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The Machinery of External Control
Chris Allen
This issue brings together several articles on the mechanisms of external control of, or
influence over, African states and their policies, increasingly exerted through
multilateral bodies, or through NGOs, even more distant from popular control and
accountability than are national governments.
With the end of the cold war, the US lost one key element of its Africa policy,
containment of communism, though another remains - ensuring sufficient control
over African economies and economic policy that US interests are thereby served. As
with much of US Africa policy, such control is exerted increasingly through
intermediary bodies. In the initial post-independence decades the chosen intermediary was often a metropolitan power or even an African state, though economic goals
tended to be left to US diplomats and companies, as David Gibbs demonstrated in
ROAPE 72. Since the late 1970s however, the US has tended to secure its economic
interests more through the IFIs, and its influence over international trade regimes,
such as the World Trade Organisation (WTO). This reflects a declining US direct
economic presence within Africa as trade, loan and investment flows have declined.
Within this context, US policy makers have searched for a new basis for policy; in turn
the nature of those who would influence policy has changed, dramatically. Bill
Martin's essay provides us with a succinct overview of current policy shifts and
debate, especially two new developments: the 'privatisation' of aid, and the
emergence of a new 'Africa lobby'. The former is in part a response to neo-liberal
hostility to state provision and state funding, already reflected in the shift in aid
disbursement from African governments to NGOs. Since 1994 the Clinton administration has complemented this by promoting Africa as an important new focus for trade
links and private investment, seeking to replace public capital flows by private, in the
knowledge that debt and structural adjustment will prevent African governments
from imposing any significant degree of regulation over investors.
The old Africa lobby had three elements: private capital, African-American
organisations (both of which tended to focus on specific issues or areas, such as South
African sanctions), and smaller broad-focus policy groups drawn from those with a
professional concern with Africa. With the growth of NGOs, and their increasing
involvement in the delivery of development and relief, the last group has expanded
swiftly in size and influence. Martin argues that it has largely displaced the AfricanAmerican lobby, and in the process has lost what radical edge the earlier groups
possessed, allowing it to cooperate closely with a variety of conservative and
business-based bodies. The result is a policy community less critical of US policy,
more amenable to being employed to defend and disseminate that policy, and less
prone to monitor its impact.
It is, however, more than ever necessary to monitor and criticize not simply US policy
and action, but also that of the IFIs, so much influenced by US interests. Often hidden
behind the coverage of the conflict between the European Union (EU) and the US (and

6 Review of African Political Economy

Japan) over trade and investment regimes, the impact of recent reform of these
regimes on underdeveloped economies is often severe. Patrick Watts' account of the
impact of new WTO rules on the revision of the Lome Convention makes this sharply
visible. Former versions of the Convention gave ACP producers a degree of
preferential access to EU markets, though more for raw materials than processed or
manufactured goods. Just as Lome IV has incorporated IFI economic and political
conditionality (see Parfitt in ROAPE67), so the new EC guidelines seek to make Lome
trade rules accord with those of the WTO. The WTO's prime goal is free trade: all
states, no matter how unevenly matched, should come to trade with each other on an
'equal' basis. The rules do allow special treatment for poorest states: but the ACP
includes 29 states that are not in this category, including Ghana and Zimbabwe. Those
states have been offered continued lower tariffs in EU markets - but in exchange for
the opening of their own markets to EU products, both industrial and agricultural.
Watts argues that the EU need not offer so stark a choice, and offers a series of
proposals to defer and mitigate the impact of the new regime.
We have published so extensively on structural adjustment that another general
discussion may seem redundant. Padraig Carmody's essay does however take us
further. He argues that inherent flaws in structural adjustment programmes result not
only in increases in debt, but undermine production and thus ultimately the
programmes themselves. An alternative strategy exists, however, rooted in a greater
degree of popular control of the state, the market and their interaction. Carmody sees
state intervention in the market, and a degree of state control over 'economic insertion
into the global market', as essential for development, as it was earlier in East Asian
industrialisation. In particular, African states, while relying on the market and
avoiding the past degree and means of regulation, should design 'appropriate
incentive structures' for finance and trade, and in the public service. Given the
embedded hostility to such policies in the IFIs and WTO, political pressure in support
of such a strategy would be essential, both from African populations and from lobbies
in the industrial west. Both Martin and Watts suggest that this latter political task may
be more difficult that Carmody anticipates.
The role of NGOs recurs in Julie Hearn's examination of Kenya's delivery of health
care, which is heavily dependent on them - in this case, the mission hospitals. US aid
has been channelled to these hospitals, and not others, on spurious 'efficiency'
grounds, thereby confining the public sector largely to preventive medicine, and
ensuring that in great part the finance of, and policy control within, the curative sector
is external to Kenya. State provision is being further boxed in by the World Bank,
which in the 1970s supported the construction of a network of public health clinics by
Nairobi city council to provide basic preventive and curative services. Since 1995,
however, it has supported their partial privatisation. While the council is opposed, its
own corruption, underfunding and incompetence has meant that 30 per cent of the 46
clinics are closed ('for rehabilitation'), while the rest suffer from 'severe shortages of
essential equipment, drugs and medical personnel' {Kenya Economic Review, 2 March
1998) thereby still further reducing the capacity to act in the health field of Kenyan
institutions.
Macdonald's article on environmental policy in South Africa also links with our
recent special issue on the environment (ROAPE74). That issue's editorial points to
the World Bank's and US Government's expressions of concern for environmental
issues, combined with a 'very naturalistic characterisation of what constitutes' such
issues, to the benefit of international capital. It further contrasts this view with that of
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'the social production of the environment', which focuses on 'the cultural forms
underpinning particular environments and the political practices and economic
institutions which may have generated crises'. While the environmental debate in
South Africa has shifted markedly away from naturalistic conceptions towards the
latter view, as Macdonald shows, actual policy has been sharply constrained by the
interests of domestic, international and 'multilateral' capital. Thus while some degree
of urban upgrading is inevitable, payment for this will come increasingly from the
urban poor, due to investor and donor hostility to infrastructural subsidies. It is also
the private sector that will become responsible for the delivery of the bulk of essential
services (water, waste disposal, sewage management, etc), making it difficult to
ensure these are allocated properly to the poorest areas, and undermining any
accountability for the services. The ANC government has thus been pressed into
abandoning its capacity for control over the urban environment to private interests, a
pattern familiar in other policy areas across the rest of Africa.
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Waiting for Oprah & the New US
Constituency for Africa
Bill Martin
Is Africa falling off the policy map in the United States as is commonly
alleged? Or do the new policies and constituency-building efforts emanating
from Washington, signal an African renaissance in the United States? This
essay argues that this debate hides a more significant development: the
formation of a hegemonic coalition, promoting an ideology suited to the
post-development, post-affirmative action, multiracial era. If coalesced, this
coalition would replace the forces that kept progressive African policies on
the public agenda for over a generation. The very character of elite policy
groups reveals, however, their dilemma: neither capital nor the state is
substantially interested in African development.

Africa and US: Realistic Policy or Postmodern Puffery?
This is a moment of tremendous promise for the people of Africa. For the lastfour years we
have tried to put our country in a position to be more active on Africa than we have been in

the past. (US President William Jefferson Clinton White House Trade Event, 17 June
1997).
For well over a decade US Afro-pessimists have predicted the fading away of US
interest in Africa. And certainly there is now evidence of such a trend, from declining
levels of aid, through empty Africa desks in the State Department, to the closure of
USAID, USIA, and, presumably, CIA bureaus across the continent.
Paralleling these trends is the disparagement of Africa by journalists, public
intellectuals and Washington policy makers. Africa is now widely depicted in the US
as a place of hopeless anarchy (Kaplan, 1994), an arena for unrewarding international
social work (Mandelbaum, 1996), the late twentieth century home of genocide and
'black fascism' (Chege, 1997:32), or the source of threatening, deadly, infectious
diseases (Goldberg, 1997). More common still is the omission of Africa in discussions
of the world-economy, geopolitics or foreign policy, eclipsed as the continent is by
East Asia and Eastern Europe. Indeed, Africa is absent even where cultural matters
rise to fore, as in Samuel Huntington's (1993) thesis of the coming 'clash of
civilizations'.
Set against these phenomena, however, is a rather startling fact: things African retain
a high political, policy, and even cultural visibility in the US. If Africa is disappearing
from public policy and consciousness, what are we to make of recent Presidential
initiatives in this area, including a White House conference, the US government's
sponsorship of African issues at the Denver Summit of Eight meeting in July 1997, and
the forthcoming Presidential trip to Ghana, Uganda, Rwanda, South Africa,
Botswana, and Senegal? Or new bipartisan legislation specifically dedicated to
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expanding US ties with the continent? Could it be the case, as is being argued in the
southern African press, that 'After years without a coherent policy on Africa, there is
now a coordinated effort for an organized US policy on Africa?' (Mkhondo, 1997:14;
see also Cohen, 1997).
Lending credence to these views is the flurry of well-funded efforts to build a new US
'constituency for Africa'. The most notable of these - as discussed below - is the
National Summit on Africa, a three-year long, multi-million dollar effort to be capped
by a national meeting in Washington DC - chaired and officiated, organizers hope, by
Quincy Jones and Oprah Winfrey. Parallel events include a TV documentary series
modeled on the civil rights 'Eyes on the Prize' program, as well as celebrations of
African art and drama in such locations as Washington's Kennedy Center. At a
popular level, an even more diffuse African nationalism continues to reverberate
through youth culture, popular music and media, schools, movies, and such startling
events as the Million Man and Million Woman Marches - presaging a fourth wave of
Black nationalism (see West, 1997).
These are hardly the signs of Africa slipping out of public view and off the policy
map. This is decidedly not what US scholars and policy analysts have been predicting
in the wake of the end of the cold war, the national liberation movements, and the
anti-apartheid struggle. Over the course of the 1990s, Africanists and foreign policy
analysts produced a steady drumbeat of articles proclaiming that Africa, finally,
should be left to Africans (for example, Chege, 1992; Michaels, 1993). Given that these
analyses took place amidst federal government budget cutting, the decline of
superpower rivalry, and a general disinterest in poorer parts of the world, they
seemed destined to be fulfilled - particularly after the emergence of a 'nonracial', nonnuclear, and free-market regime in South Africa. Certainly calls for a much more
interventionist policy, as in direct recolonization (Johnson, 1993), or support for USled multilateral, humanitarian, intervention in Rwanda, Liberia or the former Zaire,
went unheeded. Even where events have pressed the US to respond - as in Somalia,
Rwanda/Burundi, and Zaire/Congo - the results as seen from Washington have only
reinforced policy makers' belief that such interventions are futile and to be avoided
(see for example, Clark and Herbst, 1996).
Indeed those with long records of African advocacy report facing a situation well
summarized by Jim Cason, former Associate Director of the Africa Fund, in his recent
essay titled 'US: Backing Out of Africa': 'It is more and more difficult to discern what
specific long term policy priorities US policymakers define in Africa' (1997:152).
Kenneth Grundy in a review of policy towards South and southern Africa similarly
concludes 'other issues, other regions, other crises vie for America's attention - and
they usually get it' (1997:146). Indeed Grundy makes a strong case that this has been
true throughout the whole post-World War II period.
How might we make sense of such conflicting evidence and analyses of US policy and
interests toward continental Africa? How do we reconcile the indicators of the
marginalization of Africa in the corridors of power with the burst of national activity
and pronouncements highlighting Africa? If arguments that stress the demise of
Africa fail to even address the question, triumphalist celebrations of significant US
interest seem equally misleading.
Contrary to current wisdom, I argue here that we are witnessing a moment of
strategic, long-term shift in policy towards Africa. This is most often charted as the
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result of the end of cold war/national liberation movement paradigms. Yet as the
'post' prefix in post-cold war/modern/colonialism analyses indicates, it is easier to
chart the loss of past certainties than discern new policy, political, or even cultural
configurations. Rather than concentrate on the collapse of old foundations, I suggest
we focus instead on the fitful emergence of a new, multiracial logic for US policy
towards African peoples at home and abroad. To do this reveals, on the one hand, the
demise of old programs and ideologies of national development, self-determination,
and assimilation; on the other, it points toward the coalescence of new groups, in both
the US and Africa, who are vigorously promoting novel transatlantic relationships
based on economic, cultural, and racial alliances. Most visible among the latter is a
new configuration among those who wield real power and resources. Yet it is also
possible to discern the possibility of countervailing, insurgent forces. It is to the
contours of this increasingly unequal, globally-related, and racially differentiated
landscape that I now turn.

From the End of National Development to the Privatization of Aid
As Africa grows and becomes integrated into the global economy, trade and investment will
completely replace official development assistance as the fuel for further economic
expansion, ending the era of aid dependency (Council on Foreign Relations Task Force,
1997).
The most often cited indicator of the collapse of US interest in Africa is the steadily
declining commitment of real US Federal resources. Despite public flourishes to the
contrary, Clinton and Congressional democrats have continued the Reaganite attack
on foreign aid and foreign policy institutions, including those targeted upon Africa
(and Africa-America, including the Caribbean). As Cason summarized in a recent
issue of ROAPE:
By 1996 the US Congress had cut development assistance to Africa by almost 25% and
effectively eliminated a special law that sought to direct funds particularly to grassroots,
long-term development projects. Most devastatingfrom the point of view of many African
governments, Congress has effectively withdrawn all funding for the World Bank's low
interest loan program to the poorest countries for the three year period beginning in 1997
(1997:147).
While some of these cuts in World Bank programs were later restored, the trajectory is
clear: US foreign aid in general, and to Africa in particular, continues a steady,
downward spiral. Clinton's proposed 1999 budget shows no sign of reversing this
trend: while there are slight increases in military commitments and debt relief funds,
overall aid levels remain low and no funds are earmarked for Africa (as was the case
in the past, and as continues to be the case for Israel/Egypt and Eastern Europe for
example).
Behind falling aid dollars stands, however, a larger shift: the end of a capitalist world
order based on a US hegemony which organized North-South relations as branch
plant operations - and promised development to those who followed in the US's
footsteps. As has become apparent during the last two decades, not only does the US
lack the resources to continue to support development programs, but these have
failed almost everywhere. The evidence here is hard and empirical: the gap between
rich and poor worldwide failed to close even during the post-World War II boom
years, and has widened since (Korzeniewicz and Moran, 1997; UNDP, 1992). The
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result is an ideological vacuum, as promises and programs of national development,
based on aid and replicable stages of growth, stand exposed as implausible projects.
It is this long-term reality, and not merely declining US interest in foreign affairs and
Africa, that underlines falling aid commitments. Both public pronouncements and
private actions indicate that Congress and the Clinton White House are abandoning,
for example, the pretext that development can be fostered by foreign aid. In a most
unexpected fashion, critics of aid such as Joseph Hanlon (1996), who supported
Republican efforts to terminate USAID, may find their wishes fulfilled (see also Babu,
1996 and Sichone, 1997 for similar views from Africa). As aid and USAID wane, we
may project that the days of 'sustainable development' projects, so widely heralded in
the last decade by NGO officials, World Bank administrators, and US government
officials alike - are numbered.
The demise of national development planning has led directly to what one might call
the privatization of the foreign aid mission. Among the first signs of this was the
diversion of US aid from [governmental agencies to NGOs, rising from less than 10 per
cent of Africa bureau grants in 1981 to an estimated 30 per cent by 1996 (Cason,
1997:150). Vice President Gore has suggested that this figure should rise to at least 50
per cent of all US development funds.
Privatization now threatens, however, to be taken a radical step further, as the tasks of
foreign assistance move from development projects and NGOs and into the hands of
the market and private corporations. In common parlance: trade and investment
should replace failed aid and development programs, with ideologies of market-led
and dictated growth replacing the bankrupt ideology of national development and
development aid. The May 1997 report of the Council on Foreign Relations Task Force
on 'Promoting US Relations with Africa' laid out this strategy in detail. Meanwhile
both Democrats and Republicans have been promoting the 'Africa Growth and
Opportunity Act', which proposes to lower US tariffs on some African products, and
support debt reduction for Africa's poorest states. To qualify for the latter African
states would have to put in place for three years a strict program of privatization,
budgetary and tax controls, and custom tariff reduction - and hold these measures for
another three years. Few African states beyond Uganda would thus seem to benefit
immediately; nowhere on the horizon is either the relaxation of structural adjustment
policies or the provision of multi-billion loans, as has been granted to faltering East
Asian states, banks, corporations and their foreign allies. More significant in the Act is
a $650 million commitment, of which $500 million will be used to insure US firms
against losses in infrastructure and construction projects, and another $150 million to
insure investments in privatization ventures. As Finance Week summarized from the
viewpoint of South African business: 'It is not too cynical to conclude that the prime
beneficiaries of the Clinton African plan are the major American corporations'
(Srodes, 1997:17). This leads directly to a key question: will US firms invest, and in
what areas? And is trade with Africa of enough importance to keep the continent on
the visible horizon of US economic interests?

Trade & Investment Realities: Can Capital Put Africa Back on
the Policy Map?
Only 1 per cent of our trade is with Africa, and slightly less than 1 per cent of our direct
investment abroad (Treasury Deputy Secretary Lawrence Summers, US Senate
Testimony, 31 July 1997).
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Bowing before neo-liberal trade winds, key supporters of US links and assistance to
Africa have pushed forth figures to indicate the importance of the African market to
the United States. Thus Salih Booker, Senior Fellow for Africa at the Council on
Foreign Relations, points out that 'the countries of Sub-Saharan Africa, excluding
South Africa, account for more total trade with the US than all of Eastern Europe and
the Former Soviet Union combined' (1996:2). USAID officials similarly trumpet that
Africa 'is the last great developing market' (USAID Director Brian Atwood in 1995, as
cited by Cason, 1997:151).
Such gushing references to Africa's great trade and investment potentials have
become a litany, repeated time and time again by US Africa policy and NGO experts.
Yet few pause to probe beneath the rhetoric and the selected economic categories and
statistics. To do so suggests that the cited figures bear little resemblance to either the
rational calculations of multinational corporations and banks or international
economic trends. These statements are thus highly misleading, whether one is
analyzing US interests, actions, or intents toward continental African states and
peoples.
One must first note that trade
Figure 1
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the continent and not just subSaharan Africa, and count all exports and imports of this larger group, Africa's share
of US imports still accounted in 1996 for but 2.4 per cent, and for exports but 1.7 per
cent. These figures, moreover, represent a slow and steady downward trend for
almost two decades, as Figure 1 illustrates.
Even more to the point is the colonial character of trade: Africa continues to export
raw materials and primary products to the US, and import in turn manufactured
products. Oil alone accounted for 70 per cent of US African imports in 1995, with over
half this figure coming from Nigeria, while the majority of US exports are accounted
for by consumer and capital goods (USAID, 1997). The Africa Growth and
Opportunity Act will not change this pattern, not even for simple manufactures of
leather and cotton. The contrast with US trade with East Asia, Mexico, or even the
Caribbean Basin Initiative (which the Act is often compared to), could not be sharper.
Second, there is as yet little sign that direct investment by US transnationals, or by
firms producing directly for them, will shift from Asia, for example, to Africa. Less
than 1 per cent of US direct investment abroad is located in Africa - despite the fact
that US non-bank investment in Africa earns a 30 per cent return on book value
(versus an llper cent return worldwide). And there is little sign of improvement: as
the US Department of State reported in late 1996:
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Although investment flows to other developing regions have increased in recent years,
investment flows into [sub-Saharan] Africa have lagged. Since 1981, [sub-Saharan]
Africa's share of investment flows to developing countries declined from 8.9 per cent to only
2.9per cent in 1994.

Even if one adds North Africa to these figures, the picture is little changed: Africa's
share of overall US direct investment abroad fell from almost 3 per cent in 1980 to less
than 1 per cent by 1990, and has remained below 1 per cent ever since (US Bureau of
Census, 1996:791). The ongoing economic collapse in East Asia is likely to exacerbate
this trend, as currencies devalue and multinationals find there even cheaper labour,
products, and local firms to purchase.
The character of investment in Africa remains, moreover, targeted upon extractive
and commercial operations, with oil-exporting countries receiving 70 per cent of
incoming investment funds. Investment in South Africa is more heavily located in
manufacturing, reflecting South Africa's excellent transport, commercial, and
financial infrastructure, a significant national and regional market, and a resolutely
free-market government. Yet as Patrick Bond of South Africa's National Institute for
Economic Policy puts it, "The ANC government's energetic campaign for new foreign
investments never paid off. In any case, the merits of inviting the likes of American
purveyors of cosmetics and sweetened liquid (Pepsi) to set up shop locally were
questionable' (1997:14).
These conclusions present yet another puzzle: why, if Africa offers few economic
attractions, is Presidential, Congressional, and even a broader public still interested?
This question leads, in turn, to the reconfiguration of pro-African interests in the US.

From Old Movements to New Constituencies?
If Africa is to be on the agenda, Africans should be at the table. It is imperative the Denver
Summit of Eight not become a modern-day Berlin Conference (NGO US-Africa Trade

Policy Working Group. June 1997).
We are proud when President Mandela takes the lead in trying to restore peace and
harmony to troubled lands. And Hove to see the United States not in a leadership position,
but in a position of saying, we support President Mandela. And I want more of that to occur

(President William Jefferson Clinton, June 1997).
For over a generation those in the US concerned with Africa were easily divided into
opposed camps: supporters of national liberation movements versus anti-communists, global versus regional analysts, anti-apartheid versus pro-constructive engagement advocates. These divisions reflected the great conflicts that kept Africa on the
policy map from the late 1950s through the early 1990s.
In the post-apartheid, post-cold war epoch, these dividing lines have disappeared,
carrying away with them older left and right definitions and engagements with
Africa. Hence the Africa policy community's concern that 'Africa is falling off the
policy map' in Washington. This concern has now been turned into a widespread call
to organize a 'new constituency for Africa'.
At first glance this effort appears as a worthy attempt to counter US parochialism and
find new pillars of support for engaging Africa's concerns and needs. As Salih Booker
of the Council on Foreign Relations, has stated:
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Recent Congressional action to significantly cut aid to Africa is only one sign among many
of a trend to reduce US involvement on the continent. How much further Africa is
marginalized in the US will ultimately depend on the ability of Africa's multiple
constituencies to reverse this trend (1996:1).

The Council's later Task Force Report (1997) coalesced a wide variety of corporate,
military, and political notables behind a call for increased US aid and economic
assistance to Africa. As might be expected from the trade and investment figures
provided above, oil company executives were well represented.
It would be a mistake however to perceive constituency building efforts as being
solely the work of Washington lobbyists, corporate groups, or even policymakers.
Take for example the work of the Washington-based Africa Policy Information Center
(APIC), an organization historically rooted in support for Africa's national liberation
movements an d the anti-apartheid struggle. In a paper prepared for APIC's own 1997
Constituency Conference, long-time scholar-activist Bill Minter raised the call for a
new constituency, and went further to argue that:
If one is talking about influence in the US political arena, potential constituencies for
Africa' must be individuals or groups satisfying two criteria. They must (1) have weight (as
decision-makers, voters, opinion-makers, or donors) within the US political system, and (2)
have some link to the African continent giving them reason to use their voice, whatever that
may be, for Africa' (1997:1).

