPMB showed
a small profit of D7.7 million. USAID concludes that it is essential to privatise the
GPMB in order to turn it into a profitable enterprise that will adequately remunerate
producers. However, it will be difficult to privatise given the dilapidated state of
much of its equipment. One consulting company valued the GPMB's plant at some
D31 million, whilst fixed assets are valued on the GPMB books at over D180 million.
The company also has over D67 million in debts (USAID, 1991:50-53). Apparently, the
government has brought in a firm called AMSCO to manage the GPMB, and the new
management has been able to rehabilitate much of the plant. However, the GPMB's
liabilities still constitute an obstacle to privatisation.
The government also offers a package of incentives designed to encourage private
sector investment under the terms of the 1988 Development Act. Entrepreneurs must
apply for a Development Certificate in order to obtain such incentives as exemption
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from customs duties on capital equipment, plant, machinery, raw materials, spare
parts and various other inputs needed for the production process. Holders of such
certificates are also granted total or partial tax relief from income derived from their
projects. Manufacturing projects qualify for Development Certificates if they
contribute to such goals as bringing in foreign exchange, generating domestic value
added, promoting employment and use of Gambian resources and services and
helping to form national productive capital (National Investment Board, n.d.).
USAID notes that private investors must go through two approval processes in order
to commence operations in The Gambia. First, they must apply for the Development
Certificate to obtain the above incentives. Second, they must apply for the usual
permits and licences required to set up business in a foreign country, such as
operating licences, building permits, commercial registrations, work permits for
expatriate staff and the documentation giving legal access to land. The whole process
is supposed to take a total of 90 days, but in actuality it can take up to two years.
Delays are caused by various factors, including lengthy response times in The
Gambia's approval and regulatory systems and the absence of a priority ranking in
dealing with investment project requests. The National Investment Board (NIB) has
tried to reduce the turnaround time by acting as a 'one-stop shop' and liaising with the
various ministries and responsible agencies on behalf of potential investors to ensure
that requests are dealt with as promptly as possible. However, USAID notes that
between the enactment of the 1988 Development Act and mid-1991, only ten firms
received Development Certificates (USAID, 1991:53-54). In the last quarter of 1992 the
NIB set a 20 day limit for the processing of applications for the Certificate. A senior
official of the Gambia Chamber of Commerce and Industry (GCCI) reported that 'the
system seems to be moving faster than it was'. It remains to be seen whether or not it
actually is moving faster.
It may also be argued that the 1988 Development Act makes it much more difficult for
an industrial venture to obtain the tax and other incentives that are supposed to
encourage new businesses than was previously the case. A senior representative of
the Ministry of Finance and Economic Affairs (MFEA) noted that the 1988 Act tightens
up the conditions for incentives that were initially offered under the 1977
Development Act. He argued that this was necessary because the 1977 Act was being
abused in various ways. For example, applicants claimed duty concessions for what
they described as essential inputs for their businesses, only to sell these 'inputs'
directly once they had been imported. There was also misuse of tax holidays with
businesses going bankrupt just at the end of the holiday. The 1988 law was changed to
ensure that incentives would be given only to productive enterprises. Thus, in order
to qualify for benefits a business must create 60 per cent of value added and must
export 50 per cent of its product. One major operator in The Gambia argued that it is
virtually impossible to produce so much value added due to the absence of raw
materials in the country, whilst it is difficult to export due to the protectionist
practices of The Gambia's neighbours and the poor transport infrastructure.
Another major constraint on new investment is acquisition of suitable land.
Consequently, the government designated a number of areas as industrial estates.
These include Kanifing, the oldest estate set up in 1973, Bund Road Phases 1 and 2,
Yundum Airport, Brikama, Farafenni, Basse and Denton Bridge, all of which were
started in 1985, with the exception of Bund Road, Phase 2, set up in 1990. Kanifing is
the only estate to have been provided with infrastructural facilities such as roads,
water, power and telephones, Two surveys have been undertaken on the extent to
which the estate has been utilised. The first in 1988 found that of the estates 141 plots,
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some 70 per cent were only partially developed or under utilised. Less than a third of
the land area of the estate was fully developed and a total of 45 plots remained vacant.
The follow-up survey in 1990 found that 20 per cent of plots were still only partially
developed, 40 per cent were under utilised, 25 per cent were still undeveloped, 10 per
cent had been assigned by the original lessees and 15 per cent remained vacant and
unallocated. This failure to adequately develop the Kanifing estate can be attributed
in part to inadequate administraton of the estate and the absence of clearly defined
criteria and procedures for the allocation of land to investors (UNDP, 1992a:23-24).
Many commentators argue that an even more salient factor is the lack of incentives for
industrial investment and allege that many of the units on Gambia's industrial estates
are actually used for warehousing rather than for productive enterprises (interviews
with entrepreneurs).
The Gambian Government has recently turned its attention to formulating an
industrial development policy, something that the country has lacked hitherto. With a
view to furthering this aim, a conference on the subject was held in Banjul in January
1993. Two preliminary documents outlining a Gambian industrial policy were drawn
up by the Ministry of Trade, Industry and Employment (MOTIE) and other
participants as a result of the conference. It should be noted that at the time of writing
these documents had no official status. However, it is worth summarising their
content in order to indicate the broad direction that Gambian policy makers seem to
envisage as their path forward. Perhaps the main substantive proposal that emerges
from the documents is to declare the whole of The Gambia an Export Enterprise,
which effectively means turning the whole country into a free trade zone. This leads to
a list of specific recommendations including elimination and reduction of various
taxes, such as those on profit; introduction of a uniform duty rate; reduction of duty
on gas oil for all industries; limiting protection to five years for all infant industries;
allowing companies to carry forward losses; removing anomalies in the tax system;
and harmonising municipal and central government taxes. It is also envisaged that
the government will assume responsibility for improvement of infrastructure such as
the roads and provision of power and water. The government is also to be responsible
for diversification of ways of mobilising local and foreign funding into the industrial
sector and for human resource development (which is being addressed at least in part
by the EMCBP). Accomplishment of these aims is to be overseen by a Gambia
Industrial Board (GIB) which is to be established under the chairmanship of the
Minister for Trade, Industry and Employment. This will involve representation of
concerned ministries, trade unions, the Chamber of Commerce and Industry, the NIB
and women's associations. It is argued that the senior membership of the GIB will
mean that it effectively has decision making powers. As yet, all of these plans remain
on the drawing board (drawn from MOTIE 1993a and 1993b).
Clearly, these plans for industrialisation are over ambitious. It is difficult to see how
the government can take responsibility for the improvement and maintenance of The
Gambia's dilapidated infrastructure and the up-grading of its minimal skills base in
the context of tight fiscal control maintained under structural adjustment. Similarly,
The Gambia's tight credit policy will make it difficult to mobilise private investment
for long term industrial development, when investment in the entrepot trade delivers
more certain rewards over a snorter period. The planning documents also make no
reference to The Gambia's high level of dependency on aid to finance its oil imports.
As with Ghana, the SAP may have stabilised the economy, but it seems not to have
created the conditions for growth.
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Conclusion
A number of common factors emerge from these case studies. Both Ghana and The
Gambia have been what the World Bank might call 'strong adjusters' inasmuch as
they adhered fairly strictly to the conditionality of their programmes. Both have seen
some benefits from their respective programmes in terms of stabilisation of their
economies. However, this does not seem to have provided any basis for growth and
diversification of their economies. In Ghana, floatation of the currency has led to a loss
of confidence in the Cedi to the extent that potential investors are deterred from
investing in equity that will constantly lose value. In both Ghana and The Gambia
tight monetary and fiscal policies have led to high interest rates that deter productive
investment. These obstacles to investment have helped to ensure that neither country
has diversified away from its traditional exports. This leaves them vulnerable to the
vagaries of the world trading system that had played a part in causing the initial
economic problems that forced Ghana and The Gambia to approach the BWIs for
assistance in the first place. In the case of Ghana, we have seen that whilst export
volumes increased substantially during the 1980s, receipts lagged behind, exacerbating aid dependency. The Gambia also remains highly dependent on aid to obtain its
petroleum needs. Both countries are disadvantaged by the fact that the BWIs have
forced them to liberalise their tariff systems while the Francophone states around
them have been allowed to continue with high levels of protection.
It seems clear that structural adjustment has stabilised the economies of Ghana and
The Gambia, but at a level where they remain disadvantaged by reliance on
traditional exports that are vulnerable to recession. In short, conditions for growth
have not been attained in either country and some of the factors that led to instability
in the first place (notably dependence on a narrow range of primary exports with
variable prices) were left intact. This raises the question of what African states might
do to improve their economic prospects if structural adjustment fails to stimulate
growth. There is no room here for a detailed exploration of the alternatives, but we
can conclude with a few suggestions for future research. In the first place, it is worth
emphasising the invalidity of the juxtaposition of inefficient state versus efficient
market that lies at the heart of much of the discourse of adjustment (as we have seen,
officials working for the BWIs in Ghana have recognised that there may be a need for
protection of infant industries and for a measure of state intervention in the market).
State intervention is not necessarily inefficient and market policies are not necessarily
desirable, especially in African countries where there are numerous market
distortions. In the second place, there are several examples of states that have
successfully intervened in their economies to stimulate growth and, in particular,
industrial development (most notably the new industrialised countries of South East
Asia, such as Taiwan and South Korea). This leads us to questions pertaining to why
state intervention has been successful in these countries and whether the conditions
for success can be reproduced in an African context. Examination of such questions
may help us to develop a strategy for African growth, thus rescuing the continent
from the neo-classical cul-de-sac it is currently trapped in.
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Bilan de la Nouvelle Politique Agricole
au Sénégal
Gilles Duruflé

Growth in Agriculture and Agricultural Policy under Structural
Adjustment in Senegal
Senegal's New Agricultural Policy (NAP) has been an important part of the structural
adjustment measures recommended to this country by the World Bank (SALs II (1986), III
(1987) and IV (1990) and supported by other donors including the French Caisse Centrale de
Cooperation Economique (now called Caisse frangaise de developpment), USAID and the
European Development Fund. The object of the NAP has been to reverse the trends of
stagnation and decline which have characterised Senegalese agriculture since the end of the
1960s.
The first part of this article analyses the various aspects of the constraints which have inhibited
Senegalese agriculture over the last decade and which the NAP was set out to address: the
worsening of climatic conditions, land saturation and soil degradation, decline of rural
monetary incomes per capita; rising operating costs in various agricultural sectors; declining
real world prices for the major export crops (peanut and cotton).
The article then presents the main components of the NAP and the results of these policies.
Even if some progress has been accomplished, the overall picture remains bleak. Due to the
persistence of the above constraints - declining world prices for export crops, low rice
consumer prices, high operating costs - producer prices and rural incomes remain too low in
order for peasants to invest in fertilisers, equipment or soil regeneration. In this context, the
withdrawal of the State from the agricultural sector has reinforced the trend toward
disinvestment. Overall growth in rural production remains inferior to that of the rural
population and food imports continue to grow.
Beyond the complexity of specific causes, three macro-economic or macro-social elements
contribute to explain the relative failure of the NAP: the constraints on public finances, partly
due to the weight of public debt; the internal resistance to any change in the mode of sociopolitical regulation which is made possible by the selective control over the revenues generated
by the agricultural sectors; overly optimistic expectations concerning the results which can be
brought about by market forces in the specific context of Senegalese agriculture.
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A la fin des annees 70 et au debut des annees 80, l'Etat senegalais s'est trouve
confronte a une situation particulierement preoccupante caracterisee par:
• une brutale deterioration de son environnement economique exterieur: baisse
des prix de ses exportations (arachide, coton, phosphates), rencherissement des
importations, notamment petrolieres, hausse des taux d'interet;
• des deficits du budget de l'Etat de 9% du PIB et de la balance des paiements
courants de 24% du PIB, pour partie dus a cette deterioration de l'environnement
economique, mais egalement, et de fac,on plus durable, a un ensemble de
problemes structurels de longue periode: pressions demographiques de tous
ordres, plafonnement de l'agriculture, contraintes structurelles de l'industrie,
derapages dans la gestion du secteur public, recours economiquement peu
efficace aux financements exterieurs;1
• une pression politique interne particulierement forte a l'occasion de la releve
presidentielle en 1980.2
Pour faire face a cette situation, le Senegal a ete le premier pays d'Afrique
subsaharienne a signer, des 1980, un accord de facilite elargie avec le FMI et un
programme d'ajustement structurel avec la Banque Mondiale. Ces deux accords ont
rapidement ete, l'un et 1'autre suspendus, puis annules, les criteres de performance
n'ayant pu etre respectes. Avec du recul, il avait ete juge que ces echecs tenaient aussi
bien a la degradation severe des conditions climatiques en 1981 et aux resistances
politiques internes au processus d'ajustement qu'a une sous-estimation de la gravite
de la situation et a une certaine inadequation des programmes mis en place, les
premiers du genre.
Les relations ont rapidement ete renouees avec le FMI par un accord de confirmation,
signe en 1981, suivi de trois autres accords de confirmation puis d'un accord de
facilite d'ajustement structurel, etendu sur trois ans (1986), prolonge par un accord de
facilite d'ajustement structurel renforcee, lui aussi valable pour trois ans (1988). Dans
leur ensemble, ces accords ont ete menes a leur terme, a l'exception de l'accord de
confirmation de 1982 et de la troisieme annee de l'accord de facilite d'ajustement
structurel en 1988. Les negotiations de programmes d'ajustement structurel avec la
Banque Mondiale n'ont repris serieusement qu'en 1984, sur la base d'un "Country
Economic Memorandum" depose par la Banque Mondiale, et ont aboute a la
signature du PAS II au debut de 1986. Celui-ci a ete suivi d'un PAS III en 1987, puis
d'un PAS IV en 1990.
La Nouvelle Politique Agricole, promulguee par le gouvernement senegalais en 1984,
a ete elaboree en etroite collaboration avec la Banque Mondiale. Avec des
remaniements successifs, elle a par la suite fait partie integrante des PAS II, III, et IV.
Elle a egalement fait sur 1'ensemble de la periode l'objet de discussions suivies avec
les agences bilaterales (Caisse Centrale de Cooperation franchise, USAID) et avec le
Fonds Europeen de Developpement (FED) et, a des degres divers, elle; le a beneficie
de financements repetes de leur part.
Aux cotes de la Nouvelle Politique Industrielle (NPI) et des efforts de restructuration
des secteurs publics et parapublics, la NPA est sur 1'ensemble de la decennie un des
principaux volets des programmes d'ajustement au dela des politiques
macroeconomiques de stabilisation. Sa place dans les programmes d'ajustement
s'explique par un ensemble de facteurs:

Bilan de la Nonvelle Politique Agricole au Senegal 75
• l'importance de la population rurale, qui represente encore plus de la moitie de
la population au Senegal;
• la place predominante tenue pendant longtemps par la filiere arachidiere
(approvisionnement en intrants, production agricole, commercialisation, transformation, exportation, recyclage des revenus de l'ensemble de la filiere) dans
l'economie du pays : bien que le secteur primaire n'ait represente que 24 a 25%
du PIB au debut des annees 60 et entre 18 et 24 % au tournant des annees 80,
selon les aleas climatiques, son taux de croissance et ses fluctuations sont restes
les principales variables explicatives du taux de croissance de l'ensemble de
l'economie senegalaise et le declin de l'agriculture est une des causes
importantes du ralentissement de la croissance;
• les deficits des filieres agricoles ont ete tout au long des annees 80 une des
composantes importantes des deficits publics;
• la stagnation de l'agriculture se traduit par une dependance alimentaire
importante et preoccupante vis a vis des cereales importees (riz et ble).
La NPA se voulait un effort de grande ampleur pour renverser les tendances a la
stagnation et au declin qui affligent l'agriculture senegalaise depuis la fin des annees
60. Aussi, afin d'en faire un bilan, cet article se propose-t-il dans une premiere partie
d'analyser les diverses composantes des contraintes auxquelles fait face l'agriculture
senegalaise sur longue periode et auxquelles la NPA a tente de repondre. Dans une
deuxieme partie, on presentera les grandes lignes de cette reponse et on tentera d'en
analyser les resultats.

1° Partie: Une agriculture qui plafonne sur longue periode
La cassure de la fin des annees 60
Longtemps principal moteur de l'economie senegalaise, la production arachidiere
s'etait accrue de facon relativement reguliere de 1945 a 1967 au rythme moyen de 4,7%
l'an (3,9% pour les surfaces et 0,7% pour les rendements). Depuis la fin des annees 60,
les rendements sont erratiques et, en moyenne relativement stables, tandis que les
surfaces sont declinantes (en moyenne de -1,6% par an sur la periode 1967-1991).
Les surfaces de mil et de sorgho, cereales principalement cultivees en assolement avec
l'arachide, qui s'accroissaient a des rythmes de l'ordre de 4% jusqu'a la fin des annees
60 sont devenues stables depuis lors. En revanche, les rendements, de stables dans les
annees 60 sont devenus croissants, au dela des aleas climatiques, a partir du milieu
des annees 70, du fait principalement du deplacement de la production vers l'Est et le
Sud du pays, dans des zones dans lesquelles les rendements moyens sont plus eleves
que dans le Nord et le Centre.
A cote du mil et du sorgho, qui representent 85% des surfaces de cereales, le mais
connait un fort dynamisme depuis le debut des annees 70 avec un accroissement des
surfaces de l'ordre de 3,5% par an et de 2% par an pour les rendements, d'ou une
croissance de la production de l'ordre de 5,5% par an et l'apparition d'un surplus
commercialisable. La production de paddy a, de son cote, connu une croissance
substantielle dans les annees 80 du fait de l'accroissement des surfaces et des
rendements dans la vallee du Fleuve.
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Toutefois, sur l'ensemble de la periode 1960-1990, le rythme de croissance de la
production totale de cereales est reste du meme ordre que celui de la population
rurale, soit 2% par an (tableau 3). La production de coton, apres un demarrage rapide
dans les annees 60 fluctue depuis le debut des annees 70 autour de 40.000 T par an.
La production de manioc qui etait de l'ordre de 200.000 T par an a la fin des annees 60
s'est effondree avec la deterioration du climat; la production de niebe reste marginale.
En resultante, et par dela les aleas climatiques, la production s'est accrue sur la
periode 1967-1991 au rythme moyen de 1% par an, soit un taux de moitie inferieur a
celui de la population rurale, d'ou un tres faible surplus commercialisable dans
certaines zones et un deficit dans d'autres. Au total, et si Ton exclut l'horticulture, les
principales tendances qui se degagent depuis la fin des annees 60 sont:
• une tendance a la stagnation, puis a la decroissance, des surfaces totales
cultivees, d'ou une baisse des surfaces cultivees par agriculteur;
• une production totale qui ne croit plus que lentement (0,6% par an sur la periode
1967-1991), la baisse de l'arachide compensant la lente progression des cereales,
d'ou une baisse reguliere de la production par tete;
• une production cerealiere qui croft a un rythme voisin de celui de la population
rurale, soit une stabilite de la production par tete, d'ou des surplus
commercialisables tres limites tandis que certaines zones rurales sont deficitaires;3
• une production commercialisee, dont l'arachide est la principale composante,
qui tend a decroitre en valeur absolue et, plus encore, par tete de population
rurale, d'oii une decroissance du revenu monetaire par tete a prix constant;
• en consequence, les importations de cereales se sont accrues a un rythme proche
de 3% par an sur la periode 1960-1990.

Les causes de cette rupture
Les causes de cette rupture de tendance de l'agriculture a la fin des annees 60, qui de
regulierement croissante devient stagnante (tassement des surfaces, stagnation de la
production totale), ont ete principalement de quatre ordres, qui se sont renforces
mutuellement: la degradation du climat, la saturation et la degradation des terroirs, la
degradation des revenus paysans, le gonflement des couts des filieres
La degradation du climat
Celle-ci apparait clairement sur la carte 1, qui montre une descente vers le Sud des
isohyetes de plusieurs centaines de kilometres entre les annees 1931-1960 d'une part,
et les annees 1968-1984 d'autre part. II est a noter que la pluviometrie reste la
principale variable explicative des performances de l'economie senegalaise. Malgre
une amelioration lors des annees 1985-1989, suivies de deux nouvelles annees de
faible pluviometrie, rien n'indique que 1'on puisse s'attendre a un renversement de
tendance dans les annees a venir.
La saturation et la degradation des terroirs
Celles-ci apparaissent au niveau global avec le plafonnement puis la diminution des
surfaces totales cultivees, avec leur corollaire: la decroissance des surfaces dediees a
l'arachide, la priorite etant donnee aux cereales pour raison d'auto-subsistance. (La
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baisse des prix reels payes au producteur a egalement fortement contribue au
desengagement des paysans par rapport a l'arachide, cf infra). Cette tendance globale
recouvre toutefois plusieurs phenomenes:
• l'abandon de certains terroirs du Nord degrades par la secheresse et une
certaine surexploitation et 1'ouverture de nouveaux terroirs dans le Senegal
oriental et la Casamance,
• la saturation des terroirs dans le vieux coeur arachidier qui s'accompagne:
• d'une diminution des jacheres et de l'espace pastoral,
• d'une reduction de la fumure animal,
• d'une degradation du couvert vegetal et, notamment, des acacias albidas dont
les effets regenerateurs sont d'une grande importance pour la fertilite des sols,4
• d'une degradation ou d'une sterilisation de certains sols du fait de l'erosion et
d'une mauvaise gestion de la fertilite (insuffisance des rotations, de la fumure,
du couvert vegetal).
La degradation des revenus monetaires ruraux par tete
On a deja souligne l'aspect quantitatif de cette degradation (baisse du volume de la
production commercialisee par tete). Celle-ci s'est doublee d'un effet prix
particulierement defavorable, le prix reel de l'arachide paye au producteur ayant
decline de plus de 40% entre le debut des annees 60 et le debut des annees 80. II en est
resulte, sur la meme periode, une baisse de plus de moitie de la valeur reelle de la
production commercialisee par habitant rural. Pour l'arachide, principale source du
revenu monetaire agricole, plusieurs phenomenes expliquent la degradation sur
longue periode du prix reel paye aux producteurs:
• la repercussion sur les producteurs en 1968 de la fin des prix de soutien francais
a l'arachide a la suite de la conference de Yaounde,5
• le resserrement des contraintes financieres sur l'ensemble de la filiere du fait de:
la baisse tendancielle des prix mondiaux des oleagineux, de l'huile de soja en
particulier, en raison des gains de productivite des agricultures les plus
productives, tandis que la progression des rendements senegalais reste faible,
voire nulle,
l'accroissement rapide des couts des intermediaries de la filiere: encadrement,
approvisionnement en semences et en intrants, commercialisation et transformation.
Face a ces contraintes, les arbitrages dans la fixation des prix se sont faits le plus
souvent de facjon defavorable aux paysans, dans la filiere arachidiere, tout comme
dans la filiere coton. Bien que ses consequences sur le revenu agricole soient
indirectes, une autre variable importante est le prix de commercialisation du riz
importe a Dakar. C'est en effet celui-ci qui determine le prix auquel le riz se retrouve
dans les villes de l'interieur et dans les zones rurales et vient concurrencer les cereales
locales (riz, mil). Or ce prix a progresse tres sensiblement moins vite que l'indice
general des prix, defavorisant ainsi la production de cereales locales pour la
commercialisation. Les consequences de la baisse des revenus monetaires paysans
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sont multiples: retrait de la production (baisse des surfaces), ou de la commercialisation officielle, non remboursement des dettes avec les effets de disorganisation que
cela peut avoir sur le credit agricole et sur l'ensemble de la filiere, recherche d'autres
sources de revenu: emigration, travail saisonnier en ville, etc., forte reduction des
moyens pour investir dans la terre: defrichement, materiel, intrants, etc., dont les
consequences se sont faites fortement sentir lorsque l'Etat s'est desengage des circuits
d'approvisionnement en materiel et en intrants.
Le gonflement des couts des filieres agricoles
De 1960 a 1980, le secteur parapublic a pris une place croissante dans les diverses
filieres agricoles, assurant l'encadrement et la vulgarisation, l'approvisionnement en
intrants, le credit agricole, la commercialisation et la transformation des produits. Ces
grandes operations de developpement rural peuvent se targuer de certains succes:
diffusion du materiel, adoption de themes techniques, qui expliquent pour partie le
maintien ou la progression des rendements dans les annees 70 et 80 alors que
l'environnement de la production progressivement se degrade. Toutefois jusqu'au
debut des annees 80, pour diverses raisons, qui tiennent pour beaucoup a des
strategies de creation et de distribution de revenus, les couts de ces fonctions
d'intermediaires des diverses filieres se sont demesurement gonfles au detriment des
deux autres grandes categories d'agents de la filiere: l'Etat, qui a du supporter des
deficits croissants, et les paysans, pour lesquels les prix au producteur se sont
regulierement degrades, hormis quelques breves periodes.6
Une part disproportionnee du revenu genere par l'agriculture s'est ainsi trouvee
ponctionnee par ces fonctions d'intermediaires et detournee de ceux qui auraient pu
investir dans 1'intensification et la modernisation de l'agriculture.
Conclusion: l'ampleur des contraintes
Cette rapide analyse des tendances passees indique les grandes conditions necessaires
d'un redemarrage de l'agriculture senegalaise qui ont ete reprises comme axes
principaux des politiques preconisees dans les annees 80: reforme des filieres
agricoles: reduction des couts, liberalisation et retrait de l'Etat, revalorisation des
revenus des paysans et appui a l'emergence d'organisations de producteurs. Elle
souligne egalement l'ampleur des contraintes:
• les revenus monetaires reels par tete tires de l'agriculture se sont degrades de
plus de moitie entre les annees 60, durant lesquelles le credit agricole,
l'equipement en materiel, la consommation d'intrants avaient fonctionne de
facpn satisfaisante, et les annees 80. C'est dire la pente qu'il faudrait remonter
pour que les paysans disposent de surplus monetaire a investir dans
l'agriculture pluviale,
• la fertilite des terroirs est menacee dans plusieurs zones et demanderait des
investissements importants (regeneration des sols, amelioration du couvert
vegetal),
• le prix de commercialisation du riz a Dakar, qui est une variable decisive pour le
relevement des prix et revenus reels des producteurs, est par ailleurs une
variable politiquement tres sensible en ville,
• les prix de realisation des cultures d'exportation (arachide, coton) poursuivent
leur tendance a la baisse en dollars constants (tableaux 6 et 7), reduisant les

Bilan de la Nouvelle Politique Agricole au Senegal 79

marges de manoeuvre internes, a moins que ne soient realises de forts gains de
productivite tant au niveau de la production agricole qu'en aval,
• vu le role qu'ont joue ces filieres au Senegal depuis l'independance, la
reduction, la transparence et la liberalisation des couts des diverses filieres
agricoles sont susceptible de rencontrer de tres fortes resistances.