On these grounds Minter rules out even African-Americans as a primary constituency, and argues that US organizations directly linked to Africa are the critical targets
for those concerned with building US support for Africa (1997:2-3).
This is a far cry, of course, from the 1970s and even 1980s when grassroots movements
kept forcing Africa onto the Washington agenda and in so doing provided critical
support for the Washington Office on Africa, the American Committee on Africa,
TransAfrica, and other activist/policy organizations - all who have now signed on, in
one way or another, to the major constituency efforts. The hidden assumption behind
the appearance of the term 'constituency' should thus be made explicit, namely the
belief that there is no basis for engaged, insurgent public support for Africa in the
future. We must turn instead, we are told by constituency builders, to individual
leaders and powerful organizations that have direct material interests - usually
investments, consultancies, or relief-charity operations - tied to continental Africa.
This position rests, it must be acknowledged, on present-day realities: the collapse of
old solidarity movements in the US and, in Africa, the rise of neo-liberal regimes,
leaders, and the transmutation of many political elites into a new commercial class.
This phenomena is not, however, simply the actions of a rump group of older
lobbying and policy organizations to defend a fading Africa. For new organizations,
with new interests in Africa, have emerged in the last decade. Most notable has been
the rise of NGOs, which have supported and benefited from the transition to
privatized aid and relief operations. It is not uncommon to find that 60 to 80 per cent
of some NGOs budgets comes from USAID funds, while other NGOs operate as
charities, raising funds through direct mail and media campaigns that feature
endangered animals or small, emaciated, and often crippled children. As readers of
ROAPE know (see the special issue 71,24 on 'NGOs and the Development Industry'),
during the 1980s NGOs came to form an extended, worldwide network. While the
privatization process has benefited this group, the subsequent decline of aid and
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developmental assistance is a serious threat. Many leaders of international agencies
and NGOs have thus signed on to the constituency-building effort; the National
Summit's list of co-chairs and board members includes, for example, representatives
from the World Wildlife Fund, African American Institute, Africare, American
Friends Service Committee, Zero Population Growth, etc.
Equally significant is the participation and reconfiguration of the US military and
intelligence agencies' relation to Africa. As with discussion over foreign policy and
aid, there are two common interpretations: the US is the sole superpower, able and
willing to intervene at will, or, conversely, the US is withdrawing from intervention in
Africa (see for example the different views in the special issues of the ACAS Bulletin,
nos. 47, 48/49).
That a strong case can be made for each argument suggests that the discussion is
badly framed. If one sets aside this forced choice, it is possible to discern the
emergence of new ideological frameworks and new geo-strategic alliances. On the
one hand, there is little to counterbalance US power, with the socialist bloc nonexistent and European powers, particularly France, either withdrawing or compromising with the US (see Comte, 1997, Maringues, 1997). This leaves the continent as a
valuable testing ground for peacekeeping and relief-support exercises - two widelytrumpeted justifications for a bloated, post-cold war US military. On the other hand it
is evident that the dispatch of US forces has become less and less likely as we have
moved from Somalia, to Rwanda, to Zaire. This does not necessarily mean a
withdrawal, however, from direct military engagement with Africa, for maintaining
stable, pro-US regimes in power does require continued, even enhanced, military
assistance and training. Sustaining the US state's role as the world sheriff (see Haas,
1997) accordingly takes new forms, with the US turning to surrogates to quell visible
and often grim conflicts - as Clinton's praise of Mandela, cited above, indicates all too
well.
The result of these changed conditions is the emergence of what might be called the
outsourcing of military and security operations. This is not equivalent to privatization, which would mean handing African military operations over to private firms although operations of mercenary firms like Executive Outcomes indicates that many,
including some multinationals and shaky but wealthy regimes, have moved in this
direction (see Harding, 1997; for the argument that privatization is occurring see
Silverstein, 1997). More reliable and dependent are secure partners in African military
establishments, who hopefully can operate on the US's behalf on a regional scale. This
helps to explain why, for example, Uganda, rather than Kenya or Tanzania, became
the most recent darling of Washington, and the first recipient of a Green Beret force to
train over 700 Ugandan troops for the African rapid deployment force being
sponsored by the US's African Crisis Response Initiative (ACRI) - an initiative
initially drawn up in 1996 without African advice. Since then the Clinton
administration has spent $35 million in startup costs to train over 2,000 African
troops, including the dispatch of US Green Beret trainers to Senegal, Malawi, Mali,
and soon Ghana. The aim is transparent: as one Ugandan MP expressed it, is this not
a deal 'to secure American interests without shedding American blood?' (Opondo
and Kakande, 1997). Yet as Dan Volman, editor of the Africa Policy Report newsletter,
has argued (personal communication), it seems unlikely that an effective international
peacekeeping force can be created through such efforts - leading one to believe
military-to-military alliances are of more enduring value.
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Confirming such a conclusion is a series of more quiet exchanges seeking to expand
African military capacities to deal with unruly regimes and populations, while tying
African forces to US training, equipment, and transport support. Thus President
Clinton has steadily supported new military financing related to Africa, with
particular emphasis on countering 'Sudan-sponsored terrorism'. Related programs
have seen increases as well, including not only ACRI as noted above, but the doubling
since the early 1990s of the number of African troops brought to the US for training
(Volman, 1997,1998) - a greater number than any civilian African student program.
Meanwhile, in a related area, the Department of Defense's National Security
Education Program continues to fund both African language and study programs in
the US and US graduate students' study in Africa (see ACAS, 1997).
Those who have followed US Africa policy could, of course, object that such military
support actions, like those of tied foreign aid, have a long, long history. To delve
beneath such actions and policy reveals, however, a new constellation of class and
racial interests behind US relations with Africa. This phenomenon parallels, it should
be noted, the US government's transition from countering radical nationalists and
socialist regimes, to the use of African military and business allies to secure privileged
access for new investments and markets. There is also a clear ideological transition at
work, shifting from the promise of aid and national development for all, to a set of
beliefs pivoted on the benefits of free markets, transnational corporate life, and
marketed US popular culture.

Towards a New Hegemonic Coalition for Africa? The National
Summit Case
Africa is seen increasingly as a challenge to American ingenuity. A continent with such
great natural wealth and economic potential must not be allowed to remain sofar behind the
rest of the world in its development. Massive doses of capitalist and free markets are the

answer ... (Herman Cohen, Senior Advisor-Global Coalition for Africa (1997:19).
Indeed it is not far-fetched to assert that we are watching the emergence of a
potentially hegemonic group, one desiring, if not yet able, to propagate a single US
voice on Africa - and have it accepted as such in both the United States and Africa.
Thus constituency builders, for example, promise to unify a wide range of interests
under their leadership. The most striking evidence of this may be found in degree to
which the constituency building process now encompasses almost every Africanoriented organization, from NGOs, through anti-apartheid organizations, to conservative think tanks. Those controlling the process are, however, primarily drawn
from (1) the foreign policy and national security establishments, and (2) elements in
various NGOs with strong ties to the corporate and political establishment. Private
foundations such as Ford and Carnegie have provided the bulk of the financing, while
leading spokespersons, if not decision-makers, are increasingly African-American,
Washington elites - reflecting the growing reliance upon multiracial symbols inside
the Washington Beltway.
The coalition behind constituency-building marks in large part an attempt to seize the
opportunity opened up by the demise of the US and African movements that during
the 1970s and 1980s were able to frame, place, and force African issues onto the
Congressional and Executive agenda. After losing many battles in the 1980s,
conservative policy makers in particular seek to reassert control over the US
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relationship to Africa. This involves old allies but also new ones - as is quite apparent
in the marriage of US national security groups and corporate actors with human
rights groups, NGOs dedicated to charity and relief work, and, symbolically most
central, selected black officials.
This configuration, if it coalesces, would mark a significant break with past patterns
in three ways. First, it would represent a novel marriage of a significant segment of
African and African-American political leadership with US national security and
business interests. Second, it seeks to isolate African policy from any influence by
more popular social forces, whether they be rooted in black, municipal, church,
youth, student, human rights, environmental or other grassroots movements. Third,
by incorporating the leadership of older progressive organizations in New York and
Washington, it would remove opposing, national voices and organizations.
An early example of constituency building was the creation in 1990 of the
Constituency for Africa (CFA), which describes itself as a coalition dedicated to
'educate the American public about Africa and African issues, and to strengthen
linkages and cooperation between and among American organizations, groups and
companies and their counter-parts in Africa' (CFA, 1996:4). The CFA's annual
conference brings together this constituency: current and former top US policy
makers and legislators, corporate executives, African diplomats and politicians, UN
officials, and NGO representatives and academics. Named in honor of a model
individual, the late Commerce Secretary Ronald H. Brown, the 1996 conference
concluded with the core theme statement that:
Opportunities exist for doing profitable business in many African countries. These
countries have adopted vibrant free market economic systems where foreign businesses are
achieving substantial returns on their investments ...
African-American involvement in African issues is essential, for many reasons. A strong
and influential constituency must be established to advocate on behalf of African interests.
African-Americans, in coalition with other Americans, can effectively provide this. African
problems have been left for too long on the back burner because decision-makers in this
country have not felt the necessary socio-political pressure to take action. In addition, any
benefits that accrue as a result of the US productively engaged in Africa will benefit
African-Americans as well (CFA, 1996:5).

The Corporate Council on Africa, founded in 1992, represents an even more explicit
corporate alliance (see their web site: http//www.africacncl.org/Whois.htm).
Similar aims and personnel carry over to the much more ambitious initiative
surrounding the National Summit on Africa (NSA). Conceived by C. Payne Lucas of
Africare, the African-American-led relief agency, the NSA promises to hold a series of
regional meetings on Africa throughout the country over the next two years, backed
by extensive research and organizational efforts, which is to culminate in a national
summit in Washington in 1999 (National Summit on Africa 1996). Preparations for
presenting the Summit to the public took over a year, supported by an initial $1
million grant from the Ford Foundation. The official 'launch' finally took place in
December 1997, at a Washington building donated by Bill Cosby (Cosby himself was
not however in attendance, trying to retain a low profile in the wake of a lawsuit
involving extortion and child paternity issues).
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The national prominence sought by NSA organizers is revealed by its list of
endorsers, which reads like a Who's Who from the US political and corporate worlds.
Thus the honorary national Co-chairs currently include former US Senators Nancy
Kassenbaum (Republican) and Paul Simon (Democrat), as well as Jack Kemp (now of
the neo-conservative policy institute, Empower America), C. Payne Lucas (Africare),
Leon Sullivan (International Foundation for Education and Self-Help), Andrew
Young (Goodworks International), and Hazel O'Leary (former Secretary of Energy);
the African members are Bishop Tutu, Julius Nyerere, and Wangari Maathai (see
http://www.africasummit.org/cochairs.htm for a full listing). The Board of Directors includes over two dozen persons, including similar notables from the corporate,
NGO, and foundation networks - and, somewhat surprisingly, the heads of
organizations well-known for their role in anti-apartheid and grassroots work (the
American Committee on Africa, the Washington Office on Africa, the American
Friends Service Committee, Africa News Service).
How does one make sense of the commingling of anti-apartheid activists and those
who fought against sanctions on South Africa? Or defenders of NIKE's sweatshop
operations in Asia and those opposed to it? When approached, activists in older
organizations argue they cannot avoid a process that appears open, seems destined to
have star drawing power, and is supported by all the key funders of work on Africa.
They recognize, of course, the possiblity that the pouring of millions into the Summit
will leave even less support for progressive linkages with Africa. For their part, NSA
organizers are quite explicit that they see no conflict between support for Africa and
adherence to US foreign policy and national security goals. Indeed one of the very first
steps was to hire an Executive Director for the Summit directly from the National
Security Council (NSC): Colonel MacArthur DeShazer, a 28-year veteran of the US
Army who specialized in military intelligence, including a stint in Zaire. And from all
evidence to date, it would appear quite clear that national security and corporate
agendas dominate, with little transparency much less democracy in personnel
selection, decision-making, or summit goals. Ongoing private research and foreign
policy meetings are preparing papers for discussions, but it is impossible to discern
(as of early 1998) either the persons involved or likely recommendations.
One may perceive the process at work, however, in other venues. The deliberations of
a preparatory meeting to the summit process, held in New York in March 1997 under
the auspices of the American Assembly, an elite foreign policy group, indicates both
the network and action agenda of the Summit organizers. Running the meeting were
Donald F. McHenry, former US Ambassador to the UN, Howard Wolpe, special US
envoy for the Burundi negotiations, and David C. Miller, president of the Corporate
Council on Africa and past ambassador to Zimbabwe and Tanzania under Reagan.
The Final Report was quite blunt in defining US interests, promoting continued
support for US NGOs, and, especially, the rapid expansion of business and military
linkages with Africa (American Assembly, 1997:6-8,14). As Oduor Ong'wen (1997) of
EcoNews Kenya put it, the group's proposal 'sees Africa as one big market for the US
corporate sector to export to without any tangible reciprocal benefit for African
countries.' To coordinate these new policies apparently dictates tighter, more
security-conscious channels; among the final recommendations of the Assembly was
a call to make one of the Directors for African Affairs at National Security Council
responsible for African economic affairs and the coordination of new US-African
initiatives (American Assembly, 1997:16). Need one note that the new Assistant
Secretary of State for Africa, Susan Rice, arrived at her position, like the National
Summit Director, after a stint in the NSC?
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What the Assembly and related reports fail to address are the major public issues and
campaigns related to Africa, and any popular engagement - past, present, or future with US policy towards continental Africa. Thus the Assembly document speaks of
support for democracy and human rights, but only in passing mentions Nigeria,
ignores the international movement for sanctions, and carefully rejects any isolation
of the Abacha regime. National and international campaigns related to Africa,
whether they be focused upon landmines, the environment, human rights, or
structural adjustment are also absent from discussion. None of this should surprise,
given the NSA's prominent support from representatives of the Department of
Defense, the major oil companies invested in Nigeria and their allies such as the
Corporate Council on Africa, and dignitaries who have long track records in speaking
on behalf of the US state and corporate capital (for example, Leon Sullivan, Andy
Young, etc.).
The participation of scholars indicates how little they have an interest in, or wield
influence over, African policy. Trusted senior US Africanists have simply agreed to
attend constituency meetings and staff related research committees. Neither the
African Studies Association (whose President has attended several constituency
conferences and is on the Board of the National Summit) nor its Panafrican caucus
(which emerged in 1995 in response to claimed racism in the ASA) have raised any
questions about the Summit; members of the Association of Concerned Africa
scholars (ACAS) have vigorously debated the issue at their meetings, but the
organization has yet to take a formal position, while several of its past co-chairs are
reportedly serving on the Summit's Foreign Policy Advisory Committee. In part this
reflects Africanists search for allies as their funding is threatened by the demise of
area studies and the rise of global studies (see West and Martin, 1997); scholars of
Africa-America are not even considered by Africanists or constituency planners to be
relevant to continental Africa. How continental African scholars and associations will
respond if and when the Summit becomes visible on the continent - such as the
potential participation by CODESRIA in Dakar and SAPES (Southern African
Political Economy Series Trust) in Harare - is yet unknown.
What is completely absent to date is any sign of including the local grassroots groups
that have kept alive a passion for Africa, and African liberation, in local bookstores,
schools, neighborhoods, and civic struggles. Equally missing are activists in North
America and Africa who have opposed, for example, the US government's and World
Bank's imposition of structural adjustment in the guise of support for 'market-based
democracy'. In short, far from speaking to a broader, especially black, public in either
the United States or continental Africa, the agenda being pursued by the National
Summit, like Clinton's initiatives, clearly is dominated by and targets a quite different
constituency: a small group of political, commercial, and corporate interests.

The Contradictions of Post-Development, Multiracial Policies
The rich will get richer,
And the poor will get poorer,
In the final hour,
Many heads will lose power (KRS-ONE, 1997).

If this coalition succeeds in dominating African policy and national discourse about
Africa, we will witness a historic reversal. Throughout the post-World II period
Africa policy was highly contested, as US support or intervention was pivoted
between colonial rule or decolonization, dictators or democrats, white minority rule
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or national liberation movements, etc. The potential coalition of almost all Africarelated groups in a constituency process controlled by corporate and political elites
indicates a quite different future: the constraining of Africa policy to degees of
difference over the volume of trade, investment, and military relations with the
continent's rulers and businessmen.
It is not too difficult to perceive how this outcome serves the domestic political needs
of Republicans and Democrats alike. This is not, however, simply politicians' use of
Africa to meet the demands of multinationals, or to incorporate a black elite and
voters, as many suggest. For Clinton, in company with leading Democratic and
Republican politicians, is gingerly charting the contours of a transnational,
'multiracial' discourse and coalition suited to the post-affirmative action, postnational development era. And rewriting Africa's place in relation to the US is part
and parcel of this process. Thus the rejection of affirmative action and embrace of
multiculturalism in the US are now effortlessly interwoven with the rejection of
developmentalism and the promotion of neo-liberal economic policies. These policy
shifts give witness to the new age of a differentiated racism, whereby the celebration
of cultural difference by politicians and policy makers simultaneously serves to
legitimize inequality and racism on a world scale. In this respect the transition in
foreign policy towards continental Africa matches a domestic trend; indeed they are
but two faces of the same coin. Both Africa and African-Americans, for example, are
easily depicted as an underclass that is the product of its own values and actions - and
which needs to find salvation by embracing the market and entrepreneurial spirits.
This also makes the contradictions and limits of 'domestic' racial policies those of the
US's new global policies. Just as we see the trumpeting of diversity and
multiculturalism in the field of foreign policy and international relations, so too do we
witness rising levels of racial inequality and conflict in the US, Europe, and
worldwide. And this contradictory process generates inexorable tensions. One result
already under wide discussion is the growing distance between older civil rights
leaders and organizations who are now locked into Washington networks and
patronage, and active, angry, and often young grassroots organizations and activists as was all too evident in both the Million Man and Million Woman Marches.
In more concrete and African-related terms, examine the Summit process: If it
continues to proceed with little democracy or transparency in its decision-making,
and continues to emphasize a post-development, free market agenda, it will be
increasingly difficult to retain the allegiance of many members, and even leaders, of
NGOs, older solidarity organizations, and African participants. Indeed, if the Summit
process succeeds and becomes highly visible, opposition from groups already
engaged in anti-corporate and anti-military work may be expected to grow. How will,
for example, those working on anti-IMF, anti-landmine, and anti-Abacha campaigns
respond? How will older solidarity organizations respond to members' questions
regarding their commitment to the Summit agenda - or will they be incorporated into
the Summit elite, and abandon popular engagements? How will NGOs, among
others, respond to the exclusion of Africans from any decision-making role - given
the NGOs' record at protesting this pattern in development assistance (see Cason,
1996), as well as Clinton's raising of African issues at international meetings to which
no African is invited (NGO-US Trade Policy Group, 1997)?
It is of course possible that such opposition, often rooted in older paradigms and
protests, may well be drowned out by a more finely-clothed, celebrity chorus, one
singing the praises of a multiracial, equal opportunity, world order. Yet here again
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what makes the Summit process possible also contains the seeds of its disruption and
failure: on the one hand, the appeal of 'Africa' rests on a transatlantic kinship that
reverberates across the political and cultural spectrum, while on the other hand, this
kinship is forged and recreated by experiences of transnational racism and
exploitation - which the Summit is unwilling and unable to address.
These inexorable tensions also point toward the limits of the new racial contours of
US policy towards Africa. The trumpeting of inter-African/African-American
business alliances, for example, easily runs up against the accelerating process of
racial stratification. Simply stated, black Americans do not control significant
reservoirs of wealth and capital, while racial inequality shows little sign of abating at
home or world-wide. African leaders know this as well, which accounts for the cold
shoulder the ANC government, for example, has given African-American entrepreneurs in favour of large multinational corporations and the International Monetary
Fund. Yet if this is a rational economic choice, such decisions rebound upon African
governments, as the US state, concerned with domestic racial issues, seeks to channel
US linkages through African-American political and corporate officials.
The latter strategy is not, moreover, assured of success. US politicians now know, as
the case of Senator Carol Moseley-Braun has revealed, that uncritical visits to Nigeria
are likely to result in hard knocks, and even vilification, by columnists in their
hometown newspapers. Those politicians most outspoken against racism at home
remain, moreover, most outspoken about US policy abroad - and show increasing
signs of tapping popular, especially black, support. Thus for example California
Representative Maxine Waters, Chair of the Congressional Black Caucus, has
campaigned against the Abacha regime and the CIA's trafficking with drug cartels.
Other national religious leaders, led by Africa Fund Trustee Reverend Wyatt Tee
Walker, have pushed for sanctions as well. Meanwhile national speaking tours, and
the passage of municipal laws against US companies operating in Nigeria, reveal the
application of apartheid-era lessons (see Africa Fund, 1997).
The critical, unanswered question is, however, the degree to which the popular
upsurge of interest in Africa, so evident in youth culture, continues and becomes
integrated into political relations between the US and Africa. From the mid-1980s to
the present Million Man and Woman Marches, Africa has been a constant image in
popular music, film, and fashion. As particularly evident in hip-hop and rap lyrics,
these currents were explicitly targeted against enduring poverty, repression, and
racism - often by counter-imagining an Afrocentric, African/black world shorn of
these oppressive experiences. By contrast to conservative intellectuals, businessmen,
and policy makers promoting free markets and national security agendas, progressive Africa campaigns are able to tap into this latent African nationalism. Even
mainstream hip-hop magazines, such as Quincy Jones' Vibe, pay homage to insurgent
sentiments as they present articles on Cape Town rappers, Afrocentrism, or the
parallel between the Tuskegee syphilis study and current US government experiments on pregnant, HIV-infected African women (well prior, one might note, to the
New York Times'stones and defence of such research). Seen from the other side of the
Atlantic, satellite transmissions of US black youth culture also hold the potential to
reveal the enduring inequalities and racism that African youth face everywhere - and
hence, one must note, the appeal of Winnie Mandela at events such as the Millon
Woman March.
It is a long way from these realities to the proposal that Oprah and her friends can
speak for and save Africa. Will this celebrity appeal to embrace the market, and
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provide more charity, succeed? Will it fall upon fertile ground, and give birth to a
new, elite-led, US constituency for Africa? Or might we imagine a counter-movement
by an even more diverse group camped outside the conference halls and private
dining rooms of the constituency builders? Of one thing we may be sure: the old,
developmentalist, assimilationist configuration is gone - and the future will, in its
global and transatlantic expressions, undoubtedly surprise us all.
Bill Martin teaches at the University of Illinois, and is Co-Chair of the Association of
Concerned Africa Scholars (ACAS). This paper was originally presented at the Centre
for Southern African Studies, University of the Western Cape, 4 June 1997. Comments
by participants at that seminar, as well as subsequent suggestions by Mark Beittel, Jim
Cason, Michael West, and University of Illinois students are gratefully acknowledged; this essay would not exist without their encouragement and advice.
Nevertheless, only the author is responsible for the views expressed here.
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Constructing Alternatives to
Structural Adjustment in Africa
Pádraig Carmody
Structural adjustment in Africa is based on neo-classical economic
principles derived from the experience of industrialisation in Britain and
the United States. Neo-classical economics claims that unregulated markets
maximise output across contexts. However, this naturalisation of markets
neglects that they are actively constituted by actors with different capabilities
and levels of power. Structural adjustment has failed because comprehensive liberalisation has led to the autonomous development of the trade
and financial sectors, to the detriment of production. Appropriate
development strategies must recognise the necessity of regulating trade
and finance in order to channel resources towards production, as in the
developmental states of East Asia. However, in order to be successful, such
strategies must be embedded in Africa's political economy. Development
will require a remaking of both African states and the international financial
institutions which dictate their economic policies.

The search for viable development strategies in Africa has never been more urgent.
The structural adjustment programmes (SAPs) of the World Bank and the
International Monetary Fund (IMF) have not facilitated recovery, but rather speeded
economic decline because of theoretical flaws in the underlying neo-classical
economic model and a misreading of Africa's geographic and politico-economic
context. While the deleterious impacts of SAPs have been well described (cf. Körner et
al., 1986; George, 1988; Cheru, 1989; Mamdani, 1991; Gibbon et al., 1992; Lall, 1992;
Stein, 1992a; Mosley and Weeks, 1993) the theoretical outlines of alternative
approaches embedded in Africa's geography and political economy have been less
well developed. This article is an attempt to trace the outlines of such a theory.
However, before moving to a discussion of alternatives it is important to engage some
of the principal fallacies of adjustment to explain why the World Bank and the
International Monetary Fund (IMF) (hereafter the IFIs - the International Financial
Institutions) while attempting to promote development are actually undercutting it.

The Western Road? The Theoretical, Spatial & Temporal
Fallacies of Structural Adjustment
Structural adjustment in Africa is based on neo-classical principles which derive, in
part, from the experience of industrialization under 'competitive market' conditions
in Britain and later in the United States. As neo-classical economics is a highly
technical subject, largely inaccessible to those not trained within its confines,
structural adjustment has been presented to governments and populations as a set of
neutral policies to enhance efficiency, and technical expertise thereby to dominate
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political debate (Wuyts, 1991). However, the widening of debate is essential to any
efforts to transcend adjustment. To a large extent the debate about structural
adjustment centres on the appropriate location of Africa within the international
division of labour, with the IFIs arguing this should be determined by comparative
advantage.
Ricardo developed his theory of comparative advantage in Britain in the early
nineteenth century. The theory asserted that all participants benefited equally from
free trade by allowing economies to specialize in those activities in which they were
most efficient. However, in reality, Britain was able to underprice other producers of
manufactures. Thus the theory provided an ex post facto justification for Britain's
industrial pre-eminence, and for the relegation of other countries to the production of
lower value-added primary products. For example, free trade between Britain and
India during the latter part of the nineteenth century resulted in an increasing
proportion of the Indian population becoming agricultural (Stavrianos, 1981).
In the US, such was the extent and depth of the domestic market, industrialization
could occur with moderate infant industry protection, and as the country developed
under relatively competitive market conditions, the theory of comparative advantage
sat well with American history and interests. After World War II, the US was able to
use its newly expanded geo-political power to open markets previously closed to US
goods, such as those of the British Empire sterling area, partly through the creation of
new international institutions such as the General Agreement on Tariffs and Trade
(GATT), the World Bank and the IMF, which had as one of its aims to promote trade,
particularly through the elimination of foreign exchange controls which act as a
particularly tight form of protection (George, 1988; George and Sabelli, 1994).
However, in almost all other cases of late-industrialization, apart from the US, the
state has used extensive import restrictions to protect domestic producers (Endnote 1)
(Balogh, 1964; Senghaas, 1985; Amsden, 1989). Nonetheless, it is 'Anglo-Saxon' neoclassical economics which informs the practice of structural adjustment in Africa
(Chakaodza, 1993).