Deuxieme partie: La nouvelle politique agricole (NPA) et ses
resultats
Les objectifs de la NPA
Pour deserrer les grandes contraintes auxquelles est affrontee l'agriculture senegalaise,
a savoir: stagnation de la production, baisse du revenu monetaire agricole par tete,
menaces sur la fertilite des terroirs, deficits galopants des filieres, les politiques
progressivement elaborees au cours des annees 80 et rassemblees dans la Nouvelle
Politique Agricole (NPA, promulguee en 1984) se sont organisees autour des objectifs
suivant:
• mettre en place une politique des prix incitatives pour les producteurs: relevement
des prix au producteur de l'arachide et protection des cereales locales par le biais du
prix a la commercialisation du riz importe; favoriser l'emergence des organisations
de producteurs; desengager l'Etat des diverses filieres agricoles, les liberaliser et en
reduire les couts; mener des actions de soutien a la production (sauvegarde du
milieu); developper l'amenagement de la vallee du Fleuve et les cultures irriguees.
Les effets attendus de ces politiques et qui sont resumes dans le plan cerealier etaient:
une stabilisation de la production arachidiere a des niveaux superieurs a 900.000
tonnes par an; une acceleration sensible des gains de rendement du mil-sorgho; un
fort dynamisme de la culture du mai's (de 107.000 T en 1986 a 200.000 T en 1995); un
decollage tres rapide de la production de riz irrigue (de 80.000 T de paddy en 1986 a
415.000 T en 1995) grace a l'amenagement de 5.000 ha par an, un accroissement des
rendements et des coefficients d'intensite des cultures; un accroissement sensible des
taux d'autosuffisance cerealiere (de 52% en 1986 a 75% en l'an 2000) et un
plafonnement des importations de riz a 340.000 T par an.
II est a noter que le plan cerealier supposait, pour atteindre ces objectifs, la
consommation de 100.000 T d'intrants par an.

Realisations et limites
Desengagement de l'Etat, liberalisation des filieres et reduction des couts
Beaucoup a ete fait en la matiere. Toutefois, dix ans apres les premieres
recommandations dans ce sens et sept ans apres l'adoption officielle de cet objectif par
les autorites senegalaises, on n'en est pas encore tout a fait au terme. De fa^on certes
comprehensible, 1'objectif de desengagement des societes d'Etat continue de
rencontrer de fortes resistances. La consequence en est que les deficits tardent a
disparaitre et viennent en conflit avec 1'objectif de revalorisation des prix aux
producteurs:
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arachide: la privatisation de la SONACOS et de la SONAGRAINES et la rationalisation industrielle de la SONACOS (fermeture de l'unite de Diourbel) continuent de
rencontrer de fortes oppositions,7 tandis que le prix au producteur, apres avoir ete
baisse de 90 F a 70 F par kilogramme en 1988/89 est depuis maintenu a ce niveau, ce
qui le ramene a un niveau de prix reel inferieur a ce qu'il etait au debut des annees 80.
En 1989/90 le deficit de la filiere s'est monte a environ 2 milliards de FCFA, dont 1,5
milliards pour l'Etat, malgre des prix de realisation a l'exportation favorables;
riz: Le desengagement de la SAED est bien amorce depuis plusieurs annees, toutefois
les observateurs s'accordent a penser que d'importantes economies sont encore
possibles sur l'ensemble de la filiere. Par ailleurs, la reduction des couts et la
transparence des comptes de la CPSP ont ete une pomme de discorde entre les
bailleurs de fonds et les autorites senegalaises tout au long des annees 80 et continuent
a faire l'objet de discussions. La filiere locale reste structurellement deficitaire et ne
peut etre equilibree que par la perequation sur le riz importe;
coton: la restructuration et le redimensionnement de la SODEFITEX n'en sont encore
qu'a leur debut. Le deficit de la filiere s'est etabli a 2,2 milliards de FCFA pour la
campagne 1989/90, malgre une remontee des prix de realisation a l'exportation.
Politique des prix
Des efforts tres reels ont ete faits a partir de 1985 pour relever les prix nominaux payes
aux producteurs, notamment pour le coton et l'arachide, mais:
• dans le cas de l'arachide, principale source de revenu monetaire, dont le prix a
ete releve de 60 F a 90 F en 1986, ce prix n'a pu etre tenu et a ete ramene a 70 F en
1988, du fait de la contrainte des finances publiques, de la baisse des prix de
realisation a l'exportation et, sans doute egalement, des lenteurs a reduire les
couts dans le reste de la filiere;
• ces relevements permettent tout juste dans les meilleurs cas (coton, riz, mil) de
retrouver les niveaux de prix reels de la fin des annees 70, eux-memes fortement
degrades par rapport a ceux des annees 60 (tableaux 8 et 9);
• la poursuite de la baisse de la production commercialisee par tete continue
d'entrainer une degradation des revenus monetaires reels par tete.
Aussi, meme si dans la deuxieme moitie des annees 80 le mouvement des prix relatifs
urbain/rural a ete legerement favorable au monde rural,8 ce qui est un renversement
de tendance, l'objectif de relevement des revenus agricoles reels n'a pas ete atteint et
les paysans disposent toujours d'aussi peu de liquidite pour investir dans
l'agriculture (intrants, equipements, etc.). Notons a cet egard que l'etude sur la filiere
arachide chiffre a des montants qui vont de 3,2 milliards FCFA la premiere annee a 6,6
milliards la dixieme annee les sommes que les paysans devraient investir en semences
selectionnees, intrants et materiels pour stabiliser la production arachidiere. Ces
montants sont a rapprocher d'une valeur totale de la production commercialisee qui
fluctue entre 30 et 70 milliards de FCFA selon la pluviometrie. De tels investissements
ne sont pas faits actuellement et les evolutions de prix qui ont ete decrites ne
permettent pas d'envisager que les paysans disposent des liquidites necessaires pour
les faire a 1'avenir.9 La chute de la production de coton en 1989/90 (29.432 T contre
38.173 l'annee precedente) en reaction a la diminution des subventions aux intrants
prouve, si besoin etait, que les paysans sont tres sensibles aux phenomenes
d'incitation, ou de desincitation, par les prix.
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Enfin, la baisse en 1988 du prix a la consommation du riz a Dakar de 160 F a 130 F a
pour effet que le prix bord champ de la filiere informelle dans la vallee du Fleuve se
situe a un niveau tel (60 a 70 F) que l'equilibre des comptes de production paysans est
tres fragile et instable. Aussi les producteurs tendent-ils a privilegier des travaux
d'amenagement et d'entretien sommaires (drainage insuffisant), de faible cout, mais
qui menacent a terme la fertilite des sols, et a privilegier des strategies d'autosubsistance plus que d'agriculture intensive pour le marche, d'ou une sous-utilisation
des perimetres. Par ailleurs, les difficultes de recouvrement que connait la CNCAS
dans la vallee du Fleuve ne sont sans doute pas sans lien avec ce prix de realisation du
paddy. Aussi sera-t-il tres difficile dans les annees a venir de rendre compatibles les
objectifs suivants: maintien d'un prix a la consommation a Dakar de 130 F par kilo;
liberalisation de la filiere de production interne, d'ou un prix bord champ de 1'ordre
de 70 F par kilo ou inferieur; stabilisation de la production avec des amenagements
"intermediaires" qui protegent la fertilite des sols.10 Dans ces conditions, le risque
d'un plafonnement et d'un cours plus erratique de la production, apres le premier
engouement, n'est pas a ecarter.

Les resultats
Les resultats des politiques d'ajustement menees dans l'agriculture dans les annees 80
sont loin d'etre negligeables: la tendance a la degradation des termes de 1'echange
entre revenus agricoles et revenus urbains a ete renversee; les deficits des societes
d'Etat sont en voie de reduction, de meme que les couts excessifs qui grevaient
l'equilibre des filieres; le desengagement de l'Etat est amorce, laissant la place aux
operateurs prives, meme si la reponse de ces derniers parfois tarde a se manifester; de
nouvelles organisations paysannes dynamiques se mettent en place, notamment dans
la vallee du Fleuve et la production de riz y fait preuve d'un reel dynamisme; sous
l'effet d'une pluviometrie moins defavorable et, sans doute egalement des premiers
effets de la liberalisation des filieres, la production de cereales pluviales a continue de
progresses mais, notamment pour le mai's, a des rythmes plus lent que projete
(production moyenne de 125.000 T en 1990 et 1991.
En revanche: les consommations d'intrants et de materiel et, de fac,on plus generate, la
gestion de la fertilite des sols, demeurent a des niveaux qui menacent la productivity
agricole a terme (tableaux 12 et 13);" la production (et surtout la commercialisation
officielle) d'arachide plafonne a des niveaux nettement inferieurs a 900.000 T, compris
entre 650.000 T et 800.000 T; faute de capacite d'investissement publique, l'amenagement
des perimetres irrigues a marque le pas. Les rendements et les coefficients d'intensite
des cultures n'ont pas non plus progresse comme prevu si bien que la production de
paddy irrigue n'etait en 1990 que de 120.000 T; les importations totales de ble et de riz,
aide alimentaire comprise, continuent de progresser, quoique a des rythmes moins
soutenus que dans les annees 70, et se montent en 1990 a 149.000 T et 385.000 T
respectivement. D'un point de vue macro-economique, les difficultes suivantes
demeurent:
a) l'equilibre des filieres n'est pas encore totalement assure malgre le maintien des
prix au producteur a des niveaux vraisemblablement insuffisants pour assurer la
relance de la production;
b) les perspectives de production a terme ne se sont que peu ameliorees: le
desengagement de l'Etat dans un contexte de revenu rural insuffisant et de
pluviometrie incertaine aura pour effet la poursuite du sous-investissement dans
l'agriculture pluviale:
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equipements, intrants, entretien de la fertilite des terroirs, semences ameliorees.
On peut done s'attendre a la poursuite de la degradation de la production
arachidiere (d'ou une nouvelle degradation du revenu monetaire) et de la lente
progression des cereales, a un rythme voisin de celui de la population rurale,
mais inferieur a celui de la population totale, principalement pour
l'autoconsommation. Le probleme de la fertilite des sols et de la degradation des
terroirs risque de se faire de plus en plus preoccupant;
le niveau insuffisant du prix de commercialisation du riz precarise le
developpement de la filiere informelle dans la vallee du fleuve et incite a des
niveaux d'amenagement notoirement insuffisants, a moins qu'on en revienne a
la pratique des annulations regulieres de dettes paysannes et a la prise en charge
par l'Etat des amenagements et des rehabilitations regulieres des perimetres; Ce
niveau de prix contribue egalement a continuer de favoriser la penetration du
riz importe dans les villes de l'interieur et les zones rurales au detriment de la
commercialisation de cereales locales (mil, mais);
le developpement ulterieur des cultures irriguees reste tributaire de tres
importantes subventions d'investissement de la part de l'Etat et ne pourra se
faire qu'a un rythme lent.
c) dans le secteur des societes de developpement rural, les perspectives restent a la
deflation des effectifs et a la contraction des couts. Aussi, les perspectives, meme si a
certains egards elles s'ameliorent, restent-elles dans leur ensemble peu dynamiques:
faibles perspectives de croissance de la production agricole, degradation du revenu
agricole monetaire reel par tete, (d'ou par ailleurs un effet deflationniste sur la
demande de biens manufactures), effets deflationnistes dans l'aval des filieres,
contribution directe aux finances publiques qui reste negative, mais s'ameliore,
poursuite de la degradation de la balance commerciale (en volume): baisse
tendancielle des exportations d'arachide, hausse des importations de cereales.

Conclusion
Plus on descend dans les details des filieres et des mesures preconisees par la NPA,
plus on decouvre les complexites de la situation et les difficultes de faire bouger les
choses. Toutefois, si au terme de ce bilan, on reprend de l'altitude trois elements de
nature plus macro-economique et macro-sociale semblent jouer un role important
dans cet enlisement et ce relatif echec de la NPA au Senegal:
1) le poids des contraintes qui pesent sur les finances publiques: celles-ci sont en
grande partie responsables des mesures trop timides, et parfois partiellement
rapportees comme dans le cas de l'arachide, pour remonter les prix reels aux
producteurs. Elles sont egalement responsables du desengagement brutal et sans
contrepartie de l'Etat qui s'est traduit par effondrement de la consommation d'intrant,
une degradation marquee du pare de materiel et une chute des investissements dans
l'agriculture. Or ces contraintes sont, en grande partie, mais pas uniquement, dues a
la permanence du probleme de la dette qui depuis le debut des annees 80 n'a cesse
d'etrangler les finances publiques. L'effacement d'une grande partie des dettes
bilaterales a la fin des annees 80 a deplace le probleme vers les dettes multilaterales
(FMI, Banque Mondiale), mais celui-ci demeure.12 La devaluation de Janvier 1994
devrait, de ce point de vue, introduire une certaine marge de manoeuvre, d'autant
plus qu'elle s'est accompagnee de nouvelles annulations ou reports de dette. Le
gouvernement se trouve toutefois a nouveau devant la tache difficile qui consiste a
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contenir les salaires dans la fonction publique et le secteur prive moderne et a utiliser
la marge de manouevre introduite par la devaluation pour relever substantiellement
les prix au producteurs agricoles d'un cote et reduire les prelevements fiscaux et
parafiscaux sur les autres secteurs productifs d'autre part. On a vu que dans les
annees 80, cet objectif de etablissement substantiel des termes des l'echange au profit
des producteurs agricoles s'etait vu progressivement abandonne.
2) les resistances d'ordre sociopolitiques: le controle et la repartition des revenus
generes par les filieres agricoles (arachide, coton, riz, mais aussi importations de riz et
de ble) sont au coeur du mode de regulation sociopolitique du pays qui s'est mis en
place depuis les annees 60 et cont certaines des racines remontent a l'epoque
coloniale. Tout effort pour modifier le statu quo s'expose a de fortes resistances du
haut en bas de la societe et a de nombreux devoiements.
De plus, dans ce contexte, les PAS restent fondamentalement percus comme des
programmes imposes de l'exterieur et le concept de conditionnalite sur lequel ils
s'appuient s'avere inefficace et ingerable. Les atermoiements qui depuis les premiers
PAS ont caracterise les reformes de la filiere arachidiere, de la CPSP ou des systemes
d'attribution des quotas d'importation de riz sont de bons exemples de cette
inefficacite et des devoiements des rapports entre le Senegal et ses principaux
bailleurs de fonds exterieurs.13
3) une certaine "naivete" des attentes a l'egard de la reponse des "forces du marche":
il est postule que le marche prendra rapidement, et de facon, plus efficace la place
laissee libre par le retrait impose de l'Etat et des entreprises publiques, sans qu'une
attention suffisante soit portee aux conditions qui permettraient a ces operateurs
prives de se mettre en place et, notamment, l'existence d'une demande solvable,
l'absence de situations de marche captif, etc. Dans le cas des perimetres villageois de
culture du riz dans la vallee du fleuve Senegal, le secteur prive a effectivement fait
preuve d'une vitalite remarquable en reponse aux mesures de liberalisation de la
commercialisation interieure du riz, mais dans un contexte de prix et de mecanisme
d'attribution des terres tel que le sous-investissement des paysans dans l'entretien des
casiers menace a echeance relativement rapprochee la fertilite des sols.
Dans le cas du bassin arachidier, la reponse du secteur prive (approvisionnement en
intrants, gestion des semences selectionnees) s'est revelee pratiquement inexistante,
faute principalement de demande solvable. Ces phenomenes ne sont pas propres au
Senegal, ni meme, au secteur agricole au Senegal. Des ecueils du meme type se sont
retrouves lors de la mise en place de la Nouvelle Politique Industrielle au Senegal.14
Gilles Duruflé, Montreal, Canada.
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Reconstructing the Ugandan State and
Economy: The Challenge of an International Bantustan
David Himbara & Dawood Sultan
Attempts at reconstructing the Uganda state and economy have been
underway since Yoweri Museveni came to power in 1986. By necessity, the
country turned to the international donor community for aid funds as well
as technical and managerial personnel to administer it. Foreign aid, in effect,
became the cornerstone of the reconstruction process, while donor
expatriates increasingly constituted the principal actors in the realm of public
policy. While initially signaling a temporary reprieve, as in most other
reconstruction processes, this arrangement became an almost permanent
condition. An aid-driven economy and an administrative apparatus highly
dependent on donor personnel, is a novelty, for not even a direct colony
was as acutely reliant on external forces. A historical parallel is, perhaps,
the Bantustan regimes whose entire budgetary needs were derived from
outside their territories, in this case from the South African state. The
Ugandan phenomenon has some astounding implications in light of the
decline and disintegration of a number of nation states in sub-Saharan
Africa.
The literature on African development has, since the 1950s, struggled with the
question of whether African states and private sectors can play a vanguard role in
elevating the social and economic indicators of African peoples. The principal
contending perspectives saw things differently. The mainstream liberal orthodoxy
saw such a transformation possible if the modernising forces, namely the domestic as
well as international capitalist forces, were freed from hindrance - particularly by the
third world state (Rostow, 1960). Dependency analysts were less optimistic, arguing
that peripheral transformation was not likely to succeed as African states and national
economies were subservient to metropolitan capitalism that siphoned off capital
resources that would otherwise have provided the engine for African development.
The dependentistas (Mamdani, 1976; Onimode, 1982; Howard, 1978; Mahmoud, 1989)
contended that both African states and national economies were instruments of
foreign capital and, until the former adopted a strategy of delinking from global
capitalism, they would continue to preside over stagnant neo-colonial national
economies.
It would appear, however, that the debate whether African states and economies were
instruments of domestic or external forces was overtaken by events, especially in such
cases as Uganda. In light of the scale of the decline and disintegration of the Ugandan
state and economy since the mid-1970s, the question was no longer whether the state
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and economy served foreign or domestic interests, but rather whether they existed in
a viable form at all. We contend that this question remains pertinent, notwithstanding
the accomplishments made since the rise of the Museveni government in 1986. The
remarkable progress achieved is illustrated by, for example, the halting of
warlordism and the widespread criminalisation of the Ugandan society since the
1970s up to the mid-1980s. Apart from security matters, however, the question
remains as to what extent the state and economy have ben reconstructed to play a long
term meaningful role in providing the Ugandan society an environment for cultural,
social, political and economic revitalisation.
This article demonstrates that the revival of a functioning state apparatus in Uganda
and a viable domestic economy remains largely illusory. In the case of the state
apparatus, it is essentially donor personnel guiding the rehabilitation process. As for
the economy, it does not yet exist in any serious taxable form, a problem that led to
reliance on foreign aid. Thus, just as donor personnel became indispensable for policy
matters, aid became a surrogate for domestically derived revenue. The theoretical and
practical implications of this novelty, where a state and economy are administered by
external forces, deserves serious attention, especially in view of the fact that Uganda is
hardly the only country in sub-Saharan Africa to suffer this fate. Somalia is the
extreme case of the internationalisation of the administration of a formerly
independent African state. Liberia is another case in point, with the survivability of
such nation states as Rwanda, Burundi, Mozambique, Angola, and Sudan, in
question.

Background to the Disintegration of the Ugandan State and
Economy
It is generally known that sub-Saharan African countries emerged from colonial rule
with feeble institutions, weak entrepreneurial classes, and most often very limited
pools of skilled personnel - the very elements necessary for maintaining a
programme to raise social conditions. The case of Uganda was, however, not as
disastrous as that of, for example, neighbouring Zaire where, at independence, there
was only a handful of trained personnel. Uganda was in effect one of the most
promising sub-Saharan Africa nation states on the basis of several factors.
First, favourable climatic conditions permitted a relatively dynamic agricultural
sector that adequately met the national needs as well as generated the country's
foreign exchange through exports of coffee and cotton, with notable progress in other
export commodities such as tea, tobacco and sugar-related industries. It was on the
basis of such activity that during the 1950s and 1960s, an agrarian middle class of
accumulators of capital was emerging in Uganda. Buganda in particular, and to a less
extent Busoga, was transforming rapidly in this sense, with remarkable progressive
changes in other parts of the country as well. In Ankole, for example, a class of
accumulators in the ranching sector was an important development that was leading
to self-sufficiency in dairy and meat requirements in the area and beyond. Second,
Uganda's industrial sector, though small, nonetheless provided the country with a
wide range of products and services, including steel, sugar, textiles, soap,
construction, finance, insurance, and real estate development. The main economic
actors included the Ugandan Indian commercial and industrial capitalists (Himbara,
1994), and the Ugandan state which had an interventionist legacy since the late 1940s.
It was within this philosophy of state interventionism that the Ugandan colonial state
created a fairly complex national infrastructure, notably the hydro-electric power
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harnessed from the Owen Falls at Jinja, thereby providing a lynch pin for all types of
economic activity. As is well known, a number of key state-operated industrial
enterprises, as well as most private manufacturing firms, came to be based in Jinja
following the availability of cheap electrical power generated from Owen Falls.
Hydro power, from this point also became an export commodity for Uganda, as the
country began to sell the surplus to neighbouring countries, especially to Kenya.
Thus, Ugandan state capitalism which gathered momentum in the 1950s saw the rise
of a parastatal sector under the umbrella of the Ugandan Development Corporation
(UDC) that operated a range of industries including textiles and tourism.
In recalling the role of the Ugandan state since the 1940s, the importance of the East
African supra-national administrative apparatus incorporating Kenya, Uganda and
Tanzania under the umbrella of the East Africa Common Service Organisation
(EACSO) must be noted. Such critical agencies as those in charge of the railways,
harbours, airways, taxes and customs operated in the context of the EACSO
(Himbara, 1994). The educational infrastructure of East Africa, which was arguably of
enviable quality, especially the East African University, operated in this framework as
well, with the internationally-renowned Uganda-based Makerere University at its
centre. Though limited in terms of the number of students the university graduated, it
nonetheless produced skilled human resources not only for Uganda, but for the whole
of East Africa and beyond.
However, the Ugandan state and economy had several built-in contradictions that
rendered them shaky after the colonial period. In regard to the state, there never was a
single national governing elite, but a multitude of competing ethnic blocs, some with
separatist tendencies, especially the semi-feudal elite in Buganda (see Mamdani,
1976). Unable to form workable political coalitions, the post-independence quasinational leadership resorted to authoritarian solutions and personality cults in their
attempts to forcefully hold the warring sub-nationalist fractions together. This
continuously undermined the central state and the authoritarians that controlled it,
leading to an ever increasing reliance on force. The civilian dictatorship under Obote
survived via such tactics for almost a decade before being overthrown by Idi Amin in
1971. A political orientation to violence was thus cemented as the principal means of
governing and of making the transition from one regime to the next.
The Ugandan economic system was beset by a number of profound contradictions as
well, factors that led to its demise in the 1970s. The principal segment of Uganda's
domestic capitalist class was largely Ugandan Indian in composition as noted above,
a segment of the Ugandan society that was almost always considered as 'alien'. The
strategy by the Amin regime to solve this so-called 'Asian question' was to expel the
Ugandan Indian community. In expelling Ugandans of Indian descent, the regime
effectively squandered the most productive elements of the Ugandan bourgeoisie.
The commercial sector, with its legendary agency, the dukawallah (small Indian
shopkeeper), lost its vitality. The manufacturing and engineering sector ground to a
halt as indicated by the fate of the industrial hub located in the Jinja/Kampala
corridor. It would not be an exaggeration to say that anything with a motor in Uganda
literally ceased to operate in the aftermath of the expulsion of the Indian community.
Little wonder that the goal of the current program of economic revival centres on
wooing back the Ugandan Indians, most of whom were unwilling to venture into a
country from which they were removed with extraordinary brutality (Guardian
Weekly, 1993).
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Decline and Disintegration
The decline of the Ugandan state and economy accelerated, especially, after the rise
and consolidation of the Amin regime in the early 1970s. However, evidence of
outright disintegration appeared in the late 1970s, particularly during and after the
war that drove the Ugandan dictator out of the country in 1978-79. In the aftermath,
Uganda was in shambles; in effect, the country possessed neither a state nor a formal
economy, with various armed Ugandan groups clamouring for a chance at forming a
government, but with the real power residing in Tanzanian authorities in Dar es
Salaam. The Tanzanian Defence Force (which was responsible for Amin's defeat after
his army's invasion and occupation of part of Tanzania) constituted an occupying
force. Meanwhile the Ugandan people were subjected to a series of weak regimes,
each lasting a brief period, and each unable to organise itself as a governing clique, let
alone presiding over the state and economy. After Idi Amin came the Lule regime,
followed by that of Binaisa, to be replaced by the newly created military council led by
Mwanga, which in turn paved the way for the return of Obote (commonly known in
Uganda as Obote II). The Obote II regime survived for four years before disintegrating
at the hands of the Okello regime that was subsequently removed by the Museveniled forces in January 1986 (Mudoola, 1988:280-299). Through these short-lived
regimes, both the state and formal economy existed only in name. The economic
damage done to Uganda was aptly described by Colin Legum in 1979.
Economic activity, he noted, was virtually at a standstill. Factories and public buildings
were gutted or partially destroyed, goods were looted from shops and homes, while trucks
and cars were stolen by the thousands. Hardly, anything in the country works any longer.
Most factories have ground to a halt. Agricultural production has virtually ceased ...No
foreign reserves remain to pay for essential imports (Legum, 1979).

The Commonwealth Team that visited Uganda in the same year painted the same
picture (Seers, 1979). It was in this period that most economic activity was conducted
through informal markets or magendo, most of which were out of the state's reach.
What remained of the formal economy revolved around the coffee industry which
became the sole foreign exchange earner. However, with the low level of working
capital, lack of spare parts, poor or non-existent incentives for farmers, collapse of
infrastructures, and uncontrolled pests and diseases, the coffee industry was to
decline dramatically by the early 1980s. This was shown by the fact that Uganda could
no longer meet its international export obligations, a problem that led the
International Coffee Organisation (ICO) to reduce its quota (Republic of Uganda,
1992:3). As an indication of the result of these economic factors up to the early 1990s,
Uganda's foreign trade balance and its outstanding external debt steadily changed for
the worse. For example, Uganda's exports were valued at US$232 million in 1990, yet
its imports amounted to US$745 million. The country's debt of US$2726 million
amounted to 1175.1 per cent of its exports in 1990, while debt as percentage of general
domestic product (of US$3592.6 for 1990) was 75.89 per cent (statistics drawn from
World Bank, 1992). The scale of disaster could hardly be more visible than this.
Uganda's administrative apparatus faced the same fate as its economy in the 1970s.
The incentive to work on the part of the civil service declined. The United Nations
survey of Africa reckoned that the real value of the monthly salary of a high level
position in the Ugandan civil service, such as that of the Permanent Secretary, was $40
a month in 1984 (UN, 1991:3). Little wonder that the country's civil servants (as well as
workers in the formal economy) returned to subsistence production or participated in
magendo to supplement their meagre incomes. Absenteeism among the civil servants
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became the norm. Uganda was caught in a vicious circle. As production in the formal
economy declined, the larger part of the population diverted into magendo, thereby
squeezing taxable income, and reducing and eventually eliminating the sources of
national revenue needed for financing recurrent and development expenditures. Civil
servants resorted to stealing government property, kickbacks and other such
activities. As the World Bank report remarked, this state of affairs was 'fed by and fed
on the general decay in administrative structure, especially the falling levels of civil
service morale and living standards' (World Bank, 1982:6). The entire administrative
system, especially tax administration and collection machinery, disintegrated. The
civil service was accountable to no one, even in such critical matters as national
accounts. The state as an economic actor more or less ceased to operate for the official
purpose. The parastatal sector responsible for state capitalism was beset by poor
financial management. Further, most of the state corporations in this sector were
increasingly out of the state's control. The extent of the disintegration of the central
administrative apparatus is demonstrated by the fate of the Ministry of Finance. In
describing the situation, the World Bank report stated that
well prepared and properly audited accounts were unavailable; large supplementary
estimates were presented ... outside the framework of the budget; when parliament was
suspended, budgets were approved by Cabinet, without accountability to a public accounts
committee; and ministries entered into commitments without Ministry of Finance approval

(World Bank, 1982:7).
The damage done to the state apparatus was so profound that it became almost
impossible to correct until the mid-1980s when relative peace returned to Uganda.
The Museveni government conceded, for example, that one of the most vital elements
of the state, namely the country's tax regime, has not been remedied, notwithstanding
the numerous efforts involved up to the 1990s. As stated in the Rehabilitation and
Development Plan (RDP), Uganda's internal revenue performance remains 'the worst
in Africa. The ratio of domestic revenue to Gross Domestic Product is about 8 per
cent, which is about half the sub-Saharan Africa average'. Most revealing is the
admission that this, 'in turn, has meant that the Government's budget is largely
financed by foreign donors' (Republic of Uganda, 1992:273).

Role of Donor Funds and Personnel
As previously noted, the regime of President Museveni has made impressive inroads
in a number of critical areas since coming to power. Since 1986, Uganda became
relatively 'normal' especially in regard to law and order issues, though this is by no
means true for the whole country. Furthermore, elements of the national infrastructure such as the principal road network have been rehabilitated. It is, however, the
means by which all these improvements have been achieved that raise theoretical and
practical questions.
In the absence of formal domestic economic structures, Uganda resorted to foreign aid
to the extent that aid became almost the sole determinant of national revenue. The
extent of this dependency is illustrated by the fact that the RDP relies almost entirely
on donations. For the fiscal year 1992/1993, for example, it was officially
acknowledged that '92 per cent of the RDP is expected to be financed by foreign donor
organisations' (Republic of Uganda, 1992:615). The principal patrons of the RDP are
the World Bank contributing US$94.8 million in 1991/92 and US$129.3 million in
1992/93, and the European Community (EC) providing US$32 million in 1991/92 and
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US$35 million in 1992/93. The projected 8 per cent contribution by the Government of
Uganda is doubtful, especially when one reflects on the condition of the Ugandan
economy. At any rate, even if the government managed to come up with its share, the
fact that 92 per cent of the country's budgetary and developmental financing
originates from foreign sources is more than enough to highlight a case of severe
maladjustment.
It must be emphasised that what is involved in the Ugandan case is not just the
reliance on donor funds but their administration as well. Given the extent of decline,
and even the total disintegration of some elements of the Ugandan state apparatus,
donor agencies became directly involved in what remained of the national
administrative regime (Lateef, 1992:39). In the process, donor control has extended
over the full range of policy making mechanisms, feasibility research, project
implementation, and management of key elements of the Ugandan state apparatus.
As acknowledged by the Ministry of Finance and Economic Development (Republic
of Uganda, 1992, 1992a), most of the rehabilitation and developmental works are
essentially planned and administered by donor expatriates. Interestingly enough,
even the role of soliciting aid is no longer the responsibility of the Ugandan state. The
World Bank appears to have taken over this role, as exemplified by the case of the
rehabilitation of the Uganda Electricity Board, a project that will cost some US$288.2
million. The donors to the project include the World Bank, Sweden, Norway,
Denmark, Britain and Germany. According to the Ugandan government: 'Cofinancing of the project is being handled by the World Bank' and the bank 'is also
continuing to solicit [sic] funds from other donors' (Republic of Uganda, 1992:215).
One wonders what the role of the Ugandan government is in all this, after delegating
even the minimum role of soliciting fund donations to the donors themselves.
The predominance of donor agencies is further illustrated by the case of the new
Uganda Investment Authority (UIA) and the Uganda Revenue Authority (URA). The
feasibility study for creating the UIA was financed by the British government's
Overseas Development Administration (ODA). According to the Ministry of Finance,
the UIA,
activities for the initial three year period are being financed by USAID and ODA. ODA
financed a consultancy on the appropriate structure and operations of the authority and are
expected to fund one of the Deputy Executive Director positions for two years. USAID will
fund the other DED position for two years and are covering all the other establishment costs

of the Authority (Republic of Uganda 1992:271).
As in almost all other cases, it is not indicated how this donor-financed and donoradministered authority will be reclaimed by the Ugandan state.
The case of the URA is perhaps more revealing. It is stated that although funds 'are
not yet committed for the future years the World Bank and ODA have indicated their
willingness to provide further assistance. UNDP are [sic] also expected to assist'
(Republic of Uganda, 1992:273). In this case, the Ugandan government goes as far as
stating that the revenue authority should be given preferential treatment in terms of
salary, and should not become part of the regular Ugandan civil service, because the
latter is corrupt. In the words of the government, 'Being outside the Civil Service it is
possible to remunerate staff sufficiently to both motivate staff and to reduce the
danger of corruption (Ibid.). One wonders if the rest of the civil service is not equally
important, and equally in need of appropriate remuneration to overcome corruption,
and most importantly, in rendering it professional so as to thwart the dependency on
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donor personnel. Regrettably, in reading Uganda's official documents, one does not
get the sense that there is either concern about donor dependency, or a strategy to
overcome it. In effect, the prevailing arrangements are sanctioned as normal.
Yet, the extraordinary level of aid to Uganda and the extensive penetration of donor
personnel in all areas of the Ugandan state apparatus should raise serious questions.
In such important sectors as agriculture, mining and transport, total budgetary
allocations for 1991/92 were US$56.8 million, US$28.6 million and US$81.9 million
respectively, out of which foreign aid contributions amounted to US$48.7 million,
US$27.6 million and US$76 million respectively. No less than US$301.2 million out of
a total budget of US$362.1 million was to be funded by foreign donors. This high level
of aid dependency was maintained in 1992/93 when foreign donors were asked to
supply US$333 million out of a total budget of US$409.6 million. This indicates that
for any sector of the Ugandan economy to survive, it must have a disproportionately
high donor presence (statistics from Republic of Uganda, 1992:630-640).
Financial dependency is compounded by the inability of domestic education
institutions to create badly needed expertise. In a country of about 16 million people,
the number of undergraduate students completing their degrees at Makerere
University from such critical fields as Statistics and Applied Economics averaged
only about 46 per year between 1988 and 1991. Even for student enrollment at the
Masters level, the role of donor agencies was critical. In the case of Statistics and
Applied Economics, the Ugandan government, as usual, designated a donor agency
to provide funds: 'a project proposal for a further three intakes of students (1993-1995)
has been submitted to UNDP for funding' (Republic of Uganda, 1992:251). This means
not only that the increasing demands (at a time of a major restructuring effort) for
technical expertise cannot be met domestically, but also that the enhancement of
technical capacity can only be realised if international aid is directly involved. We are
once again facing the near total recolonisation by the international forces we have
alluded to earlier.

Uganda as an International Bantustan
The state of affairs in Uganda raises both theoretical and practical questions. In
theoretical terms, the questions to address must include: to what extent does Uganda
qualify as a nation state given the absence of some of the principal characteristics that
have traditionally defined such an entity? It would appear that with the exception of
territorial integrity, almost all other elements of the Ugandan state are in question. In
regard to the administrative apparatus, it is very clear that it is essentially the various
international agencies that are responsible for its survival. These range from very
large ones, such as the World Bank's International Development Association (IDA),
the European Community (various agencies), to medium ones such as the United
Nations Development Programme (UNDP) and the United States Agency for
International Development (USAID), to relatively small ones such as Canada's
International Development Research Centre (IDRC). Can an administrative and
policy apparatus made up of foreign expatriates presiding over structures that rely
principally on multilateral and bilateral aid donations be categorised as a national
state and a domestic economy? In present day Uganda, the state has in effect been
reduced to the law and order apparatus (army, police and prisons), with the national
policy instruments and the related administrative regime falling more and more
outside its scope, as shown above. It is tempting to compare these developments in
Uganda with a colonial type of economy and state. Yet, not even a pure colonial set-up
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approximates the state of affairs in Uganda of the 1990s. The bulk of colonial revenue
was raised from within the colony itself, while the scale of colonial personnel in
countries such as Uganda was in fact minuscule. We would argue that the situation in
Uganda resembles a South African Bantustan more than a colonial economy and state.
While they lasted, the Bantustan governments depended on funding from the central
South African state, but ran their police and military. The analogy is obvious. The
Uganda state runs its own law and order apparatus, but without public sector policy
experts and managers and a formal economy from which to raise revenue, it
succumbs to transfers of aid funds and personnel from the international arena. In this
sense, the highly pessimistic description of third world states by Ashis Nandy is not a
far-fetched idea when the Ugandan realities are considered. The state in third world
societies, he writes, 'often looks today like some kind of specialised coercive
apparatus or private business venture' with little else (Nandy, 1992:264).
Uganda, as an international Bantustan begs several additional questions. For instance,
how will the broader characteristics of the 'normal' state be reclaimed by future
generations? What type of strategy, if any, will be employed to revive domestic
production to a point where aid dependency can be lessened and eventually
eliminated? What are the prospects for the emergence of a productive domestic
bourgeoisie (as opposed to Mafuta Mingi, or so-called briefcase would-be business
persons) that may spearhead the capital accumulation process? Will, perhaps, the
Uganda Indian capitalists return in significant numbers to play this role? And, if so,
what are the political implications of such a role, given Uganda's past in this regard?
If no domestic solutions are possible, how long will the external forces continue to
administer the ramshackle state and economy without the so-called donor fatigue?
Finally, do donor agencies possess a coherent plan and goodwill in line with the
country's long term needs?

Conclusion
It should perhaps be repeated that the questions raised here go beyond Uganda, given
the recent developments in such countries as Somalia, Liberia, Rwanda, Zaire,
Angola, Mozambique and Burundi where the entire state and economic structures
have effectively disintegrated. In each case, some sort of external intervention appears
to be the only viable option to contain or at least minimise violence and utter
degeneration of society. The pessimists might begin to talk of the recolonisation of
Africa, which, as the case of Uganda indicates, is clearly no longer an abstract idea,
while the optimists might see the current crisis as a total societal rupture leading to
the rise of the forces that will reconstruct Africa on a more solid foundation.
Irrespective of the theoretical position one may adopt, these questions should be
given priority, not only in academia but on the part of African political activists,
younger African visionaries, and progressive forces in solidarity quarters worldwide.
David Himbara is at the University of Witwatersrand, South Africa and Dawood H.
Sultan is at Louisiana State University, US.
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Joe Slovo: Mensch*
William Cobbett
A chapter of South African history was closed when Joe Slovo died peacefully in his
sleep at his home in Johannesburg at 3 a.m. on the morning of 6 January 1995, finally
succumbing to the bone marrow cancer that had been diagnosed some three years
earlier. It is a measure of his contribution to the liberation of South Africa that much of
the country's modern history can be traced with accuracy by following the political
and personal career of this remarkable and warm man. Vilified by the apartheid
regime, he became one of the most popular politicians with the people of South
Africa, and one of the most successful Ministers in the Government of National Unity.
Joe was born Yossel Maisel Slovo in the Lithuanian village of Obel on 23 May 1926.
The family emigrated to South Africa when Joe was eight. Because of the family's
harsh economic circumstances, Joe left school in 1941, obtaining employment as a
dispatch clerk for a pharmaceutical company. He immediately became involved in
trade union activity, becoming a shop steward for the National Union of Distributive
Workers. He joined the South African Communist Party in 1942.
After the Nazi invasion of the Soviet Union, he volunteered for the South African
armed forces. After the war, Joe completed a law degree at the University of
Witwatersrand. In 1949, he married Ruth First, the daughter of Julius First, treasurer
of the SACP, and Tilly First. In this period, he also widened his circle of political
contacts, including Walter Sisulu and Nelson Mandela. Both Slovo and First were
amongst the many activists targeted by the apartheid regime. Both were 'listed' as
communists under the Suppression of Communism Act (1950), which was designed
to remove named persons from political circulation.
This did not prevent Joe from playing a central part in the organisataion of the
Congress of the People at Kliptown in 1955 and the formation of the Congress
Alliance. Joe was arrested with other leaders of the Alliance and detained for two
months during the Treason Trial of 1956. Charges against him were dropped in 1958
but he remained active in preparing the defence case for the other treason trialists. The
apartheid state's defeat in this celebrated case left it determined to ignore the thin
veneer of legalism, and to resort to more direct and brutal methods of control. He later
appeared in a number of important legal cases and inquiries until the state prohibited
him from practising at the Bar.
Joe was detained for six months during the State of Emergency which followed the
Sharpeville massacre. He was one of the founding members of Umkhonto we Size
(MK), the armed wing of the African National Congress. As a member of the National
High Command in exile from 1963 to 1990 he became a key figure in MK, the ANC and
the SACP.
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He spent the first period of his exile in the UK until 1976 and then moved to the Front
Line States after Mozambican and Angolan independence. There he was the target of
attempted assassinations by South African government agents. In 1982, they killed
Ruth First in her office at the Eduardo Mondlane University in Maputo. Ruth, a
committed revolutionary and brilliant intellectual, had become one of Joe's most
valuable political critics. Exile and political activities, however, took its inevitable toll
on their lives and personal relationships and also on the lives of their three daughters
Shawn, Gillian and Robyn. After the trauma of Ruth's death Joe was later fortunate to
meet and marry Helena Dolny, also active in the Anti-Apartheid struggle.
In 1985 Joe became the first white person elected to the National Executive Committee
of the ANC. He also became the MK Chief of Staff. In 1986 he was appointed general
secretary of the South African Communist Party. The combination of these positions
confirmed for the South African state (then facing its greatest internal challenge) its
fear of him and led to its characterisation of Joe Slovo as 'Public Enemy Number One'
and, supposedly, a Colonel in the KGB!
Joe returned to South Africa in 1990 as part of the ANC delegation to undertake prenegotiation discussions. His first words at Cape Town's airport were, 'As I was saying
before I was so rudely interrupted ...',
While white South Africa did not know how to respond to Joe Slovo, the majority
certainly did, giving him a rousing reception wherever he went. The SACP enjoyed
increasing popularity. Slovo explained why:
Commentators continue to be puzzled by the staying power of the SACP in a world in which
socialist parties are in decline. It is time to divulge one of the lesser known secrets of our
public relations success. No, we have no contract with Saatchi and Saatchi, who are already
working with the NP. We rely on the firm of De Klerk and Botha, whose public relations
work for our party is unsolicited, unintended and free.

Having played a leading role in passive resistance in the 1950s, in armed struggle in
the 1960s and 1970s, and as a theorist and strategist throughout, Joe returned to play a
central role in the negotiated creation of a democratic South Africa. In 1989, Joe, who
had been an orthodox communist all his life, wrote an important pamphlet, Has
Socialism Failed?, opening new theoretical debates in the SACP and on the South
African left. His political stature, integrity and enduring popularity were vital to his
ability to sway the thinking of the liberation movement, as he did with his deadlockbreaking 'sunset clause' leading to the formation of the Government of National
Unity.
Joe surprised many people with his shining success as Minister of Housing,
undoubtedly one of the toughest and most important challenges facing the new
government. Moving with characteristic determination, he had nominated his own
Director General within one hour of moving into office, set the staff at relative ease
with his favourite Che Guevara joke by lunchtime, and met all relevant national
housing sector representatives within ten days.
In his period as Minister, JS (as he now became popularly known) implemented the
country's first ever non-racial national housing policy. He negotiated an agreement
for financing low-cost housing with the biggest banks in the country and oversaw the
drafting of path-breaking land legislation. Faced by an acute shortage of funds, Joe
Slovo tuned to the principles of self-help and popular participation.
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'You cannot build an economy or a society purely on the basis of entitlement', he
remarked. 'People have to make a contribution'.
His undoubted triumph was the National Housing Summit held in the bleak Free
State township of Botshabelo on 27 October 1994. This was Joe's very personal
brainchild. He gathered one thousand government and trade union delegates to an
unprecedented meeting at which he secured their public commitment to make their
contribution to solving the housing crisis in South Africa. In a leading article entitled
'Slovo - and how we fell victims to gibberish', the Pretoria News reflected that '[Slovo]
even, by almost universal consensus, made more progress in a few months with the
housing ministry than all the so-called capitalists of the past'.
It was also at the Summit that the nation became aware of the extent to which Joe's
health had deteriorated. As his doctors struggled to find the impossible cure, Joe
knew he was dying. In a discussion we had while waiting in an airport lounge, he
reflected on his pleasure at living to see and be part of a Government of National
Unity. He was clear that his period as Minister of Housing was the most rewarding of
his entire career.
Joe defied death long enough to achieve these landmarks through a combination of
his love for, and commitment to, his work, and because of the strength and depth of
his relationship with his wife and partner, Helena. In the end, though, his health
deteriorated very rapidly and he died in the presence and warmth of his wife and
three daughters. His last visitor on the evening of his death was his old comrade
Nelson Mandela. In a meeting of about 45 minutes in which Mandela did all the
talking, they held hands and then parted when Mandela said 'goodbye' and Joe
uttered his only word - 'cheers'.
The whole of South Africa now realises that Joe Slovo cannot be replaced. His breadth
of political understanding and experience allowed him to make political interventions that were often denigrated (or misunderstood) as being 'instinctive'. There is
nothing instinctive about a life and a career dedicated to freedom and justice.
Joe was a wonderful man, humble and vain at the same time, with an incredible sense
of humour and ability to laugh at himself. In his career, he broke most of the rules and
conventions, he made mistakes, he changed his mind and he said so. He always kept
thinking, and trying to link theory to daily life. He never wavered in his commitment
to socialism. In his last report to the CPSA he said:
the wretched of the earth make up over 90 per cent of humanity. They live either in capitalist
or capitalist-orientated society. For them, if socialism is not the answer there is no answer at
all.

He was, at the same time one of the most popular national leaders and one of the
ANC's most important international figures. As one of the architects of the modern
South Africa, we cannot afford to have lost him. We can merely be grateful that we
had him for as long as we did. Goodbye Joe, and cheers.
William Cobbett, South Africa.
* Mensch, literally 'man' or 'person' actually has a deeper meaning. It conveys the idea of a person
of worth, someone with integrity and a commitment to their fellow human beings.
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Debate
Past and Present Options:
Land Reform in Mozambique1
Bridget O'Laughlin
There is now broad agreement on the left
that Frelimo's agrarian policy was not a
success in socialist terms, either economically or politically. The principal elements of the left critique have been that
Frelimo's policy of concentrating investment in the state sector marginalised
peasant production, and that the development of a centralised hegemonic party
excluded the peasantry from the political
process. External aggression is seen as
having contributed to Frelimo's economic
and political problems, but not as their
fundamental cause.
Despite apparent consensus, there are
some important ambiguities and certain
misrepresentations about the nature and
experience of the peasantry in this analysis of Frelimo's agrarian policy. Clarifying our critique is important, because in
the way we identify the errors of the past
we refer implicitly to our vision of the
present and future. It is important that as
socialists we construct an alternative to
the neo-liberal consensus which dominates World Bank thinking and has increasing hegemony within Mozambique,
as indeed within the rest of southern
Africa. The question of land reform is
central in the debate around past and
future options in agrarian policy in Mozambique for three reasons:

tricably to the nature of labour regimes
through the migrant labour system;
• second, because Frelimo's agrarian
policy explicitly rejected redistribution
of land to the peasantry and attacked
the system of local governance based
on regulos (traditional chiefs) through
which both labour recruitment and
peasant access to land were regulated;
• third, because the combination of war,
structural adjustment and eroding legitimacy and authority of the state
have heightened competition for land
in ways that can no longer be thought
of as transient or conjunctural.
In confronting issues of agrarian reform
in Mozambique, I think there has been a
tendency for the socialist left to withdraw, in embarrassed silence, from a
revolutionary problematic. The role of
the left has become defensive, populist
and local. We no longer challenge strategically the class structure of colonial
capitalism which everywhere in southern
Africa links the land question to labour
regimes.

As a locus of struggle, the Mozambican
state is now dominated by those who are
economically and politically most
organised, which means that the World
Bank and the IMF enjoy a privileged role.
Popular struggles at the local level need
to be able to articulate with each other to
contest for control over the action of the
state. Strategic intervention by the state in
the economy continues to be critical for
any socialist programme of opposition.
Thus here I want to raise some of the
• first, because in Mozambique, as in the questions about the past that need to be
rest of southern Africa, the colonial critically discussed as the basis for a more
regime linked the land question inex- coherent and less defensive future socialist
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agenda around agrarian policy and land
reform in Mozambique. I shall address
four particular questions: First, how do
the land and labour regimes of colonial
Mozambique compare with those of the
rest of southern Africa? Second, what
were the consequences Frelimo's strategic
options on the land question for labour
regimes? Third, what were the
implications of these options for the
spread of the war, and the consequences
of the war for agrarian class structure?
Fourth, what are socialist options around
the land question in Mozambique, and of
what relevance are they for Mozambican
society?

link between control of land and forms of
exploitation of labour was explicitly recognised in the debate around the exclusion of wage-based families from
resettlement schemes in independent Zimbabwe2, and is implicit in the discussions
about land reform and rural poverty in
South Africa. It is also highly relevant to
options around agrarian policy in Mozambique.