The Origins and Nature of Adjustment
During the Keynesian/Fordist era after the Second World War, the World Bank
promoted state-led development in Africa. This was in line with the development
thinking of the time, which emphasized the weakness of local entrepreneurial Zlites
and the necessity of state intervention to foster industrialization (for example, Lewis
1954). In Tanzania, the World Bank even supported a disastrous Soviet-style, 'big
push' into heavy industry (Coulson, 1982). The western powers were willing to
support such state-led development to ensure that African countries remained within
the 'capitalist camp' (Gibbons, 1995). Such a stance also enabled financial surpluses to
be recycled in the third world, thereby providing markets for industrial country
exports of capital goods (Maxfield and Holt, 1990). However, with the advent of the
debt crisis in the early 1980s, changes in the global regime of accumulation and
associated political changes in the major industrial powers, the World Bank
disavowed its previous policies, blamed African states for the crisis and insisted
Africa be reincorporated into the global economy on the basis of its 'natural'
comparative advantage.
During the 1970s, the growth dynamics of the Fordism, which had entailed raising the
purchasing power of workers in the first world in order to deepen domestic markets,
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broke down. As productivity growth slowed, previously effective Keynesian demand
management techniques created both unemployment and inflation (Lipietz, 1987;
Boyer, 1994). This conjuncture laid the basis of the anti-statist Thatcher and Reagan
'revolutions' in the UK and US, which were to have important ramifications for
Africa.
Structural adjustment loans were originally conceived as short-term balance of
payments support packages to enable the third world to adjust to temporarily higher
oil prices and interest rates at the end of the 1970s and thereby maintain liquidity in
the international financial system (George and Sabelli, 1994). However, when the
Reagan administration came to power in the US it was suspicious of the 'international
socialism' being promoted by the World Bank. In order to deflect criticism and preempt cut-backs, the World Bank self-subordinated itself to the IMF and 'got tough' on
the third world, which was seen as anti-western grouping, by imposing austere
conditionality as part of its structural adjustment lending (Bello, 1994; Gibbons, 1995).
Also, by the early 1980s the US was running a consistent trade deficit, largely as a
result of the effectiveness of the subsidy-dependent, export-oriented industrial
policies of Japan and the other East Asian newly industrializing countries (NICs) (cf.
Amsden, 1989; Wade, 1990). Whereas the East Asian accumulation strategy has
concentrated on raising productivity to penetrate export markets, while keeping the
domestic market protected, the US did not have the internal structural power to
administer such a policy and it therefore began to emphasize market opening globally
(Wade, 1996).
By the 1980s the US government appeared intent on putting the subsidy-dependent
paradigm of late industrialization out of business. Mobilized by its trade deficit, the
United States, in conjunction with the Bretton Wood institutions (IFIs), launched a
land, sea and air attack against industrial policy. Because the United States was
unable to compete very well against one, it appeared bent on eradicating industrial
policy regimes in world markets (Amsden, 1992:79).
Particularly given that economic growth would increasingly have to come from
exports, 'market opening' presented itself as a structural imperative for the major
industrial states of Western Europe too, and as a result they have also supported
structural adjustment in the third world. Whereas this strategy of market opening has
met with limited success in its ostensible targets in East Asia, and to a lesser extent
Latin America, it has been very effective in Africa, where US government officials
have served notice that the era of import-substitution industrialization is over
(Confederation of Zimbabwe Industries, 1995).
Some authors, such as Onimode (1992), have claimed that structural adjustment
represents an attempt by the imperial powers to recolonize Africa through informal
channels. In particular, they cite the harsh conditionalities that are imposed on
African governments by the IFIs, and the fact that structural adjustment leads to a
complete reintegration of African economies into the global market along colonial
lines by destroying local manufacturing industries and promoting exports of primary
commodities. However, there are differences.
Whereas during the colonial era African raw materials and markets were central to
accumulation in Europe (cf. Rodney, 1972), this is no longer true. Thus, while there is
still some competition to exploit raw materials, Africa is largely peripheral in the
current round of globalization. However, while sub-Saharan African markets might
appear to be insignificant to the US and the European Union, for the sake of
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consistency, market opening must be pressed world-wide. Even in Africa, the US
quickly brings pressure to bear against any attempts to close markets to its products,
as it did, for example, when the Nigerian government banned imports of wheat
during the 1980s (Moseley, 1992). The inability of African populations to challenge
their marginalization within the global political economy is maintained not only
through the direct use of conditionality, but also through discourse.
Part of the power of structural adjustment is that many of the IFIs' criticisms of
previous statist models of development in Africa, such as the over-extension of the
state, the tendency towards inefficiency and the anti-export bias, are valid. However,
structural adjustment has not stemmed Africa's economic decline because the theory
of comparative advantage can never be operationalized, as this would require a host
of unworkable assumptions to be met. In designing development policy it should
never be assumed, amongst other things, that all producers across countries use the
same technologies, that technological mastery is unproblematic, that there are
constant returns to scale, that factors of production are immobile, that there is full
employment or that differences between private and social rates of return are
negligible (Endnote 2) (Balogh, 1964; Dunford, 1988; Krugman, 1991). When put into
practice in Africa their result is deindustrialization and immiseration. According to
the IFIs, as economic liberalization takes place, markets will form a seamless web
covering the globe and operate to maximize equity and output across contexts.
However, abstract models of comparative advantage do not capture the current
complexity of global competition where it is competitive advantage: that is the ability
to produce cheaper or better quality goods, which is important (Porter, 1990).
Competitive advantage is dependent on the acquisition of technological capabilities
which require protection or subsidies so that firms can invest in learning (Amsden,
1989; Lall, 1992; Chang, 1994). Thus the IFIs' conception neglects that markets are
constituted by differentially spatially embedded actors, with different capabilities
and levels of power. This relates not only to employers and employees, or small firms
and multinationals, but to different fractions of capital.

Equilibrating Markets or Developmental Conflicts: Circuits of
Capital and Adjustment
The actors who constitute markets are embedded in circuits of capital. There are three
primary circuits of capital in a market economy: those of trade, finance and
production. If a circuit is functioning, money is translated into capital and then back
into more money (M-C-M). In the productive circuit producers, such as industrialists
or commercial farmers, raise money or take out loans to purchase capital, such as
machinery or buildings, to produce commodities and services for sale. If they make a
profit selling these, this is termed expanded reproduction, as they are then in the
position to produce more and reinvest. In the financial circuit, financiers lend to
consumers or producers who repay with interest. In the trade circuit, merchants buy
commodities to sell on at a profit (Endnote 3). However, it is only in the productive
circuit that commodities, such as the exportables vital to the success of structural
adjustment, are produced and value is created (Onimode, 1985). While under
globalization North America, Europe and East Asia, are increasingly integrated
through the flows of circuits of capital, Africa, in particular, is marginalized. Places
cannot consume, over the long-term, if they do not produce sufficiently high valueadded commodities to sustain reproduction, and this is at the heart of current crisis in
Africa.
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While the World Bank does not use the construct of circuits of capital, it examines the
interactions between different spheres of accumulation in its own way. In the 'parallel
universe' of neo-classical economics the different circuits of capital operate in
harmony. Finance capital enables the expansion of productive enterprise through
loans and stock issues. The trade circuit facilitates enterprise development by
enabling producers to seek out far-flung markets, specialize and reap economies of
scale (Endnote 4). Additionally, it also guides them as to what to produce by revealing
their 'comparative advantage'. Thus, in the neo-classical schema, the financial and
trade circuits of capital play a supportive role to the productive one thereby
facilitating development. The liberalization of all three circuits, in tandem with the
reduction of the public sector, is supposed to facilitate increased commodity
production, particularly for export, and hence higher living standards. However, this
schema of supposed harmony in a free market environment does not countenance the
possibility of acute developmental conflicts between the different circuits of capital,
such as those currently taking place in Africa.

The Financial Circuit in Africa under Adjustment
A World Bank study notes in relation to African countries:
The banking sector in most surveyed countries is oligopolistic with a handful of banks
dominating the total deposit base. Structural adjustment reforms and interest rate
liberalization have led to high rates of interest in all countries, fed by attempts by
governments to movefrom monetizing deficits (printing money) to borrowing in the credit
markets. This crowding out by government has severely reduced the aggregateflow ofcredit
to the private sector (Biggs and Srivastava, 1996: 8).
However, in response to a number of financial debacles in the wake of liberalisation,
in Kenya and Nigeria for example, the World Bank now argues for restricted
competition in the financial sector. 'In order to avoid costly public bailouts ...
countries must strike a balance between the need to increase competition and the need
to ensure the solvency of financial institutions' (World Bank, 1994:12). In practice
what this has meant is a tolerance of rent-taking.
As devaluation increases foreign debts in local currency terms, and interest rate
liberalization means governments must pay higher interest rates on domestic debt,
budget deficits actually tend to worsen (Endnote 5) in African countries undertaking
adjustment programmes, despite deep cut-backs in social services and economic
infrastructure (World Bank, 1988; 1994; UNECA, 1989). Thus governments must
borrow more from the IFIs and, in order not to worsen the balance of payments, the
domestic financial sector. Given oligopolistic conditions, this means high profits for
the financial sector, while production is undermined (Mamdani, 1991). In Ghana, the
IFIs' showcase for reform (cf. World Bank, 1994), the total stock of government debt
doubled during its period of 'successful adjustment' (George and Sabelli, 1994). Such
newly incurred government debt is a claim on future production which will not
materialize under current conditions. Thus the financial circuit develops autonomously from the productive one under structural adjustment as new fields of
valorization are opened up to finance new government debt, imports of luxuries, as a
result of trade liberalization, luxury housing, as a result of increased income
inequality, and a multitude of speculative investments (Balogh, 1964; UNECA, 1989;
Jamal and Weeks, 1993) (Endnote 6). However, ultimately the reproduction of the
financial circuit is dependent on the productive one.
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Another result of financial liberalization, along with the decontrol of prices and
devaluation, is that despite dramatic contractions in domestic demand levels,
structural adjustment has generally not succeeded in lowering levels of inflation
(Killick, 1995). This is particularly true in Africa, as opposed to Latin America, where
it is the debility of the supply side of the economy, rather than 'excessive' demand,
which is the principal problem (Mosley and Weeks, 1994). High interest rates
associated with tight monetary policies may attract international 'hot money',
expanding the domestic money supply and further fueling inflation (Helleiner, 1994).
Hence, in many instances in Africa, the paradox of the 'inflationary deflation' (Payer,
1974) - the worst of both worlds. The macro-economic instability this engenders has
serious consequences for the productive sector given the necessity to be able to project
rates of return if investment is to take place and it can also exacerbate an important
temporal disjuncture in market economies (Rodrik, 1990).
Whereas finance and exchange rate markets come close to the instantaneously
adjusting markets of neo-classical theory, other areas of the economy 'adjust' less
quickly. For example, much manufacturing is characterized by long-term contracts
and fix price setting (cost plus mark-up) (Taylor, 1988). Thus many manufacturers
cannot raise their prices to compensate for rapid swings in liberalised interest and
exchange rates and this can lead to deindustrialisation, which is further exacerbated
by trade liberalisation.

The Trade & Productive Circuits under Adjustment
There is a strong correlation between the adoption of adjustment programmes and
falling levels of investment (Killick, 1995). This is related not only to the disincentive
effects of macro-economic instability, devaluation, cut-backs in public sector capital
expenditure and high interest rates which depress private investment, but also to
trade liberalization, as financial resources now flow to imports of competing goods,
and luxuries for the elite (Nurske, 1953). When Uganda implemented its adjustment
programme in the mid-1980s nearly half of the foreign exchange auctioned on the
weekly market went towards imports of luxuries or for imports for which there was
idle local production capacity (Mamdani, 1991). Thus the trade circuit also develops
autonomously from the productive one under structural adjustment and comprador
class interests, such as those of merchants who favour complete integration in the
global market, are strengthened.
For almost all countries which are now developed, manufacturing has been the key
sector of the economy in terms of raising per capita incomes (Chenery and Syrquin,
1986). However, as much manufacturing in Africa is uncompetitive on the basis of
either price or quality it is subject to displacement competition from imports. Thus, as
some African government and European Union officials have identified, under
structural adjustment returns from trade and finance exceed those from manufacturing (Parfitt, 1995; Brautigam, 1997).
World Bank economists have belatedly recognized that, given limited manufacturing
capabilities, extensive trade liberalisation raises the 'possibility of significant
deindustrialisation within these economies' (emphasis added) (Biggs et al., 1995; 29: cf.
Lall, 1992, 1995; Stein, 1992a; de Valk, 1996; Carmody, 1997). Thus opening up when
domestic capital is uncompetitive is disastrous, particularly in a context of macroeconomic instability. In an economically 'full' world, where Asian countries are most
efficient in labour-intensive manufactures (International Finance Corporation, 1995),
Africa is once more being confined to primary commodity production for export.
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The IFIs also misunderstand the geographical and social nature of current productive
circuits of capital. Despite the World Bank's (1989) vision for Africa of 'industrialization by invitation', foreign direct investment is increasingly concentrated in the
developed world and South-East Asia (Oman, 1994). In sub-Saharan Africa foreign
investment generally, and in manufacturing in particular, is scarce as a result of
shrinking markets, poor infrastructure, distance from major markets, low labour
productivity, political and macro-economic instability and soft currencies which
reduce returns to foreign investors if they sell on local markets (Endnote 7) (cf.
Bennell, 1990; Helleiner, 1992). Thus, while the IFIs have dramatically bid down the
price of African labor, in order to 'compensate' for lower worker task-level efficiency
than in Asia, this will still not attract foreign investment in manufacturing (Endnote 8).
Shifting the burden of adjustment to wages is misguided for other reasons as well.
When Korea was beginning to compete with Japan in textiles in the 1960s it had a
choice between further cutting real wages or subsidizing learning to raise
productivity. It chose to invest in capability development, while ensuring that wages
did not rise so quickly as to undermine competitiveness (Amsden, 1989,1994a). Marx
(1990) identified that capitalists must pay their workers at least a subsistence wage in
order for them to reproduce themselves. However, in their obsession with driving
down the price of labour until the market 'clears' the IFIs have neglected this lesson.
As wages have fallen below subsistence levels throughout Africa many workers have
taken to 'moonlighting' in the informal sector. This reduces their productivity in their
formal occupations, as do falling levels of nutrition (Stein and Nafziger, 1991; Barratt
Brown, 1995). Over the long-term productivity growth is further undermined by cutbacks in health and education. Brutal wage repression is also incompatible with
competitiveness derived from new 'Japanese management techniques' which require
labour to be viewed as a resource rather than a cost to be minimized (Kaplinsky,
1995). These techniques, in order to function effectively, are dependent on
productivity related bonuses for workers and consensus management (World Bank
1989). Thus Africa cannot go any further down the 'low road' to 'development' as any
further cuts in wages, in addition to depressing demand, can only be detrimental to
worker health and motivation, and consequently productivity growth.

Can Africa Follow the East Asian Path?
Recently there has been a debate about the nature of the East Asian 'miracle' and its
replicability in Africa (cf. World Bank, 1993,1994; Stein, 1995a). The IFIs claim the East
Asian NICs exemplify neo-liberal policies. However, Japan, South Korea and Taiwan
developed, in part, by regulating the trade and financial circuits of capital in order to
promote their own locally owned productive capital. In Korea, the banking system
was nationalized, thereby allowing the government to direct resources away from
housing, for example, towards activities with higher social rates of return,
particularly export-oriented manufacturing (Struyk and Turner, 1986). At one point
75 per cent of all bank loans went to industries targetted by the government for
promotion (Brautigam, 1995). Imports of cars and many other luxury products were
banned over several decades, thereby encouraging saving and investment and
enabling a domestic car industry to be built up, with the government ensuring
sufficient competitive pressure to upgrade products and processes by licensing more
than one company to produce domestically and through export competitions for
cheap credit (Harriss, 1986; Amsden, 1989).
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According to the World Bank (1993), rapid increases in living standards in East Asia
have primarily been the result of getting the macro-economic fundamentals right, that
is leaving markets 'undistorted'. While the Bank acknowledges that in the most
successful NICs governments did undertake pervasive interventions as the basics
allegedly tell most of the story, and the effect of government intervention on the
"supernumerary"growth rate cannot be determined (the effect might conceivably be nil or
even negative), other developing countries are advised to forget intervention andfocus on
thefundamentals (Amsden, 1994b: 627).
Thus the counter-intuitive argument is that the fastest growing group of economies in
the world might have grown even faster with more liberal policy regimes.
Westphal and Kim (1982), in a study for the World Bank, note that the economic
history of the Republic of Korea has been one of halting movement towards a liberal
economic regime. Neo-classical economists imply such 'delays' were trivial and
probably retarded growth. However, this is far from the case. Liberalization in East
Asia occurred only after firms were already competitive. Thus, Stoneman (1992)
argues that structural adjustment must be 'depackaged' if it is not to lead to the
further economic marginalization. However, while such an approach would be
preferable to structural adjustment, in order for it to yield dramatically better results
it would have to be evolutionary.
There is now a consensus outside of the neo-classical school that the success and
dynamic efficiency of East Asian industrialization was based on the ability of the state
to indirectly coordinate investment across sectors, and thereby reap the benefits of
demand and supply complimentarities. In addition, it was based on the state's ability
to discipline firms, through rewards and sanctions, to ensure that export targets were
met (Amsden, 1989; Murphy et al. 1989; Wade, 1990; Chang, 1994). In order to be able
to do this East Asian states were strong, in the sense of being autonomous from social
classes; hard, that is they had the means to enforce their writ, and capable in terms of
the coordination of policy. Thus East Asian developmental states were characterized
by 'embedded autonomy', which implies the existence of dense networks of privatepublic sector interaction with the state nonetheless being in the 'driving seat' (Evans,
1989, 1995; de Valk, 1996). Their capabilities to engage in complex planning, whilst
largely depending on the private sector for implementation, developed over time.
As administrative capacity is one of the scarcest resources in African economies and
given the power of 'entrenched interest groups' and their ability to 'capture' public
policy, the World Bank (1981, 1994) is skeptical of the efficacy of any economic
interventions by African states. Even moderate infant industry protection is
discounted by World Bank economists given the likelihood of its capture (Endnote 9)
(Biggs et al. 1995). These concerns about autonomy and capacity deserve serious
consideration, but are neglected in important critiques of adjustment which, perhaps
because they are targeted at influencing policy directly, tend not to sufficiently
problematize the nature of the African state (for instance, UNECA, 1989; Stein, 1995b;
ZCTU, 1995,1996). However, rather than using reductive rational choice approaches
to examine the nature and capabilities of African states, they must be examined in
their historical context using a 'deep' political economic approach.
Whereas developmental states are characterized by embedded autonomy, African
states with few exceptions have been characterized by exactly the converse; they are
often 'suspended' above their civil societies (Samatar and Samatar, 1987). In Europe's
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non-settler African colonies, metropolitan merchant and extractive mining capital
were pre-eminent, and as a result, the development of a locally-based bourgeoisie was
retarded. After independence, no one class was dominant. This produced the
'suspended state' as diverse fractions of the dominant propertied classes sought state
support and subsidies and grants proliferated to placate all of them (Bardhan, 1984
cited in Watts, 1989). Thus, in the post-independence period many African states were
unable to discipline different fractions of capital in the overall interests of
accumulation, and industrial policies were non-discriminating as they continued to
reward 'losers'. Furthermore post-independence development models were often
predicated on the precedent set by the colonial state of massive surplus, capital and
labour extraction from peasant agriculture, although this time such surpluses flowed
to those within the state apparatus or were used to 'buy-off local elites (Bauer, 1984;
Mamdani, 1987; Isaacman, 1996). This suspension above civil society has been
reinforced by aid and structural adjustment credits which have partially off-set the
necessity of fostering accumulation (Samatar, 1989). However, where accumulating
Zlites have controlled the state and had a collective consciousness, or where there the
local productive bourgeoisie has been relatively developed, economic performance
has been stronger (cf. Himbara, 1994; 0stergaard, 1994; Samatar and Oldfield, 1995).
In terms of fostering accumulation, however, African states have in general been only
loosely anchored to their civil societies, whilst being hamstrung by the blocking
power of domestic elites and their multiple dependencies on outside forces.
African states have also demonstrated limited analytical and administrative
capabilities, although it is at the level of implementation that planning has been
weakest. Part of the reason for this is the conflict between enunciated goals and latent
agendas, particularly the state's desire to increase its control over the peasantry (Ake
1996). However, even where state leadership has been genuinely committed to a
transformative project, there have been problems. Where resource allocation takes
place through administrative channels and incentives for public servants are poor
and institutionalization weak, there exist possibilities for corruption. In Somalia,
before the collapse of that state, civil servants were paid 11 per cent of wages in
comparable private sector jobs (World Bank in Evans, 1995). Particularly under such
conditions, politicians or civil servants may take bribes from clients to use their
influence to secure access to scarce import licenses or foreign exchange, for example.
This may result in what Callaghy (1990) calls systems of 'crony capitalism' or 'crony
statism', where the public interest is given short shrift. Furthermore, many producers
may devote resources to extracting concessions, such as higher tariff protection, from
government. Aside from the increased inefficiency this may entail, there is some
opportunity cost involved in this type of rent-seeking as resources are devoted to
lobbying rather than production (Endnote 10). Implementation has also be frustrated
by local political struggles (Migdal, 1988). However, contrary to Bates' (1994)
formulations, it is not economic interventions which are the root causes of economic
decline or corruption but rather the wider politico-economic setting, weak institutionalization and poor incentives. This is amply demonstrated by the fact that even those
countries which left prices largely 'undistorted' in the post-independence period,
such as Malawi or Cote d'lvoire, remained mired in poverty.
Aside from the constraints imposed by limited state autonomy and capacity, there are
other constraints on following the East Asian path posed by the nature of African
economies. Given their low value added and wild price swings, exports of primary
products have proven to be a fragile base for economic development. Yet African
governments are dependent on export receipts from these commodities. In some
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cases, as for example in the case of cocoa in Ghana, cash crops are produced by
peasants. However, in much of the rest of the continent they are produced on
plantations and large commercial farms. This poses two problems for industrialization. In the first instance cheap food was an important spur to industrialization in East
Asia (Stein, 1995b) and second, a thoroughgoing land reform is essential to widen the
domestic market in the early stages of industrialization (de Janvry, 1981; Amsden,
1989; Wade, 1990). In Korea, while its land reform was being implemented, most of
the economy's foreign exchange requirements were met from US aid (Amsden, 1989).
However, African states cannot, at the moment, under-cut their own material bases
through land reform (Samatar, 1989). Also, despite possible initiatives to open US
markets to African products, Africa does not enjoy the sort of unimpeded access to the
US market as Taiwan and Korea did during the cold war {The Economist, 15 March
1997).

An African Way? The Political Economy of Alternatives
Onimode (1992) claims that Africa's crisis will create the conditions for its
transcendence. However, such is the current state of Africa's dependence that this is
questionable. One response to crisis has been the burgeoning of the informal sector,
which some authors claim is a seedbed of entrepreneurial innovation capable of
societal transformation (de Soto, 1989; World Bank, 1989). However, for the most part
the informal sector is characterized by low barriers to entry and low value added, and
the liberal trade and finance regimes of structural adjustment condemn it to
involutionary growth. Thus in the absence of state intervention, the possibilities for
its expanded reproduction are limited. Rather the informal sector is a survival
strategy.
Castells and Henderson (1987:3) claim that 'the only possibility for society to avoid
disintegration is for it to consolidate, reinforce and make more dynamic the already
institutionalized structural logic' of the new post-Fordist model of capitalist
development, by emphasizing skills development and flexibility in production, for
example. However given the underdeveloped nature of the private sector in Africa
and the current crisis of the state this may prove difficult. There is also another
alternative.
Whereas the logic of the informal sector is essentially the logic of the market, many
popular initiatives, which are more rooted in African values of reciprocity and
communalism, have also sprung up in response to crisis (Endnote 11). Some describe
such initiatives as representing an 'African way' to development which is peoplecentered (Davidson, 1978; Barratt Brown, 1995). However, like the informal sector, the
growth of such institutions is constrained in a liberal market setting as they often
cannot compete against more 'efficient' capitalist firms elsewhere. One solution to
this problem would be to 'delink' from the global market (Amin, 1976). However, this
would entail a return to subsistence economy. Rather, whilst paying due regard to the
critical importance of macro-economic management, a democratized state must
negotiate an engagement with the global market to source productive inputs and
capture income from abroad. Internally, non-elitist projects must build effective
institutions which ensure expanded production of material wealth for small
producers and workers if they are to be sustainable (Samatar and Oldfield, 1995). This
will require productivity to be raised and this in turn will, most likely, require state
support and incentive structures which reward individual initiative. Even still.