It is true that absolute landlessness is not
a problem in Mozambique to the extent
that it is in some other parts of southern
Africa. This reflects the role that Mozambique played within the colonial system
as a labour reserve for the other countries
of the region. The Mozambican miners
Agrarian Class Structure in
and farm workers in South Africa and
Southern Africa: SemiRhodesia are best known, but contingents
proletarianization?
of Mozambican migrant workers were
The first issue which needs discussion is also found in Malawi, Tanzania and as far
the specificity of the agrarian class struc- as Kenya.
ture in Mozambique. Throughout southern Africa there is a common historical The Portuguese designated relatively
pattern: the colonial states intervened in smaller and more scattered areas for
rural property relations and limited ac- exclusively commercial exploitation than
cess of black rural people to land as part was done in South Africa or Zimbabwe.
of cheap labour policies based on migrant But though Africans were allowed to
labour and divided households. These maintain control of much larger areas, as
were systems of accumulation of capital in the rest of the region, their land rights
dependent on massive inequalities in were residual - subject to erosion with
income and below subsistence wages.
the development of settler and plantation
cultivation.
These economic regimes were not sustainable at a political level without the Limited areas were formally established
construction of an apparatus of repres- as reserve land and their boundaries
sion and systematic use of violence; were redefined according to settler interhence they were incompatible with any ests. Peasants were allowed to occupy
democratic reforms. Furthermore these state-lands on a contingent basis, and
regimes have been undermined at an then expelled when some new plan for
economic level both by the limitations of the use of the land was proposed. Peasan unskilled and transient migrant la- ants were regrouped along the roads in
bour force and by the gradual and Nampula for cotton cultivation (the
regionally uneven erosion of a secure concentragoes algodoeiras), for example,
subsistence base in small-holder agricul- and then many were expelled in the early
ture for wage-workers. Therefore one 1970s as new settlers began growing
cannot really address the question of land cotton.
reform anywhere in southern Africa without confronting the question of labour Thus the rights of peasantry to commerregimes, unfree labour and fragmenta- cial land were sharply limited under the
tion and control of labour markets. The colonial system. By commercial land I
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mean land with access to water for
irrigation or year round cultivation, land
which is located close to major transport
circuits or in peri-urban areas with good
access to markets, land which is sufficiently fertile for demanding commercial
crops such as cotton, land planted in
permanent crops, and grazing land with
easy access to watering points for cattle.
The boundaries of commercial land areas
were themselves constantly changing with
the development of the colonial economy.
Plantation capital first appropriated, for
example, the fertile and irrigable land
along the Zambezi River, taking advantage of riverine transport. The construction of the Limpopo rail line and
investment in irrigation and drainage in
the Limpopo and Incomati valleys, and
the growth of the urban market in Maputo
have developed commercial land holdings in Gaza and Maputo provinces
despite not very propitious climatic conditions.
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figures or elite families are able to claim
large amounts of land within communal
tenure systems. Permanent tree-cropping,
when trees are viewed as heritable property open to sale, has obstructed the
redistribution of land in Inhambane,
Nampula and Zambezia.

The second point is that access to resources with which to work the land labour and working capital - shapes
differentiation in control of peasant land.
Labour-scarce households which lack the
money to hire extra labour can, for
example, work only small areas of irrigated land productively. Planting permanent tree crops such as cashew or coconut
palms requires the capacity to divert
labour from subsistence production for
crops that will not give immediate returns. Geffray (1985), for example, recorded how regulos dominated the cashew
market in the first phase of planting in
Nampula, by mobilising tributary labour
for planting. When land-holding depends
Such commercial lands were systemati- on continuing use, differences between
cally and gradually appropriated from households in their capacity to work land
the Mozambican peasantry during the gives some more land than others.
colonial period, were allocated to state
farms and cooperatives under Frelimo, The relationship between differentiation
and are now the focus of the divestment in size of land-holdings and use of extrastruggle. Substantial areas of commercial household labour brings us to the next
land remained, however, under the con- point of similarity between the agrarian
trol of peasant producers in communal structure of Mozambique and that of the
tenure regimes. Here also there has been rest of the region. Although overall rates
increasing differentiation in control of of urbanisation and proletarianisation
land. Land is scarce and access to fertile are not as high as in South Africa,
arable land is highly differentiated in Zimbabwe or Zambia, there was already
many parts of the country both by prop- by the end of the colonial period an
erty rights and the capacity of households important interdependence between the
to work commercial land. To understand organization of peasant production in
why this should be so we must remember Mozambique and off-farm employment
two important things about peasant culti- (including work on other people's farms)3.
vation under communal tenure regimes.
This interdependence was and continues
The first is that communal tenure prohib- to be most marked in the southern
its the development of a land market and provinces, especially in Gaza, where the
fosters parallel land claims, but it is not percentage of households headed by
incompatible with individual land ten- women approaches that of Lesotho and
ure. Rights to land are sustained by use, some rural areas of South Africa. Some
plots are inherited, migrants can be ex- use remittances or wages to purchase
cluded from access to land and political food to supplement their own subsistence
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production; others hire wage-labour and
expand their own agricultural production and marketing. Even in the centre
and north of the country, where peasant
production of marketed surpluses was
much stronger than in the south, the
agricultural censuses conducted at the
end of the colonial period show that
many agricultural households relied on
off-farm employment.

Frelimo's Agrarian Policy:
Peasants vs. Proletarians?
The second issue that arises is the nature
Frelimo's strategic vision of how to transform this agrarian class structure in a
socialist way: what was it and why did it
fail? The conventional answer is that
Frelimo marginalised the peasantry both
economically and politically in favour of
an urban-based alliance of workers with
the political elite. I find this charge
excessively simple.
Two major Frelimo strategic options
shaped agrarian class structure in the
first years of independence. First, Frelimo
decided to abolish the dualism of the
migrant labour system by rapid
proletarianisation, both in countryside
and city. Remaining controls on movement were loosened, and the demographic composition of cities changed
rapidly as women and children joined
male migrants in urban areas. This meant
increasing demand for food in the cities,
and increasing pressure on peri-urban
land for residence and complementary
small-holder cultivation.

models for the socialisation of peasant
production. Thus Frelimo's economic
strategy of socialisation was to be realised by reinforcing the dualistic opposition between commercial and peasant
farming of colonial policy.
Although Frelimo's nationalisation of
abandoned settler farms was in part
defensive, there was nothing inevitable
about the option for rapid consolidation
of state farms run more or less on Soviet
lines. Initially after independence peasants occupied some irrigated land, and
credit to small-holders was extended
through the Development Bank. The decision to consolidate scattered settler
farms into large state units, sometimes, as
in Angonia, Lioma or the Baixo-Limpopo,
appropriating intervening peasant land,
was based on the view that economies of
scale necessary for mechanisation would
allow rapid accumulation within agriculture. There was also concern with suppressing the emergence of any rural petty
bourgeoisie that might subvert the revolutionary project, either economically or
politically.
Although the state farm strategy was
based on the rapid consolidation of a
rural proletariat, there was no major
revision in cropping patterns or working
and living conditions on state farms to
alter dependence on casual and migrant
workers. Hence their economic success
remained dependent on recruitment of
workers from peasant families. The concentration of investment in the state
sector meant that there was severe goods
shortage in the countryside and consequently little incentive, short of total
impoverishment, for rural families to
work on state farms. This was especially
true at times when they had work in their
own fields. Goods starvation was thus
one of the most important factors undermining the viability of commercial agriculture.

In the countryside, in line with the policy
of rapid proletarianisation, Frelimo opted
for a sharp distinction between workers
and peasants, and furthermore aimed for
a rapid socialisation of both on statefarms and in cooperatives. Most abandoned settler land should be consolidated
into large state farms that would be
worked by rural proletarians. Marginal
commercial areas were incorporated into Just as importantly, goods starvation in
pilot cooperatives which were to serve as the countryside compromised the repro-
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speed and scale of accumulation attempted without reworking the organisation of production in wage sectors, the
tendency to see the peasantry as selfsufficient and homogeneous and the consequent starvation of independent
commodity production. But this does not
demonstrate that generalising and humanising the colonial model of peasant
cash-cropping developed in Nampula
and some parts of upper Zambezia,
Manica and Tete was or is a historical
possibility for the country as a whole.
Access to wage-labour employment was,
and is, a central issue for the reproduction of the peasantry as well as for urban
Without consumer goods and inputs dwellers.
there was also no basis for the expansion
of cooperatives as a mass movement. The second major strategic option of
Where cooperatives continued to func- Frelimo's agrarian policy was the abolition, it was often because they were tion of the regulado, the system of local
privileged islands, providing their mem- governance through which the land rights
bers with consumer goods, inputs, and of the peasantry and labour recruitment
sometimes plots of land for individual had been arbitrated in the colonial pehousehold production. Severe goods riod. It was replaced by a unitary system
shortage also led to the accumulation of of local government based first in
commercial capital through trade in par- dynamising groups and then, after the
allel markets and hence to the develop- establishment of the communal villages
ment of a class which Frelimo had been (it was thought), in the elected political
concerned to suppress with its policy of structures of local assemblies.
rapid proletarianisation.
Outside of Gaza and Cabo Delgado provThus neither the sharp distinction be- inces, communal villages never took root
tween peasant and proletarian nor rapid as residential units and nowhere did they
socialisation proved to be realizsable in ever become communes or productive
practice. Frelimo retreated into repeated units. Local political alliances, sometimes
and ineffective calls for recognising the based in loyalties to old regulos, someimportance of family agriculture. It then times based in links with the 'new men' of
turned to a series of ad hoc agrarian state and party, dominated local politics
reforms which, since they did not address without any systematic way of shaping
the crisis of reproduction of the mass of political decision at the provincial and
the peasantry, were most advantageous national political levels.
to new capitalist farmers, remaining settlers and Lonrho.
Despite these failures, I think it wrong to
diminish the importance of the abolition
Frelimo's agrarian policies failed, and of the regulado and the construction of a
failed tragically, but their weakness does unitary system of local governance as a
not prove that Frelimo's strategic com- contribution to democratic process.
mitment to breaking the migrant labour Frelimo directives on the emancipation of
system through a unitary process of women, however tentatively applied, gave
proletarianisation was wrong. How it new legitimacy to women's voices in the
was realised was clearly incorrect - the political process, including at the local

ductive base of the peasantry. This was
because peasants were not subsistence
producers, consuming and organising
production exclusively on the basis of
their own production. This crisis was
exacerbated for young rural men by the
closing down of migrant labour circuits
with the imposition of sanctions on Rhodesia, the reduction of Mozambican quotas on the South African mines, and the
decline in unskilled urban jobs in construction and services with the flight of
the settlers (and the resultant social dislocation was used to advantage in the
recruitment strategy of Renamo).
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level. They also gave young men, returning to rural communities with different
work experience and views of the world
more room in the local political process
than they enjoyed under the system of the
regulado. Many of them were active in
community organisation - setting up
production and consumer cooperatives,
staffing base level organisation for marketing brigades and major national efforts such as the literacy campaigns, the
1980 census and the introduction of the
metical. Geffray (1990:34) has shown some
distaste for these 'new men' of Frelimo in
Nampula who could trod on local traditions and show disrespect for clan elders.
But, following Meillassoux, he has shown
elsewhere in his work (Geffray, 1985)
how narrow the political space allocated
to young men had been in lineage systems.

cally it provided the peasantry with
nothing to defend but the definitive end
of forced labour and forced cash-cropping. It created poles of rural development which proved to be extremely
vulnerable to the attacks on trade and
transport circuits which were the hallmark of Renamo's first penetration of an
area. It was reflected in a military strategy
which emphasised protection of the cities, economic corridors, state farms and
plantations and left large areas of the
countryside unprotected.

But to claim that the war in Mozambique
was the result of a mass peasant uprising
against Frelimo's socialist policies and to
see in the recent multi-party electoral
process the first traces of democratisation
in Mozambique seem to me a fundamental misrepresentation of history. The failure of Frelimo's strategy of socialist
Frelimo's political innovations were par- accumulation cannot be attributed excluticularly important for the democratisa- sively to external aggression, but the war
tion of land claims within the communal deepened the economic crisis, and made
tenure system. The introduction of it extremely difficult to promote a politidynamising groups, village councils, and cal response and critique of strategic
land commissions into the politics of land failure.
widened the basis for multiple land
claims, and gave new legitimacy to the The war heightened the tensions around
land claims of women and migrants. land and labour regimes in agrarian class
These claims underlie the strong partici- structure. The pressure on secure compation by women in peri-urban coopera- mercial land rose, leading to increasing
tives and associations which assured the concentration of holdings. Large areas of
right to hold individual plots. Local level plantation crops were destroyed and
political cadres, legitimated by Frelimo's others were not safe enough to be effiown contradictory directives on assisting ciently cultivated. Multinational corporapeasant production while expanding the tions able to negotiate joint ventures with
state sector, were also successful in many the state, enjoyed special military protecareas in contesting and limiting the en- tion and others raised their own private
croachment of state farms onto land armies. In the protected lands of the Beira
occupied by the peasantry.
Corridor, a Zimbabwe-based tobacco firm
set up a contract-farming scheme, easily
finding landless peasants willing to join.
Causes & Consequences of War:
Private capitalist farmers in Gaza and
An Uprising of the Peasantry?
Maputo provinces, some of them former
Frelimo's assault on dualism through settlers, cleared 'abandoned' land, and
rapid proletarianisation and the reshap- legitimated their claims by distributing
ing of local political communities was not part to peasants made landless by the
economically viable precisely because it war.
reinforced the opposition between peasants and commercial producers. Politi- Many small-holders, some from extremely
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under the regulos. While the debate goes
on, large scale producers, including multinational enterprises, have effectively occupied large areas of prime commercial
land under 'decentralised' accords with
local administrators - and national officials. Meanwhile, in irrigated areas where
small-holders have received land, some
poor peasant families, particularly households headed by women, have lost or
Movement of refugees into protected sublet their holdings because they were
settlement has meant scarcity of peri- not able to cultivate them properly.
urban land in all provinces. In Maputo,
recent work on urban poverty estimates There are then three pressing issues
that only 30 per cent of families have around the land question which need to
access to an agricultural plot. In the be resolved today in Mozambique. First,
southern provinces, refugees did not how can small-holder land areas be
settle in permanent camps, but moved defended against appropriation by largeinto the cities or protected areas of the scale commercial producers? Second, how
irrigated valleys. Many worked for a can small peasant producers be defended
pittance as casual agricultural workers, in the market against the monopoly
resolving the labour bottlenecks that had power of leasing agents in contract farmonce hindered the development of small ing schemes and concessionary agreecapitalist farmers. The position of capital- ments reminiscent of the prazos - or of
ist farmers was further enhanced by the forced cotton-cropping in the colonial
easy credit and access to transport and period? Third, how can millions of peasmachinery which they received through ant families obtain the cash income they
USAID.
need to re-establish their households, to
invest in agricultural production and to
The war also alienated tens of thousands sustain consumption through the uncerof young men almost completely from tainties of the agricultural year?
small-holder production. Those who
might have once invested earnings from In this phase it seems to me clearly
migrant work or casual labour in build- important to fight for control of land at
ing their own households and farms lived the local level and to sustain and enlarge
in the bush as Frelimo and Renamo areas where the small-holder have group
soldiers, or fled clandestinely to South rights to land, with the multiplicity of
Africa and Zimbabwe.
overlapping land claims implied by
communal tenure. Politically, however, I
think it regressive to link the defence of
What is to be Done?
the peasantry's rights to land to the
Today in Mozabique, the World Bank reinstitution of the regulado. Not only is
promotes the view that rural recovery the system marked by its colonial past, it
lies in promoting the gradual develop- is also inherently undemocratic and
ment of indigenous capitalism by freeing inequitable. Nor does it provide any
up the market to promote small-holder effective way to link isolated local
production and by decentralising the struggles to contest the power of largeoperation of the state. There is debate scale commercial agriculture at a regional
over whether the development of small- and national level. The defence of the
holder production would be best achieved rights of the peasantry to land and work
by instituting a system of individual land is now being built on the experience of
titles or by returning to communal tenure dynamising groups, unions, consumer
productive areas such as Milange,
Sussudenga, and Angonia, were forced
out of agrarian production, living as
refugees outside the country, or as displaced people in camps which could not
provide adequate secure plots even for
marginal subsistence. Some ventured in
to cultivate state farm land left to lie in
waste, but they had no security of tenure.
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cooperatives and land associations which
are part of heritage of socialist democracy
in Mozambique. There is disillusion with
socialism and certainly with Frelimo as a
movement, but the heritage that says that
people have rights only if they organise
to struggle for them is not lost.
At an economic level, creation of wagelabour employment for unskilled workers linked, for example, to the recovery of
rural infrastructures, is critical for rural
recovery. The fiscal constraints and aversion to state employment under structural adjustment programmes make this
a highly contested proposition. Structural adjustment has in fact meant increasing rural as well as urban
unemployment. The first round of jobcuts hit state farms and rural government
employment most sharply. The problem
will be exacerbated as informal sector
employment associated with the presence of the United Nations force dries up.
Wage-labour employment is critical not
only for the survival of town-dwellers
but also for the reproduction of peasants
as small-holders, and for the reintegration
of thousands of demobilised soldiers into
agrarian life.
These are immediate questions, but what
they reflect is that the land question in
Mozambique, as in the rest of southern
Africa, is not just about agriculture but
about the relationship between agriculture and industry. It demands a strategy
for the global transformation of the class
structure of the migrant labour system
that can take account of the differentiated
positions of rural families.
Bridget O'Laughlin is at the Institute of
Social Studies, the Hague.

Endnotes
1. Adapted from a talk given at the KOSA
Seminar on Agrarian Reform in Southern Africa,
Dortmund, Germany, 3 December 1994.
2. The question is dealt with in the critique of
the Riddell Commission's proposals on

resettlement by Bush and Cliffe (1984) and in
Simon's (1985) response, both published in
ROAPE.
3.1 am putting a great deal of emphasis on this
point here because a 1989 World Bank study on
food security in Mozambique argued that "The
off-farm employment picture has never been
very bright in rural Mozambique, as is the case
throughout much of Sub-Saharan Africa.' Bright
the picture may not have been, but central in
the life of many rural households it nonetheless
was.
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Briefing
Namibia: Swapo Wins Twothirds Majority

United Democratic Front (UDF), 3.5 per
cent (3 seats) for the Action Christian
National (ACN), 1.6 per cent for the
Namibia Patriotic Front (NPF), 1.6 per
David Simon
cent (1 seat) for the Federal Convention of
Namibia and 0.8 per cent (1 seat) for the
Namibians went to the polls on 7 and 8 Namibia National Front (NNF).
December 1994 to elect a new National
Assembly for the first time since inde- Although SWAPO had clearly been campendence. This represented another land- paigning for a two-thirds majority, the
mark for the young country which has DTA performed somewhat better than
continued to make quiet progress away expected, not least on account of largefrom the glare of international publicity. scale covert funding and assistance from
Unlike the UN-supervised elections to the South African government. That
the Constituent Assembly in November SWAPO fell short of its claimed target
1989, or the recent transitional elections ultimately proved to be no bad thing, and
in South Africa and Mozambique, the gave impetus within the government to
build-up was surprisingly muted, vio- President Sam Nujoma's personal comlence and intimidation were absent, and mitment to national reconciliation. At the
the actual elections attracted minimal same time, there is no doubt that this
media coverage abroad. Although policy retarded the government's ability
SWAPO increased its share of the vote to to tackle inherited structural inequalities
well over two-thirds, enough to amend in access to land, employment opportunithe Constitution unilaterally, no dramatic ties and other bases for accumulating
changes to the status quo are expected.
social power. Several members of small
progressive parties were given government positions, most notably the NNF's
Background and Context
Vekuii Rukoro as Deputy Minister of
Justice.
Under the Namibian Constitution, elections to the National Assembly are required at intervals of no more than five The Assembly operated remarkably well,
years. The life of the first parliament - given the immediate pre-independence
originally elected in November 1989 as history of war and hostility. Members
the Constituent Assembly during imple- were generally civil and respectful, almentation of United Nations Security though the sharpest exchanges occurred
Council Resolution 435 of 1978, which led when SWAPO members perceived oppoto independence on 21 March 1990 - had sition politicians to be claiming credit for
come to an end. In those elections, held on changes initiated before independence or
a national list system of proportional to be questioning SWAPO's pedigree.
representation, SWAPO had gained 57.3 The quality of debate was variable, someper cent of the vote, giving it 41 of the 72 times verging on the personal and paroseats in the National Assembly, com- chial. Although Namibia has a bicameral
pared with 28.6 per cent (21 seats) for the parliamentary system, the National Asopposition Democratic Turnhalle Alli- sembly operated alone until the 26-memance (DTA), 5.6 per cent (4 seats) for the ber National Council was inaugurated in
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January 1993. The latter body comprises
two representatives from each of the 13
regional councils, which were themselves
elected only in December 1992.

The 1994 Election Campaign and
Administrative Arrangements
In the run-up to the 1994 National Assembly elections, significant public debate
arose, often in the media, as to the
effectiveness of the regional councils and
National Council and whether the country could or should afford such institutions. Senior SWAPO figures, including
Foreign Minister, Theo-Ben Gurirab, argued that their creation represented a
compromise during the negotiations of
the Constituent Assembly which led to
the adoption of the independence Constitution, but should now be abandoned.
Such changes were, however, neither
possible nor desirable before the elections.

cratic Front (UDF), which has a predominantly Damara following; the Democratic
Coalition of Namibia (DCN), comprising
the NPF and disaffected former leaders
from the DTA and ACN; the South West
Africa National Union (SWANU), the
largely Herero-based party which had
been expected to join the DCN; the almost
exclusively white Monitor Action Group
(MAG) which is the successor to ACN,
itself formerly the National Party of
South West Africa; the Federal Convention of Namibia (FCN), and the minuscule and basically Trotskyite Workers'
Revolutionary Party (WRP). Apart from
the UDF (47), DCN (36) and SWANU (32),
the other parties fielded candidates for
every seat in the Assembly.

The 1992 Electoral Act was amended to
streamline procedures and enhance the
powers of the Electoral Commission to
oversee and validate the elections. The
polling districts used in 1989 were abolished; instead, administration of the elecThe voters' rolls used in the 1992 regional tion was organised on the basis of the 13
council elections formed the basis of the regions and their respective constituen1994 rolls, with a period of supplemen- cies. Given that the actual election was, as
tary registration being held from 29 before, held on a nationwide party list
August to 30 September. On account of system of proportional representation,
initial delays and confusion, especially in this did cause a certain amount of confurural areas visited by mobile registration sion.
teams, this period was then extended
until 7 October in an effort to allow the In marked contrast to the highly charged
maximum number of young Namibians atmosphere of 1989, when acts of intimiand others not previously on the rolls to dation were widespread, the 1994 camregister. The 120,000 voters thus added to paign was subdued, even lacklustre at
the register brought the total number of times. Rallies were fewer in number than
registered voters to some 700,000, repre- might have been expected and, incredsenting 90 per cent of the estimated ibly, there was not a single mass rally in
potential electorate.
the capital, Windhoek, on the final weekend. Only the small Democratic Coalition
The nomination of candidates took place of Namibia (DCN) held a meeting in
on 7 November, allowing a full month for Katutura township; this attracted fewer
formal campaigning, although most par- than 100 people. During the final week of
ties had already lauched theirs by that the campaign, the local press were comdate. Only two Presidential candidates menting on a perceptible apathy factor;
were nominated, SWAPO's Sam Nujoma some even claiming that the turnout
and Mishake Muyongo of the DTA. A would be low. The reduced level of
total of eight parties registered to contest campaigning can perhaps best be exthe National Assembly elections, namely plained in terms of two somewhat related
SWAPO; the DTA; the United Demo- factors. First, all parties, including
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and large, the country has fared remarkably well since independence. For example, important progress has been made in
integrating and expanding health, education and other social services; the security
forces have been successfully integrated
and trained; agricultural policy,
infrastructural expansion and rural development initiatives have been overhauled and have shifted resources to the
densely populated northern communal
lands and other impoverished rural areas; the border disputes with South Africa have been settled and the reintegration
The DTA, on the other hand, has lost its of Walvis Bay secured; and the country
foreign backers, most conspicuously in has emerged generally favourably into
the South African state and allied quar- the international arena.
ters but also from conservative sources in
Western Europe, especially Germany. It Undoubtedly there are problems too: the
therefore had to rely almost exclusively slow progress with promised employon wealthy domestic supporters. The ment creation; the continued narrow ecosmaller parties faced similar problems nomic base; evidence of irregular financial
but were operating from an even smaller practices and nepotism; the extremely
support base. The second reason for the slow progress on land redistribution and
relatively subdued campaign was, in a land reform which has caused some to
sense, the lack of fundamental issues. By question the government's commitment
SWAPO, were operating with limited
funds. Since the smooth transition to
statehood, foreign anti-apartheid and
other solidarity monies for overtly political purposes have dried up or been
diverted to South Africa and Mozambique. Moreover, SWAPO investments,
membership fees and other fund-raising
activities within Namibia have been inadequate to cover ordinary operating
costs, and party staff have faced infrequent and irregular payment over the last
couple of years.
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to such programmes; and other aspects of
the government's pragmatism which have
sometimes come across as giving greater
emphasis to establishment and maintenance of cordial relations with the owners and controllers of capital than
addressing the needs of labour and the
dispossessed.
Nevertheless, SWAPO was well able to
campaign on a record of achievement,
both as national liberation movement
and government. Its election manifesto
and public speeches by its leaders emphasised this pedigree, stressed the positive results of the national reconcilation
policy and commitment to democratisation of government and other institutions, and argued the need to consolidate
these gains over the next five years.
Concern with equity would continue to
advocate a vigorous private sector in a
mixed economy, an affirmative action
programme on employment; reduction of
personal income tax and expansion of the
tax base; high infrastructural investment
and a reduction of the budget deficit.
Basic needs would be addressed through
expansion of the 'Build Together' housing programme to a minimum of another
14,500 families, potable water would be
made available to at least 80.8 per cent of
the population; electricity supplied to
another 70 or more villages and towns;
and school enrolment among six-year
olds increased to at least 90 per cent. A
variety of other targets in the spheres of
health and education were set, while
broad commitments were given to export
promotion, resource use and conservation, the promotion of marketisation in
communal agriculture, agricultural research and development, rural agro-industries, and fish processing.
By contrast, the campaigns of the opposition parties were generally negative. The
DTA manifesto highlighted a five-point
commitment to the maintenance of law
and order, employment creation, justifiable land reform, effective education, and
universal health care. However, the thrust

of its campaign was overwhelmingly
negative. SWAPO's record in government was criticised for permitting (a
claimed rapid rise in) corruption and an
increasingly serious crime wave, presiding over falling educational standards,
and the failure to address unemployment. Attacks were sometimes personalised, inaccurate in content, and carping in
tone. Apart from the WRP, which focused
on the tardiness of employment creation,
the failure to promote and protect workers' rights adequately, and the land issue,
most of the other minor parties had few
major differences among them in terms of
fundamental principles or policies. They
thus had difficulty portraying a distinctive programme beyond criticism of the
government and promotion of their own
leaders' claimed status and experience. In
a nutshell, nobody in Namibia or among
informed observers perceived a SWAPO
victory to be in doubt. The question of
most interest was whether SWAPO would,
in fact, achieve a two-thirds majority this
time and how people would respond to
that eventuality.
Perhaps because of the nature of opposition attacks and concern about possible
voter apathy, SWAPO leaders were sometimes surprisingly defensive. Remarkably little was made of some of the most
conspicuous successes of the past term of
office, e.g. the reintegration of Walvis
Bay. Even President Nujoma, perhaps
their most conspicuous trump card, came
across as increasingly stiff and formal as
the campaign progressed. He is at his
most effective in semi-spontaneous mode,
as a populist orator with a well-honed
ability to capture the moment. However,
his advisers and PR staff appeared keen
to script his every move. Nowhere was
this more conspicuous - and disappointing - than in the finale to his campaign, a
televised nationwide address just before
the election. What should have been a
rousing performance to stir the hearts of
supporters and waverers, seemed
strangely leaden and did not underline
the difference between him and the DTA
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candidate, Mishake Muyongo (who also ers (including this author) did cover the
addressed the nation that evening), as elections, the number of foreign observers was small, reflecting the low level of
emphatically as it should have.
interest - even awareness - abroad. FolSpeculation about voter apathy spurred lowing a request from the Namibian
the Directorate of Elections to intensify government, foreign diplomats stationed
their high profile voter education cam- in Windhoek served as monitors for their
paigns, funded largely with foreign dona- respective governments.
tions, principally $250,000 from the US
government. Colourful posters, slogans Altogether 760 polling stations, a signifiand other materials were widely distrib- cant number of them mobile, were estabuted, staff visited schools, colleges and lished countrywide. The first day,
other institutions, while the media, espe- Wednesday the 7th, had been declared a
cially radio and television, were used to public holiday to facilitate voting. Polling
spread awareness and information about passed off remarkably peacefully and
the actual election procedures. Several without any significant harassment or
special supplements were issued free in intimidation. Under the Electoral Act, no
newspapers. Two broad themes were party posters, distribution of literature or
emphasised, the need and ability of all other forms of canvassing are permitted
Namibians to 'own' the elections and within 500 meters of polling stations.
their results; and the localisation of de- Having criss-crossed metropolitan
mocracy. Slogans such as 'Your vote is Windhoek exhaustively over both days
your secret' sought to underline the of the election, I encountered no violaconfidentiality of the elections and to tions of these requirements; indeed, only
remove fear of intimidation or harass- one person was prosecuted in the entire
ment.
country for such a contravention. Voting
was brisk on the first day, with long
queues building up from well before
Conduct of the Elections
dawn. Queues of 4-500 were relatively
Another major difference from 1989 was common in Windhoek and the far North;
that this election was being run and the longest I counted in Windhoek was
staffed entirely by Namibians. The gov- over 600 at the Augustineum school
ernment made clear early on that, as an between Katutura and Khomasdal on
independent and sovereign country, it Wednesday morning. Careful scrutiny of
would be inappropriate to have foreign documents by staff contributed to slow
personnel involved in the election, espe- initial progress, meaning that people in
cially as Namibia was well capable of the longer queues waited up to 5-6 hours
running the process itself. Moreover, for to vote, often in searing heat. Under such
the same reasons, it would not be for- circumstances, the patience and general
mally inviting foreign observers, although lack of frustration were remarkable, atsuch observer missions were welcome to testing to anything but apathy. The princome of their own accord. Opposition cipal problems encountered were
parties, most vocally the DTA, com- shortages of ballot boxes and 'tendered'
plained at this attitude, expressing con- vote papers - the term used to describe
cern that SWAPO might try to manipulate people voting outside the constituency in
the elections and arguing that the pres- which they were registered - in the more
ence of significant numbers of foreign popular polling stations. The unexpectobservers represented the best guarantee edly high proportion of tendered votes in
of free and fair elections. In the event, parts of Windhoek reflected high levels of
although delegations from the OAU, the population mobility, e.g. people regisCommonwealth and various other NGOs, tered in the far North but staying either
along with several independent observ- temporarily or permanently in one of the
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urban centres further south, and also
opportunism in that people in larger
towns and cities soon began to avoid
polling stations with long queues. In one
or two remoter areas, heavy rain impeded staff or mobile polling stations
from reaching their destination on time,
causing localised delays and frustrations.
By the second day of polling, queues
everywhere were small or non-existent.
Counting of ballots took place within
constituencies for 'ordinary' votes,
whereas all tendered votes had to be
transported to the central counting venue
in Windhoek. It was thus a complex and
time-consuming operation, especially as
allegations of irregularities in four polling stations in the North had to be
investigated. As a result, the final results
were released only on the following
Tuesday , 13 December. Shortly thereafter, the DTA announced that it would
mount a court challenge over the results
in the four constituencies where alleged
irregularities had occurred. The Electoral
Commission investigated and found no
evidence of irregularities, stating that
there was 'an acceptable explanation' for
the number of votes counted exceeding
the number of registered voters in Okatjali,
Ogongo, Ohangwena and Oshikango constituencies in what was previously the
Owamboland bantustan. The DTA nevertheless filed its 'Election Application' in
the High Court on 12 January 1995. The
outcome was still being awaited at the
time of writing. However, given the
overwhelming level of SWAPO support
in these constituencies, the overall result
is most unlikely to be affected.

Results and Analysis

term with 370,452 votes, or 74.46 per cent
of the total. Mishake Muyongo polled
114,843 votes (23.08 per cent), and there
were 12,213 spoilt papers (2.45 per cent).
Given the incumbent's undoubted widespread popularity, his victory had been
expected. However, there was considerable speculation as to whether he would
poll a lower percentage of the vote than
SWAPO in the Assembly elections. Given
that there were only two candidates,
many people expected supporters of other
opposition parties to vote for Muyongo.
Conversely, the opposite was also plausible, namely that Nujoma would gain
personal votes from people who were
supporting opposition parties other than
the DTA in the Assembly vote. In the
event, the latter appears to have been the
dominant trend, as President Nujoma
polled nearly two per cent more than did
SWAPO. In the absence of a detailed
breakdown of the results by constituency
equivalent to the National Assembly data
in Table 1, it is impossible to analyse the
extent or direction of cross-voting.
The aggregate results for the National
Assembly are given in Table 1. SWAPO
polled three and a half times as many
votes as the DTA, thus improving its
performance over both the 1989 and 1992
regional elections and gaining a twothirds majority with comfort. The DTA's
level of support was eroded, but by
rather less than some observers had
anticipated. It remains the official opposition and only credible political force
apart from SWAPO. The loss of support
by the smaller parties is the other significant factor in the results. Only the UDF
emerged with some credible backing,
with 2.68 per cent of the vote, giving it
two seats. The DCN and MAG scraped
one seat each; the FCN and SWANU are
no longer represented in the National
Assembly, which will have only five
parties during the Second Parliament.

The turnout was a commendably high
76.05 per cent for both the Presidential
and National Assembly elections; in fact,
there was a difference of only 8 votes
between the two polls. This certainly give
the lie to suggestions of widespread Regionally, the distribution of support
apathy and scepticism. Sam Nujoma was for the main parties is broadly consistent
duly elected for a second presidential with earlier results, especially those from
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1992. SWAPO won a landslide in the four
northern regions where Oshiwambospeaking people are concentrated, namely
Omusati, Ohangwena, Oshana and
Oshikoto. The only tangible DTA support in Oshikoto region is concentrated
among whites in and around the town of
Tsumeb. The population of Kunene region in the arid northwest is more divided in its loyalties: the DTA came out
1,400 votes ahead of SWAPO, and the
UDF also performed well, especially in
the partly urban constituencies of
Khorixas, Outjo and Kamanjab, which
have significant Damara-speaking
populations. In the Okavango region,
where the population is concentrated
along the Okavango River, SWAPO
gained almost 20,000 of the 24,500 votes
cast; with 3,500 the DTA was the only
other party to register a support base
there. The Caprivi region registered almost identical levels of support for
SWAPO and the DTA in a two-horse race
with complex (and active) ethnic undertones. Loyalties are also equally divided
in Otjozondjupa regions, although the
underlying factors are far less clear-cut
than in Caprivi. SWAPO won Khomas
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and Karas regions by significant margins,
although the outcome in individual constituencies differed greatly. For example,
the DTA won Windhoek consituencies
with large numbers of white and 'coloured' voters. The DTA won only two
regions, Omaheke and Hardap, by 4,500
out of 18,400 and by 2,200 out of 18,700
votes respectively. In Omaheke, the DTA
also won each of the six constituencies,
whereas in Hardap, the party won four
and SWAPO two.
Overall, therefore, several conclusions
can be drawn. First, SWAPO has succeeded in establishing itself firmly in
government as a party with widespread
support across the country, albeit with
geographical and ethnic unevennesses in
the distribution of that support. For
example, once again, few white and
'coloured' people appear to have voted
for SWAPO. Second, its record and standing contributed to an increased level of
support, taking it beyond the psychologically important two-thirds margin. Third,
the DTA has demonstrated that, notwithstanding a certain loss of support, it
remains a credible force and the only

1994 National Assembly Election Results
Region

No of
const . DCN

Kunene
Omusati
Oshana
Ohangwena
Oshikoto
Okavango
Caprivi
Erongo
Otjozondjupa
Omaheke
Khomas
Hardap
Karas
Total
Percentage
Seats
Note:

DTA

Political Parties
FCN MAG!SWANUI SWAPO

UDF WRP

267
635
6,883
62
69
5,480
3484
34
12
31
179
15
139 70,564
189
86
14
146
1,509
28
116 50,722
171
57
11
53
106 58,797
285
32
145
86
128
80
2,414
38
160 43,275
591
92
23
82 19,884
98
3,570
37
162
74
125 11,868
44
25
37 11,765
183 30
297
546
8,138
75
268 18,955 3,200 41
6
825 15,870
657
130
240 15,137 1,839
92
6
328 10,562
432
6,054
69
435
194 35
9
935 19,609
793
192
555 33,269 2,124 169
6
206
465
122
9,613
255
7,385
325
68
6
191
8,630
157
530
178 12,362
421
60
95 4,058 101,748 1,166 4,005 2,598 361,800 13,309 952
6
9
9
10
10
6
6
6

-

0.82
1

20.45
15

0.23
0

Appropriate quota per seat is 6,801.

0.81
1

0.52
0

72.72
53

2.68 0.19
2
0

spoilt
ballot:;

sub
total

500 17,414
2,007 73,222
840 53,603
758 60,273
559 47,335
504 24,434
287 24,363
293 31,813
493 35,283
269 18,378
558 58,204
257 18,696
294 22,823
7,863 497,499
1.58
-

100.00
72
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significant party apart from SWAPO. It,
too, can claim geographically widespread
support, although it scarcely gets a lookin in the northern communal lands outside of Caprivi. Fourth, with the exception
of the UDF, which garnered support
principally from among Damara-speakers, the minor parties withered away.
Between them, SWAPO and the DTA
gained over 93 per cent of the vote; the
UDF 2.68 per cent, while a further 1.5 per
cent were spoilt ballots. The five smallest
parties together therefore gained only
about 2.5 per cent of the votes cast. At
least in the Namibian case, therefore,
proportional representation seems unlikely to result in fragmented and unstable government of the kind so common in
Europe. At the same time, President
Nujoma demonstrated continuing sensitivity to minority concerns and insecurities, by promising - when he
acknowledged his party's victory - that
any proposals to amend the Constitution
would be put to a referendum. The new
National Assembly will be sworn in on 21
March 1995, the fifth anniversary of
independence.
The election process was conducted and
adjudicated in an overwhelmingly free
and fair manner, for which the Electoral
Commission and Directorate of Elections
deserve praise. The Namibian people
also demonstrated their ability to participate in complex procedures which would
have been unfamiliar to many, in a spirit
of tolerance and co-operation. While some
people undoubtedly exercised their right
to apathy, the turnout - and patience
exercised on the first day of polling reflects a continued high level of interest
by Namibians in the political affairs of
their country.
David Simon is in the Department of
Geography, Royal Holloway, University
of London.

Parliamentary Results
Party
DCN
DTA
FCN
MAG
SWANU
SWAPO
UDF
WRP

Votes
4,058
101,748
1,166
4,005
2,598
361,800
13,309
952

Seats
0,82
20,45
0,23
0,81
0,52
72,72
2,68
0.19

1
15
0
1
0
53
2
0

Source: Namibia High Commission, Harare.

Presidential Results
Mishake Muyongo: 114,843
Sam Nujoma:
370,452

23,66%
76,33%

Source: Nambia High Commission, Harare

Note: David Simon acknowledges grants from
the British Academy and Nuffield Foundation
which enabled him to undertake the research
reported here and to act as an independent
election monitor.

Briefing: Elections in Mozambique

Elections in Mozambique
Graham Harrison
Between 27 and 29 of October 1994,
approximately 90 per cent of the 6.4m
Mozambicans on the electoral register
turned out to vote (The Independent, 31
October) in the presence of 2,200 international observers (The Guardian, 27 October). As in Angola and South Africa, the
great efforts and calm conduct of ordinary people to vote proves that facile
notions of democracy being inappropriate or premature for Africa are misplaced. Also similar to Angola and South
Africa, voting has not only been part of
the multi-party process, but part of a
process of conflict resolution, making the
elections exceptionally tense.

The Elections
The tension began at 9:30 p.m. on the eve
of the first day of voting when Raul
Domingos, head of Renamo's political
department, announced that Renamo was
withdrawing from the elections.
Dhlakama explained Renamo's withdrawal as a result of 'massive fraud' by
Frelimo (The Guardian, 28 October 1994),
rendering the elections 'a tasteless joke'
(The Telegraph, 28 October 1994). The
main points of Renamo's explanation for
the boycott were: the existence of surplus
voting materials; the absence of voter
lists at polling stations; the loosening of
stipulations about what constituted a
legitimate ballot paper (STAE guidelines
28/29); and irregularities in the distribution and monitoring of ballot boxes (Summary of World Broadcasts, 28 October).
The immediate response to this announcement was to carry on with the elections,
despite the fact that it would clearly be
pointless to do so unless Renamo rejoined the elections at later date. Brazao
Mazula, Chairman of the National Elections Commission explained that the
elections were carrying on because 'un-
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der the law, it is not valid for any party to
desist less than 72 hours before the start
of the voting process' (Summary of World
Broadcasts 28 October). On the ground,
the voters themselves were also ignoring
Dhlakama's declaration, with voting taking place even in the Renamo districts of
Sofala (AIM (fax) 28 October). This was,
then, not merely a snub to Renamo from
Frelimo supporters; it was an assertion
by all voters of the importance of their
vote: Karl Maier reported that as
'Dhlakama was telling reporters in Beira
... that he would not vote, just 100 yards
from his home two Renamo poll watchers
were monitoring a voting station' (The
Independent, 29 October 1994; Summary of
World Broadcasts, 28 October). Beira is
likely to show a Renamo majority. This
'business-as-usual' approach could also
be seen as Chissano voted, stating that he
had not been officially informed of
Renamo's decision and that the elections
were a 'step towards the building of
democracy in this country' (Summary of
World Broadcasts, 28 October).
As voting continued throughout the country and as the news of Renamo's boycott
spread to areas further from the cities,
Dhlakama came under immediate and
heavy pressure to lift the boycott from the
Security Council, the European Union,
the international members of the Ceasefire Commission (US, Britain, France,
Germany, Italy, Portugal and the OAU),
the Frontline States, Mozambican church
groups, and the Sant' Egidio community,
based in Rome which proved pivotal to
the Rome Peace Accords signed two
years ago.
On 28 October, Dhlakama announced
that Renamo would rejoin the elections,
saying that the West had given him
'guarantees that... irregularities ... could
be investigated' (The Independent, 29 October 1994). The voting period was extended from two to three days, so that by
the end of the 29th, 90 per cent had turned
out in an election which was seen as
better organised than in South Africa
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(Sunday Times, 30 October 1994; Africa
Confidential, 4 November).

example, the interests of Italy and Portugal to 'champion' the peace with the aim
of gaining political prestige and favourable contracts for their transnational companies. The UN's languishing image as
'peacemaker' in Africa made Mozambique a last-ditch attempt to salvage
some legitimacy for its operations (the
two greatest democratic triumphs in Africa in the 1990s, Eritrea and South Africa,
were only 'observed' by the UN). Within
the region, the pivotal involvement of the
Frontline States, notably Zimbabwe, revealed that for all the countries of the
region, anticipating an ANC government, another Angola would be a disaster. The particularly advantageous
position of the Sant' Egidio Catholic lay
community in Rome, as an institution
both sides could trust also proved crucial
(Vines and Wilson 1993), as did Tiny
Rowland's personal contacts (and personal jet to ferry Dhlakama around!) with
the presidents of the region.

Soon after the elections, various observers (the European Union and the UN
Special representative in Mozambique,
Aldo Ajello) declared the elections free
and fair (Summary of World Broadcasts, 3 /
4 November). Despite the general approval of the voting process from observers, Dhlakama strongly denied that the
elections went well: 'they have not [been
free and fair], I deny it categorically'
(Summary of World Broadcasts, 4 November). Bearing in mind the long period
before the results would be announced
(two to three weeks), and the fact that
Dhlakama and Chissano were due to
meet in the intervening period (Summary
of World Broadcasts 3 November), it was
likely that Chissano, Dhlakama, and the
UN would thrash out a suitable election
result which allows Dhlakama to satisfy
his democratic concerns that the elections
were in fact representative of the people's
will; this result may well also form the Which of these various (and not necessarbasis of Renamo's participation in a post- ily complementary) processes acted to
election government.
keep the elections on their shaky course
once Dhlakama had announced Renamo's
boycott? In the first place, one must note
Different Trajectories to Peace
the pressure that the West brought to
The Mozambican peace process has al- bear on Renamo after its boycott anways involved a number of different nouncement. In fact, this was not the
social processes. For example, Wilson sudden 'leap into action' that it might
(1994) has noted how most writers under- have appeared to be in the columns of the
estimated the capacities of Mozambican newspapers. For at least a month the UN,
communities to reintegrate ex-Renamo and various Western governments had
troops in what he calls 'the People's been relaying the same message: 'the
Peace'. There were also many unofficial elections can no longer be delayed and
ceasefires by local commanders who saw everyone must abide by the results'. For
no sense in following the orders of their example, George Moose and a ninesuperiors in a war in which neither side member mission from the UN Security
could win an all-out victory. At another Council visited Mozambique in August
level, there were the negotiations be- to urge both sides to stick to the plan
tween the 'political' wings of Renamo (Mozambiquefile, September 1994).
and Frelimo, manifest in the talks between Domingos and Guebuza respec- This was probably a reaction to the
tively which, above all else, appeared to failure of the West to push a 'government
be concerned with a partilha de poder (the of national unity' onto Frelimo before the
division of power). Other processes elections. In retrospect it is not that
pushing the peace process forward origi- surprising that Frelimo resisted this so
nated from outside Mozambique. For strongly: exclusive control of the state is
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inevitably an advantage during an elec- Renamo's boycott. Mugabe spent 30 mintion even if it is just a case of Chissano utes on the phone to Dhlakama for the
'openfing] new roads and radio transmit- same reason (The Independent, 29 October
ters as president, showing what the gov- 1994). This pressure is all the more
erning party has done' (Mozambique Peace important when one considers the recent
Process Bulletin, 11 October 1994). or assertion of the southern African states
Chissano's presidential addresses to the 'appropriate and timely action', includnation (as head of state not contending ing military intervention would be conparty leader), urging Mozambicans to sidered in the event of a breakdown of the
build 'a better future' when Frelimo's peace (AIM Reports, 28 October 1994).
electoral campaign song was called
Frelimo ofuturo melhor (Frelimo, the better Despite general cynicism about the SADC
future) (Summary of World Broadcasts, 28 (Leys, 1994:40), and legitimate concern
October; Africa Confidential, 4 November). over the role of South Africa within the
Furthermore, despite a strong (and often SADC (Love, 1993) it remains that the
entirely correct) shift towards a more region does have a sufficient degree of
critical perspective over Frelimo recently, coherence to enable it to pressure Renamo
it remains that Frelimo maintains a de- and make the threat of military intervengree of nationalism which allowed it to be tion not an idle one. This is, if nothing
capable of resisting pressures for a gov- else, a reflection of the South African
ernment of national unity from the West. government's concern that its own precarious reconstruction will prove imposThis being said, it was clear that the West sible in the context of an unstable region.
gave Dhlakama no choice but to rejoin As Mbeki said before leaving for Maputo,
the elections. The various diplomats and 'We are hoping that we will succeed [in
intergovernmental organisations which pushing Renamo back into the elections]
gave this message to Dhlakama are listed ... because clearly as a country, we
above. To chose one, consider the follow- cannot afford to have another Angola on
ing excerpts from an EU statement issued our doorstep' (Financial Times, 28 October
by the German Embassy in Maputo: the 1994).
EU notes the boycott with 'great alarm
and concern', urges Dhlakama to 'face the It was not only rushed diplomatic visits
decision of the voters of Mozambique', and official statements that kept the
and states that the 'explanation given ... elections on course. All of this would
cannot convince' because 'the elections have been futile had Mozambicans themare monitored by more than 2,000 inter- selves not voted in spite of Renamo's
national election observers' (AIM (fax), 27 boycott. Despite Renamo's pull-out, perOctober 1994). The West's refusal to haps as much as 50 per cent of the
entertain the proposal of a new election in electorate voted on the first day, for
the future, which was the thrust of Renamo and Frelimo, in both Renamo
Dhlakama's appeal, was in no small part and Frelimo strongholds. This is in a
a reflection of the fact that no Western country where the infrastructure has
government wanted to spend any more been devastated and where the UN's
money on Mozambique's peace process, efforts at 'voter education' have been
the cost of which had reached $lbn.
minimal.
The countries of the region reacted with
similar alacrity. Thabo Mbeki and Aziz
Pahad (South African Deputy President
and Foreign Minister respectively), arrived in Maputo on 28 October in order to
express the SADC's concern over

Once again, as in Angola and South
Africa, Africans have proved that they
perceive of their right to vote of vital
importance as an expression of a great
popular desire for peace and an assertion
of a desire to have more control over their
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country's future development. Crude and
racist explanations of the failure of
multipartism in Africa being a result of
the inappropriateness of a 'winner-takesair system for 'African chiefs' who need
to save face and have a stake in the
system, or the fact that Africa is not ready
for democracy because Africa is not
'developed' enough would have problems explaining these efforts, particularly
when compared with 'participation rates
of less than fifty per cent of voters in
presidential elections' in the USA (Rustin,
1992:107), the great role model for democratic aspirations, at least according to
Fukuyama (1992).

Mozambique Elections
Presidential Vote
Chissano (Frelimo)
Dhlakama (Renamo)
Others
Tunout

53%
33.73%
12.96%
87.87%

Source: Mozambique Peace Process Bulletin

Mozambique Elections
Percentage of National Assembly Seats Won
Frelimo
Renamo
Uniao Democratica

51.6%
44.8%
3.6%

The fact that Mozambicans did vote
Source: Mozambique National Elections Comm.
throughout the boycott was an expression of the fact that after 16 years of war
and two years of high-level politicking,
no one was going to deprive them of their
right to at least this much of a voice in the Graham Harrison is in the Politics Dewhole process. As one person in a queue partment at Staffordshire University, UK.
of voters said: 'The people are determined to vote ... It's the people's will'
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Briefing: Cote d'lvoire after Houphouet-Boigny

Côte d'Ivoire
after Houphouet-Boigny
John Rapley
Cote d'lvoire seems to have sunken into
something of a gloom in recent years. In
small ways, things have actually improved in Abidjan. The electricity supply
is now regular, the phones always work,
and the problem of banditry, which had
reached alarming proportions a few years
back, seems to have been stamped out.
There are still roadblocks at which policemen conduct routine checks of documents, but they are no longer surrounded
by heavily-armed soldiers as they were in
1990.
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It is too early to tell what effect devaluation will have on the economy as a whole.
In the short term, things will worsen for
the urban population. According to the
government's own figures, the anticipated jump in inflation will itself outstrip
the wage increases it has mandated for
salaried workers in both the public and
private sectors. In theory, the resultant
price increases for coffee and cocoa farmers should lead to increased output and a
rise in rural incomes, which should in
turn jump start the anaemic economy.
However, the cost of some inputs, insecticide being a case in point, will rise by
more than the new prices being offered
by the country's marketing board. It may
be early to get too optimistic about the
effects of devaluation.