Constructing Alternatives to Structural Adjustment in Africa 35

cooperative enterprises may never reach efficiency levels which enable them to
compete in a liberalized market. If such popular initiatives are to be supported,
participatory democratization of the state is imperative (Ake, 1996). Partial attempts
at such an approach include Mozambique in the initial years after the revolution
against the Portuguese, until the government shifted towards a Soviet commandist
approach and Burkina Faso from 1983 to 1991 (cf. Davidson, 1978; Laetare Guissou,
1995). However, as this route is largely untried it is difficult to outline how it might
proceed. Rather this must be negotiated.
Given past experience, few doubt that decentralized economic actors, whether firms
or cooperatives, will play an important role in Africa's future development (Van
Arkadie, 1995). If prices are not used to allocate resources massive informational
problems arise (Sayer, 1995). However, there are tensions between profit and peoplecentered development as they operate on different logics and as a result are mutually
exclusive in many ways. UNECA (1989), in its alternative to adjustment, which
emphasizes people-centered development, limited welfarism and a strong role for the
state in the economy, does not sufficiently address this problem. The alternative to
people-centered development is to attempt to foster capitalist industrialization
which, particularly in the case of 'late-comers', appears associated with labour
repression.
The logic of export-oriented capitalist industrialization meant the developmental
states of East Asia were 'bourgeois clientalist' and brutally repressive of labour (cf.
Ogle, 1990). However, the current authoritarianism of both the state and market in
Africa under adjustment is even more reprehensible as it is in the context of
immiseration rather than rising living standards (cf. contributions in Gibbon et al.,
1992). Evans (1995) suggests that labour repression is not an indispensable element in
fostering accumulation. For example, it is possible, if certain preconditions are met, to
envisage a social contract in which trade unions agree to wage increases higher than
inflation but lower than productivity growth. Thus the twin challenges are to raise
productivity, through the introduction of new management techniques and technologies, and to lower inflation.
Contrary to Hyden's (1983) assertions, African culture is not necessarily antithetical to
capitalist development. For example, Brautigam (1994) details how extended family
ties in a Nigerian micro-industrial cluster reduced transaction costs and peasants
have shown themselves to be responsive to price and other incentives in a variety of
contexts (Shultz, 1964). However, if industrialization is the objective, states must
become both stronger and harder.
Where economies had collapsed, the crisis has in some instances - as in Ghana and
Uganda - thrown up strong, and potentially hard states (cf. Herbst, 1993). The
motivation behind Rawling's second coup in Ghana was the elimination of
corruption (Leith and Lofchie, 1993) (Endnote 12). However, when the new
government was denied funding from the Eastern bloc it turned to the IFIs and
implemented a structural adjustment programme.
Such were the depths to which Ghana's economy had sunk that the massive inflows of
IFI credits temporarily released a binding constraint on growth. Also, Ghana's
macroeconomic reform team was insulated from social pressure and motivated, in
part, by patriotism (Hutchful, 1995). This conjuncture led the authors of a World Bank
country report on Ghana to contemplate the introduction of an administratively
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demanding industrial policy which targeted particular sub-sectors for growth
(Sandbrook, 1995). However, as the senior management of the Bank is firmly set
against such interventions (cf. World Bank, 1994), economic performance has been
constrained by structural adjustment (cf. Lall, 1995). As the Ghanaian economy failed
to 'take-off corruption in the state apparatus has once-more reasserted itself.
Migdal (1988) claims that strong states can only emerge when preexisting patterns of
social control are swept away as a result of catastrophic events and external or
internal military threats force state leaders to take risks to assert state control of
society. As the globalization of economic forces, such as competition, leads to
increased localization of production within the core of the global system (Hoogvelt,
1997), Africa's economic crisis will continue to deepen, and systems of social control
will be further disrupted. This can either result in the dissolution of systems of social
control within the broader society or the dissolution of the state. If strong states
emerge, in the absence of military threat, their continued existence will be dependent
on the formulation of political strategies which effectively mobilize populations,
directly or indirectly, to counter the colonial legacy of tribalized local politics and the
economic threat posed by the global market (Mamdani, 1996). If capitalist
development is to be fostered, they must then move from being strong to 'competition
states' (Dicken, 1990) which actively promote productive enterprise. The political
details of such a strategy can only be formulated by African state leaders. However,
the current transformation of African states, under the tutelage of the IFIs, into 'roll
over and die states' is not a viable option for African social formations. Rather they
must be democratized and/or strengthened so that they can build effective regional
cooperation and thereby influence the nature of their economies' insertion into the
global market.
Even if relatively hard states were to emerge there are multiple constraints on
industrialization. Aside from the lack of autonomy from the IFIs, limited financial
resources, administrative capabilities and poor incentives mean most African states
cannot, at the moment, effectively undertake the sorts of strategic investments in key
industries with long gestation periods that the state did in East Asia. Nor do they have
the administrative capacity to coordinate private investment effectively. Thus a
capitalist development strategy will have to be more market-based. But while the
state should not be over-extended, there is no alternative to state intervention to
channel resources, reduce transactions costs and foster entrepreneurship (Stein,
1995a). While African states cannot 'govern the market' (Wade, 1990) they may be able
to guide prices to social ends. This would entail a largely deregulated productive
circuit, with the state concentrating on designing an appropriate incentive structure,
supporting enabling institutions and ensuring a relatively stable macro-economy (cf.
Lall, 1992,1993a). In addition, the trade and financial circuits would be regulated to
channel resources to the productive sector and allow firms to invest in learning
(Endnote 13). While import protection is problematic in small economies as a result of
the inefficiency it encourages and the consequent anti-export bias, this must be offset
by export incentives and regulated competition and particularly by making access to
the domestic market conditional on exporting, rather than complete liberalization of
the trade regime. This would also entail strategizing both supply and demand so that
while some surplus might be extracted from agriculture to finance rural infrastructure and the development of manufacturing, this should not further immiserize
peasants or substantially under-cut the rural market for manufactures.
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State capabilities, like those of firms, given the right conditions, may evolve over time
(Nelson and Winter, 1982) and if economic development can be begun, states may be
able to begin to improve their internal incentive structures, upgrade their capabilities
and undertake more demanding interventions over the longer-term. It may also be
possible to begin to fund land reform. However, the adoption of such strategies is
dependent on the fundamental transformation of states by Africans rather than the
enforcement of skin deep 'donor democracy' and the continuance of structural
adjustment.
The issue of incentives in the public service is critically important to the viability of
alternatives. Given the necessity of some state intervention, corruption must be
tackled both directly through sanctions and indirectly through incentives (Browne,
1992). A properly remunerated and motivated public service is essential as private
sector, or cooperative development require a calculable economic environment
largely free from corruption (Sandbrook, 1991). Where civil servants are properly
remunerated their motivation may improve significantly (cf. Hutchful, 1995) and if
they can feed themselves and their families they are not forced into corrupt practices.
Even in parastatals where the profit motive is lacking, proper remuneration leads to
increased efficiency (Endnote 14).
However it is important to be realistic about the possibility of alternatives as
adjustment is being driven by powerful forces. By pursuing policies of economic
liberalization governments are able to accrue substantial 'policy-rents' in the form of
structural adjustment credits (Hutchful, 1995). In the face of the alternative embargo
on new financing by the IFIs and private finance capital, the state class often favours
adjustment to ensure its reproduction (Stein, 1992b). Furthermore where the interests
of the state class 'straddle' both public and private sectors, through ownership of
commercial farms, for example, it may have strong material interests in the
perpetuation of adjustment (Dashwood, 1996).
The power of the IFIs also poses a formidable obstacle. These institutions are not
embedded in the societies whose economic policies they dictate, but respond
primarily to international finance markets and their principal shareholders, particularly the US (Killick, 1995; Caufield, 1996; Wade, 1996). As they are completely
unaccountable to African populations and non-transparent in their dealings, the IFIs
fail the tests of 'good governance' which they are supposedly promoting (Van
Arkadie, 1995).
While the IFIs increasingly acknowledge the disappointing results of adjustment, and
attempts are being made, for example, to stimulate manufactured exports through a
enterprise development projects, the underlying neo-classical economic model is
never questioned (cf. Biggs et al. 1994,1995,1996; Biggs and Srivastava, 1996). This is
because the IFIs are instrumental in the current 'spatial fix' (Harvey, 1982) that
transfers the social and environmental costs of the global market to certain regions,
thereby facilitating the overall reproduction of the system. Until the neo-classical
model is abandoned or African populations throw off the yoke of policies based on it,
there will be no development.
Other international actors also pose problems. As Bates (1994) notes reform is
powerful not only because it is promoted by the IFIs and western governments but
also because it is backed by international capital. However, it is important to specify
which types of international capital favour adjustment and why. International finance
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favours adjustment as it ensures debts will be serviced (George, 1988). Although, as
most of sub-Saharan Africa's foreign debt is owed to other governments and the IFIs
there is greater scope for debt write-offs. Nonetheless international finance markets
would quickly punish 'bad policy', such as the regulation of the financial sector,
through higher interest rates and the refusal to give new loans. Thus whereas Korea
made extensive use of foreign loans to promote industrialization, Africa no longer has
that choice.
Since the flexiblization of exchange rates and the competitive deregulation of finance
by the major industrial states in the 1970s (Gill and Law, 1989), the power of two
interlinked fractions of capital have been strengthened in the global political economy
- money capital, based on currency speculation (M-M) and international finance
capital. The structural power of international money capital should not be
underestimated, as demonstrated European and Asian currency crises during the
1990s have demonstrated. Money capital obviously favours adjustment as it
liberalizes exchange rates and consequently opens up new areas of valorization. Any
attempt to foster an autocentric capitalist project must reduce the power of
international money capital through at least partial regulation of the exchange rate (cf.
Hiibner, 1991). Also inflows of equity capital may need to be restricted if public policy
autonomy is to be regained (cf. Grabel, 1996).
The position of multi-national productive and merchant capital is more ambiguous in
relation to adjustment. As Keesing (1989) predicted some multinational manufacturing operations in sub-Saharan Africa have been adversely affected by trade
liberalization, and the deflation of domestic markets under structural adjustment. A
number of issues may be important in determining multinationals attitudes. In the
first instance, the national origin of the company may be important. While British and
French multinationals have extensive operations in Africa, dating from the colonial
period, American and Japanese companies do not. In Senegal, French multinational
trading companies have been largely displaced by liberalization (Boone, 1994). Thus
we might expect Japanese and American-based companies to be more wholeheartedly in favour of complete liberalization as it may open up new investment
opportunities for them, without devaluing previous ones, in Africa at least. Sector
may also be important. Larger and politically more influential multinationals, such as
Lonrho, with investments across sectors probably benefit on balance from adjustment. Whereas individual manufacturing investments, such as those in textiles, may
be devalued, those in commercial agriculture and mining are valorized by SAPs as
they are not dependent on home markets. Additionally, SAPs may open up new
spheres of accumulation, in trade for example (Endnote 15) Particularly where
domestic markets are small, government intervention in the economy, which restricts
the freedom of capital, discourages foreign investment. Thus, the power of
transnational capital to discipline states poses formidable obstacles to lateindustrialization in Africa.
Aside from the constraints imposed by SAPs, the formalization of new liberal
international trade and capital regimes under the World Trade Organization (WTO)
makes late-industrialization much more difficult. For example, not only can less use
be made of tariffs to protect local infant industries, but export subsidies, which were
an essential element in East Asian development, are prohibited, trade related
investment measures make it difficult to impose conditions on multi-national
investment or favour the development of local capital, and the enforcement of
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intellectual copyright undermines local technological development (cf. Raghavan,
1990). Furthermore, while building capabilities to compete against foreign firms was
difficult for the NICs in the 1960s and 1970s it is even more difficult now in a
liberalized environment where 'knowledge intensive' multi-nationals constantly reengineer themselves to increase their efficiency (Endnote 16) (Mytelka, 1987). Also the
very success of East Asia in the production of labour-intensive manufactures creates
difficulties for Africa in its attempts to emulate the NICs.
To a large extent the possibility of alternatives to adjustment hinges on the attitudes of
donor states and there are some small grounds for hope. In 1996 the Irish government,
under pressure from the non-governmental organization (NGO) lobby, suspended its
contributions to the IMF's enhanced structural adjustment facility until the
government can be satisfied that it contributes to poverty reduction {Irish Times, 13
November 1996). Also, the world's largest overseas aid donor, Japan, is contesting the
theory and practice of structural adjustment on the basis of its own history of
economic development, and to try to prevent the application of inappropriate,
deflationary neo-liberal policies in the countries of South-East Asia, with which it is
economically integrated (Bienefeld, 1994). However, for the moment the IFIs continue
in their commitment to the doctrines of neoclassical economics, sustained by the
effective veto power of the US in both institutions. Thus the attitude of the US
government is of pivotal importance.
In the past the US has shown itself to be hostile to alternatives to adjustment, being the
only country to vote against the United Nations Economic Commission for Africa's
alternative programme as a 'basis for constructive dialogue' (Browne, 1992).
Particularly with the end of the cold war, which compromised its economic
hegemony, the US now seeks to use its geopolitical power to open markets and bolster
the competitiveness of 'its' multinationals (Kennedy, 1988). Over the past decade,
exports have generated over one-third of all economic growth in the US (Bergsten,
1997). As Time magazine (1997:32) notes in explanation of the current American
economic boom, 'converts to capitalism have craved American products, enabling US
companies to ring up rising sales from Russia to Chile'.
Whereas in the past the US state was committed to 'embedded liberalism', or
liberalism which was modified in the interests of domestic stability (Ruggie, 1983), it
now seems to unquestioningly favour globalization on the basis of 'what is good for
General Motors is good for the US'. It is conveniently assumed that by exporting both
'free' markets and electoral democracy the world can be remade in its own image
{New York Times, 17 March 1997).

Structural adjustment in Africa is undoubtedly well-intentioned. The US, and the
other major industrial states, are trying to promote economic development in Africa.
However, their efforts are circumscribed by an unwillingness to question the current
international division of labour, market-ideology, a crude anti-statism and their own
interests in the creation of a liberal trade regime globally. The challenge of citizens,
progressive academics and NGOs in the US, and in other 'donor' countries, is to
pressure their governments to adopt a more nuanced approach to globalization,
particularly adjustment in Africa. Africa's relative economic insignificance to
accumulation in the developed world may make this easier than would otherwise be
the case.
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In Africa, academics have an important role to play in debunking the fallacies of neoclassical economics to enable actors, such as domestic productive capital and states, to
identify where their interests are ill-served by adjustment. However, ultimately it will
only be domestically-based movements for participatory democracy or the emergence of hard states which will reverse Africa's decline.
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Endnotes
1. More recently, some countries, such as the 'second-tier NICs' of Malaysia, Thailand
and Indonesia, have industrialized to some degree under relatively free market
conditions, partly on the basis of foreign investment. However, the recent currency
crisis in South-East Asia has underscored the dependent nature of this development.
2. This last assumption is critically important. While the private rate of return on the
importation of Mercedes-Benz may be the same or higher than that from a clothing
factory, the latter has a far higher social rate of return.
3. This is an extremely simplified discussion of circuits of capital; for more detailed
analyses see Palloix (1977; Onimode (1985); Dunford (1988); Harvey (1989).
4. Such market 'imperfections' are admitted ex-post in neo-classical economics, rather
than incorporated into the models on which policy is based.
5. In response to this the IMF and the World Bank began, in the late 1980s, granting
structural adjustment credits to low-income countries at highly concessional interest
rates (0.5% p.a.). However, even with such a large grant element in the credits,
adjusting countries in Africa still show only negligible reductions in budget deficits
(World Bank, 1994).
6. For a good case study of the autonomous development of the financial circuit in
Nigeria see Lewis and Stein (1997).
7. Between 1993-95 Nigeria alone, because of its oil deposits, accounted for 61% of all
foreign direct investment inflows into sub-Saharan Africa (UNCTAD, 1996:58).
8. Nominal wages in Zimbabwe's garment industry are now 60% those in Chinese
export processing zones (Biggs and Srivastava, 1996), but while poverty wages may
appear as a benefit, in cost terms to firms, this is offset by increased finance charges
associated with adjustment, which Biggs et al. (1996) neglect to include in their
calculations.
9. Although this concern seems somewhat misplaced given that the IFIs have been extremely
effective in achieving revisions in tariff regimes. The reluctance may be related to the fiction
that the IFIs' engagement in policy-based lending in Africa is short-term.
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10. Some World Bank economists, such as Gallagher (1994), claim rent-seeking can
depress economic growth by several per cent a year and is the primary reason why
structural adjustment in Africa has failed. This would appear to be a wild
overstatement. The real reason the reforms have failed is that neo-classical growth
theory is wrong.
11. It is important not to romanticize the historical basis of reciprocity which, in
traditional systems, often hid systematic appropriation of surplus (Freund, 1984).
12. It is interesting to note the connections between what Saul (1997) calls 'left' and
'right developmental dictatorships' in Africa. Yoweri Musevini, Uganda's current
president fought in the liberation struggle in Mozambique and has adapted some of
Frelimo's political structures to Uganda, whereas Thomas Sankara in Burkina Faso
and Jerry Rawlings in Ghana were 'comrades in arms' (Spiers, 1996).
13. Given limited state capacities, the financial sector should probably remain
privately owned as in Taiwan. By restricting entry to the financial sector the state can
ensure profitability and transfer the costs of regulating a system of differential
interests rates based on performance to the private sector.
14. As for example, in those parastatals managed by the Reserve Bank of Zimbabwe
(Biggs et al. 1995).
15. For example, Lonhro has invested heavily in distribution and now holds the
franchise to distribute a wide variety of cars and trucks in Zimbabwe (Zimbabwe
Business Herald, 15 February 1996).
16. This suggests the importance of establishing export niches in labour-intensive
products such as clothing and footwear, which MNCs tend not to produce directly.
These products are often embedded in what Gereffi (1994) calls 'buyer-driven
commodity chains'. In tandem with this, foreign investment in more complex
industries should be attracted, so that it can be directed towards exports and
controlled technology transfer to domestic firms can be undertaken (Lall, 1993b).
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Losing Lomé: The Potential Impact of
the Commission Guidelines on the ACP
non-Least Developed Countries
Patrick Watts
Relations between European Union (EU) states and associated underdeveloped economies (the ACP states) have been largely governed by the
Lomé Conventions. Likely difficulties in gaining World Trade Organisation
(WTO) approval for a renewal of Lomé IV in its current form, and recognition
that Lomé has been an insufficient support to the ACP group, has led the
European Commission to search for an alternative framework. Its proposed
new guidelines bring the debate forward on what a politically and legally
feasible, and economically mutually beneficial framework might involve.
They include a proposal that aid be focused on countries with a proven
commitment to poverty eradication and conflict prevention, and offer Loméstyle access to non-ACP Least Developed Countries (LLDCs).
Yet they fail to respond to ACP trade interests, and sit uneasily with the
stated development aims of previous Lomé conventions. ACP non-LLDC's
will have to chose between negotiating ill-defined Free Trade Agreements
(FTA), or acceeding to the Generalised System of Preferences (GSP),
markedly reducing access to EU markets. The costs - in foreign exchange
foregone and livelihoods destroyed - could be considerable, as is shown
by case studies of Zimbabwe, Ghana, and the Windward Islands.
Summary recommendations are made, finally, as to how EU trade
preferences for ACP countries might best meet the needs of the majority,
including a ten year waiver, allowing scope to adjust to new competitive
pressures and to begin diversification of export bases; and simplified access
to EU markets for the LLDC's.
Treaties are like roses and virgins. They last as long as they last
(Charles de Gaulle).
The Lome Convention's origins lie in preferential access for founding European
Community member colonies to EC markets for a range of commodity exports. The
precursors of the Lome Convention date back to 1957, but in 1975 a broader
agreement was reached, which accommodated the former and existing colonies of the
new member states. Lome was conceived as a co-ordinated aid-and-trade package,
which would promote economic diversification and development in the AfricaCaribbean-Pacific group (ACP), while giving the European Community stable
trading partners in important primary commodities. Though subject to renewal every
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five years (the Convention was renewed in 1979, 1984 and 1990, and underwent a
'fundamental review' in 1995), Lome IV is informed by the same underlying
principles as Lome I: the development of former and existing colonies on a collective
basis, facilitated by special treatment in the European market for a range of primary,
processed and manufactured products.
In a sense, it is these underlying principles which are up for review between now and
the scheduled conclusion of negotiations between the EU and ACP in 2003. While
Lome IV is essentially the agreement reached in 1975, notwithstanding some changes
and embellishments, the world economic order has radically altered in the last
quarter century. Lome was conceived in a world where commodity power was still
taken seriously, where post-colonial attachments remained strong, and where
development orthodoxy promoted the widespread use of protectionist barriers to
trade. Today, the decline in terms of trade for non-fuel ACP primary commodities
appears to be irreversible, preferential access on the basis of former colonial
attachments - rather than the level of development - is regarded as arbitrary and
discriminatory, and the Uruguay Round has institutionalised the impetus towards
freer and more competitive international trading conditions, steadily eroding the
value of ACP preferential access to the European Union (EU). Thus by 2000, of the 32
most valuable ACP exports to the EU (valued in 1995 at over 0.5% of total ACP
exports to the EU), 22 will face zero per cent Most Favoured Nation (MFN) tariffs.
Moreover, the generally disappointing development record of the ACP group over
the life of the Convention has brought into question the focus of Lome on preferential
access, as opposed to supply side factors. In short, the conditions under which Lome
was initially negotiated have been turned on their head.
The Commission's guidelines on future EU-ACP relations, currently before member
state governments, are a response to the challenges created by the current
international trade and investment environment (CEC, 1997). While substantial parts
of the draft proposal are welcomed - not least the refocusing of Lome's aid dimension
on poverty eradication in the poorest and most vulnerable ACP countries - the
response on trade is poorly thought-out, and runs counter to the guiding objective in
article 1 of Lome IV 'to promote and expedite the economic, cultural and social
development of the ACP states'. On the basis of what has so far been proposed, Oxfam
believes the implications for the 29 non-Least Developed Countries (non-LLDC's) in
the ACP group are potentially devastating. The introduction of reciprocal liberalisation under the FTA and Economic Co-operation proposals could expose some of the
world's most food insecure countries to the dumping of heavily subsidised EU
exports. The alternative open to the non-LLDC's - accession to the Generalised
System of Preferences (GSP) - would result, if implemented, in a transfer of at least
$840 million from the supply chain of the non-LLDC ACP group to the EU. To put this
loss into perspective, it is equivalent to 40% of the European Development Fund
(EDF) aid disbursed to the whole ACP group in 1994. Livelihoods are threatened,
advances in human welfare risk being jeopardised, and social instability is invited
under the current proposals. A change of direction in the trade proposals is urgently
needed, reaffirming the EU's stated commitment under Title 17 of the Maastricht
treaty: to foster 'the sustainable economic and social development of the developing
countries' and their 'smooth and gradual integration into the world economy'.
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The Proposals
The Lome IV Convention is due for renewal in 2000, and the Commission guidelines
currently before the member state governments lay out the broad policy orientation of
the EU for the post- Lome negotiations. Negotiations begin in September 1998, and
completion is scheduled for February 2000, when the existing waiver expires.
Under the current arrangements, the ACP group of 70 African, Caribbean and Pacific
countries (see Appendix One) enjoy preferential, non-reciprocal access to EU markets
for a broad range of products under a single regime. The Commission's current
guidelines envisage the single regime being replaced by a twin-track approach, as
part of the planned harmonisation of EU-developing country trade and aid relations,
which at present are a complex 'pyramid' of degrees of preference. Under the current
arrangements, the ACP countries enjoy the most preferential terms, followed by the
Mediterranean countries in North Africa and the Middle East, with individual
'Association Agreements'. Below these are the non-ACP LLDC's, with special access
under a 'super' Generalised System of Preferences (GSP), which has also been
extended to the Andean countries (Bolivia, Colombia, Ecuador, Peru and Venezuela),
as part of EU efforts to reduce dependence in the region on narcotics cultivation. The
Central American countries also have access to the super GSP, although this is
restricted to agricultural products only. Below the GSP are those (mostly)
industrialised countries with MFN trading status. In particular, preferences for
agricultural exports are significantly less generous than those for countries under the
other four levels of preference. The Commission guidelines envisage the replacement
of the current system with a two tier differentiation which is both more transparent
and predictable than the existing arrangements. LLDC's would enjoy a 'super GSP'
negotiated along Lome lines, while all other developing countries would receive a
less generous, unilateral GSP. The Commission Proposes that:
• The forty-one LLDC's in the ACP continue to receive 'Lome-style' preferential
access. At the same time, ACP LLDC's will be encouraged to enter negotiations
alongside non-LLDC's for FTA's with the EU;
• Eight of the nine LLDC's outside the ACP will have their trade status upgraded
to that of the ACP LLDC's, though this will occur 'outside the contractual
framework of EU-ACP relations' (see Appendix Two). Myanmar is likely to be
excluded on account of its human rights record;
• The non-LLDC's in the ACP are to be given three options, the first two also
being open to ACP LLDC's.
1) The Commission's stated preference is that non-LLDC's negotiate Free Trade
'economic partnership agreements' between 2000 and 2003, which would probably be
based on existing FTA's and customs unions, and come into effect over a ten year
transitional period. These would be WTO compatible FTA's, covering 'substantially
all trade' (probably 90%). There would be scope, within the ten year transitional
period, for an asymmetric 'front and back loading' of tariff and Non Tariff Barrier
(NTB) liberalisations.
2) Ill-defined 'regional economic co-operation agreements', negotiated separately by
the Caribbean, Pacific and sub-Saharan Africa as blocs (with sub-Saharan Africa
possibly divided into sub-regional groups), are being presented as another
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possibility. In the words of the Commission, these would 'consolidate the ACP
countries' access to the European market and introduce an element of reciprocity for
EU exports (and) specify the access arrangements ... and the rate and schedule for
adjusting tariffs'. They would not introduce reciprocity on 'substantially all trade',
and would therefore require a waiver at the WTO. The 'co-operation agreements' are,
it seems, intended as a precursor to deeper 'partnership agreements'.
3) Alternatively, non-LLDC's can choose to accede to the Generalised System of
Preferences (GSP) currently operating for most non-ACP developing countries. In the
event of negotiations for either option 1 or 2 failing, states would accede to the GSP.
The Commission guidelines are a response to:
• the failure of Lome IV and previous conventions, with some notable exceptions,
to facilitate significant export growth and diversification in the ACP group, or
more broadly to promote lasting development and create new export markets
for EU goods;
• the diminished strategic importance of the ACP group, and sub-Saharan Africa
especially, for the EU - and the shift in policy focus towards economically more
dynamic emerging regions;
• the likely difficulties in gaining WTO approval for a renewal of Lome in its
current form.
The problem of WTO compatibility hinges on two aspects of Lome IV. First, Lome IV
differentiates access to preferences on the basis of former colonial relations. The ACP
countries (Appendix One) are extremely heterogeneous in terms of size, export
diversification, dependence on EU markets, and level of development. The Bahamas
(GNP p/c of $11,800) receives the same preferences as Haiti (GNP p/c of $230), and
greater access than Nepal (GNP p/c of $200), which is outside the ACP group. This is
in clear contravention of the 1979 Enabling Clause, which permits differentiation only
on the basis of level of development. Second, Lome is non-reciprocal. Under Article
XXIV of the GATT, covering FTA's and customs unions, there must be provision in
any trade agreement for the eventual introduction of reciprocity between partners. By
offering reciprocal FTA's to non-LLDC's in Lome, and bringing eight non-Lome
LLDC's up to Lome standard preferences, the EU aim to achieve WTO compatibility.
Talk of WTO 'compatibility' implies there is a clear set of WTO rules. In reality,
compatibility is far more ambiguous, and subject to political negotiation. Aside from
questions over the practicality of the Commission guidelines, it is not at all clear that
they will be approved at the WTO (see next section). The current GSP is due for
renewal in 1998/1999 (there are in fact two GSP's, for industrial and agricultural
goods respectively), and is usually renewed on a five yearly basis. This creates the
additional problem that, until the shape of the next GSP is decided upon, the nonLLDC ACP countries will not actually know what it is they are acceding to.
The Feasibility of FTA's under Current Commission Guidelines
From an EU point of view, FTA's have clear advantages, in that they would facilitate
the introduction of reciprocity (thereby achieving WTO compatibility and opening
export markets to EU goods), introduce greater predictability into trading relations
between trade partners than would the extension of GSP (creating a longer-term
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investment horizon, also of benefit to ACP countries), and allow for particular
regional needs by adapting timetables and product coverage. The Commission's
guidelines present the FTA option not only as their preferred route forward - with the
target of ACP-EU reciprocity for all countries by 2020 - but also as being in the best
interests of the ACP. Accession to GSP, meanwhile, is being presented as a 'second
best' offer.
Since a single FTA for all the non-LLDC ACP countries is neither feasible nor
desirable, the Commission guidelines propose that regional agreements be reached
initially by clear regional or sub-regional groups. It is suggested either that 'economic
partnership agreements' - probably involving existing FTA's and customs unions be negotiated with a view to reciprocal liberalisation over a ten year period, or that
interim 'economic co-operation agreements', as outlined above, be entered into possibly by the Caribbean, Pacific and sub-Saharan Africa (probably divided into subregions) - with the plan to develop these into closer reciprocal sub-regional 'economic
partnership agreements' over the medium term. The first option appears to be
preferred by the Commission. The FTA's would be negotiated from 2000-2003, and
then introduced over a transitional ten year period.