Certainly, consumption patterns have
already begun to change. Where possible,
people are buying locally-produced goods
instead of imported ones. As the price of
bread jumps, an inevitable eventuality,
they may go back to eating more cassava.
Of course it is good for the economy, not
to mention the balance-of-payments, to
have Ivoiriens buying locally. But for
Ivoiriens it comes as a blow to their pride
to have to switch back to traditional
consumption patterns. That the Abidjanais
ate and dressed like Parisians had always
been
taken as a mark of their superiority
Needless to say, the recent devaluation of
vis-a-vis
neighbouring peoples.
the CFA franc, which effectively halved
the value of the nation's currency, has
only worsened matters. Some distribu- For all his failings, Houphouet-Boigny
tors have used the cover of devaluation to leaves behind a stable polity, at least for
raise the prices of locally-produced goods the time being. The riots that followed the
that should not have been affected by the introduction of devaluation in Gabon
change in the currency, and others have and Senegal appear unlikely to be reincreased the prices on some imported peated in Cote d'lvoire. However, things
goods by over 100 per cent. The problem may well heat up again during the next
is that some markets - fish is an oft-cited elections in October 1995 just as they did
example - are apparently oligopsonised in the run up to the 1990 elections.
in the country. Where substitutes exist,
people will cut their consumption and Henri Konan Bedie's succession has
eventually distributors will be forced to hardly gone unchallenged, but for the
lower prices. But so far, the government's time being he appears secure in the
own efforts to rein in price increases have presidency. The ruling Parti Democratic
lacked conviction.
Cote d'lvoire - Rasseblement Democratic
Afrique (PDCI-RDA) appears poised to
Yet for most Ivoiriens, life has worsened.
The cost of living has easily outstripped
increases in income. It is particularly
hard for people in their thirties and
forties to accept, for they came of age in a
time when the economy was booming
and people were almost assured to end
their lives far richer than they had started
them. Now, all that has changed, and
many Ivoiriens believe that the best they
can hope to do is finish off where they
began.
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split between his supporters and those of
the former prime minister, Alassane
Dramane Ouattara (or ADO as he is
known to Ivoiriens), with a third faction,
the 'Gregorians' who support Philippe
Yace, waiting in the wings. The
Alassanists are reformists and have managed to gain support among influential
members of the country's political and
economic elite. However, ADO remains
deeply unpopular among many Ivoiriens
for the economic reforms he introduced
during his tenure. Moreover, his opponents have effectively, though perhaps
not fairly, tarred his movement with a
particularist brush, identifying it as a
northern and Muslim coalition.

imprisonment of the Alassanists' newspaper editor for an article that ridiculed
the country's new president.
The gravity of the rift within the PDCIRDA is not yet clear. However, for the
time being the party seems safe in power.
There is only one party, the Front Populaire
Ivoirien, with a credible change of unseating the ruling party, but even it seems
unlikely to be able to do this on its own.
As a result, the FPI has begun making
overtures to other parties of the left in the
hopes of creating a united front against
the PDCI-RDS. The left, however, remains divided. Some parties, such as the
Social Democratic Party, are riven by
factionalism. Others, like the Union of
Social Democrats, have angered their
colleagues on the opposition benches by
going over to the government side. Still
others, like the Ivoirien Workers' Party,
refuse to join ranks with the FPI, fearing,
perhaps not wrongly, that they will be
swallowed up by their much larger partner.

Politics in the country have become very
lively. The government grudgingly allows the opposition freedom, though it
continues to harass supporters where it
can; civil servants, for instance, continue
to risk being limoge if they are found to
belong to the Front Populaire Ivoirien
(FPI), and some prefects retain the zeal of
the old order in breaking up opposition
gatherings.
Even were the FPI to come to power, it is
not clear that it would produce that great
Nevertheless, there has been an explosion a change in the politics of the country.
in the free press since the government The FPI owes much of its success to the
loosened controls in the wake of the pro- support of rich and influential members
democracy agitations four years ago. of the country's business elite, who latWhere once there were two daily news- terly found their home within the PDCIpapers and a couple of weeklies, there are RDA. The PDCI-RDA remains the home
now at least a couple dozen. Each of the for most of the country's capitalist class,
major parties has at least one newspaper, but some individuals have started slipas does each of the two key factions in the ping away quietly to support the new
PDCI-RDA. In addition to these there are party. In sum, it seems that whoever rules
arts and culture papers, a weekly devoted Cote d'lvoire in the near future will do so
exclusively to women and several sports only with the consent of the country's
newspapers, one of which comes com- powerful business class.
plete with a page three girl. Most of the
political papers are quite parochial, offer- Cote d'lvoire may now have passed its
ing little in the way of news coverage and economic nadir. The 1990s looks set to be
instead focusing on party statements or a growth decade. Cocoa prices have
denunciations, sometimes vehement, of rebounded from the lowest point last
the opposition. Both the limitations of year, and appear set to continue rising
and on free speech were illustrated re- through to the end of the decade. Coffee is
cently, the former by the Ivoirien media's also on an upward trend that should last
silence on the scandal of last year's anti- a few years. This, and the fresh breath of
Ghanaian pogroms, the latter by the competitiveness breathed into some of
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Cote d'lvoire's export industries by devaluation, puts some of Cote d'lvoire's
industrialists in a promising position.
There will be some changes in the structure of the economy as some industries,
notably those that rely on imported
inputs to produce for the home market,
falter. These may even result in a change
in the composition of the country's bourgeoisie. But, all things considered, the
political dominance of the Ivoirien industrial bourgeoisie, the central feature of the
country's politics (see Rapley, Ivoirien
Capitalism, Lynne Rienner 1993 for this
argument) appears unlikely to weaken.
John Rapley is in the Department of
Government, University of the West
Indies, Mona.

Sierra Leone: The Coming
Anarchy?
Steve Riley & Max Sesay
In February 1994, 'The Coming Anarchy',
a now notorious article by Robert Kaplan,
was published in the liberal American
literary magazine, the Atlantic Monthly.
Reflecting on the predicament of a number
of contemporary West African states,
including Guinea and Sierra Leone,
Kaplan saw two possible scenario's for
future world development: one which
could be called a Hobbesian vision, and a
second based upon Francis Fukuyama's
Hegelian, and now much derided, The
End of History and the Last Man. Kaplan
predicted a Hobbesian future for most of
the globe. He suggested that in West
Africa, and elsewhere, central governments would be slowly or rapidly undermined. Nation-states would collapse as
mass migration grew as a consequence of
environmental crises and social and po-
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litical disasters. Internal wars would be
fought more frequently over religious,
resource and ethnic issues, and 'armed
bands of stateless marauders [would] ...
clash with the private security forces of
the elites' (Kaplan, 1994). Kaplan was not
the only one to be alarmed. Victoria
Brittain also talked of the threat of 'a
future in which Conrad's Heart of Darkness will be read as a straightforward
description' (Brittain, 1994).
In late 1994 and early 1995 it appeared
that these predictions were being realised
in Sierra Leone. A massive influx of
refugees poured into Freetown, many
fleeing rebel attacks on provincial towns.
The capital city's population grew by at
least half a million. Long a problem in the
rich agricultural and diamond-mining
areas in the Eastern and Southern Provinces, the rebel groups now presented a
direct threat to the capital, with attacks
upon small towns less than 40 miles
away. They seemed poised to topple the
government of Valentine Strasser, whose
once popular and populist military regime, the National Provincial Ruling
Council (NPRC), had taken power in a
coup d'etat in April 1992. The rebels were
effective in undermining the territorial
control of the Sierra Leone Army (SLA)
which was backed by Guinean and Nigerian troops and aircraft. British press
reports echoed Kaplan's analysis and
spoke of the state dissolving into anarchy. Comparisons were drawn with Liberia and Rwanda, and dramatic headlines
appeared, such as 'Sierra Leone Savagery
Rips Nation Apart'.
Explanations for this dire vision are
complex and much disputed. There is a
basic division between those who blame
the central state, its agents and policies,
and those who focus upon the rebels,
their backers and rural society. Among
the first group of commentators are those
who point to the weakness of many
governments, including Strasser's, because of political drift, corruption and
elite self-indulgence (Kpundeh, 1994).
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Opala has described the means by which
the new NPRC regime sought to capitalise upon its initial populist image, using
patriotic street art, a revived popular
culture, and 'clean-up' campaigns (Opala,
1994). But such initial enthusiasm for
'The Redeemer' soon waned (ZackWilliams and Riley, 1993). The SLA has
not been particularly effective in countering the threat from the rebel groups, even
though it has swollen in size from a total
of 10,000 on the eve of the 1992 coup
d'etat. The SLA now has over 14,000
soldiers organised into 7 battalions under
the leadership of Kellie Conteh, the Army
Chief of Staff. But many of the new
recruits are poorly trained, unmotivated
and often unpaid.
Central state interpretations of Sierra
Leone's plight also focus on the harsh
social costs of the many IMF/ World Bank
adjustment programmes (when they are
implemented), the latest of which was
inherited by Strasser's regime in 1992.
The costs of adjustment must be compared with the effects of long-term economic decline and the strength of the
informal economy (Sesay, 1993). A continuing difficulty for the central state has
been its inability to control economic
production leading to periodic fiscal crises and completely inadequate service
provision, especially outside Freetown
(Fyle, 1993; Luke and Riley, 1991; Reno,
1991,1993; Zack-Williams, 1990; Weeks,
1992).

RUF. However, the consensus in early
1995 was that Sankoh was still alive and
at the head of a mostly united RUF. The
RUF have been exploiting a series of rural
resentments against itinerant Mandingo
traders. Sankoh's men have forcibly recruited young followers, although the
RUF's terroristic campaign of the early
1990s now seems to have been replaced
by a subtler approach (Richards, 1995).
They have also taken advantage of
chieftancy or local conflicts. In the Pujehun
District, they have exploited memories of
the Ndogboyosi conflict, a rural rebellion
in the mid-1980s against the All People's
Congress government of Siaka Stevens.
Also to the advantage of the RUF has
been the semi-permanent lawlessness in
the diamond-mining areas and on the
borders with Guinea and Liberia (especially in Kono, the diamond producing
area, and in Kailahun District which was
the main base for the RUF for over a
year).

Many of the exile opposition groups have
provided an 'ethnic' explanation of recent events, with Sankoh being characterised as someone with a northern Temne
or Lokko background. By contrast,
Strasser, an army Captain now aged 30,
has a Krio and Sherbro ethnic identity.
Much of recent Sierra Leonean politics
has formally been dominated by
northerners, especially Limbas and
Temnes, until Joseph Momoh was replaced in the 1992 coup d'etat. Strasser's
ruling junta includes both soldiers and
'Rurally-focused' explanations, in con- civilians, and has many members from
trast, examine the strategies and backers the south (including Mendes) and the
of the principal rebel group, the Revolu- war-affected areas, especially Kailahun.
tionary United Front (RUF), led by Foday
Sankoh, a 57-year-old former SLA pho- Critics claim that the NPRC is thus a
tographer. Sankoh is a mysterious char- Mende and Freetown Krio-led mafia. But
acter, the subject of much rumour. He has such critics don't understand the dynambecome an elusive, semi-mythical figure ics of the junta and the rebel attacks. The
since 1991. There have been various politicisation of ethnic identities is nothreports that Sankoh has died, or that ing new in Sierra Leone politics. Kandeh,
several people claim his identity, or that for example, has argued that there was a
the RUF has split into several factions. Limba domination of public appointThis has proved to be particularly worry- ments (including in the mostly Yalunka
ing to those trying to negotiate with the and Limba SLA) from the 1970s involving
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increased competition for state resources
(Kandeh, 1992). Whilst the RUF has
exploited rural and ethnic grievances, it
has also increasingly operated across the
entire country. All ethnic identities have
suffered.
When the RUF started its campaign in
1991 it was backed by Charles Taylor's
National Patriotic Front of Liberia (NPFL).
Taylor's intention was to 'do a RENAMO'
on Sierra Leone and thereby undermine
the ECOWAS intervention in Liberia
which he thought was partisan (Sesay,
1995; Zack-Williams and Riley, 1993). As
Taylor's fortunes have waned, and the
RUF has gained resources by asset-stripping much of the territory it has occupied, the RUF has become more
autonomous. It is widely believed that
the core of its contemporary fighting
force is a group of 20-25 Burkinabe
mercenaries, supported by a larger group
of disaffected, and well-trained, SLA
soldiers. They are mobile, use forest
tracks rather than roads, and are assisted
by several hundred porters. Many of the
Sierra Leonean student radicals who went
into exile and subsequently supported
Sankoh have now been killed. More
recently, some external support has come
from Alhaji G. V. Kromah's United Liberation Movement for Democracy
(ULIMO) in Liberia (Africa Analysis, 27
January 1995; African Confidential, 3 February 1995; Focus on Sierra Leone, 12
February 1995).
Long-term resentment of the elite enrichment of governments in Freetown has
been exploited, particularly with the
Mende people in eastern Sierra Leone.
Also of significance are local social processes and traditions which resist interference from outsiders, whether they be the
government in Freetown or aid agencies.
Conservation issues and people-forest
interactions are all highly politicised and
have an important gender dimension
(Leach, 1994). Paul Richards points to the
importance of Sankoh's vocation as a
professional photographer. Sankoh has
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been described as an 'organic intellectual'
posing scenes to send distinct messages
to those who really rule: the outwardlooking elites, the British government
and western capital (West Africa, 20 February 1995).

Anarchy, Accumulation or
Messages?
The principal factor behind the panic
which gripped Freetown in early 1995
was the rapid growth in the effectiveness,
terroristic violence and geographical
spread of the rebel groups. Their firm
grip on the nation's fate was markedly
different to the situation in late 1993 and
early 1994. At that time, Sankoh's insurrection was widely perceived as a virtually spent force (Africa Confidential, 13
August 1993; 1 April 1994; Kpundeh,
1994). After SLA expenditure of US$18mn
on the war in 1993-94, it won a series of
military victories. They regained control
of most of the rebel-held territory in the
south and east, particularly the diamond
areas.
SLA soldiers, backed by powerful patrons, replaced the rebels and also dug for
alluvial gold and diamonds which were
illicitly exported through Liberian territory. The central state's fiscal crisis accelerated as coffee and cocoa production
dropped by 50 per cent due to the social
dislocation accompanying the rebel war.
The social costs have been high. At least
one quarter of Sierra Leone's total population of 4.4 million are displaced and
many 'child soldiers' have been traumatised. The RUF has forcibly conscripted
poorly educated young men. There are
many, somewhat familiar, claims that the
RUF uses indoctrination, initiation rituals, and western 'horror video' showings
to produce imitative violence. But it also
seems to provide an alternative 'bush
education' to the formal state education
system which has in any case seriously
declined outside of Freetown (Fyle, 1993;
West Africa, 20 February 1995).
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In late 1993 the RUF retreated back to the
far eastern border town of Koindu and
over the border into Liberia. Strasser's
regime thus had the initiative, and also
regained credit with its western backers
by committing itself in December 1993 to
returning power to civilians by 1996.
According to this timetable, elections are
to be held in late 1995, but by February
1995 there were some reports that the
panic-stricken NPRC government would
in any case step down and an interim
government take over.

ticular were of great significance. A rebel
force attacked the provincial town of
Kambia in early January 1995. Until then
Kambia was the only town of any significance that had not been attacked. It was
also feared that this was to be a prelude to
the RUF's attempt to take the international airport nearby, at Lungi. The capital city would then be threatened from
two sides.
There was also an assault on Bo, the
capital of the Southern Province, in late
December 1994. This was a curious affair.
According to observers, the young rebels,
in captured army fatigues, had fewer
than 10-15 real' guns and instead had
many wooden replicas. When the local
population realised this, many of the
rebels were chased out of town or lynched
(Unity Now, 16 January 1995 ; West Africa,
20 February 1995). This form of popular
resistance to the RUF is not new. Since
1992, armed bands of traditional hunters,
such as the Karamanjors, have been
active in countering the RUF in the south,
in the absence of effective SLA help. The
traditional Poro society in Mendeland
has organised night patrols and other
vigilante groups have defended their
towns.

The escalation of the rebel efforts started
in October 1994. Attacks on many towns
in the north took place after rebels reentered Sierra Leone from the northern
Guinean border. The RUF, or possibly a
splinter faction from it, now operates
freely in southern Guinea, apparently
with the compliance of the government in
Conakry. That it does so has given rise to
speculation that the Guinean government
of Lansana Conteh is backing attempts to
overthrow Strasser, or that former President Joseph Momoh, currently resident in
Guinea, is behind the current unrest
(Africa Confidential, 1 April 1994). Although the influence of Momoh's front
organisation, NAFORD (the National Forum for the Restoration of Democracy),
can be discounted, there is evidence that Despite the recent panics, the long-term
supporters of Momoh are active in fo- political objectives of Sankoh's RUF still
menting dissension in the SLA.
remain uncertain. No manifesto has been
produced by the RUF. The anti neoSeveral organised rebel groups now ap- colonialism stance which was taken by
pear to be active, with the main RUF force the RUF's 'spokesman' in Abidjan has
being located in the south and east near been denied by Sankoh (West Africa, 30
the provincial capitals of Bo and Kenema. January 1995). Sankoh himself has simply
In the north, at least two rebel groups, or asked for elections and recognition of the
bands of disaffected soldiers, are operat- RUF as a political party. The rebel war
ing. Many SLA members have defected, has become a war of propaganda, ruone estimate suggests up to 40 per cent of mour, panic and limited terroristic viothe new troops. Some are 'Sobels' - lence. Sankoh is both expressing rural
soldiers during the day and rebels at resentment at the entire Freetown politinight (Freetown Daily Mail, 11 November cal class, and seeking to undermine
1994; The Guardian, 4 October 1994; Africa Strasser by humiliating him, including by
Confidential, 3 February 1995). The spo- capturing western hostages. However,
radic attacks became much more frequent these are devices to achieve goals: Sankoh
with assaults on all the provincial towns is primarily a warlord searching for
taking place in early 1995. Two in par- booty and engaging in primitive accumu-
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lation through fear and violence (Szeftel,
1989). Much 'asset stripping' has occurred as the RUF, its splinter groups,
and the 'Sobels' have widened their field
of operations. Of the alternatives for
political change, it is more likely that
Strasser will fall due to a coup d'etat or
retire after an internal power struggle.
The Sierra Leone central state has temporarily lost much 'sovereignty'. However,
it has never had that a great deal of
effective authority outside of the capital.
Much of rural society is in the grip of
several skilful and mercenary-minded
rebel groups. An assumption of power in
Freetown by the RUF seems unlikely.

Mediation, Intervention or
Recolonisation?
Recent western interest in the rebel war
has of course been sparked off by the
RUF's cunning in capturing foreign hostages and in attacking the enclave mining
operations. The hostage-taking started in
November 1994, when two British Voluntary Service Overseas (VSO) workers
were captured in Kabala, a small town in
the remote north near the Guinean border. In mid-January 1995, further foreign
nationals were taken hostage after attacks
upon the Sierra Leone Ore and Metal
Company (SIEROMCO), a bauxite exporting operation owned by Alusuisse,
and Sierra Rutile Ltd., a titanium dioxide
exporter which is the subsidiary of the
American metals multinational, Nord
Resources.
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Italian nuns - were taken captive in late
January 1995. Their continued detention
will add to the external pressure for
effective action by the already weakened,
humiliated and divided NPRC.
Mediation efforts have started, with the
OAU, the UN, and the Commonwealth
Secretariat being involved. They have all
had great difficulty in contacting the
RUF. Meanwhile, the NPRC has become
increasingly dependent upon Nigerian
troops and aircraft. Over 2,000 Nigerian
troops from the ECOMOG intervention
force in Liberia are based in Freetown.
Nigerian aircraft have bombed alleged
rebel bases and the rebels when they
occupied the enclave mining operations.
In contrast, the Guinean troops have had
a static defence role. The NPRC has also
called in the services of Gurkha mercenaries, amidst RUF allegations of British
military assistance to Strasser (22 February 1995). Radio negotiations with Sankoh
in late 1994 and early 1995 led to demands for an end to British military
assistance (which the British denied giving). The standard RUF demand now is to
offer the return of hostages in exchange
for the departure of all foreign forces.
The consequence of this upsurge in the
conflict has been escalating and
uncheckable SLA expenditure at a time of
dramatically falling export receipts. Despite the NPRC's financial orthodoxy, the
IMF are most annoyed with cost overruns, and with the government's arms
buying overseas, including a US$4.5mn
deal for two Russian attack helicopters.
However, the hardship of IMF/World
Bank sponsored structural adjustment
since 1992 must surely have contributed
to the growth of the RUF and the breakdown of discipline in the SLA. Simple
theft by rebels, disaffected or unpaid
soldiers and others has become a way of
surviving adjustment. Unless these trends
can be reversed the auguries are poor.

These two companies, operating in the
southern coastal area of the country, are
the remnants of a much-reduced minerals
export trade. They provide Strasser's
government with annual revenues of
US$13mn, about half the state's foreign
export earnings, or 15 per cent of GDP.
Sierra Rutile is the world's largest rutile
producer (The Guardian, 26 January 1995;
Mining Journal, 27 January 1995). Both
mines were closed in the aftermath of the
hostage-taking, although they may re- Echoing Kaplan's pessimism, a Freetown
open. A further 7 hostages - Brazilian and newspaper observed in late January, 'what
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we have here is not really a war but a Review of African Political Economy, No. 45/
kind of armed robbery' (Concord Times, 27 46, 1989.
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Weeks, J. (1993), Development Strategy and the
Economy of Sierra Leone, London, Macmillan,

Steve Riley & Max Sesay are in the 1993.
Politics Department, Staffordshire Uni- Zack-Williams A. B. and S. P. Riley, 'Sierra
Leone: the Coup and its Consequences', Review
versity, UK.
of African Political Economy, No. 56, 1993.

Bibliographic Note
Brittain, V. (1994), 'Africa, the lost continent',
New Statesman and Society, 8 April 1994.

Zack-Williams, A. B., 'Sierra Leone: Crisis and
Despair', Review of African Political Economy,

No. 49, 1990.

Fyle, C. M. (ed)(1993), The State and the Provision
of Social Services in Sierra Leone Since Independence,

Dakar, Codesira, 1993.
Kandeh, J. D., 'Politization of Ethnic Identities
in Sierra Leone', African Studies Review, Volume
35, No. 1, 1992.

Eritrea's National Charter

Kaplan, R. A. 'The Coming Anarchy', The
Atlantic Monthly, February 1994, pp. 44-76.

John Markakis

Kpundeh, S. J. 'Limiting Administrative
Corruption in Sierra Leone', Journal of Modern
The Eritrean People's Liberation Front
African Studies, Volume 32, No. 1, 1994.
Leach, M. (1994), Rainforest Relations: Gender
and Resource Use Among the Mende of Gola, Sierra

Leone, Edinburgh, Edinburgh University Press,
1994.
Luke D. F. and S. P. Riley, 'Economic Decline
and the New Reform Agenda in Africa: The
Case of Sierra Leone', IDPM, University of
Manchester, Discussion Papers No. 28, 1991.
Opala, J. A., 'Ecstatic Renovation': Street Art
Celebrating Sierra Leone's 1992 Revolution',
African Affairs, Volume 93, No. 371, 1994.

(EPLF) held its Third Congress in February 1994. It was an important occasion, a
watershed marking the end of the military struggle and the start of the political
process to fashion the state of Eritrea. The
Congress adopted a National Charter
depicting the Front's vision of Eritrea's
future, and sought to define the role of the
EPLF in it. The Front renamed itself the
Peoples Front for Democracy and Justice
(PFDJ), and resolved to become a broadbased political movement, distinct and
separate from the state, open to all
nationalist Eritreans regardless of social
class and political convictions.

Reno, W. (1991), 'Sierra Leone: Structural
Adjustment from Underground', in L. Deng et
al. (eds), Democratization and Structural
Adjustment in Africa in the 1990s, African Studies
Program, University of Wisconsin, Madison,
1991; (1993), 'Economic Reform and the Strange
Case of "Liberalization" in Sierra Leone', The Charter defined the political system
of Eritrea as a constitutional democracy.
Governance, Volume 6, No. 1, 1993.
Richards, P., 'Liberia and Sierra Leone', in O.
Furley (ed), Conflict in Africa, British Academic
Press, 1995.
Sesay, M. A. 'Collective Security or Collective
Disaster? Issues in Regional Peacekeeping in
West Africa', Security Dialogue, Volume 26, No.
2, 1995; (1993), 'Interdependence and
Dependency in the Political Economy of Sierra
Leone', Ph.D. thesis, University of Southampton,
1993.
Szeftel, M. (ed), 'Militarism, Warlords and the
Problems of Democracy', special issue of the

The transformation of the victorious liberation movement into a political party is
designed to place it in the centre of the
political process. While the Charter envisages the emergence of other political
parties in the future, it sees the PFDJ as
'the centre of gravity' that will guarantee
peace, stability and progress in Eritrea.
Issayas Afewerki, EPLF Secretary General and state president, became Chairman of the PFDJ, whose central and
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designed to place it in the centre of the
political process. While the Charter envisages the emergence of other political
parties in the future, it sees the PFDJ as
'the centre of gravity' that will guarantee
peace, stability and progress in Eritrea.
Issayas Afewerki, EPLF Secretary General and state president, became Chairman of the PFDJ, whose central and
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executive councils are little different in
make-up from the leading bodies of the
EPLF and the present government. One
notable absence was Ramadan Mohammed Nur, a founder and leading member
of the EPLF, who refused to stand for
election and called for a renewal of the
leadership.

the face of increasing scarcity, such claims
were tenaciously defended by villages
and clans. The government was unable
even to acquire land around Asmara,
urgently needed to relieve a serious
housing shortage in the capital city.
Agriculture being the only productive
sector in Eritrea at present, it was imperative for the government to gain control of
The drafting of a constitution is the next land, the country's main economic asset,
step. A constitutional commission was if it is going to play a role in promoting
appointed in April 1994 with a two year economic development.
mandate to prepare a draft. Composed of
fifty members with a variety of back- The Land Proclamation of August 1994
grounds, including Eritreans of the vested ownership of land in the state.
diaspora, it is chaired by Bereket Haile Eritrean citizens are guaranteed usufruct
Selassie, a professor of law with consider- rights over farming land in equal measable political experience. The commis- ure. They can neither sell or bequeath it to
sion has a perplexing task. According to their children, but children have first
the current international fashion, it is option on it after the death of their
expected to honour the most advanced parents. Others, including foreigners and
principles of political and social rectitude commercial enterprises, can acquire land
advocated, but seldom practised, interna- through lease from the government for
tionally, in a constitution intended for investment purposes, and the governone of the least developed, tradition- ment can expropriate land upon payment
bound countries on earth. The constitu- of fair compensation. These provisions
tion adopted in Ethiopia recently offers enable the state to designate land for
many an illustration of this recipe for commercial farming, and to implement
formalism; inter alia, it extends constitu- policies for improved land use and contional protection to children against cor- servation. On the other hand, urban
poral punishment, and proclaims the housing nationalised by the previous
right of every citizen to a clean and Ethiopian regime is being returned to its
healthy environment.
former owners.
A couple of issues of constitutional importance have already been settled by
proclamation. One of these concerns land
tenure, a thorny economic and political
issue, given the scarcity value of land in
this country. The predominant traditional land tenure system in highland
Eritrea vested control of land in the
village, and periodic redistribution ensured rough equity of holdings among
the peasantry, while in the lowlands a
communal system also prevailed. The
nationalist leadership of Eritrea found
many things wrong with the traditional
system, but its main defect from the
viewpoint of a regime committed to
development is the fact that nearly all the
land in Eritrea was fully claimed and, in

The proclamation will not effect the mode
of production in the highlands, because it
does not interfere with the peasant's
access to land. Such interference is more
likely in the pastoralist lowlands, where
the government hopes to promote riverain
commercial cultivation through irrigation. Little thought seems to have been
given to the obvious impact of such
development on the pastoralist mode of
production, and to the reaction of the
people in what are politically sensitive
regions.
The National Charter laid down the
guiding principles for the economy of
Eritrea. It opted for the free market and
private enterprise, while reserving a regu-
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latory and promotional role for the state
designed to ensure balanced growth,
social justice, and to care for groups that
were the main casualties of the war. The
state may also invest in areas avoided by
private capital, but such investment will
be managed on a commercial basis. Within
this framework, the economic strategy
chosen is familiar. The major aim is to
develop export-oriented sectors in agriculture and industry and to encourage
import substitution. Foreign investment
is welcome, and the Investment Law
passed in 1994 offers every possible
inducement, including full repatriation
of capital, profits, and interest on foreign
loans, and no export taxation. The IMF
should have no problem in Eritrea. For
the time being, the fate of the economy
depends on the recovery of a rural sector
devastated by war and natural calamity.
The harverst of 1994, according to the
Ministry of Agriculture, amounted to less
than half of estimated demand for that
year.
Economic constraints hampered efforts
to resolve outstanding issues, such as the
repatriation of some 420,000 Eritrean
refugees from Sudan, and the reintegration
of some 80,000 who have already returned on their own. The Commission for
Eritrean Refugee Affairs (CERA) prepared a plan for a phased repatriation
over three years, combined with assistance for the people to settle and resume
productive activities in areas provided
with infrastructure and essential resources. UNHCR was willing to sponsor
refugee repatriation but not resettlement.
Another sticking point was the Eritrean's
insistence that the programme be implemented by themselves. At a donors'
meeting held in Geneva in 1993, only a
fraction of the amount requested was
pledged. As a result, CERA scaled down
the plan to a pilot project designed to
repatriate and resettle an estimated 24,000
refugees in the first phase.

members who are manning the state
apparatus. They are still serving without
pay, and most of them are still living
communally without any possessions
they can call their own. There is no doubt
of their continuing devotion to their task
and loyalty to the movement. Few approved of the demonstration staged on
the eve of independence by a group of
fighters in Asmara against the decision to
extend service without compensation for
two years (see ROAPE 58). Over one
hundred of the demonstrators were courtmartialled later and received sentences
ranging from one-and-a-half to over ten
years imprisonment. The extension ended
at the end of 1994, but the issue still
awaits resolution. There is no doubt
either that the lifestyle and expectations
of the veterans are changing. Gone are the
gaunt faces, bushy hairdos, camouflage
jackets and scarfs. They have been replaced by neatly barbered men in tieless
suits and modishly dressed women.
Another group whose aspirations and
prospects are linked to the economy is the
youth; a sizeable group given the fact that
an estimated half of the population is
under seventeen years of age. Uninvolved in the nationalist struggle, young
Eritreans are also uninfluenced by its
spartan mores. To correct that, the government has tried to involve them in
various reconstruction tasks and the independence referendum campaign. In
May 1994, the Ministry of Defence
launched a National Service Programme,
involving six months military training
and one year work in reconstruction
tasks, for males between the ages of 18
and 40 years. Women, students, government and private employees were exempted for the time being. The first batch
of about 10,000 was despatched soon
afterwards to the training camp at Sawa
in Barka province.

There is concern also that lack of economic opportunity will halt the advance
Another issue awaiting resolution is the of women, and may lead to backsliding as
status of the former EPLF fighters and former women fighters return to their
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villages. Formally, the position of women
was strengthened by various enactments.
For example, the land proclamation gave
women equal rights to land. Amendments were made to the Civil Code (of
Ethiopian origin) raising to 18 years the
eligible age for marriage for both men
and women (formerly it was 15 for
women), making engagement and marriage contracts valid only with the consent of the couple, naming both father
and mother as heads of the family (formerly it was the father only), recognising
common law marriage rights for women,
etc.
In the political field, the women face an
uphill struggle. True, the intensive referendum campaign brought the women to
the polls in equal numbers (50 per cent)
with men. In the provincial elections of
1992-1993 a percentage of seats were
reserved for women, and female representation in provincial councils ranged
from 12-22 per cent. Though proud of its
women fighters, the EPLF was slow to
admit them into its decision making
bodies. It was not until the second congress in 1987 that women were given a
token presence in the EPLF central committee. The third congress (1994) elected
12 women to the Central Council of the
PFDJ (total membership 75), and 3 women
to the Executive Council (total membership 19). There are 2 women ministers in
a cabinet of 16. The example of the senior
organization is followed by others. For
instance, the National Union of Eritrean
Youth and Students, which held its congress in August 1994 in Asmara, elected 7
women to its central assembly (total
membership 39), and only one to its
executive committee.
Distressingly, it does not seem Eritrea
will be allowed to pursue the tasks of
reconstruction and development without
political distraction and unproductive
economic expenditure. Islamic fundamentalist groups based across the border
in Sudan continue to launch sporadic,
minor attacks in the Barka and Sahel
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regions. Of no military or political significance at present, nevertheless, they are
worrisome in a country where religion
has a troubled political history. The
attacks brought Eritrea's relations with
Sudan to the breaking point. Accusing
the Sudanese regime of collusion, Eritrea
broke off diplomatic relations in December 1994. In September, the defence ministers of Eritrea and Ethiopia signed a
defence agreement between the two countries, and Eritrea began preparations to
establish a regular army and air force.
John Markakis is at the University of
Crete, Rethymnon, Greece.
Note: See ROAPE nos. 38 and 39 for details on
the EPLF's Second Congress and ROAPE no. 58
for Briefings on Eritrea's transitional period and
the demobilisation of its army.

Ethiopia Elects a
Constituent Assembly
Kassahun Berhanu
On 5 June 1994, the Ethiopian people
went to the polls in the first national
election in history to choose a Constituent Assembly. This body was expected to
approve a constitutional framework for a
new, decentralised political system, which
seeks to enshrine the notion of a voluntary union between ethnically-defined
regions. It was thus a major departure for
Africa in that it starts by recognising
different nationalities and even allows,
under complicated conditions, for the
right of self-determination up to and
including secession.
The current political process was initiated immediately after the overthrow in
May 1991 of the military dictatorship of
Mengistu that had ruled for over seventeen years. After a decisive military
victory against one of the most brutal
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regimes, the incumbent Ethiopian Peoples' Revolutionary Democratic Front
(EPRDF) formed a coalition of various
political forces to form the Transitional
Government of Ethiopia (TGE) in July
1991. The EPRDF was itself a federal
movement formed by the Tigray People's
Liberation Front (TPLF), which had already wrested control of the whole of its
home province, joining with a mainly
Amhara-speaking radical group, the
Ethiopian People's Democratic Movement (EPDM), plus other groups. The
basis on which the TGE was formed was
the transitional period Charter, which
was thought to represent a compromise
platform for an acceptable modus-vivendi
between the principal political groups
that attended the conference that formed
the TGE.

seats. The remaining 43 seats were distributed among the other organisations.
The EPRDF was in a position to command a probable if not automatic majority on controversial issues. Since May
1992, the OLF and the Ogaden National
Liberation Front (ONLF) and a number of
other organisations have withdrawn from
the Council (whether on their own volition or as a result of being forced is a
matter for debate), thereby increasing the
EPRDF's leverage.
The Chairperson of the Council, Meles
Zenawi, EPRDF's head, acts as Head of
State with a power to appoint the Prime
Minister and approve the candidacy of
cabinet members. The EPRDF has
spawned off-shoot organisations seeking
to represent other nationalities (Amhara,
Oromo, Sidama-Hadiya-Kambatta of
Southern Ethiopia) and has thereby extended its Council majority. Almost all
members of his cabinet, the diplomatic
corps and officials of local councils have
some affinity with the EPRDF. Following
the disbanding of the armed and security
forces of the former regime, the defence
force of the TGE was formed from among
the ranks of the former guerilla units of
the EPRDF.

The Charter, composed of Five Parts and
Twenty Articles, recognised unrestricted
human rights as envisaged by the UN
Declaration of December 1948; the freedom of conscience, expression, association and the right to engage in unrestricted
political activity; the right of nations/
nationalities and peoples to self determination including and up to secession; the
establishment of national, regional and
local councils for the purposes of self-rule
and administration, among others.
In 1993 the Council of Representatives
formed the Constitution Drafting ComThe Charter has also provided for the mission to submit a draft to the former for
structure and composition of the TGE adoption which would then be ratified
(Part Three, Articles 6 & 7) whereby it by the elected Constituent Assembly.
confirmed the establishment of the Coun- Prior to the elections the draft was
cil of Representatives and the Council of presented for discussion at a series of
Ministers as the central organs of the nation-wide public meetings.
Ethiopian state for the period of transition. The Council of Representatives was
initially composed of more than twenty The Political Climate
hand-picked organisations; the majority There were originally vivid signs of
claim to represent national liberation enthusiasm at the ousting of the dictatormovements and ethnic interests. At the ship. But some groups reacted against
time of its formation, the Council had 87 some policy decisions and in turn to the
seats from which the EPRDF was allotted new incumbents. There was also a sceptithe lion's share of 32 (about 38 per cent) cism in some quarters as to the demowhereas the Oromo Liberation Front cratic credentials of the EPRDF's past
(OLF), which is outlawed at present, record with some disaffection among
obtained the second largest share of 12 individuals and groups like the Ethio-
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pian Peoples Revolutionary Party (EPRP)
which had opposed the military regime
but upheld the need for a centralised
state; the All-Ethiopian Socialist Movement (Meisone), which had for a time
aligned itself with the Mengistu regime,
and the Coalition of Ethiopian Democratic Forces (COEDF) who were not
allowed to participate in the new political
process. It was alleged that these groups
were 'warmongers and chauvinists' with
potential for subverting the democratic
drive. Whether these and other
marginalised groups do indeed have the
support base they claim as opposed to the
EPRDF's view that it is almost nonexistent was of course not tested in the
elections. There was also a 'centrist'
opinion which railed against what it saw
as the unilateral endorsement of the
dismemberment of the country by way of
recognising the secession of Eritrea, the
disbanding of the million-strong defence
and security establishments of both previous regimes and supplanting them
with another set up predominantly composed of one ethnic group; the establishment of regional and local units of
government on ethnic/linguistic lines.
Potentially the most serious opposition to
the EPRDF-led regime, and to its particular proposed formula for a confederal
union of nationality or ethnic based
regions, comes from the opposite direction, from 'centrifugal' forces like the
OLF and the ONLF. These invoke the
Charter agreed to by the TGE, but seem to
doubt the commitment of EPRDF to
regional self-determination in practice,
arguing the analogy with the early Soviet
rhetoric about national self-determination while in practice seeing the formula
as the mechanism to preserve unity (not
to mention Stalin's later practice of suppressing nationalities). However, these
movements are themselves ambiguous
about their intentions and hesitate to
proclaim themselves pro-secession. Prior
to and since its seizure of power, the
EPRDF has sought to undermine these
political groups by spawning rival or-
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ganisations. Groups affiliated with the
EPRDF include the Oromo People's
Democratic Organisation (OPDO), the
Amhara National Democratic Movement
(ANDM), the Hadiya People's Democratic Organisation (HPDO) to provide a
challenge to independently organised
groups such as the OLF, the All-Amhara
Peoples Organisation (AAPO) and the
Hadiya National Democratic Organization (HNDO). Whether these former
groups are mere 'Trojan horses' for the
EPRDF or have won some popular support was unfortunately only very indirectly tested in the elections because of
the boycotting by the latter groups (see
below).
Further, the acceptance by the Transitional Government of the requirements of
the Structural Adjustment Programme
(SAP) whose harsh effects are manifested
in the laying-off of thousands of civil
servants and workers has provoked resentments militating against the TGE,
especially in Addis Ababa and other
towns. This array of tendencies amounted
to a constituency of discontent, but one
that was by no means united. However, it
may explain the recently increasing hypersensitivity that the EPRDF has displayed
to criticisms and its recourse to the
repressive arm of the state. According to
the Ethiopian Human Rights Council
(Addis Tribune, 27 May 1994), since 1992,
175 people were mistreated in prison,
7,000 were jailed without being charged
under due process of law and 400 were
deprived of their pension rights.

Elections to the Constituent
Assembly
With regard to the elections, Mirchachin,
the mouthpiece of the National Election
Board set by the government in 1994 and
empowered to organise and monitor the
elections (Vol. 1, No. 1, p. 6), states that
out of the total eligible voters numbering
about 23 million, nearly 15 million (64.5
per cent) registered to vote. According to
the Information and Statistics Bureau of
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the Board (Sene 29, 1986 Eth. Calender),
13,187,000 (87.7 per cent) of those registered went to the Polls. Even if one is to
take that this official figure is authentic,
the percentage of those who voted to the
number of all eligible is only 57.3 per
cent. This computation was made without considering millions of disenfranchised members of the former defence
and security forces and the defunct Workers Party is indicative of the low level of
participation in the elections.
The following Table illustrates the number
of constituencies and polling stations in
each region, the number of constituencies
won by the ruling EPRDF group, other
political organisations and independent
candidates.
This data can also be treated separately
by way of considering election outcomes
in Region 1 (Tigray), Region 3 (Amhara)
and Region 4 (Oromia). The justification
for singling out these, among others, is
that they are significant in terms of

material and human resources, population and land size, diversities and numerous advantages emanating here upon as
compared to the others. The regions of
concern plus the southern Ethiopia Region where the EPRDF has captured an
average of 94 per cent of the constituencies, host more than three-quarters of the
entire population, almost all existing
industry, the bulk of the trained and
skilled labour and about two-thirds of the
land suitable for food production and
mineral extraction. In the first three
regions, The EPRDF managed to commandeer an average of 99.2 per cent of the
constituencies under a situation where
only one political organisation and three
independents won in 4 of the 349 constituencies. The other aspect of the election process that is worth considering is
the fact that in many constituencies nonEPRDF candidates received surprisingly
low votes. For example, in Region 1
(Tigray), candidates drew 0, 4, 5, 22, 28,
26, 74 and 75 votes in Samre, Enticho,
Feresmai, Gerhu, Rama, Endabaguna,

Table 1: A Profile of Election Results by Region
Region

No. of
Constituencies

One (Tigray)
Two (Afar)
Three (Amh.)
Four (Oromia)*
Five (Somali)**
Six (BeniShangul*
S. Peoples
Region.Admin.*
Twelve (Gambella)
Thirteen (Harar)
Fourteen (Addis)
Total
(552-7) =

polling
stations

Constit. won by
EPRDF

_
5
1

_
-

3
-

-

a
b

-

6

1

c

96
2
1

17
1
1

9

d

31

24

37
8
137
178
-

1,135
573
6,743
11,164
-

37
3
136
172
-

10

428

123

5,301
132
91
1,092
26,659

3

3
23
515

Consit. won
Remarks
by others
Other Orgs
Indep.

13
460

1
1
9

* Elections did not take place in some constituencies either due to the absence of clear cut zonal
location or cancellation of results by the Board owing to alleged irregularities.
** In Region 5, the instability pertaining to politico-military factors did not allow the conducting of
elections on time. The Board postponed this to take place in late July 1994.
a: Elections did not take place in three constituencies (Election Board).
b: Postponed due to extraordinary situations characterised by tribal/political feuds (author).
c: Election did not take place in three constituencies.
d: Election did not take place in one constituency.
Source:

Office of the National Election Board, Sene 29,1986 Ethiopian Calendar
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Nebelet, and Seleklaka constituencies respectively (Addis Zemen (5) Sene 12 and
28,1986 Eth. C - the Amharic daily). This
token illustration is not representative of
the numerous other occurrences in many
other regions where non-EPRDF candidates failed to attract even a couple of
hundred votes. It is surprising because
proclamation No. 48/1985 governing registration of party and independent candidates requires that anyone aspiring to run
for a seat in the Assembly should present
authentic signatures of 500 eligible citizens supporting his/her candidacy. If
one is to logically assume that candidacies are approved on the basis of this
criterion, how is it that the losers obtained such funny figures as 0, 4, 5 etc.
These and other similar inconsistencies
provoke sound suspicion that lead even
the lay spectator of events to label the
entire exercise as farcical.

tronage. The organisations listed in Table
2 are only those that are officially acknowledged as being affiliated with the
EPRDF. Whereas the other non-conformist organisations are increasingly subjected to various forms of pressures and
persecution. The EPRDF has made sure
that its proteges make their strong presence felt by providing them with structure of organising, mobilising and
politicising people throughout the various parts of the country. The outcome of
the June 1992 regional/local elections in
which these organisations managed to
prevail in the different localities is illuminating. According to the government
English daily, The Ethiopian Herald (4 June
1994), 148 foreign observers from US,
Europe, Asia and international agencies
like the UNDP were fielded to monitor
the elections; 448 observers 'elected' by
the people have also been engaged in the
venture. Though the teams of observers
A look at Table 2 indicates the EPRDF's have not publicised their comprehensive
and integrated findings to date (Endnote
herculean effort to perpetuate itself by 1), the Ethiopian Congress for Democracy
resorting to political gimmick and pa- (ECD), a non-governmental civic associaTable 2: EPRDF Affiliated Organisa- tion founded on 24 June 1991 has compiled its report. Some of its observations
tions, No.of Constituencies won
are presented as follows:
Organisation

No. of Const.

Tigray Peoples Liberation Front
37
Amhara National Dem. Movement
136
Oromo Peoples Dem. Org.
175
Gurage Peoples Rev.Dem. Move.
12
Hadiya Peoples Dem. Org.
8
Kambatta Peoples Dem. Org.
5
Tembaro Peoples Dem. Org.
1
AfarPeoplesDem.Org.
2
Yem Peoples Dem.Front
1
Keficho Peoples Rev.Dem. Org.
6
Benchi Peoples Rev. Dem. Move.
2
Shekicho Peoples Dem. Move.
2
Sidama Peoples Dem. Org.
19
Welaita Peoples Dem. Org.
13
Gedeo Peoples Rev. Org.
6
Dizi Peoples Dem. Org.
1
Konso Peoples Rev. Dem. Org.
2
GamoandGofaPeoplesDem.Org.
13
Dawro Peoples Dem. Org.
4
Total
*460

Note: "percentage share of constituencies won
by the EPRDF = 89.3% .For election in
Addis Ababa, the EPRDF fielded its
candidates in the name of the Front
Source: Addis Zemen, Hamle 15,1986 E.C.

Many ballots had more symbols than candidates, and consequently election officials had
to provide explanations ... in the meantime
influencing the voter's choice (p. 3) ... In at
least one instance, the electorate was threatened with repercussions if they failed to vote
(p. 4) ... Armed individuals were allowed in
or near many polling stations ... In one
instance, the candidacy qualification signatures of one candidate looked similar. This
made ECD observers suspect fraud ...In one
case, officials refused to allow monitors to
watch vote counts whereas in two other cases
observers were briefly detained by the police

(Ibid).
Although these may have been isolated
incidents from which one can hardly
make conclusive generalisations, they
represent dangerous transgression of normal and standard procedures.
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The Adopted Final Draft and the
Constituent Assembly
Article 9 of the final document adopted
by the Council of Representatives (Miazia
25,1986 Eth. C.) asserts that the constitution is the supreme law of the land
governing the behaviour of action of
existing non-basic laws, customary practice, public and private institutions and
government officials. Citizens, political
parties and public institutions are also
required to comply to the demands of
each provision of the constitution on a
mandatory basis. Thus the constitution
becomes an irreproachable and unimpeachable term of reference with omnipotent legal force in the regulation of
the various aspects of societal life.
Owing to the absence of political space
for peaceful involvement of opposition
groups having alternative views in the
process of formulating the constitution
on the one hand, and the strong presence
of the EPRDF in all the major political
institutions of the system on the other, the
organisation positions of the incumbent
are entirely incorporated in the draft.
Given the overwhelming representation
of the EPRDF in the Constituent Assembly, one can, therefore, logically deduce
that the draft faces an absolute chance of
being ratified. One of the major issues of
contention and controversy pertaining to
the draft had been the Article dealing
with the issue of national self-determination. Article 39 of the adopted draft
affirms that the unrestricted rights of
nations and nationalities to self-determination including and up to secession is
recognised without qualification. It had
been widely assumed that the position of
the EPRDF on this particular issue was
pronounced earlier with the objective of
legitimising its stand that condoned the
secession of Eritrea. Despite this, however, the disposition persisted after the
culmination of the Eritrean problem in de
jure and de facto secession.

have demonstrated that there exists a
glaring discrepancy between pledges at
the level of rhetoric on the one hand, and
actual practice on the other. For example,
aspirations of the Oromo Liberation Front
(OLF) and the Ogaden National Liberation Front (ONLF) to realise independent
republics in their respective regions have
been ruthlessly suppressed by the same
EPRDF posing as the champion of national liberation. This is analogous to the
position taken by the author of the
scripture on the subject, J. V. Stalin, who
gave his blessings to such ventures of
national self-determination while he was
a rebel against the Czarist autocracy.
After the Bolshevik seizure of power, the
same Stalin was at the forefront of suppressing Ukrainian and Georgian (his
home region) nationalisms in a manner
excelling Great Russian Chauvinism. Invoking the very Charter authored by the
EPRDF and to which they have been
signatories, these centrifugal forces (OLF
and ONLF), among others, are accusing
the former of dishonesty and upholding a
double standard. It has become an accomplished fact that the provisions dealing
with this and other matters are safely
entrenched in the adopted draft.

The Constituent Assembly will convene
soon to give the final document its formal
blessings and one should reasonably
expect that ratification will take place
without any amendment and/or modification worth mentioning. Despite what is
in the book, it would be naive to expect
that the incumbent would comply to the
demands of groups and forces striving to
quench their lust of forming petty kingdoms and fiefs. The modest experiences
of the last couple of years attest that the
EPRDF is determined to maintain its rule
over larger territory embracing greater
and diverse resources. If this had not
been the case, it would have stopped at
the frontiers of Tigray and avoided the
risk of incurring the immense sacrifice it
made to control the whole country. In the
years to come, Article 39 of the anticipated
Constitution will remain in place
On the other hand, subsequent events
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while different aspirants continue to plead
and strive for its practical application but to no avail. Incompatibilities between
demands and the inclination of the prevalent force also continue to loom as hotbeds
of conflict and antagonism with different
manifestations. These in turn will constrain efforts to address and solve a host
of endemic problems - hunger, poverty,
drought - that have unsheathed the 'sword
of Damocles' to sever the necks of a
considerable number of Ethiopians.