An Overview of Trends in FTA's
Parallel to the post-Uruguay Round strengthening of multilateral trading relations,
Free Trade Agreements (FTA's) have grown in importance, heralding a new
regionalism in international trade. Since 1990, FTA's have been created, expanded,
deepened and resurrected in unprecedented numbers. The most notable examples are
the European Union, the North American Free Trade Agreement (NAFTA),
Mercosur, and ASEAN. Significantly, ACP countries are absent from these economic
blocs, which have developed in the most dynamic regions, as are LLDC's (with the
exception of ASEAN, where Lao PDR and Myanmar are LLDC members).
Amongst the ACP group, the African countries have entered into a profusion of
Regional Trade Agreements over the previous three decades, yet most of them are
now defunct and none has been successful in promoting regional integration and
growth. The two most significant, ECOWAS and SADC, saw intra-regional trade as a
proportion of trade with the world decline over the period 1980-1990, and despite
declarations of intent, few meaningful moves have been made towards intersectoral
or intercountry linkages (UNCTAD, 1996). The reasons for this are familiar: roads and
railways tend to link the interior to the coast, and few international transport links
exist. Domestic markets are small for the primary commodities being produced in
Africa (with the exception of some clothing and foods), while import needs often
cannot be met by Regional Trading Association (RTA) partners. Institutional capacity
is generally weak, and this has hindered further integration, as has the political
instability that has plagued the region. Broadly speaking, RTA's in Africa have been a
response to a lack of integration and intra-regional trade, rather than, as elsewhere, a
response to the growth of intra-regional or inter-regional trade.

Implicationsfor the ACP of the Growth of FTA's
The ACP countries cannot afford to be indifferent to the major FTA's, since they cover
almost all their export markets. The deepening and enlargement of the EU has both
trade-generating and trade-diverting effects for the ACP. Where FTA's stimulate
faster economic growth, they can lead to increased demand for third country exports.
However, trade diversion will take place where the lowering of trade barriers within
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the FTA leads importers to substitute products from within the FTA for those outside;
in other words, third country exports suffer. The losses to third country exporters are
likely to be highest where there is a degree of complementarity between FTA
members (members have distinct comparative advantages, as in the case of the
NAFTA). This is most likely where FTA members are at markedly different levels of
development: for example, the EU membership of East European countries with costcompetitive clothing industries is likely to lead a relative deterioration of terms of
access for manufacturers in Africa and South Asia. Trade diversion can also affect the
allocation of investment, though the levels of diversion are often exaggerated. ACP
countries produce few exports which compete directly with those produced in the EU
(garments, sugar and beef being the most obvious exceptions) while levels of
protection towards ACP exports are likely to remain low under the Uruguay Round.
Meanwhile, some benefits are likely to accrue to the ACP from EU enlargement,
because of the increase in the number of countries offering preferential access.
Nonetheless, the deepening and enlargement of the EU, and the moves towards an
EU-Mercosur FTA (in 1995 an EU-Mercosur agreement was signed pledging the two
blocs to work towards the creation of a transatlantic FTA) do involve potential
dangers for the ACP and the poorer developing economies in general. More broadly,
these developments signify a shift in EU interest away from former colonies towards
the major emerging markets in East Asia and parts of South America, with longer
term implications for EU-ACP relations. EU enlargement in particular has implications for the future direction of European Union aid spending. The East European
states scheduled to join the EU in 2005 have a limited donor capacity, no history of aid
to developing countries, and will place heavy demands on the EU's own regional
development funds. It is likely that the aid dimension of the Lome Convention will
continue to be refocused on LLDC's and strategically important 'transition' and
Mediterranean countries, with non-LLDC recipients suffering a loss of income (Van
Reisen in Randal & German, 1997).

ACP non-LLDC's: Would they Benefit from FTA 's?
Given the growing importance of regional FTA's to the expansion of international
trade and investment, it is worth asking whether or not it is in the interests of the ACP
countries to enter into FTA's with the EU, in order to protect or enhance the
preferential access they already enjoy. If, as the research used in the next section of this
article suggests, GSP represents a marked deterioration in market access for countries
such as Ghana, Kenya and Zimbabwe, then entering into FTA negotiations with the
EU may be the only way of avoiding substantial preference losses. Bilateral FTA's are
unlikely, and the proposals envisage a consensus being reached by the relevant
regional blocs before entering into negotiations with the EU in 2000. But there are few
reasons to suppose an FTA which served the interests of ACP non-LLDC's could be
reached in the time-frame proposed.
First, there is the question of whether or not a regional bloc such as ECOWAS opening
its borders to 'substantially all trade' with the EU over a ten year period, as specified
in Article XXIV, would facilitate 'the smooth and gradual integration of developing
countries into the world economy', to use the terms of the Maastrict Treaty (article
130u). While reciprocal liberalisation would bring benefits, as well as costs, to ACP
countries, the crucial question for the ACP countries is whether the costs can
reasonably be expected to outweigh the benefits. This question is most relevant to the
seventy million people living below the World Bank's poverty line in the ACP nonLLDC's, whose livelihood opportunities are in many instances profoundly affected by
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the level of preferences offered by the EU. Whereas the adjustment costs for the EU
would be minimal, especially if sensitive agricultural products continue to be
excluded from the negotiating table in the way they have been during the EU-South
African FTA talks, the costs for currently heavily protected ACP countries could be
considerable. Cameroon would need to remove tariffs on an estimated 40% of EU
products entering its borders, while for Ghana and Gabon, an estimated 60% of
products would require the abolition of tariffs (Jones, 1997). While, as noted above,
the ACP produces few exports which compete directly with those produced within
the EU, those (hitherto often heavily protected) industries that exist in the more
diversified ACP countries would be unlikely to withstand the chill winds of global
competition, garments being the most significant case; ongoing protection for these
infant industries is needed. Those African countries in particular which have had
some success in diversifying into light manufacturing would probably experience a
post-liberalisation return to natural comparative advantage, as has happened in Latin
America since the demise of the Import-Substituting Industrialisation model and the
onset of tariff and NTB liberalisation {The Economist, 1997). Problematically, natural
comparative advantage for most African ACP countries lies in primary products for
which demand is fairly inelastic, and whose prices are either volatile, in secular
decline, or both (Maizels, 1987). Given the size and export inexperience of the private
sector in most ACP countries, it is also doubtful that many ACP private sectors have
the capacity to gain from the trade creating effects of liberalisation: Mauritius is the
only ACP country whose private sector has a permanent lobbying presence in
Brussels.
While reductions in external trade barriers are one important way in which supplyside constraints can be overcome, there is no rationale for any ACP region to liberalise
its import regime only in relation to the EU. Trade liberalisation with the EU would in
many cases take place on top of existing commitments to liberalise at the unilateral
level (under structural adjustment programmes), multilateral level (under the WTO)
and at the regional level (in the cases, for example, of COMESA - the Common Market
for East and Southern African States - and SADC). A confusion of overlapping
liberalisation timetables would be the likeliest result, with the risk of slowing
progress on tariff reduction. Moreover, such a move would appear to undermine the
EU's stated aim of helping developing countries to integrate into the multilateral
system (Solignac Lecomte, 1997). Finally, it is questionable whether the best interests
of ACP countries lie in a closer association with the EU. This is especially the case for
the Caribbean and Pacific states, whose natural export markets are in the Americas,
and East Asia and Australasia respectively. There may be a risk of trade being
diverted, and diversification of export markets impeded, by the development of
FTA's with the EU.
The proposal made by Renato Ruggiero, director-general of the WTO, at the G7
meeting in 1995, that all LLDC's be granted zero tariff and NTB access to OECD
markets, ought to be given serious backing by the EU, whatever direction
forthcoming EU-ACP negotiations take. Provided such a measure was combined with
a complete revision of the LLDC criteria, extending the classification to the poorer
non-LLDC's as suggested below, the WTO Plan of Action for LLDC's would represent
a substantial and welcome improvement on the currently fragmented preferences
available to the poorest countries.
More generally, unless a strong aid dimension is maintained as part of any future FTA
involving the ACP group, which seeks to address the structural constraints on export
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growth and diversification, the economic performance of the majority of member
states is likely to continue to disappoint. Regional integration and the liberalisation of
external trade barriers will not by itself reverse the economic marginalisation of subSaharan Africa and the small island states. Supply-side constraints, not least the low
levels of human capital and the poor condition of physical and communications
infrastructure typical of ACP countries, require domestic and external investment
over the long term if they are to be resolved.

How Realistic are the Commission Proposals?
It isn't clear either how feasible the proposed FTA option is, nor how seriously it is
intended to be taken - there is certainly a need for the Commission to be seen to be
offering an alternative to the relative deterioration in access represented by GSP,
however notional that alternative might be. The merits and drawbacks of the FTA
option can only be as clear as the details presented by the Commission. The guidelines
on economic co-operation and partnership agreements give the impression of having
been hastily devised, without proper consideration given to their likely impact. The
Commission appears to want to have its proverbial cake and eat it: the guidelines
state that an overall agreement is to be reached between the EU and the ACP on future
regional differentiation before any regional agreements are negotiated, so as to avoid
'fragmentation' of the ACP group (all of this must happen within three years).
Moreover, no trade agreements are to be negotiated which might compromise the
drive to harmonise the EU's trade and investment regime.
Perhaps the best guide to likely direction of any ACP-EU negotiations is the ongoing
negotiation for an EU-South African FTA, the first case of an FTA being negotiated
under the post-Uruguay Round rules. It is a sobering precedent, given the delays,
confusion, and the parsimony of EU offers which have characterised the negotiations.
Intended as fast track talks, with a timetable of three years (now passed), there is as yet
no end in sight. Increasingly, the difficulties of gaining full conformity for any FTA
under Article XXIV of the GATT, and of avoiding challenges to an FTA under the
Dispute Settlement Mechanism are becoming apparent. Meanwhile, the likelihood of
a comprehensive FTA being concluded, as outlined by Commissioner Joao de Deus
Pinheiro three years ago, is fast receding.
The case of the EU-RSA negotiations calls into question the feasibility of the current
Commission guidelines: South Africa has a far stronger institutional capacity than
most ACP states, which are being expected to organise themselves into trading blocs
with a view to intra-bloc liberalisation alongside liberalisation with the EU, within a
shorter timetable than that needed by South Africa. Not only are the economic
benefits of reciprocity for the ACP countries likely, in the short term at least, to be
outweighed by the costs, but politically and legally the current guidelines appear to
be wholly impractical.
• Two criteria are being put on the table for preferential market access: level of
development, and region - both of which are WTO-compatible. Yet all existing
regions in Africa and elsewhere have countries at different levels of development. For example, SADC contains South Africa (developed), Namibia
(developing), and Mozambique (LLDC). An EU-SADC FTA would, under the
current arrangements, require staggeringly complex rules of origin.
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It is difficult to see what incentive there is for LLDC's, who will continue to
enjoy 'Lome-style' access to EU markets, to enter into the tortuous negotiations
for access they are already guaranteed, only to concede reciprocity.
There is little reason to suppose that FTA's, which under WTO conditions
require the lowering of barriers on 'substantially all trade' and 'within a
reasonable period of time' (normally ten years in WTO parlance), will be freely
entered into by groups of ACP countries for the reasons outlined above. At best,
the benefits of reciprocal liberalisation are unproven. The recent Libreville
summit bore this out as the ACP position.
Nor does the EU seem to be at all interested in covering 'substantially all trade'
in any FTA, at least until (or if) the Common Agricultural Policy is reformed.
Since EU-South African and EU-Mediterranean negotiations over the creation of
FTA's have resulted in no EU movement on sensitive agricultural products,
there is little reason to suppose negotiations with ACP regional blocs would be
any different. Since it is on these sensitive products that the ACP would stand to
gain most from liberalisation, and since most ACP states would need to receive
at least the concessions offered to a comparatively competitive and developed
South Africa, it is unclear what attraction, if any, there is for ACP blocs to
negotiate FTA's.
It is unclear both whether ACP blocs will obtain the right to countervailing
measures where EU exports are heavily subsidised under CAP, and whether
they would generally have the capacity to implement them.
Given the pace of South Africa-EU negotiations (3 years, with no end in sight)
over an FTA, and given the extremely weak institutional capacity of most ACP
governments, the timetable in the proposal for negotiation and implementation
is unrealistic, especially given that intra-regional liberalisation is envisaged.
Trade areas as they currently exist in sub-Saharan Africa are largely theoretical
constructs. As has been noted, intra-African trade is negligible, cross border
railways and roads are almost non-existent, and most customs unions are in
their infancy. The SADC or ECOWAS secretariat simply does not have the
political clout to negotiate an FTA.
The Caribbean is a more logical trade bloc and regional initiatives are more
developed than in sub-Saharan Africa, but given existing Caribbean and
Caribbean Basin Initiatives, an EU-Caribbean FTA is unlikely in the short term.
The Pacific group have less potential. Free market access to the EU would entail
opening to New Zealand and Australia under current regional trade agreements, which offer free market access under PACTRA (Papua New GuineaAustralia Commercial and Trade Relations Agreement) and SPARTECA (South
Pacific Regional Trade and Economic Co-operation Agreement).
Aside from trade diversion being a likely effect of EU-ACP FTA's, especially in
sub-Saharan Africa where export profiles of individual countries are often
closely similar, there is the additional problem of how countries neighbouring
FTA members can avoid unfair competition from EU imports using FTA's as
transit points.
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• In the case of the proposed 'economic co-operation agreements', the fact that
they would fail to cover 'substantially all trade', would mean they require a
waiver at the WTO. Given the potentially adverse effects on third country
exports to the EU and ACP, co-operation agreements would be extremely
vulnerable at the WTO.

Are the Current Proposals rWTO-compatible'?
The Commission guidelines are a response in part to the challenges made to the WTOcompatibility of Lome IV by Latin American banana producers and US fruit
multinationals. The GATT found the Banana Protocol could not be supported under
Article XXFV of the GATT, concerning the creation of FTA's or customs unions, and
that, more broadly, Lome was incompatible with the 1979 Enabling Cause, which
provided for 'special and differential' trade access on the basis of development or
region. A short term option open to the EU was to seek a waiver from the MFN rule
under Article XXV, which has been obtained.
The formal requirements for WTO recognition of an FTA are laid out in Article XXIV
of the GATT, where it is stated that FTA's must be completed within a 'reasonable
length of time' (specified by the WTO as ten years unless there are 'exceptional
circumstances'), while restrictive regulations must be eliminated on 'substantially all
trade'. The procedure for approval of an FTA is as follows: notification is followed by
the creation of a working group to which any country who feels it to be in their
interest to do so can join. This results in a report, adopted by consensus by the
Council. Under GATT, most FTA's won interim agreement under this arrangement,
with only a handful of FTA's notified under Article XXIV conforming fully to the
Article. Under the WTO there has been a hardening of attitudes towards
discrimination, and the principle of universal approval is likely to be applied more
rigidly, with interim agreements far less easily obtained for FTA's in the future. Since
any regional FTA under Commission proposals would discriminate against the
ACP's other trading partners, by giving the EU preferential access for its products,
WTO members set to lose out from trade diversion may oppose approval. It is worth
noting that a waiver under Article XXV, requiring a three-quarters majority from
WTO members, may be easier to obtain than the unanimity required under Article
XXIV for FTA's (Stevens, 1997b).
In conclusion, the FTA proposals need substantial clarification before a meaningful
appraisal can be made by the EU and ACP of their viability and desirability. In the
longer term, there are doubts over the likelihood of Council approval at the WTO.
From an ACP point of view, there appear to be few incentives either for LLDC's - for
whom Lome access is guaranteed - or non-LLDC's, for whom reciprocity would carry
substantial costs, to freely enter into an FTA with the EU. From what can be adduced
in the existing proposals, the FTA option is neither feasible, nor designed to
contribute to poverty eradication.

The GSP Proposal: Feasibility and Impact
Because the GSP is due to be renewed over the next two years, there are difficulties in
judging the feasibility and impact of the current proposals, which are themselves
necessarily vague. The GSP which replaces the present one may be broader and
deeper, or may be more or less generous than at present. Aside from a Commission
proposal to offer enhanced preferences within the GSP to countries meeting ILO and
ITTO-based social and environmental standards, there are no pointers to the content
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of a future GSP, and the current system must serve as the basis of a study of the impact
and feasibility of the Commission guidelines. The research used in this article has
therefore calculated the static cost of preference loss on the basis of 1995 exports by
volume and value (Stevens & Kennan, 1997). If the Commission is giving serious
consideration to a deepening and widening of the GSP, then the research used is a
useful starting point in identifying areas of the current system in need of reform.

What is the GSP?
The GSP was born in 1971 through an exemption clause in the GATT, and offers fairly
extensive preferences on manufactures, plus a more limited set of preferences for
agricultural products. Goods continue to be graded according to their level of
sensitivity (vis-a-vis EU domestic competition), with varying exemptions from the
MFN tariff rate:
•
•
•
•

Very sensitive: GSP tariff at 85% of MFN tariff
Sensitive: 70%
Semi-sensitive: 35%
Non-sensitive: 0%

Under the GSP, imports are subject to stricter rules of origin than for ACP countries,
while cumulation is partial and limited to members of sub-regional groups.
Preferences are subject to extensive quotas and safeguards. In 1992, less than a quarter
of imports from GSP beneficiaries were actually covered by preferences (Davenport et
al, 1995). As has already been noted, the GSP is controlled unilaterally by the EU:
preferences can be withdrawn individually and at short notice, and this reduces the
predictability of the preferences, acting as a disincentive to investors. A guiding
principle of Lome is that EU-ACP relations be conducted as a partnership of equals.
Given the obvious and extreme asymmetries of economic and political power
between the two blocs, the commitment to 'consolidate relations in a spirit of
solidarity and mutual interest' is more a statement of aspirations than a reflection of
current realities. Nonetheless, the principle of joint negotiations has given the Lome
Convention a valuable predictability which the non-LLDC's in the ACP would lose
were they to accede to GSP.

Which CountriesWouldAccede to the GSP?
Given question marks over the feasibility and, from an ACP point of view, the
desirability of the FTA proposals, it is possible that all twenty-nine non-LLDC's in the
ACP will accede to the GSP in 2003 (see Appendix One). This group is very diverse,
ranging from upper-middle income countries such as Barbados and the Seychelles,
with high human development levels, to low income countries such as Kenya, Ghana
and Zimbabwe, with low and in some cases deteriorating human development levels.
And though some of the non-LLDC's have had some success in diversifying their
export bases (Cote d'lvoire, Mauritius), many of the countries set to accede to GSP are
small island states heavily dependent on one source of foreign exchange (the
Windwards, Fiji). While there may be a strong case for the wealthiest island states to
lose some of their current preferences, the implications of a relative deterioration in
access for the majority of non-LLDC's - in terms of livelihoods and human
development - are extremely serious.
Moreover, the list of LLDC's in the ACP, although including the poorest countries in
sub-Saharan Africa, also features countries such as Cape Verde and Western Samoa
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which have higher income and human development levels than many non-LLDC's
(see Table 1). Clearly, objective development criteria are not being applied in deciding
ACP country status, with arbitrary and nonsensical results. This reflects the inability
of the Bretton Woods Institutions to decide shared definitions of Least Developed and
Developing country categories. There is a need for a comprehensive reform of the
process by which LLDC status is decided:
• The BWI's and UN must reach agreement with the EU and the ACP on which
countries qualify for LLDC status. This should be decided transparently, a ten
year waiver period for Lome IV providing an opportunity for the relevant
parties to arrive at a shared definition;
• This should be based on a number of factors, including per capita income, a
human development composite measure, export diversification and a vulnerability index which takes account of the structural problems faced in particular
by many small island states in the ACP group;
• Areas for further consideration could include the status of those Asian nonLLDC's currently denied LLDC status because of their size, rather than their
level of development (see Appendix Two). Extending Lome -style preferences to
the poorest and most vulnerable Latin American countries might also be
considered.
Table 1: Some ACP Countries, According to Status and Level of Development
GNP per capita US$1994
'Least developed'
Cape Verde
Western Samoa
'Developing'
Senegal
Kenya

HDI

930
1,000

0.547
0.684

600
250

0.326
0.463

Source: UNDP 1997

Hie Costs of the Loss of Lome Preferencesfor the non-LLDC's
There are considerable difficulties in making a meaningful estimate of the costs to the
ACP non-LLDC's of losing Lome status. A static analysis ignores potentially
significant trade diversion effects where equality of access (for example, with the
Mediterranean countries) is set to be replaced by discrimination, thereby giving the
Association countries a competitive advantage. And without a detailed knowledge of
the supply chains of the affected products, it is difficult to gauge the likely effect on
demand for ACP non-LLDC products.
These are areas requiring further detailed research, and the results used here are only
broadly indicative of likely losses. Because they are based on a highly selective trawl of
A CP exports, they are likely also to understate significantly the scale of those losses, and it is

misleading to draw the results against current trade flows. Given that the costs of
deterioration in access proposed by the Commission represent a revenue transfer
from the ACP to the EU treasury, it is more appropriate to compare projected losses
with EU aid flows. It is important to remember that the Ecu767m loss to the supply
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chain of the non-LLDC ACP members (Stevens & Kennan, 1997) is also a Ecu767m
gain to EU coffers. This sum is equivalent to 40% of EDF aid disbursed to the entire
ACP group in 1994. The losses are in many cases set to be greatest in infant nontraditional export industries, and the principal beneficiaries are likely to be uppermiddle income and high income third country competitors. Given that ACP exports
remain concentrated in a handful of mostly non-sensitive primary products, and that
the major challenge for the ACP remains its vertical and horizontal diversification
into higher value added goods, the Lome preferences relating to non-traditional
exports such as garments and processed foods are arguably the most important
dimension of the Convention.

How Have Costs Been Calculated?
The methods used to arrive at the survey results will only briefly be summarised here:
It has been assumed that countries acceding to GSP will pay tariffs on the basis of the
bound rate, which will apply to the conclusion of the Uruguay Round implementation period, and that the Multi-Fibre Agreement - the most significant NTB from
which the Lome countries are exempt - will have been phased out by 2005. Other
areas of access remain unclear. It has been assumed that the protocols will all end for
non-LLDC's, though question marks hang over the future of the banana and sugar
protocols. While the sugar protocol is of 'a permanent duration', having been
negotiated separately from the Lome Convention, and may obtain a waiver under
Article 9 of the WTO, a successful challenge by a major non-ACP producer such as
Brazil cannot be ruled out. ACP countries acceding to GSP will almost certainly lose
the special preferential prices on the 300,000 tons the ACP exports annually outside
the protocol (Grynberg, 1997). Since Malawi is the only LLDC in the protocol, losses to
ACP sugar exporters as a group are likely to be substantial, whatever the outcome. In
the case of the banana protocol, it is unclear whether or not a further waiver will be
applied for, and whether one would be obtained were an application to be made.
The research was confined to ACP products accounting for 0.5% or more of the value
of total ACP exports to the EU, and products exported by at least one ACP non-LLDC
to a value of Ecu30m or more in 1995. This list excluded products on which MFN
tariffs will have been reduced to 0% by the conclusion of the Uruguay Round, and
those with no known major NTB's from which the ACP are exempt. On this basis, 33
products were identified for which Lome access will continue to be useful to ACP
non-LLDC's after 2005.

Relative Access
There are four possible changes in ACP non-LLDC relative access resulting from the
shift from Lome to GSP: 1) a preference is retained on a reduced scale; 2) a preference
is extinguished, where competitors also trade on GSP; 3) equality is replaced by
discrimination, where GSP is less favourable than terms of access for competitors; 4) a
preference is replaced by discrimination.
The results are stark: every single ACP non-LLDC faces a relative deterioration in
access to EU markets under GSP. The products most affected in terms of absolute
revenue transfer to the EU are, in order, sugar, tuna, bananas and beef, yet the impact
on industries such as garments is also significant. Cote d'lvoire is affected on 21
products, Nigeria on 20, while a further nine countries face a relative deterioration on
ten or more products. Though in only one case is a preference replaced by
discrimination - in the case of Ecuador, whose super-GSP access for frozen shrimps is
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more favourable than that under GSP - No. 3 is the second most common change
('equality replaced by discrimination'), after No. 2 ('preference extinguished'). In
about three-quarters of all cases, the principal third country beneficiary of these
changes is a high or upper-middle income country. In the 'preference extinguished'
category, the major beneficiaries of a relative improvement in terms of access are
again high-income and upper-middle income countries. Argentina is the principal
beneficiary for five goods. Brazil, the USA and Australia also stand to benefit, at the
expense of countries such as Ghana, Jamaica, Mauritius and Zimbabwe.
In the case of Zimbabwe, a tariff increase of 12.8% on beef would cost the supply chain
Ecul9.8m, with the Mercosur countries the principal third country beneficiaries. A
tariff increase of over 15% on tobacco would cost the supply chain Ecul6.28m, with
Argentina again the principal beneficiary (Argentina is 69 places above Zimbabwe on
the UNDP's HDI, and has an average per capita income sixteen times higher). This
loss of substantial foreign exchange earnings, and the trade diversion which would be
likely to follow, would serve only to deepen the fiscal crisis in Zimbabwe, at a time
when per capita primary education expenditure is falling and the health sector is
overstretched due to the AIDS pandemic (UNICEF, 1994). The effects of the tariff
increases in garments, though modest in absolute terms, would also be profound.
Exemption from the MFA and a protected domestic market have allowed garments to
grow in importance, becoming the third largest manufacturing product by value and
accounting for 8% of all exports. Yet garments are most important as a job provider in
a country where new investment has tended to be highly capital intensive, and where
formal sector jobs are being created at only 15% of the growth rate of new recruits to
the labour market (World Bank, 1996). Growing urban poverty and acute child
malnutrition would be likely to be exacerbated by the loss of competitive advantage
in a crucial urban industry, and the unemployment this would create.
In the 'equality replaced by discrimination' category, which affects a range of 19
products, the major third country beneficiaries are the Mediterranean group, and
Colombia and Ecuador. Most of the principal beneficiaries have incomes and welfare
indicators at the top end of the ACP non-LDCC group: for example, Israel would be
the principal beneficiary of third country improved terms of access for fresh cut
flowers. Kenya, Senegal and Zimbabwe would suffer the greatest losses. Israel is a
developed country with a per capita GNP of $14,500, and is sandwiched in the HDI
rankings between Italy and Luxembourg. To give Israel more favourable access than
Kenya for cut flowers reflects a curious hierarchy of need: given the countries'
contrasting levels of development and the challenges Kenya faces in diversifying its
export base, some explanation of the Commission's rationale is due. Horticultural
exports, particularly to the EU, have been a valuable source of foreign exchange for
Kenya during a period of decline and volatility in world coffee prices, with exports for
cut flowers growing to over Ecu40m in 1995. The industry is also a major employment
source and has a range of possibilities for adding value - particularly through
packaging. The 'equality replaced by discrimination' group of products is especially
important to ACP non-LLDC's because it contains the largest number of nontraditional goods - flowers, beans, prepared and preserved tuna, cocoa and coffee
extracts, and garments - where ACP countries face stiff competition from Latin
American and Mediterranean countries in attempting to break into new markets.
Most third country competitors enjoy clear advantages over ACP members in terms
of proximity to EU markets, domestic transport costs, and labour productivity.
Without continuing preferential access for infant industry exports, the early progress
that has been made by countries such as Kenya in diversifying risks being
jeopardised.
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The Loss of Lome Status and its Impact on Poverty and Livelihoods: Ghana
Ghana stands to suffer over 6% of the non-sugar protocol losses resulting from nonLLDC accession to GSP: at least Ecul8.86m (over $21m) would be lost to the supply
chain of Ghanaian exports, equivalent to 40% of the total EU aid disbursed in 1994, or
one third of the primary education budget (EIU, 1997a). The most substantial losses
would be in tuna (Ecu5.05m), Cocoa butter and paste (Ecu3.0m), pineapples
(EcuO.37m) and garments (Ecu74,000).
By any definition, Ghana is a poor and economically vulnerable country. Despite
modest per capita GNP growth since the mid-1980s, a third of Ghanaians continue to
live below the World Bank poverty line. Its 17 million people have an average income
of $410, and the UNDP categorises Ghana as a low human development country. One
hundred and thirty children in every thousand fail to reach their fifth birthday, 35% of
adults are illiterate, and 40% of the population are without access to even the most
basic health services (UNICEF, 1997). Ghana is heavily dependent on exports of a few
primary commodities for its foreign exchange - cocoa, which accounts for about 20%
of export earnings, gold, and timber - and diversification has proven difficult.
Though non-traditional exports now account for $100m of exports, most of it
accounted for by fisheries, pineapples and aluminium, a shortage of capital, high
interest rates and stiff foreign competition have constrained rapid growth. Though
the projected absolute losses in garments are modest, an across the board 10.2% tariff
increase would be a serious blow to an infant industry accounting for 15% of
manufacturing output and significant numbers of jobs. The need for growth in these
non-traditional export industries is especially urgent in a country suffering from
endemic underemployment, where a quarter of adults are working fifteen hours or
fewer a week (World Bank, 1995a).
Cocoa continues to be Ghana's economic mainstay. As well as providing Ghana with
over $360m in foreign exchange in 1995, cocoa supports the livelihoods of 1.6m
farmers who cultivate plots, mostly of less than 3 hectares, in the Ashanti, Brong
Ahafo, Central, Eastern and Volta Regions. Living standards are markedly lower in
the rural areas: only 45% of people have access to health services and sanitation, and
infant mortality is correspondingly higher - 149 deaths per thousand. The absence of
feeder roads, poor transport facilities, limited access to chemicals amongst small
peasant farmers, and the scourge of swollen shoot disease on the cocoa tree conspire
to keep farmers' incomes low. Income poverty amongst farmers remains 15% higher
than the national average (World Bank, 1995b).
Against this backdrop of rural poverty and vulnerability, the losses to the cocoa
products supply chain are potentially devastating. Ghana is the largest ACP exporter
of cocoa butter to the EU, and the potential tariff increase of 5.4 % will cost Ecu2.8m at
1995 export volumes and prices. Costs are likely to be transferred in part to the
farmers who have benefited recently from higher prices following the liberalisation of
internal marketing, and the progress made in reducing poverty amongst cocoa
farmers is threatened with reversal. Cocoa farmers struggling to survive in some of
Ghana's poorest regions, such as Volta, would suffer further impoverishment and
marginalisation as a result of the loss of preferences on cocoa products. For the EU,
meanwhile, the transfer to the treasury represents 0.85% of the annual farm 'set aside'
budget for the UK.
More broadly, given that Ghana's current account tends to reflect the merchandise
trade balance, which is in permanent deficit, external aid provides crucial balance of
payments support. The decline in terms of trade set to result from the loss of Lome
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status will only serve to increase this dependence on outside assistance, and the
conditionalities that come with it, in direct contradiction of the EU's stated aims for
the ACP. Export industries also provide a major revenue source for a government
struggling to extend social provision, which is an essential first step to sustained
economic growth. The government has committed itself to raising primary school
enrolment rates from under 50% to 90% by 2000, and reducing adult literacy by
600,000 by the same date. This programme requires external support to have any
prospect of succeeding. Yet the EU, Ghana's largest trade partner, is proposing a de
facto reduction in aid, on the dubious grounds that Ghana is no longer a Least
Developed Country.

The Case of The Windward islands
The challenge to the EU's banana protocol at the WTO by Latin American banana
producers, and the subsequent rulings against the EU banana regime, have become
defining moments in EU-ACP relations. If the protocol dispute was a litmus test of EU
preparedness to defend the core principles of the current regime, then the readiness of
the EU in 1994 to raise the tariff quota and grant quotas based on past market share to
the Latin American producers, and the reluctance to seek a further waiver under
Article XXV of the GATT after US MNC's brought a complaint to the US government,
suggests that the EU no longer has the stomach to mount a concerted defence of ACP
trade interests. The protocol dispute is well documented, and there is no need to
revisit it here. The Windwards face the prospect of severe economic and social
disruption as a result of the WTO ruling, and the threat this poses to future of the
banana protocol.
The four islands depend heavily on their banana crop: it accounts for about 15% of
national income and over a third of foreign exchange earnings (see Table 2). The
Windwards depend even more heavily upon bananas for employment. The industry
on the islands is highly labour-intensive, with 80% of farms family-operated plots of
under five acres. Though more recent reliable employment figures are unavailable, in
1987 the proportion of the active working population engaged in banana production
was 50% for Dominica, 46% for St. Lucia, 54% for St. Vincent and 7% for Grenada
(Joseph, 1997). There are serious questions as to whether or not the banana industry
on the islands can survive the loss of preferences even on a reduced scale. Sixty
thousand livelihoods risk being destroyed as a result of the loss of the protocol, in a region

where unemployment stands at 20%, and the trafficking and cultivation of narcotics is
emerging as one of the few competitive advantages left to the islands. As Edison
James, Dominican Prime Minister, said in a recent meeting of Windward banana
exporters, bananas 'are more than just a commercial operation and contributor to our
economic development. They are the very basis of the social structure of our rural
society' {The Courier, 1997).
Table 2: Windward Islands Dependence on Banana Exports
population
Dominica
St. Lucia
St. Vincent
Grenada

74,900
146,500
110,000
97,700

Total

429.100

Eltf. 1997

main export
bananas
bananas
bananas
(nutmeg, mace
bananas

USSm % of total exports 1995
16.7
47.4
22.7
4.5
1.9
88.7

39
47
33
21)
9
38
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The Costs of Preference Loss
Forty-eight million Ecu would be lost to the supply chain of the ACP non-LLDC
banana exporters on the basis of 1995 export volumes and prices. Though the greatest
losses are faced by Cameroon and Cote d'lvoire, it is the Caribbean producers, facing
combined losses of Ecu25m on the banana industry alone, who will be hit hardest by
the ruling. While Belize, Jamaica and Surinam face substantial losses as a result of the
shift to GSP - in the case of Jamaica on a broad range of products - the four Windward
islands face losses of at least Ecul4.03m to their supply chain to the EU (all but four
thousand of it in bananas). This is a sum equivalent to a fifth of the islands' earnings
from banana exports. The Windwards are also amongst the ACP countries most
heavily dependent on trade with the EU. As a percentage of total exports by value, in
1996 St. Lucia exported 91.2% to the EU, St. Vincent 62.5%, Dominica 88% and
Grenada 20% (Eurostat).
The banana industry on the Windward islands would almost certainly be subeconomic without ongoing access to preferences, the static cost figures grossly
understating the likely trade diversion to third country competitors. The EU is the
world's largest banana market, and represents rich pickings for Latin American
producers who, though they have majority market share in the EU, nonetheless have
only limited access. In 1992, the third country competitors in the so-called 'dollar
zone' (Mexico, the Central American countries, Colombia, Ecuador, Venezuela and
the Dominican Republic) imported 1.15 million tonnes into the EU, against 650,000
tonnes from the ACP. With the ending of the quota, new opportunities will be
presented to the three multinationals which dominate the trade - Del Monte, United
Brands (formerly United Fruit), and Castle and Cooke (formerly Standrad Fruit) - to
expand into the 8% of market share currently held by Windwards exports. The dollar
zone is able to take advantage of scale economies on plantations of 2,500 to 12,000
acres, heavy investment in irrigation, infrastructure and transport facilities, fertile
soils and low labour costs. The result is yields as high as 16-28 tons per acre, in
contrast to the Windwards where average yields are 5-8 tons. The greater
productivity of the dollar zone is reflected in the costs per tonne: in 1992, while a
tonne of ACP bananas was Ecu599, dollar zone bananas were costed at Ecu412
(Davenport et al., 1995). Clearly, the Lome regime is crucial to the Windwards'
economic survival.
The costs of the loss of Lome status will be especially high for ACP non-LLDC small
islands, which face particular developmental challenges, and which have few obvious
competitive advantages (other than tourism, which will be discussed below). The
Windwards are a case in point, characterised by a high level of dependence on trade,
limited domestic savings, few energy resources, a dependence on remittances, limited
access to human capital, limited economies of scale, and extreme vulnerability to
environmental degradation, seismic activity and tropical storms. Thus on Dominica
in 1979 hurricane David destroyed 12% of houses on the island and damaged half,
leaving two-thirds of the population homeless. The banana crop was destroyed, and
GDP contracted by 20%. On St. Lucia in 1980 hurricane Allen destroyed the entire
banana crop and damaged a number of coastal resort hotels. In 1995 Dominica again
lost almost its entire banana crop to a hurricane. The islands are volcanic, and heavy
rain on the steep mountain sides of the interior leads to regular landslides, affecting
rural productivity. Given the conditions under which small islands such as the
Windwards are struggling to develop, EU assistance will remain essential to the
islands as they pursue diversification and work to reduce their dependence on
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external assistance. For the foreseeable future, bananas must retain a central role in
the island economies as an integral part of any diversification strategy, not least for
the simple reason that only bananas can provide the volumes necessary to ensure a
weekly shipping service to the islands: something essential for a viable export trade in
any other Windwards products.
Without ongoing support for local banana producers a sharp rise in unemployment
and depopulation of rural areas will be inevitable, creating poverty and new
infrastructural pressures. Given the rigid immigration regimes currently operating in
the USA and Britain, (legal) emigration will be an option only for a minority of the
population, and social and political unrest will be likely consequences. The
implications for the islands' fledgling tourist industries could be serious. With or
without a tourism industry, one of the few obvious income earning opportunities will
be the trafficking and cultivation of narcotics, a competitive advantage already being
assiduously developed by some islanders.
The Lesser Antilles region, including the Windwards, has been used as a major route
for Colombian cocaine bound for the US market, as well as for Mexican and
Colombian cocaine bound for Europe, for several years - as a staging site for airdrops
and for the smuggling of small vessels. Dominica in particular has been identified as a
rapidly growing transhipment point for cocaine, and the International Narcotics
Control Strategy Report for 1997 directly connects this development with the
difficulties banana growers have experienced in recent years, not least as a result of
the 1995 hurricane which destroyed most of the crop. Marijuana cultivation is
reported to be increasing both on Grenada and Dominica, while crack cocaine use is
reported to be rising markedly on Grenada (DEA, 1997). The Andean countries'
unhappy experiences over the last fifteen years, where the absence of viable economic
alternatives to narcotics has forced many rural households into illicit cultivation and
production, are a salutary warning of the dangers of preference loss on the
Windwards. Ironically, the super GSP offered to the Andean Pact countries signalled
the EU's recognition that without preferential support for licit commodity production, vulnerable households in drug-growing and trafficking areas will turn to
narcotics to secure a livelihood. For the sake of the Windward islands, it is to be hoped
that the EU does not need to learn the lesson a second time round.

Future Proposals for the Banana Industry
The challenge now facing the Windwards and the Commission is to find a postwaiver form of preferential access for the islands that is politically and legally
feasible. Oxfam believes that developing Fair Trade (FT) bananas as an 'anchor' FT
product, and auctioning import licences represent two possible ways forward for the
industry, and deserve serious consideration by the EU. In stark contrast to banana
production in the dollar zone countries, the Windwards industry has generally
observed high labour and environmental standards. It is time that this was recognised
and rewarded by the EU's trade regime, in line with the Maastricht commitment to
promoting sustainable economic and social development. FT bananas would be
required to meet certain sustainability criteria, as defined by ILO conventions 29, 87,
98, 100, 105, 110, 111, 138 and 155. Applications could be considered from cooperatives, national small farmer organisations, and individual producers meeting
set employment standards. Environmental standards could be set quantitatively and
using sustainability indicators, on biodiversity, erosion, pesticides, nutrients and
waste (EUROBAN/Solidaridad 1995). The US government has officially stated that it
will not challenge FT labelling, and the EU is free to support labelling initiatives. This
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option ought to be vigorously pursued. If the current proposals before the Council of
Ministers on tariff 'carrots' for GSP countries (see above) are agreed, then there is a
precedent which can be applied to Fair Trade quotas. The Danish government's
proposal that a 150,000 FT quota (4% of the EU market) be introduced in addition to
the tariff quota is an encouraging first step, though the quota should be progressive,
with ACP FT bananas facing zero levy. The issue of whether a global quota is issued
as opposed to a country-by-country quota requires further discussion.
A second proposal is that import licences be auctioned, redistributing the quota rent
out of the hands of the handful of oligopolistic multinationals which currently
dominate the trade. It was this situation which led to the banana dispute: the cross
subsidies implicit in the licensing system were seen to be benefiting major EU
corporations. While there are questions over the WTO compatibility of import licence
auctioning (vis-a-vis Article II of GATT. In other words, is it 'a charge in connection
with an import quota'?), the olive oil export subsidy system might be a useful
precedent. Only 40% of quotas are auctioned - mainly to the large companies who can
obtain bigger refunds through a tendering system, while the other 60% of olive oil
export refunds are available to traders at a fixed, lower level attractive to small traders
with limited capital.

Scopefor Diversification on the Windwards
While ongoing preferential access for Windward bananas is imperative for the
islands' economic security, so too is a strategy to diversify the export base and reduce
dependence on EU markets. There are structural constraints on diversification in
small island economies, and though the islands' relatively high human capital levels
make data processing and other IT based industries a potential source of employment
and foreign exchange, developing tourism is likely to remain the most important
alternative to the banana industry. Tourism is already the second largest foreign
exchange earner on the islands, and a significant provider of livelihoods, and there is
scope for developing linkages to the domestic economy; for example, some farmers
could switch from bananas to growing food for local hotels, while brewing is another
area for potential expansion.
Importantly, continued rapid growth in international tourism is anticipated; the
World Tourism Organisation estimates that by the year 2000 international arrivals
will exceed 600 million - and will reach a billion by 2020. However, because of the
environmental pressures tourism places on small islands, the Windwards need to
focus on sustainable tourism as a point of necessity, seeking to attract the more
affluent niche market tourist. Attracting cruise tours offers limited earnings (the
average passenger landing spends only $40), though the recently introduced
Organisation of East Caribbean States' common landing tax will be a useful source of
^^^—^-^——^—^——^^——^^^^—
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Energy Sources: Reducing External Dependency
An important component of a diversification strategy for the islands will be to reduce
their dependence on energy imports, since a major reason for small island
dependence on foreign exchange earnings is their dependence on fuel imports. The
cost of generating electricity tend to be high on small island states where significant
scale economies are not possible, and there are limited energy needs. Bulk buying of
fuel as a bloc (perhaps the OECS) has clear advantages and would give the
Windwards greater bargaining power: the South Pacific islands have won 10-20%
reductions on fuel costs through bulk buying (UNU/WIDER, 1995). The limited
energy needs of small islands also mean that renewable energy sources are far more
competitive than in larger developed economies. Moreover, diversification into
tourism necessitates refocusing on the environment as a common asset, and in this
respect clean energy sources are a market advantage. The threat a coastal oil spill
would pose to Windwards tourism is an additional reason to support clean renewable
energy sources. Sun and wind-generated power are two currently under-utilised
options. Wind has considerable potential in the Windwards, with their prevailing NE
trade winds, while solar energy in particular allows conversion in dispersed small
units, and provision can easily be extended by small increments, avoiding the high
costs of plant expansions and problems of oversupply. Barbados is a good example of
solar energy being put to widespread use on a household level for water heating,
where it is most effective. Reduced fuel bills for the tourist industry should act as an
added attraction. In Dominica especially and St. Vincent, hydro-power is already a
successful contributor to energy needs. Further moves towards self-sufficiency could
also be taken involving biomass. Finally, energy efficiency in conventional fuels
should be pursued. Demand side management would reduce both pollution and the
size of the import bill - removal of kerosene subsidies, making prices reflect marginal
costs, encouraging regulated competition, introducing environmental taxes, and
investing in technological development - are all important strategies. EU aid could
provide funding for technological development.