Conclusion
From the preceding discussions, one can
gather that unity of purpose and concurrence of drives and objectives on the part
of the major political-institutional organisations in the country have been achieved.
At the country-wide level, the Councils of
Representatives and Ministers and the
most effective political group, the EPRDF,
are constituted by the same body of
persons subscribing to identical ideological conviction and policy orientation.
Units of self governments ranging from
National-Regional Councils to the lowest
tier in the hierarchy are dominated by the
cronies and proteges of the EPRDF. The
judicial branch is organised in a manner
that befits the interests of the group in
power rendering the professed 'independence of the judiciary' a paper tiger.
The country's defence and security forces
are de facto off-springs of the EPRDF from
whose ranks they are made to evolve.
Due to the extensive marginalisation of
numerous political groups, whose ranks
have grown over time, the much claimed
pluralist and representative nature of the
system has become markedly questionable. These and other misgivings that
have become the hallmarks of the overall
environment have been causes for alarm
and lifting of the eyebrows. Those things
like the rule of law, transparency and
accountability of government are relegated to being wild dreams and fantasies as a result. As compared to the early
days of its assumption of power, the
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balance sheet for measuring the performance of the regime is skewed to the debit
side. The previous surface impression of
harmony and the semblances of forging a
workable coalition witnessed briefly are
already eclipsed by new developments
that are now taking shape. In sum, what
began as a multi-party pluralist affair
with a democratic stance of tolerance,
accommodation and goodwill has culminated in the consolidation of one party
hegemony.
As one observer of events has recently
noted, the generosity of fate favouring
positive transformation which Ethiopia
has encountered twice in a time span of
two decades is being squandered for the
second time. Existing opportunities like
the termination of the civil war, despite
the existence of violent clashes even
today, could have been capitalised upon
to cope up with the new challenges in the
direction of alleviating the multi-fold
plights of society. As Marina Ottaway
(Ethiopian Review, Vol. 3, No. 2, February
1993, p. 40) asserts:
Unless the formal political process is broadened to include all significant political forces
as either part of government coalition or a
non-violent legally recognised opposition, the
country can slip back into the old pattern of
armed opposition and terrorism on the one
hand, and brutal government repression on
the other.

Kassahun Berhanu is a Lecturer in the
Department of Political Science, College
of Social Sciences, Addis Ababa University.
Endnote 1: In its capacity as observer, ECD
organised a total of 69 monitors - 10 staff
members, 25 volunteers from Addis Ababa and
34 members of local democracy clubs. A total of
35 constituencies in the different parts of the
country were monitored by the group.
Editors note: While this briefing addresses the
issues from one perspective, we would welcome
hearing from others.
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Sudan's Invisible Citizens

fifteen years, and the ruling Moslem
Brothers' ambitious programme of comprehensive social transformation.

The following is a brief outline of a new
60-page report by African Rights. It can A central aspect of the government's plan
be obtained from the address at the end. is 'forced acculturation' - a bland name
for a set of highly abusive practices that
include the abduction and detention of
The Policy of Abuse Against
children, inculcation with political exDisplaced People in the North
tremism and military training, and forciThe government of Sudan is inflicting ble conversion to Islam - all practices
appalling suffering on several million of repugnant to the great majority of Sudaits citizens who are displaced from their nese Moslems. This report contains some
homes, through a systematic and brutal of the first first-hand accounts from one
policy of forcible change of cultural of Sudan's acculturation camps, where
identity, discrimination through the law, young boys and girls, some orphans and
the demolition of their houses and forced some simply seized in the street, are
forcibly converted to Islam, taught basic
relocation.
Moslem practices by rote and given
Migrants, almost all non-Arab Sudanese military drilling. Former inmates of the
from the South and West of the country, camp describe the terror to which they
are encamped around large Northern are subjected, the regular beatings, the
cities, with nearly two million within a appalling conditions of life, and the
few kilometres of Khartoum itself. The coercion used to convert to a simplified
tragedy of these 'displaced people' is on a and extremist version of Islam.
scale with few parallels. However, the
displaced in Northern Sudan are politi- The government is engaged in the forced
cally invisible. They are systematically relocation of well over one million people
oppressed by their government and in and around Khartoum to new camps at
shunned and ostracised by the majority some distance from the city. This is one of
of Northern townspeople. Their own the largest demolition and relocation
leaders, in Northern and Southern Sudan programmes in the modern world, and
and outside, are silent. The international one of the most abusive. At least fourteen
community has made no serious or sus- people died during a demolition and
tained efforts to protect them - the Sudan forced relocation in October 1994. To
government has once again succeeded in date, the programme has not slowed. The
diverting the humanitarian impulses of victims have no legal recourse.
the UN and international NGOs into
small programmes aimed at mitigating Displaced people are systematically
the worst material deprivation of a policy blocked from access to adequate health
of abuse, without mounting any chal- services and secular or Christian educalenge to that policy. International hu- tion, and the laws against alcohol and
manitarian organisations have, in short, prostitution are used against them in an
become unwitting accomplices to a range aggressive and discriminatory way. Isof crimes committed by the Sudan gov- lamic law, as enforced by the People's
ernment.
Police and Public Order Courts, is used as
an instrument of selective repression.
The current crisis of mass displacement Poor non-Arab migrants are frequently
in Sudan has deep roots. African Rights' arrested and detained, and subject to
report analyses the history of uneven extreme hardship while in prison. Women
development and labour migration in in particular are vulnerable to abuse,
Sudan, the mass displacement of the last including rape. The report contains testi-
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monies of displaced people detailing the
repression they suffer.
International concern for the displaced
has been at best sporadic, and almost
entirely ineffective. The UN has been
drawn into assistance programmes that,
while they mitigate some of the material
suffering of the displaced, give a spurious veneer of respectability to the government's policy. Most international
agencies persist in regarding the displaced as a technical problem facing the
government, rather than a human rights
and political question.
Non-Arab migrants in the North also
remain off the Sudanese political agenda,
with neither Northern nor Southern politicians taking up their case. The Southern
displaced are becoming abandoned by
Southern politicians whose agenda is
increasingly separatist. Without any advocates, up to three million non-Arab
displaced people in Sudan face a future as
invisible, disenfranchised citizens.

An interested observer travelling around
the world's capitals last month and raising the IGADD process with government
officials, would have received one of two
responses: we thought the Khartoum
regime had refused to cooperate and so
the process had disbanded, or, the Khartoum regime had announced the process
was no longer viable with both Eritrea
and Uganda breaking off diplomatic relations with Sudan. Nothing could be
father from the truth. Although
Khartoums's propaganda has helped distort the view from abroad, the IGADD
process is continuing and could do with
some concrete international support.

Eritrean Leader's Role

In February, during his visit to the US, the
Eritrean president Issaias Afeworki, explained the IGADD process to various
government officials there. He outlined
what the process is all about and what
has been achieved so far. He explained
how peace, security and development
within the Horn of Africa is intrinsically
Available from African Rights, 11 Marshalsea linked to the political situations within all
Road, London, SE1,1EP; £5.95/$8.95 including the states of the region. There cannot be
postage.
successful development for Eritrea or any
other neighbouring country without commensurate development in all the others.
War is an obstacle to development and
war in any of the states of the region
adversely affects development in the
others.

Sudan: The IGADD* Peace
Process

War in Eritrea and Ethiopia sent hundreds of thousands of refugees into Sudan. Half a million Eritrean refugees are
still resident in Sudan today. War in
The international community appears to Sudan has sent Sudanese refugees into
have become so accustomed to the notion Ethiopia, Kenya and Uganda. Conflict in
that African political initiatives need not Somalia has affected all the countries in
be taken seriously, that the IGADD peace the region. The poor countries of the
process on Sudan has already been pro- region cannot afford to support the connounced dead by some. This premature stant destruction and flow of refugees as
pronouncement has come about as a well as financing development projects.
result of the Khartoum regime's propa- President Afeworki told his US hosts that
ganda which is insistent that the regime all the IGADD countries have a vested
will no longer play a part in the IGADD interest in finding a lasting political
settlement to the Sudanese conflict.
process.
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Throughout his discussions with US officials, President Afeworki did not raise
the subject of Eritrea's own dispute with
the Khartoum regime, focusing on the
wider issues of regional peace and security. This did not mean that the Eritrean
leader is not concerned with Islamic
Fundamentalists expansionism ... but
that he prefers to deal with that on a
bilateral basis without involving the US.

IGADD's Next Step
Following the collective commitment to
continue with the IGADD process given
on 4 January 1995, the IGADD countries
have not indicated what the next step will
be. Khartoum has made it plain that it is
not willing to cooperate and that would
be enough to end the process if the other
IGADD countries allowed Khartoum to
have a veto; that is not the case. For the
IGADD process to remain consistent with
its declared position of finding a broadbased and comprehensive peace in Sudan, it should widen participation in the
process to include other groups, notably
from the Sudanese opposition, because
they are more representative of the broad
mass of Sudanese people.
Those opposition groupings within the
National Democratic Alliance (NDA)
which have political agendas that accept
the IGADD's Declaration of Principles,
ought to be invited to participate in
future talks. While all the NDA members
have stated that they support the general
principles, only the Umma Party has
publicly supported the principle of selfdetermination for Southern Sudan. Perhaps the Umma Party should be invited
to attend the next round of talks, for no
other reason than that it will broaden the
base and may even provoke Khartoum
into responding more positively.

No Right of Veto
The convening of the next IGADD session ought not to depend on whether
Khartoum chooses to attend. The logic of

the process would suggest that it is not
only dependent upon the belligerents
being present, namely the Khartoum
regime and the Sudan People's Liberation
Army (SPLA). A peace settlement must
be something that all Sudanese can adhere to, if it is in any sense going to be a
lasting one. There would be little point in
negotiating a peace which could be easily
denounced and violated by the successors to the Khartoum regime ... The
attainment of peace in Sudan will only
come about when all the political representatives participate in the process... In
Sudan, it has seemed that only the South
has had full representation at peace talks,
whilst the North has only ever been
represented by the government of the
day, often an unrepresentative regime
that does not reflect the broad mass of
Northern people. The present Khartoum
regime is a very clear example of this. The
IGADD process ought to change this
situation. After all, the SPLA is represented by two factions, even though one
of these is actually cooperating with the
regime. IGADD should correct this
namely by inviting the Northern parties
within the NDA to participate in the
talks.

UN Option
If Khartoum continues to ignore the
IGADD initiative and try to frustrate the
process, then some form of international
sanctions ought not to be ruled out ... A
UN Security Council resolution condemning the violations of human rights and
crimes against the people carried out by
the Khartoum regime could bring pressure to bear. Once other countries and the
Sudanese people themselves see their
rulers declared criminals, the process of
change may pick up momentum.
Note: Excerpted from the Sudan Democratic
Gazette (UK), March 1995.
* IGADD: Inter-governmental Authority on
Drought and Development covers six East
African countries: Djibouti, Ethiopia, Kenya,
Somalia, the Sudan and Uganda.See ROAPE 59
for more details.
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Book Reviews
Tanzania Gender Networking Pro- one would have liked rather more
gramme: Gender Profile of Tanzania 'transparency' about the pitfalls and
(TGNP, Dar es Salaam, Tanzania, 1993). contradictions.
Reviewed by Janet Bujra.
The stance adopted is one which moves
When women try to change their world - beyond seeing women as a problem or
and the parameters are ambitiously drawn focusing on their relative disadvantage
in this book, 'household-village-national- compared to men. At the forefront of its
global', the struggle can be a costly one. work is the issue of unequal and oppres'Empowerment and transformation are sive gender power relations. These are to
not painless processes. Women who have be addressed through 'conscientisation,
advanced themselves have experienced mobilisation, solidarity [and] collective
years of tension and conflict within their action' of the disempowered. It is recoghomes, extended families and communi- nised that men too (the majority of
ties. They have persevered in spite of Tanzania?)
may
be
socially
ridicule, backlash and pain, sustained by disempowered, because, like most
their vision of the future, for their chil- women, they have 'low incomes and
dren if not themselves; and by the soli- minimal control of productive assets' (p.
darity and support received sometimes 32); but how to address patriarchal social
just from one key "significant other"' (p. relations at the same time as forging
90).
alliances with these men is a problem
which is not fully explored.
The Tanzania Gender Networking Programme was set up in 1992 to consolidate The programme has brought together
that support and to turn individual vi- women (and a few men) from a range of
sions into a collective strategy for the backgrounds, many of them already acfuture. This book is a product of the first tive in the field of women's rights. It is
stage of its work which proceeds accord- evident from the list of participants in
ing to the formula: 'assessment, analysis, TGNP workshops that most are formally
action'. It explores the issue of gender educated, professional women with jobs
inequity and of a conceptual approach to in the public sector. On the one hand, this
gender transformation; it then attempts facilitates their communication with each
an analysis of the contemporary state of other and their capacity to effect change;
gender relations in Tanzania and con- on the other, it lays them open to the
cludes with some fairly comprehensive charge of being unrepresentative of Tanplans for change.
zanian women in general.
The methods adopted by THGNP owe a
lot to Freirian notions of conscientisation,
but the discourse is also one marked by
current 'NGO-speak' and feminism:
'empowerment', 'animation', 'networking'
are the characteristic modes of approach.
There is a helpful account of how these
ways of working are organised, though

There is a keen awareness of this problem; Professionals and policy makers ...
have an important contribution to make
to the change process by working hand in
hand with grassroots women. However,
they [should it be 'we'?] need to recognise
their privileged location in Tanzania global society, and work hard to remove
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the biases in their work' (p. 30). That
some do not is also noted here: 'Some top
women leaders, in politics and the private sector, are not supportive of other
women - they are not gender sensitive
and gender transformative' (p. 132). A
recognition of women's differences is
evident here, but their source is not
analytically established. Put together,
these two quotes and it would be easy to
translate the achievement of gender transformation as being one simply of willpower or ideological positioning. Whilst
the concept of 'class' does appear in this
compilation as a source of 'difference'
amongst women (along with ethnic and
regional distinctions), the reference is
more usually to socio-economic strata
than to exploitative relations of production. Overcoming these differences in
order to forge collective alliances amongst
women is one which has faced feminists
everywhere.
This book contains a useful and up-todate analytical overview of gender inequalities in Tanzania in the field of
economic life, politics, health, education
and culture. What is notable here is the
insistence on seeking out basic causes
beyond the immediately apparent reasons for women's oppression. Theoretically the analysis is grounded in an
amalgam of dependency theory with
gender aware descriptive analysis. Sometimes this is less illuminating than it
might be - as for example in the section
on economic trends, where an account of
increasing levels of female migration to
urban areas is supported by statistics on
the 'economically active' - a vague and
ambiguous category. More usefully there
is data here which shows that the proportion of women employed in both public
and private sectors is growing, though
still low (17 per cent and 20 per cent
respectively in the mid-1980s).

confused, for example, by the retention of
the less than useful term 'informal
economy', and allocating jobs such as
domestic service to it. The analytical
distinction is important not so much in
terms of women's positioning to groupings representing workers, which are
hardly mentioned here. Trade Unions
have been militant in Tanzania's history;
whilst they may now be subdued by the
economic situation as well as being male
dominated, they surely constitute an
forum within which women could press
their claims.
The changing position of rural women is
described, with a recognition that, in
spite of the current penchant in the
development field for 'community' action, 'the "grassroots" community is not
necessarily a progressive force' when it
comes to women's claims to inheritance,
rights over the product of their work, or
even security of domicile.
An incisive account linking gender inequity with environmental issues is followed by a contrast between the
constitutional rights of Tanzanian citizens and the reality of women's position.
Customary laws, it would seem, oppress
women, but what is unclear is what status
such laws have in relation to the constitution. The expansion of educational and
health provision at all levels after independence brought some benefit to girls
and women, but this book confirms other
studies which suggest that women seem
to lose out most in a period of structural
adjustment. And in a telling section on
culture the authors note the way in
which, as women have come to exert
more influence over public channels of
communication so that they offer positive
coverage of women, the burgeoning of
the commercial press after economic liberalisation has been marked by an increase in 'gender oppressive imagery'.

What I missed in this account of the
economy was a clear distinction between The programme for action which is outwage labour, self-employment and petty lined by the authors is immensely ambi(as well as large scale) capitalism. This is tious, formulating demands for change in
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all sectors of society. However, each
section is usefully headed by a list of
'successes' already achieved in the field,
lending weight to the aspiration of achieving more. Action plans also go beyond
mere wishful thinking. Two illustrations
in the book struck me as underlining the
scope of this vision: one showed a man
feeding a child and was headed 'husbands share housework', whilst another
showed a woman declaiming to fellow
villagers whilst a man in the audience
observes admiringly 'she is brilliant'.
Certainly Tanzania might be a very different place for women!

Beyond the Impasse: New Directions in
Development
Theory by Frans J.
Schuurman (ed), Zed Books, London
1993. Reviewed by Roy Love.
African Perspectives on Development:
Controversies, Dilemmas and Openings
by Ulf Himmelstrand, Kabiru Kinyanjui,
Edward Mburugu (eds), James Currey,
London 1994. Reviewed by Roy Love.
In Chapter 3 of Beyond the Impasse Michael
Edwards claims that 'development research and development practice are
moving together' (p .90) while Samwel
Chambua in African Perspectives remarks
that 'development theory constitutes practice' (p. 37). The contributions by other
authors in each volume demonstrate the
degree to which the truth of such statements is constrained both by the limitations of theory itself and by academic
fashion. In the former volume the various
contributors, mostly male and all based
in Western European Universities, grapple with a perceived 'impasse' in development theory to which the current
intellectual obsession with post-modernism allows only one way out - via
deconstruction and particularisation. The
contributors to African Perspectives, on the
other hand, writing from African Univer-
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sities in the late 1980s have not altogether
taken this counter-structuralist intellectual trend on board but are nevertheless
mostly highly critical of previous theoretical imports from the West.
Composed as it is, then, by authors
whose livelihoods largely depend upon
'development studies' in Northern universities Beyond the Impasse contains a
considerable element of introspection
about relevance and the contextual parameters of theoretical progression. In
this way the study of 'development' both
creates its own cultural discourse and is
drawn into the dominant academic and
intellectual debates of the day. As an
insight into this process, however,
Schuurmann's introductory chapter provides a succinct and valuable review of
the history, causes and implications of
the so-called 'impasse' in development
theory which emerged in the 1980s, and
of the critique of modernism, whether
orthodox or neo-marxist, which has been
the product of post-modernist analysis.
The latter is not seen as totally destructive, however, and both he and David
Booth (in Chapter 2) see the post-modern
agenda as providing openings, through
the deconstruction of key terms like
'development' and exposing its implicit
values, for taking theorists and practitioners 'beyond the impasse'.
Two later chapters in Beyond the Impasse
offer an interesting example in an unusual conjuncture of debate where a discussion by Norman Long and Magdalena
Villareal (Chapter 7) on the transfer and
social construction of knowledge, via an
actor-oriented process, is followed by
Janet Townsend (the only other woman
contributor!) in a chapter headed 'Gender
Studies: Whose Agenda' where she offers
an extended personal account of her own
'pathway to understanding', thus revealing the importance of the baggage carried
by every external commentator and advisor in an exercise which it would be
interesting to see others repeating. By
such means post-modernist insights can
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be valuable and liberating. Yet in the
search for replacements for the so-called
metanarratives of modernism undue emphasis may also be placed on movements
and organisations which are often the
product of fashions in the West; thus,
NGO's, environmental movements and
alternative economics are frequently regarded as post-modern responses of some
significance, whereas in practice they are
likely both to have little real influence on
the practices of multinational capital and
to be incorporated into some form of state
regulation as they compete for resources.
Schuurman in the penultimate chapter
shows the problems here whilst Adams
concludes the book with a short chapter
highlighting the way in which discussion
and analysis of the concept of 'sustainable development' has been dominated
by technocentric and mainstream neoclassical discourse.
Other chapters are by Stuart Corbridge
on a Rawlsian approach to the international debt problem, David Slater on the
history of market liberalism and 'rethinking the political in a post-marxist direction', and Ronaldo Munck on dependency
and social democracy, each touching
provocatively on issues for which space
forbids any further pursuit here.
Where the predominant theme of this
book is 'the impasse' in development
theory that of the book edited by
Himmelstrand et al. is broader in relating
much more directly to the apparent
impasse in African development itself,
though not without substantial reference
to the limitations of existing theory and,
in the Introduction, to a 'theoretical void'
(p. 9). While not perhaps as cohesive a
collection of papers as the former book,

underline the complexity of the problems
contained in the attempts, in both volumes, to define what is meant by 'development', and, for this reviewer, to widen
one's knowledge of the field to be covered.
It is impossible, and would be tedious to
attempt, to cover all 23 chapters of this
book in a short review: sections include
'Theoretical Perspectives', 'Population',
'The Economy', 'Social Differentiation,
Ethnicity, Gender and Class', 'State and
Society' and 'Social Issues and Social
Organisation'. Many contributors provide a concise historical review of their
topic before leading in to contemporary
discussion, a practice which will be of
value to students and those less familiar
with a particular area. Thus Samwel
Chambua (Chapter 2) reviews 'modernisation' theory, Hyden and world systems
as a run-in to his discussion of the
peasantry in Tanzania; Benedict Mongula
(Chapter 6) provides a useful account of
fashions in economic development policy
since 1960; and Jimi Adesina (Chapter 14)
surveys the literature on workers' and
unions' roles in the development process
with application to Nigeria. Perhaps inevitably, few radical solutions are suggested: Chambua calls for a
transformation of the peasant economy
without the proletarianisation of the peasant while Mongula argues for a more
indicative planning philosophy which
encourages market forces. All were writing in the late 1980s when the centrally
planned East European countries were in
the throes of collapse, though most,
especially Mahmood Mamdani writing
on Uganda (Chapter 10), are critical of
IMF imposed liberal market solutions.

African Perspectives on Development is Although the issue of post-modernism is

more comprehensive in that it covers a
wider range of issues, from African philosophy to ethnicity, fertility and the
newspaper press in Nigeria. This could
have led to an unbalanced collection of
disconnected and indiscriminate essays
(by 23 authors) but the effect is, rather, to

not directly discussed there are many
hints of a move in that direction in the
calls by several authors for a 'new paradigm' and in, for example, Adesina'a
reference to the 'Left' as problematic in
'the discourse of the working class in
development'. The chapters on popula-
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tion are potential illustrations of Norman
Long's actor oriented approach, with
both Uche Isiugo-Abanihe and Edward
Mburugu (in Chapters 4 and 5) highlighting the significance of individual choice
in determining family size, the one confirming the rationality of having children
in the midst of structural poverty and the
other stressing the independent status of
women (as opposed to mere income
earning possibilities) as a key element.
What is missing in these references is a
critical theoretical context in which to
wrap such micro-level discussions: population premised as a problem, for example, is open to interpretations where a
diffusion of power as in the post-modern
canon may disguise a real-politik of
social control from the West.
It is perhaps at the meso-level that the
more interesting debates continue and
the respective discussions by Eghosa
Osaghae (Chapter 11 on ethnicity),
Jeannette Hartmann (in a reference in
Chapter 16 to civil society and the state in
Tanzania) and Peter Ekeh on the 'two
publics' (in Chapter 17) debate separately
on issues which have considerable overlap. Hartmann's dismissal of Gramscian
civil society in Africa fits uneasily with
Ekeh's analysis of kinship structures as
an alternative public domain to that of
the colonial and post-colonial state while
Osaghae's observations on the origins of
ethnicity in both discourse and practice
in African politics offers insights into the
functionality or otherwise of ethnic or
'tribal' divisions at different periods in
modern African history, with implications for the characteristics of African
civil society.
At such meso-levels this book provides a
number of highly relevant discussions
and resumes on the need to deconstruct
concepts and terminology which have
become part of development discourse
but without, in most cases, losing sight of
what may be most conveniently described as a broad dependency perspective, illustrating the point made in Beyond
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the Impasse by Munck that 'the underlying
choice is still between modernisation and
dependency theory'. The concluding
chapter by Samir Amin is indicative of
this in his call for 'delinking the periphery' and the promotion of intra-African
trade and domestic markets. In the absence of any meaningful national bourgeoisie the role of the state will be crucial
in this. Here, Amin diverges from
Himmelstrand in Chapter 2 for whom a
national bourgeoisie is already well established in countries such as Kenya. This
is rather a curious contribution which
recognises, on the one hand, the historical
factors which have contributed to the lack
of economic development in Africa while,
on the other, coming up with suggestions
such as that the WB/IMF axis might be
capable of reform if only there were more
political scientists and sociologists 'knowledgeable about Africa' (p. 29) employed
as advisors!
It is, in a number of respects, the opening
and concluding sections of the latter book
which are the least satisfying, making
little, if any, reference to the sort of issues
which concern the authors of the former
book. The bulk of African Perspectives on
Development, however, is a reminder both
of the fundamentals of underdevelopment and of the possibilities, as well as
the limitations, of theory to illuminate
them. Its contents may be criticised for a
rather limited country coverage but the
issues raised have a general relevance
which goes beyond any one set of national parameters and are effectively
discussed as such. It is in its range of
topics rather than of countries that renders
it able to offer insights into the multifarious constraints of development.
An added attraction of this volume, for
which the editors, James Currey and
other publishers are to be congratulated,
is that the majority of the chapters have
been written by African scholars in African universities. While one would not
wish to enter a debate on possible connections between ethnicity, nationality, spa-
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tial location and the professional ability
to comment on particular issues (for
example, by arguing that only Africans
can write authoritatively on African affairs), it is refreshing to find Western
publishers, albeit in a collective effort,
providing a mainstream outlet from such
sources. There is much in this volume
alone which counters Schuurmann's condescending relegation of the views of
'Southern scholars' to a footnote in the
introductory chapter of Beyond the Impasse, indicative of a lively level of debate
on the African continent in which the
concerns of the 'development industry' in
Western Europe are often peripheral.

and environmental change; food security;
coping with environmental change;
structural adjustment and international
strategies; exploitation of natural
resources; cultural perceptions of crisis.
Contact Ray Bush, Dept. of Politics,
University of Leeds, Leeds LS2 9JT, UK.

Errata: 'Moving the Goal Posts: The
Political Economy of International Statistics' by Hoogvelt, Phillips & Walker
(ROAPE no. 62). The totals in Table 1 on
page 627 should read $21.17 and $26.54
trillon, not billion.
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