The Way Forward
The ACP non-LLDC's are caught in a Catch-22; either they accede to the GSP, and
accept the loss of livelihoods, income, and security that will entail, or they negotiate
FTA's and accept the principle of reciprocal trade with the EU. Under neither option
can the non-LDCC's expect to benefit. The new multilateral trade and investment
regime is failing to reflect the needs and interests of poor and vulnerable countries,
and the Commission guidelines offer little that might remedy the economic and
political marginalisation of the EU's ACP partners.
The FTA proposal is, in its present form, unrealistic and incoherent. The suspicion
that it is an empty gesture designed to increase EU leverage in negotiations is an
understandable one. The static costs of the shift to GSP (almost certainly an
underestimate) have been laid out. Neither proposal, whichever way it is approached,
can be reconciled to the Maastricht commitments to sustainable economic and social
development, and the gradual integration into the world economy of the ACP states.
In terms of the 'three C's' underpinning the Treaty's development co-operation
policy, the current proposals are sorely lacking in the coherence intended between
member state and EU policy.
In the negotiating mandate the EU has an invaluable opportunity to demonstrate that
these commitments amount to more than high-minded rhetoric, and that it is

Losing Lome

67

genuinely committed to the economic diversification and development of the ACP.
Though the proposed reform of Lome 's aid dimension, and the offer of Lome-style
preferences to the non-ACP LLDC's is welcomed, it is an insufficient response to the
development needs of some of the EU's poorest trading partners. A levelling up of
preferences is urgently needed for the world's poorest and most vulnerable countries,
a group which includes many of those currently defined as non-LLDC's. Given that
non-fuel imports from ACP countries to the EU accounted on average in 1976-92 for
under 3% of total EU imports, the extension of zero tariff and NTB access to the group
should be eminently affordable (Davenport et al., 1995). The figure is a 1976-92
average, and excludes intra-EU trade. Including fuel exports in the trade figures, ACP
goods still account for under 4% of total EU imports.
• A ten year waiver period, during which time many existing Lome preferences
will be eroded, should be sought. During this period, there will be substantial
erosion of the existing preferences as a result of multilateral liberalisation. This
would not only provide the ACP countries with scope to adjust to new
competitive pressures and diversify their export bases, facilitating their gradual
integration into the multilateral system, but would also provide the EU and
ACP with an opportunity to develop a new political partnership pressing for
reform of the current multilateral trade and investment regime. The authority
and combined negotiating weight of a North-South coalition on the international stage could be considerable;
• Access to EU markets must be simplified for the LLDC's, with non-reciprocal
zero tariff access and flexible rules of origin on all goods introduced over the
time scale currently proposed for the implementation of FTA's with ACP
regional groups;
• The aid dimension of Lome needs to be focused on poverty eradication. Health
and education funding - hitherto neglected, especially at the primary level - are
pivotal to equitable and sustained economic growth in LLDC's. Special
emphasis ought to be given to small and medium scale enterprises, rural
development and supporting women's livelihoods. Long-term diversification
strategies, including the development of physical and communications infrastructure, must continue to be strongly supported;
• Though the EU ODA budget has increased markedly over the past seven years,
overall aid expenditure by most EU member states has not. As member states
increase their contributions to the EU budget, contributions to other multilateral
institutions are being cut. Moreover, there is a huge disparity between EU
allocations and disbursements, with unused funds being returned to member
governments, representing a massive hidden saving. Reform of EU aid policy
towards the ACP is urgently required, with a build up of EU and ACP capacity
to enable both partners to actually implement aid co-operation plans, and a
timetabled increase in member state aid budgets up to the 0.7% of GDP laid
down in the Rio guidelines;
• Greater predictability and transparency are needed in preferences for LLDC's to
create a stable investment climate; the principle of a partnership, enshrined in
successive Lome Conventions, must be maintained and the shift to unilateralism halted;
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• Access for non-LLDC's needs to be extended and improved in areas of
advantage to them as they diversify and develop their export base. A 'beefedup' GSP is a post-waiver option, the waiver period providing a space for ACPEU negotiations. Horticultural products, fish and fish products, and textiles are
three crucial areas for negotiation. Non-reciprocal liberalisation of services
should be considered for ACP countries in those (labour-intensive) areas where
they have some comparative advantage;
• Barriers to market access such as anti-dumping duties, technical and
phytosanitary measures, intellectual property rights and investment rules are
proliferating, and proving very effective at limiting developing country access
to Northern markets. There is considerable scope for relaxation of many of these
NTB's in trade regimes for the poorest countries;
• The LLDC category must be reformed, so that country status reflects the level of
development. The BWI's and UN must reach agreement with the EU and the
ACP on which countries qualify for LLDC status. This should be decided
transparently, a ten year waiver period for Lome IV providing an opportunity
for the relevant parties to arrive at a shared definition.

An Update on the Commission Negotiating Mandate
Since this article was written, the Economic and Trade Co-operation Section of the
European Commission has published the mandate for the negotiation of Lome V
between the European Union and the Africa-Caribbean-Pacific group. While the
position of the non-LLDC's in the ACP is essentially unchanged, the conditions for the
ACP LLDC's have deteriorated significantly. In summary, the two options now open
to ACP states are as follows:
1) The Least Developed Countries are offered a consination of Lome style access, but
only if they are not a member of a Regional Trade Agreement. Almost all ACP LLDC's
belong to a RTA. For example, Mozambique must decide between now and 2000
whether it is to remain in SADCC, and open itself to 'substantially all trade' with the
EU by 2015; or whether it will leave SADCC and continue to enjoy Lome style access
to EU markets;
2) Non-LLDC's can either move from Lome to the Generalised System of Preferences
(the possible implications of which are discussed in thelatter part of this article), or
negotiate RTA's with the EU.
In short, one option is being presented to the ACP. It is envisaged that RTA's will be
negotiated over a five year waiver period from 2000 to 2005, after which the EU and
relevant bloc will move towards Free Trade Agreements by 2015. The alternatives to
reciprocal liberalisation are now so unattractive as to be alternatives only in the most
notional sense. In the negotiating mandate, the EU has signalled its intent to pursue
the liberalisation agenda irrespective of the costs incurred by its 'preferred partners'.
What is extraordinary is that the Commission has offered no evidence whatsoever on
the likely impact of FTA's on some of the world's poorest and most vulnerable
regions. The ACP members are being expected to sign a blank cheque, without any
way of knowing what the likely social and economic impact of their decision will be.
It now appears Lome is lost not only to the non-LLDC's, but to the entire ACP group.
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Patrick Watts, Oxfam, UK.
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Appendix Two: Non-ACP LLDC's and some non-ACP 'developing' countries
LLDC

GNP p/c

Afghanistan
Bangladesh
Bhutan
Cambodia
Lao PDR
Maldives
Myanmar
Nepal
Yemen

HDI
-

220
400
320
950
-200
280

0.368
0.338
0.348
0.459
0.611
0.475
0.347
0.361

non-ACP developing
India
Pakistan
Nicaragua
Vietnam
Guatemala
Honduras
Bolivia

GNP p/c

HDI

320
430u
340
200
1,200
600
770

0.446
0.445
0.530
0.557
0.572
0.575
0.589

Note: GNP p/c in 1994 US$; Source: UNDP 1997

Glossary
ACP: Africa-Caribean Pacific Group
ASEAN: Association of South East Asian Nations
CEC: Commission of the European Communities
COMESA: Common Market for East and Southern African States (excluing SA)
EDF: European Development Fund
EU: European Union
FT A: Free Trade Agreement
GATT: General Agreement on Tariffs & Trade
GSP: Generalised System of Preferences
LLDC's: Least Developed Countries
MFN: Most Favoured Nation
NAFTA: North American Free Trade Agreement
NTB: Non-Tariff Barrier
RTA: Regional Trading Association
SADC: Southern African Development Com-munity
WTO: World Trade Organisation
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Appendix One: The ACP Group According to Status
LLDC
Angola
Benin
Botswana
Burkina Faso
Burundi
CAR
Cape Verde
Chad
Comoros
Congo (DR) *
Djibouti
Eq. Guinea
Eritrea
Ethiopia
Gambia
Guinea
Guinea Bissau
Haiti
Kiribati
Lesotho
Liberia
Madagascar
Malawi
Mali
Mauritania
Mozambique
Niger
Rwanda
Sao Tome & Pr.
Sierra Leone
Solomon Is.
Somalia
Sudan
Tanzania
Togo
Tonga
Tuvalu
Uganda
Vanuatu
W. Samoa
Zambia

GNP p/c US$1994

140
320
--

0.335
0.368
0.673
0.221
0.247
0.355
0.547
0.288
0.412
0.381
0.319
0.462
0.269
0.244
0.281
0.271
0.291
0.338
-0.457
-0.350
0.320
0.229
0.355
0.281
0.206
0.187
0.534
0.176
0.556
-.
0.333
0.357
0.365
--

190
1,150
1,000
350

0.328
0.54/
0.684
0.369

370
2,800
300
160
370
930
180
510
-430
100
330
520
240
230
-720
-200
170
250
480
90
230
80
250
160
810
..

Note: " formerly Zaire; Source: UNDP 1997

HDI

Developing
Antigua
Bahamas
Barbados
Belize
Cameroon
Congo
Coted'lvoire
Dominica
Dominican Rep.
Fiji
Gabon
Ghana
Grenada
Guyana
Jamaica
Kenya
Mauritius
Namibia
Nigeria
PNG
Senegal
Seychelles
St. Kitts & Nevis
St. Lucia
St. Vincent
Suriname
Swaziland
Trinidad & Tob.
Zimbabwe

GNP p/c US$1994 HDI
11,800
6,560
2,530
680
620
610
2,800
1,330
2,250
3,880
410
2,630
530
1,540
250
3,150
1,970
280
1,240
600
6,680
4,670
3,130
2,140
860
1,100
3,740
500

0.892
0.894
0.907
0.806
0.468
0.500
0.368
0.873
0.718
0.863
0.562
0.468
0.843
0.649
0.736
0.463
0.831
0.570
0.393
0.525
0.326
0.845
0.853
0.838
0.836
0.792
0.582
0.880
0.513
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Three Steps Forward, Two Steps Back:
Ideology & Urban Ecology in South Africa
David A. McDonald
Environmental justice is about social transformation directed towards meeting basic
human needs and enhancing our quality of life - economic quality, health care, housing,
human rights, environmental protection, and democracy (from the Environmental
Justice Networking Forum (EJNF) charter).

Environmental discourse in South Africa has undergone dramatic change
in the 1990s. Since the unbanning of the ANC and other anti-apartheid
organizations there has been an important re-conceptualization of
environmental issues and a rapid politicization of environmental debates.
Organizations like the Environmental Justice Networking Forum (EJNF) have
made the links between poverty and ecology an environmental priority in
the country and important gains have been made on a wide range of
environmental fronts. Environmental debates in South Africa have shifted
from an historically racist and exclusionary discourse to one in which the
definition of 'the environment' has expanded to include the working and
living environments of black South Africans. This has had a profound impact
on the way that environmental policy is prioritized and developed in the
country and has contributed to a strong, and growing, environmental justice
movement in the country.
The first half of this article examines this shift in environmental discourse
by looking briefly at the history of environmental debates in the country
and at changes in environmental legislation and policy-making procedures.
The second half is a critical analysis of these environmental reforms specifically as they relate to urban poverty. The delivery of basic services
like sewerage and sanitation is arguably the single most important
environmental concern in the country - by virtue of the fact that it directly
affects the largest number of people - but it is unclear whether current
urban upgrading initiatives are going to address this problem in an
environmentally just and sustainable manner. It is argued that the interests
of large scale capital and the propertied classes in South Africa continue
to fundamentally shape - and limit - the environmental policy choices
available to the ANC government. Environmental conditions in South African
cities will gradually improve over the next five to ten years, but in a way
that is intended to benefit urban capital and surreptitiously off-loads the
costs of urban upgrading onto the urban poor themselves.
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The history of environmental policy in South Africa is a cruel and perverse one.
Under apartheid, thousands of black South Africans were forcibly removed from
ancestral lands to make way for game parks, and billions of Rand were spent on
preserving wildlife and protecting wild flowers while people in the townships and
the homelands lived without adequate supplies of clean water, food, or shelter.
Whites-only policies in national parks meant that black South Africans could not
enjoy the country's rich natural heritage, and draconian poaching laws kept the rural
poor from desperately needed resources in national parks - all in the name of nature
conservation (ARA, 1991; Fig, 1991; IDRC, 1995). It is little wonder then that black
South Africans (and anti-apartheid activists in general) paid little attention to
environmental debates in the past. At best, ecology was seen to be a white, suburban
issue of little relevance to the anti-apartheid struggle. At worst, environmental policy
was seen as an explicit tool of racially-based oppression.
With the liberalization of South African politics a considerable amount of effort has
gone into rethinking environmental issues. A vibrant debate is taking place on the
meaning, the causes, and the effects of environmental decay in South Africa,
illustrated in part by an impressive mushrooming of environmental groups from
across the socio-economic spectrum and by a rapid growth of books, journals,
discussion papers and conferences on a wide range of environmental issues. Many
South African unions, community organizations, NGOs and political parties which
had previously rejected or ignored environmental debates have now developed
sophisticated environmental positions.
Perhaps the most fundamental of these developments is the most simple: a
broadening of the definition of ecology. Once 'the environment' is redefined to
include the working and living space of black South Africans it quickly becomes
apparent that environmental initiatives are akin to other post-apartheid, democratic
objectives. The African National Congress has been making this point for many years
now, claiming in its 1992 Ready to Govern document that improving the living and
working environments of black South Africans is part and parcel of the struggle for a
more just and equitable society (ANC, 1992:21).
The Pan Africanist Congress (PAC), amongst the most vocal critics of white, middleclass interests, has also stated in an official document on environmental policy that it
'will adopt an holistic approach [to environmental issues], that is, one which takes
into account relevant social, historical, economic, political, as well as environmental,
factors' (Desai [undated mimeo]:l-2). Even the National Party has taken a new
approach to environmental issues, stating in a governmental White Paper on the
Environment, written while the party was still in power in 1993, that:
a holistic environmental approach mustform an integral part of all facets ofenvironmental
planning and development. This includes the human environment as well as the natural
environmental elements taking into account the specific influence of socio-economicfactors
(GSA, 1993:10).
There has also been an explicit link made between poverty and environmental
degradation in South Africa. Noting that 'poverty and environmental degradation
have been closely linked', the ANC maintains that 'measures such as land reform,
provision of basic infrastructure, housing [and other services] ... should ultimately
reduce pressure on the natural environment' (ANC, 1994:38,137). Similar statements
have been made in the business community (Huntley et al. 1989), by local government
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authorities (CCC, 1993), by NGOs (Palmer Development Group, 1995), and by a host
of other political parties, environmental groups and academics.
The environmental rationale for upgrading urban areas could hardly be more
compelling. With an estimated 6.76 million people living without adequate sewerage
and sanitation in urban areas - 31 per cent of the urban population of the country and some 2 million urban dwellers still relying on the bucket system for toilets (ANC,
1994; GSA, 1995a), it comes as little surprise to learn that ground and surface water
supplies in most metropolitan areas are heavily contaminated with bacterial and toxic
waste. The fact that millions of urban dwellers do not have access to electricity and are
forced to cook and heat with paraffin, wood or coal leads to deforestation and erosion
in the peri-urban areas and contributes to dangerously unhealthy levels of air
pollution in the townships and squatter camps. Unplanned urban sprawl also
contributes to serious environmental degradation as squatter camps sprout up in
ecologically sensitive areas like river banks and sand dunes causing irreversible
environmental damage (Main and Williams, 1994; Khan, 1994; IDRC, 1995; Vogel and
Drummond, 1995; GSA, 1997b).
These service-related environmental problems are not restricted to urban areas of
course - an estimated 85 per cent of the rural population in South Africa do not have
adequate sanitation services either (GSA, 1995a) - but cities are expected to account
for 70 per cent of the country's population by the turn of the century (ANC, 1994:86). A
combination of urban migration and population growth means that nine million more
people will be living in South African cities in five years, the majority of whom will be
'incapable, for economic reasons, of constructing anything but the most rudimentary
of shelters for themselves' (IDRC, 1992:1).
Nor are these environmental problems restricted to the townships and squatter
camps. Although it is the poor who feel the effects of this urban decay most acutely
and most directly, the lack of basic services for millions of urban residents threatens to
undermine the environmental integrity of South African cities as a whole. Cape
Town's fabled beaches, for example, are periodically closed due to high bacterial
levels resulting, in part, from a lack of proper sewerage in the Cape Flats; and the thick
layer of yellow smog that hangs over the city like a blanket in the winter is partly due
to smoke and debris from fires and refuse piles in the townships.
As noted above, the ANC is acutely aware of these poverty-related environmental
problems, and have made an explicit link between urban upgrading initiatives and
the need to stem urban environmental decay. The ANC has also, in conjunction with
other political parties in the new government, introduced the notion of a 'right' to a
clean and healthy environment into the Bill of Rights in the new Constitution (Chapter
Two, Section 24). Everyone has the right:
• to an environment that is not harmful to their health or wellbeing; and
• to have the environment protected, for the benefit of present and future
generations, through reasonable legislative and other measures that prevent
pollution and ecological degradation; promote conservation; and secure
ecologically sustainable development and use of natural resources while
promoting justifiable economic and social development.
Legislative initiatives such as this illustrate the extent to which environmental
thinking has moved from its previously narrow, racist base to one which links
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ecology to the socio-economic welfare of the nation as a whole - no small
accomplishment in a country where environmental issues were simply not on the
political agenda less than a decade ago.
For policy makers in South Africa today, environmental issues are now seen to be a
concern for all South Africans - from white, suburban housewives to black male
unionists. The notion of a 'rainbow coalition' (Koch, 1991) of environmentally
concerned groups and individuals that cuts across race, class and gender divides,
pervades environmental discourse in the country. As Nelson Mandela states in the
Preface to what is the most thorough analysis of environmental issues and policymaking in South Africa to date: 'Environmental concerns can unite South Africa,
going beyond racial, political and economic barriers' (IDRC, 1995). An environmental
justice movement has taken root in South Africa, and with over 450 organizations
allied to the EJNF alone (a coordinating body committed to 'linking environmental
and social justice issues'), there would appear to be real grounds for optimism for
continued change.
This is not to suggest, however, that there has been a complete sea-change in
environmental thinking in the country. Despite a growing number of environmental
groups based in the townships and working on township and poverty-related
concerns, the largest and best funded environmental groups are still middle class and
suburban in their make-up and outlook, and the media continue to focus on flora and
fauna in their environmental reporting. Funding for environmental research and
policy implementation is much the same, prompting the EJNF to announce on the
front page of its January 1996 newsletter that: 'Apartheid's environmental agenda
continues'. A detailed survey of the ten provincial Ministries of the Environment by
EJNF staff found that
animals and plants [are] still [considered to be] more important than poor people.
[PJrovinces are spending hundreds of millions of Rand on conserving plants and animals in
nature reserves, and almost nothing on preventing pollution and other environmental
problems outside of these playgrounds for the rich (Environmental Justice Networker,

No. 8,1).
Nevertheless, change is taking place, and with organizations like the Wildlife Society
of Southern Africa joining EJNF and publishing articles about poverty-related
environmental concerns in their glossy publication {African Wildlife, 48:3) it is clear
that environmental discourse in South Africa will never be quite the same again.

A New Approach to Policy
There has also been considerable progress in developing new environmental policy making procedures in South Africa. The top-down, racist environmental policy
making of the past - generally conducted by white apartheid bureaucrats and
politicians behind closed doors - was inconsistent with the broader democratic
reforms taking place in the country and there are ongoing efforts to develop more
participatory and more democratic forms of environmental planning.
The emphasis here has been on opening up the environmental decision-making
process to as wide a cross-section of civil society as possible and giving these groups
and individuals the technical and financial assistance necessary to participate in an
informed and meaningful manner (IDRC, 1995; Lukey, 1995). With the transfer of the
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Environmental Affairs and Tourism portfolio to the ANC (after the National Party
pulled out of the Government of National Unity in August 1996), and with the
appointment of one of the ANC's most progressive cadres as Minister, Pallo Jordan,
this participatory process has received a real boost.
The most recent examples of this new approach to policy-making are the
government's Green and White Papers on environmental policy and management released in October 1996 and July 1997 respectively after months of discussions with
NGOs, community organizations, academics, environmental groups and private
sector representatives. This 'Consultative National Environmental Policy Process'
(CONNEP) was arguably one of the most open and accessible policy-making
initiatives that the new government has undertaken (after considerable pressure from
environmental groups like EJNF, mind you).
The public will also be able for the first time to participate in decisions about large
industrial and commercial developments in the country, and Environmental Impact
Assessments (EIAs) will now be made available for public review and comment
before major industrial projects are approved, such as the plan for a large steel mill in
the highly ecologically sensitive Saldahna Bay region north of Cape Town. Much of
the participatory process around EIA, however, is still dominated by what Greg Knill
(1995) refers to as 'greenwash' - an attempt by corporate executives and 'envirocrats'
to 'disguise and mislead' the public about the true extent of industrial development
and its impact on the environment. The Richard's Bay Minerals company's mining of
the ultra-sensitive sand dunes of St. Lucia on the east coast of the country is a
particularly instructive example of how corporations in South Africa can still run
roughshod over a public participation process (Munnik, 1993:6-9). The situation in
Saldahna Bay, although an improvement on the St. Lucia fiasco, is riddled with
similar concerns and contradictions.
Nevertheless, environmental policy initiatives have also changed for the better in the
country and South Africa has taken several 'steps forward' in this important aspect of
environmental policy making. There have been important gains made at all levels of
government, with municipalities (CCC, 1993), provincial governments (Government
of the Western Cape, 1995), and the national government (the Green and White Papers
on environmental policy) all recognizing the need to include civil society in the
decision-making process.
But as important as these legislative and rhetorical changes are, what do they mean on
the ground? Will poor, black South Africans actually see an 'environment that is not
harmful to their health or wellbeing' in the near future? Does the fact that local
authorities are now required by law (GSA, 1994a:18) to ensure that all residents of a
municipal area have access to basic amenities like sewerage and sanitation mean that
change will actually take place in South African cities - and if so, will change take
place in an equitable and environmentally sustainable manner?
The answer, in short, is yes and no. On the yes side, there can be little doubt that
material living conditions for the majority of South Africa's urban poor will gradually
improve over the next five to ten years - and so, by default, will the environmental
problems associated with current levels of urban poverty. There are, however, real
constraints to what the ANC is able to do with its urban upgrading initiatives and
there are disturbing questions about environmental justice and long term urban
environmental sustainability that have yet to be adequately addressed in the South
African environmental literature.
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A discussion of these points requires a closer look at the historical conditions that
have given rise to the recent push for urban upgrading in the country and how this
push for urban upgrading fits in to the post-apartheid transition. I will begin with a
brief review of why some level of upgrading is bound to take place, and follow this
with a critique of what is argued to be a corporate agenda to tailor urban upgrading
initiatives to the needs of large scale capital in the country. Finally, we look at the
environmental implications of this corporate agenda.

Why Some Upgrading Will Take Place
The most obvious reason for why some degree of urban upgrading will continue to
take place in South Africa is that the national government and the majority of voters
want to see it take place. The ANC and its allies in the union and civic movements
made the provision of housing and other basic municipal services to the urban poor a
cornerstone of the original Reconstruction and Development Programme (RDP)
(GSA, 1994b) and urban upgrading remains a government priority. Delivery
problems aside, governments at all levels in the country are working towards the
delivery of housing and basic services to township and squatter camp residents, and
the ANC has committed itself to providing the following basic services to all South
African citizens over the next ten years as a bare minimum: 'easy access' to clean
drinking water at communal stand pipes (generally interpreted to mean within 200
metres of the home) with a minimum supply of 25 litres for each person per day; onsite VIP toilets; open stormwater drainage and graded, gravel roads; a household
energy supply (either electricity or alternative sources like solar energy); and basic
refuse collection services (GSA, 1995b, 1997a).
It could also be argued that the average (predominantly white) middle class South
African citizen would like to see some form of urban upgrading take place in South
African cities - if for no other reason than to reduce crime rates and instability in
urban areas and to relieve the 'eyesores' of squatter camps along major roads and
highways. There is, of course, a wide range of opinion from the 'middle class' as to
how this upgrading should take place, and considerable resistance to increased taxes
for upgrading initiatives (a point we shall return to below), but overall there is
significantly more acceptance in white suburbs of the need to upgrade the townships
now than there was ten years ago.
There can be little doubt, however, about the interest on the part of big business in
South Africa to see urban upgrading take place - an interest which was demonstrated
by the enthusiastic support of large scale capital for the RDP. In addition to full-page
newspaper advertisements taken out by organizations like Anglo American and Old
Mutual in support of the RDP, corporations went so far as to finance government
publications on the programme - like the glossy 20-page review published by the
Office of the President on the first anniversary of the new government being in office,
financed by BMW, Iscor, Land Rover SA Finance, Liberty Life, Siemens and the
Standard Bank (GSA, 1995c:21).
This support for urban upgrading is nothing new for big business in South Africa,
however, and has much more to do with the historical development of capitalism and
an acute crisis in capital accumulation under apartheid than it does with any
humanitarian desire to improve the material living conditions of South Africa's urban
poor - a point to which we now turn. It is not my intent, I should note, to write a
'definitive' account of urban reform in South Africa with what follows (if such an
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account were even possible). Changes in South African cities are happening too fast
and relationships are too complex to try and discuss all of the nuances of urban
upgrading in one article. My objective here is simply to piece together existing radical
arguments about the interests of large scale capital in South Africa with respect to
post-apartheid reform and to apply these insights to an understanding of urban
ecology.

Why Big Business Wants Urban Upgrading
After several decades of extremely profitable - and shamefully compliant commercial and industrial activity under apartheid governments, large scale capital
in South Africa found itself, in the mid-1970s, faced with a growing crisis in capital
accumulation. This loss in profitability and productivity in corporate South Africa
arose primarily as a result of the contradictions inherent in 'racial capitalism' (Saul
and Gelb, 1981:17-19; O'Meara, 1996:169-190). The first of these was the lack of a mass,
black consumer market. Years of job restrictions, (state-backed) low wages, and rates
of formal unemployment exceeding three-quarters of the black population in some
parts of the country meant that the overwhelming majority of black South Africans
could not participate in a mass consumption economy. This lack of a black consumer
market, combined with a saturation of the white South African consumer market,
meant that there was little room for expansion in the domestic economy.
Second, with the imposition of international trade sanctions after the Soweto
uprisings in 1976, it became increasingly difficult (although not impossible) for the
bulk of South African firms to expand internationally. Add to this a growing shortage
of skilled black South Africans to fill key managerial and technical positions in white
businesses (a result of job colour bars and apartheid education policies), a growing
militancy in the trade unions, poor health in the townships (read poor productivity in
the workplace), and the rocketing costs of policing apartheid and conducting proxy
wars in the region, and it is not hard to see why large scale capital began to complain
about the need for a change in government policies.
With the apartheid state apparently unwilling, at least in the 1970s, to make sufficient
changes to the apartheid system, big business took it upon itself to call for more
meaningful structural reform - most notably with the formation, in 1976, of the Urban
Foundation (UF). Funded by some of South Africa's largest conglomerates and
operated with the expressed intent of improving material living conditions for urban
blacks and influencing urban policy (McCarthy, 1991), the UF was openly critical of
attempts by the apartheid state to create ever more bureaucratic versions of apartheid.
Arguing that more serious reform in the townships was necessary to 'spearhead
economic growth and demonstrate the opportunities of an expanding domestic
market' (Bernstein, 1991:329), the UF articulated corporate South Africa's new-found
interest in upgrading urban areas to create more black consumers and healthy, skilled
workers. In the words of Mr. Justice Steyn (Executive Director of the UF in the early
1980s):
If people want thefree-enterprisesystem to continue [in this country], they are going to
have to get off their butts and make contributions towards housing (as quoted in Soni
1992:45).
Equally important was the fact that by the end of the 1970s there had also been a
'transformation of both the ideology and the class basis of Afrikaner Nationalism' and
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a definitive split within the National Party on whether more substantial urban reform
should be adopted. A new 'class of Afrikaner financial, industrial and commercial
capitalists' had emerged from decades of state assistance for Afrikaner business and
had become the 'dominant faction' within the National Party. No longer the poor
cousins of English enterprise, the elites of Afrikanerdom had transcended their
dependence on a racist election ticket and allied themselves with corporate South
Africa in an 'attempt to secure the political and economic conditions for renewed
capitalist prosperity and stability' in the country (O'Meara, 1983:254-5). By the mid1980s, 'thinking within the National Party and senior civil service circles to a large
extent reflected the liberal paradigm' of English capital (Hendler, 1991:201), and with
its 1986 White Paper on Urbanization the apartheid state had officially acknowledged
that black urbanization was not only inevitable, it was economically desirable. Rather
than spending billions of Rand to try and keep blacks out of the cities,
the urbanization of the African population was to be turned from problem to solution, with
the processes of industrialization and cultural change expected to transform a discontented
and threatening people into more compliant members of a mass-consumption society
(Smith, 1992:2).
It was this desire on the part of large-scale capital - and similarly-minded bureaucrats
and politicians in the apartheid regime - to revitalize capital accumulation in a
market economy that was arguably the most important catalyst for the current postapartheid transition (Murray, 1994; O'Meara, 1996). Years of neo-apartheid reforms
and sanction-busting had managed to hold the economic crisis at bay for some time,
but by the end of the 1980s it was clear to the captains of industry and the
'enlightened' elements of the apartheid government that it was time for more drastic
change - but change that could be shaped according to the needs of capital.
There is, however, no singular alliance of capital, or even large scale capital, in South
Africa. Different firms and individuals have different specific interests and different
capacities to respond to crisis and urban poverty. The owner of the Pick 'n Pay
grocery chain, for example, has fundamentally different interests in urban upgrading
than a corner grocer and very different capacities to deal with urban change.
Nevertheless, one can identify a clear set corporate actors (Anglo American, Pick 'n
Pay, Old Mutual), with a clear set of material interests in urban upgrading, and one
can readily document their participation in pushing for this change. There are at least
two key urban upgrading objectives of large scale capital and its allies: the desire to
create a black consumer base in South (and southern) Africa capable of participating
in a mass consumption economy; and the desire to create a more healthy and more
productive urban workforce which will enable South African firms to compete
internationally. We shall look at each of these points briefly before going on to discuss
their relevance to urban ecology.

Mass Consumption
One of the most basic prerequisites of mass consumption - personal incomes aside - is
adequate infrastructure. Without electricity to run appliances (two-thirds of South
Africa's population is not connected to the electricity grid), without good roads to
transport goods safely and reliably to their destination, and without refuse collection
services to collect rubbish and obsolete products, it is virtually impossible to build
and sustain a mass consumption economy. And without adequate shelter in which to
safely store goods like a refrigerator and television it is virtually impossible for
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people to consider buying such products. Running a television off a car battery in a
backyard shack is certainly possible, and popular, in South Africa but it is hardly the
route to mass consumption in an industrial economy.
Electrification, road building, housing, access to clean water, sewerage and sanitation
- these are the stuff of mass consumption. One need only look at the history of
investment in urban infrastructure in advanced capitalist societies in Europe and
North America to understand the motivation, and indeed the 'necessity', of such
investments on the part of large scale capital. As David Harvey (1982,1989,1996) has
demonstrated at both a theoretical and empirical level, the tendency for capital in a
market economy to 'over-accumulate' in the hands of a few means that 'capitalists
often need to make investments [in infrastructure such as roads, housing and
sanitation] in order to fashion an adequate social [and physical] basis for further
accumulation' (Harvey, 1989:66, original italics). Investment in what Harvey refers to
as the 'built environment for consumption' has a clear cyclical pattern in Europe and
North America corresponding to periods of crisis in accumulation and dating back to
the early 1800s. These investments, according to Harvey (1989:64,39) have been made
in an effort to 'accelerate the turnover time of capital in both production and
consumption' and to expand the consumer base.
Although the particular social, economic and political conditions for infrastructure
investment in South Africa in the 1990s clearly differ from that of Paris in the 1850s or
Los Angeles in the 1960s, the 'need' for investments in the built environment are just
as acute, if not more so, for capital in South Africa today as they have been for other
capitals in other situations. This 'need' for infrastructure investment, as discussed
above, has been loudly articulated by groups like the Urban Foundation for over
twenty years and can also be seen in the following quote from the RDP White Paper
(GSA, 1994b:23-4):
Investments that follow the logic of the RDP offer tremendous opportunities for the South
African industry. In particular, major investments will be made in electricity, health,
housing, education, telecommunications and the information infrastructure, transport, and
public works such as roads, water and sanitation ...In this respect... [t]he RDP creates a
large local marketfor industry which allows it to design and develop products with a stable
home base. This also provides the predictability to allow the extensive restructuring which
is needed to make the country's industries more efficient and effective. For instance, the
domestic appliance industry expects its local market to increase by millions of new
consumers, and is thus restructuring itself and designing new products.

This is not to say that the RDP (or even its more neo-liberal sibling, the Growth,
Employment and Redistribution (GEAR) programme) is merely catering to the needs
of large scale capital in South Africa or that the new government simply operates at
the behest of capital. But it is clear that capital has pushed for investments in
infrastructure for a long time now and that capital will benefit enormously from these
investments by enabling the creation of a larger domestic consumer base.
International Competitiveness
The concept of 'global cities' is also relevant to our discussion here. As cities
increasingly become the loci of economic growth, and as capital becomes less
dependent on the assistance of the nation-state, more and more attention has been
paid to the 'competitive advantage' of cities, that, is, the ability of cities to provide
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efficient and effective social and physical infrastructure to allow firms to compete in a
global economy (see Clark, 1996; Savitch, 1996). If a city is unable to provide a reliable
supply of water and electricity, or is unable to get its workforce to work on time with
effective public transportation, then capital is less likely to succeed in a globalizing
economy and/or will leave for greener pastures. In South Africa, with over 80 per
cent of the country's GDP produced in urban areas, the need to create competitive
investment and production environments is critical to the South African economy, as
demonstrated by the following quote from the government's Discussion Document
on an Urban Development Strategy (GSA, 1995c:13):
[bktter working towns and cities are crucial ...to restoring and speeding up economic
growth [in South Africa], and to enhancing the global competitiveness of the national
economy ... South Africa's cities are more than ever strategic sites in a transnationalised
production system.

Investment in urban infrastructure is essential to the future competitiveness of South
African capital in a global economy. If factory workers in Cape Town are constantly
off sick with tuberculosis due to a lack of clean water in Crossroads, or if workers in
Johannesburg miss work due to a fire that has destroyed a hundred shacks in Soweto,
it represents a significant loss in productivity for South African firms. Although
statistics do not exist which make a direct link between a lack of basic services in the
townships and productivity loss in the workplace in South Africa it has been
estimated that productivity losses in other countries in the South can be as high as five
per cent of GDP (as noted in Bartone et al. 1994:11) - losses which put South African
capital at a distinct disadvantage internationally. Investments in urban infrastructure
are therefore also seen to act as a necessary springboard to international competitiveness for South African firms and help to open the door to new international markets
for a wide range of South African goods and services.

A Convergence of Interests?
But surely - one might say - this push for investment in the built environment goes
well beyond the machinations of large scale capital. Investment in physical
infrastructure is clearly a good thing for all South Africans, and if it helps South
African conglomerates to 'accelerate the turnover time of capital in both production
and consumption' that is not the only reason it is going to take place. It would be a
hard-nosed observer indeed who was unwilling to recognize the decades of
unswerving commitment on the part of the ANC-alliance to improving the material
living conditions of South Africa's urban (and rural) poor and I want to reiterate once
again that in no way am I trying to suggest here that the recent push for urban
upgrading merely serves the interests of the propertied classes in the country. It is
essential, however, that we understand the limits of this convergence of interests on
the part of the 'haves' and 'have-nots' in South Africa. Specifically, we must ask how
willing large scale capital in South Africa is to pay for the urban upgrading that it so
desperately needs and wants.
Not very, it would seem. Having forced the ANC to adopt an extremely conservative
macro-economic position at the national level, capital (both domestic and transnational)
has undermined any hopes that the ANC had of heavily subsidizing the costs of urban
upgrading for the urban poor (Ruiters and Bond, 1996). With only 100 billion Rand
available to the national government over a ten year period to pay for all of its RDPrelated projects, and urban upgrading alone conservatively estimated to cost 60
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billion Rand over the same time period (Naidoo, 1995:11; GSA, 1994b:14), the ANC
has little choice now but to charge urban residents the full (or near to full) costs of new
infrastructure and service delivery and/or to rely on the private sector to provide the
new services that are required.
Not even the long anticipated 'peace dividend' that was expected from the
amalgamation of notoriously fragmented and inefficient local governments in South
Africa has made much of a difference to the monies available for redressing the
inequalities of the apartheid city. Strong resistance from white rate payers and
corporations to increased property taxes, metropolitan governments that generally
lack the legislative clout to reallocate resources, and old-school apartheid bureaucrats
locked into old-school planning and allocation of municipal resources have all made
it very difficult for democratically-elected local governments to free-up public funds
for upgrading purposes (Mabin, 1995; McDonald, 1995,1997).
One group of fifty businesses in Sandton (the popular new suburban venue for
corporate headquarters in Johannesburg) has even tried to take the metropolitan
government to court for violating what they call their 'constitutional rights to
equality' after the new local government increased their (low) tax rates by 300 per cent
while rates for residents in neighbouring townships have gone up by much less (Globe
and Mail, 7 May 1997). Although a high-court judge threw this particular case out of
court on the grounds that there is 'dire need for urban upgrading in Soweto and other
surrounding townships' it is an ongoing struggle in South African cities to make even
the most modest of transfers in municipal wealth and assets.
This is not to say that big business or white South African rate payers are completely
off the hook with respect to paying for urban upgrading. There are increases in taxes
to business and reallocations of resources from white suburbs and these are making a
difference in the townships. The point being made here is that the bulk of the funding
for urban upgrading is going to come from the urban poor themselves - and to a lesser
extent the less mobile sections of the middle class - through charging full costs for
service delivery and by having the private sector responsible for much of the new
infrastructure and service development.
The ANC acknowledges these fiscal and political realities and has begun to look for
ways to meet their infrastructure targets through 'increasing the access of local
authorities to private sector finance', either by 'loans repaid through the tax base or
direct private sector investment in local government services, that is, equity' (Naidoo,
1995:10). The private sector is now expected to 'constitute a major source of funding'
for infrastructure investment in the country, and Naidoo points, as an example, to 400
billion Rand in contractual savings institutions in South Africa that could be
mobilized for such purposes.
It would even seem that the ANC - or elements thereof - have embraced the fiscally
conservative position in which the party now finds itself, with the authors of the
Urban Development Strategies Discussion Document announcing that the 'government has great confidence in the private sector's ability to identify opportunities and
secure an efficient allocation of resources' when it comes to urban infrastructure
investment (GSA, 1995c:30). This particular document has not gone unchallenged
within government circles - a fact which is reflective of the ongoing debates in the
ANC-alliance over the role of the private sector in general - but the document does
illustrate the dramatic shift in ANC rhetoric from the 1970s and 1980s when the policy
focus was one of socialization and redistribution.
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Although the ANC would appear to have little choice right now but to rely on the
private sector for its urban upgrading objectives - a choice which is due in large part
to the continuous threats from domestic and international capital of massive capital
flight if the government were to opt for a stronger redistribution platform - it is
nevertheless disconcerting to see the extent to which neo-liberal ideologies of urban
renewal have permeated post-apartheid discourse. The aforementioned Urban
Strategies document is one example of how far the new ideologies of change have
affected policy making in the country, but one also finds tacit acceptance of this new
hegemonic discourse in 'progressive' South African journals and newspapers, as
illustrated by a reference in the Mail and Guardian (13 May 1997) to the 'seemingly
logical' decision by the ANC-dominated town council in the city of Nelspruit 'to seek
private-sector involvement in extending water services to former black areas'.
I do not have the space here to discuss the complex political processes through which
these new hegemonic ideologies have been created in South Africa (for an extended
discussion of this issue see O'Meara, 1996), but I would argue that the battle for urban
renewal would appear to have swung in favour of big business in the country. I would
also argue, along with David Harvey (1989:66), that in times of crisis
capitalists areforced to some degree to constitute themselves as a class - usually through the
agency of the state - to find ways to channel investment into ... the quantitative and
qualitative improvement of labour power.

Although the state is itself a 'field of active class struggle' and government decisions
'by no means fit exactly with the requirements of the capitalist class', policy decisions
on urban infrastructure in South Africa have clearly been heavily influenced by the
corporations, politicians and bureaucrats that have tried to shape this neo-liberal
discourse for the last two decades.

Environmental Implications
What, then, are the environmental implications of this urban restructuring? I will
discuss three of the most important areas of concern: environmental justice; the
fragmentation of urban environmental services; and urban consumption and
sustainability.
Environmental Justice
As I have already emphasized, material living conditions in the townships and
squatter camps of South Africa will improve over the next decade, and so, by default,
will the living environments of the urban poor. These improvements represent
important environmental gains for the country and a step forward in achieving the
new government's commitment to providing all South African citizens with 'an
environment that is not harmful to their health or wellbeing'. But what kind of
environmental justice is it where the urban poor - millions of whom can barely afford
to feed and clothe themselves - have to pay the costs of addressing the environmental
injustices of apartheid themselves? The urban poor can, and should, be expected to
take some responsibility for urban upgrading in their areas - community involvement in upgrading initiatives is, after all, essential to the success of any such initiative
and paying for services is an important part of civic responsibility - but to expect the
urban poor to shoulder the bulk of these costs themselves can hardly be considered
just.

Ideology & Urban Ecology in South Africa

85

This question of subsidization is particularly salient when one considers the degree to
which white South Africans, and white South African capital, have benefited from
state investments in urban infrastructure in the past. Billions of Rand were poured
into providing some of the best facilities in the world in the well-to-do suburbs and
white industrial areas under apartheid, with investment per capita in the white
suburbs in the 1980s exceeding that of countries in Europe and North America
(Ahmad, 1995). For white South Africans and capital now to call for harsh limits on
infrastructure subsidies is not only morally bankrupt, it is blind to the history of
urban development in white areas (a practice all too common to the history of
capitalism and its ruling classes, unfortunately).
Even the call for 'community participation' is disturbing from the point of view of
environmental justice. Questions of what constitutes a 'community' aside, the
potential benefits of community participation can easily degenerate into a situation
where the poorest of the poor are expected to do the dirtiest jobs - risking their own
health and safety even further in the process. Disposing of decades worth of waste,
cleaning blocked sewers and bagging dead rodents can be extremely dangerous and
unhealthy work and should not be done without adequate training and safety
equipment (McDonald, 1994). Besides, it is highly unlikely that white South African
citizens will be expected to clean up their own neighbourhoods - they can simply pay
to have it done - so why should black South Africans be expected to perform such
potentially dangerous and degrading work in the name of voluntarism?
Most important of all, perhaps, is the potential for large sections of cities to be
effectively 'red-lined' from an urban upgrading programme. If the private sector is
expected to 'constitute a major source of funding' for urban upgrading in South
African cities what is there to ensure that they will invest in areas where they see little
potential for profit? Various levels of government can, and will, provide funding and
legislation to ensure that there is basic investment in the poorest parts of cities but the
risk of further marginalizing townships and squatter camps that are not essential to
the needs of capital is a very real and frightening one. And with lots of experience thus
far with South African banks refusing to make mortgage loans to the poorest of the
poor - despite ANC efforts to guarantee loans - the potential for red-lining in other
areas of infrastructure and service delivery is high indeed.
Fragmentation of Services
Another concern with the heavy participation of the private sector in the development
and delivery of infrastructure and services to the urban poor is a further
fragmentation of what is already a highly fragmented service delivery system in
South African cities. In the city of Cape Town, for example, there were 25
municipalities and 69 decision-making units before the amalgamation of the city into
one, post-apartheid metropolitan area in 1995 (LGDB, 1995). During apartheid there
was virtually no coordination between any of these different municipalities with
respect to service delivery and there has yet to be any significant rationalization of
these services. The introduction of a large number of private service suppliers in Cape
Town at this point in time will only make the existing matrix of services even more
chaotic and difficult to manage - and in a climate of relatively lax environmental
standards and extremely limited governmental capacity to monitor private firms,
environmentally sensitive activities such as the disposal of waste and the treatment of
sewage have the potential to become more problematic than they already are. To
make matters worse, there are several municipalities (the important Afrikaner town
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of Stellenbosch being one of them) which managed to bargain their way out of the
central metropolitan government in Cape Town and are under no obligation to
coordinate their service plans with the Cape Metropolitan Council (LGDB, 1995). The
fact that these two legislative bodies share one of the most sensitive watersheds in the
country is a cause for real environmental concern.

How Much Consumption is Enough?
We must also ask ourselves one of the most pressing of all environmental questions how much consumption is enough? Clearly there is a need to increase consumption
on the part of black South Africans and I am not suggesting for a moment that the
urban poor be denied the opportunity to enjoy the benefits of an advanced industrial
economy - to do so would not only be hypocritical given my own access to consumer
products but would fail to recognize the fact that under-consumption is the real
environmental enemy in South Africa's townships and squatter camps. Nevertheless,
over-consumption in the long run is a real environmental concern as well given the
consumption trajectory that South African capital would like to see evolve in the
region. With millions of new consumers set to come on stream in the next five to ten
years in South African alone, and with impending shortages of basic resources like
water and electricity already a real concern, it is unclear how this growth is going to
be sustained in an environmentally sustainable manner.
Moreover, there are already concerns with the consumption patterns of white and
otherwise well-to-do South Africans. South Africa produces a full two per cent of all
global green house gas emissions, and this with two-thirds of the country not even
connected to the electricity grid (Eberhard and van Horen, 1995)! White South
Africans consume the overwhelming majority of the country's key environmental
resources and with the privatization of services and the entrenchment of a demandled service structure there will be little scope for curtailing the consumption habits of
the propertied classes.
It has been estimated, for example, that 40 per cent of Cape Town's water supply goes
into watering white suburban gardens while one-third of the city's population does
not have adequate access to potable water (Gasson, 1993; WCEDF, 1995). Given that
Cape Town is facing severe water shortages by as early as the year 2000 (Quick and
Pistorius, 1994) how will city authorities deal with the fact that hundreds of thousands
of new consumers will be making new demands on these limited supplies? The ANC
can ask, as Jay Naidoo (1995:6) has done, whether it is right to be watering gardens in
the white suburbs while homes in the townships have no water at all, but the
experience with reallocating municipal resources in South African cities thus far
would suggest that it will be very difficult to change, or challenge, white consumption
patterns. Moreover, there is little incentive for private sector firms to curtail the
consumption of the products that they sell and make money from. Increased tariffs
will have some effect on consumption of resources like water and electricity in the
suburbs but the emphasis on prices and letting market forces determine actual
demand for a product fails to recognize the moral, economic and environmental
imperative for a more deliberate and equitable distribution of consumption in South
African cities.
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Conclusion
In conclusion, environmental debates in South Africa can be said to have taken 'three
steps forward and two steps back'. I use this analogy to imply that environmental
discourse in South Africa today is much more informed and progressive than it was
less than a decade ago, but legislative and rhetorical gains must be seen in light of the
limitations placed on change by the interests of large scale capital in the country interests that are concerned primarily with the productive and consumptive potential
of South African cities, and with off-loading as much of the costs of urban upgrading
as possible onto the urban poor themselves. In crude terms, millions more South
Africans will have concrete floors, light bulbs and access to clean water in the future,
but one can also imagine these healthier, more efficient citizens as little more than
grist for the capitalist mill as South African cities become better production and
consumption machines.
These are, perhaps, somewhat abstract (and cynical) interpretations of urban
environmental change in South Africa, but it is important that environmental
activism in the country be informed by such theory and that it be cognizant of the
larger socio-economic forces shaping the environmental future of South African
cities. It is in this spirit that this article has been written.
David McDonald is an Assistant Professor in the Department of Geography at
Queen's University, Kingston, Canada.
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The 'NGO-isation' of Kenyan Society:
USAID & the Restructuring of Health Care
Julie Hearn
One result of Africa's marginalisation in the world economy is the peculiarly
important role that aid plays in the continent. Whilst Africa's share of
international trade is an almost insignificant three per cent, it accounts for
more than thirty per cent of the global aid business (Sunday Nation, 5 May
1996). Aid policy, itself, is dominated by what has been described as the
New Policy Agenda of neo-liberalism and liberal democratic theory, which
assigns NGOs a key role. This article examines how one influential donor
in Kenya, USAID, has funded and promoted NGOs in the health sector,
notably mission hospitals. The article questions claims for their comparative
advantage, and illustrates the extent to which they have been integrated
into a national health structure. It concludes by pointing out some of the
long-term consequences of such a donor-sponsored 'NGO-isation' of
different spheres of African society.
Alluding to the first 'Scramble for Africa', one of the earliest contributors to ROAPEs
ongoing discussion of the role of NGOs, Fowler (1992; 1991:1) writes:
the irony is, that one hundred years on there are signs that Africa is again the subject of
'scrambles'... First is the scramble of non-government development organisations
(NGDOs) to be involved in the continent's development, second is the scramble of official
aid agencies to find, finance and work with and through NGDOs.

It is these two 'scrambles' that we are referring to when we speak of the 'NGO-isation'
of Kenyan society. We are not simply describing the proliferation of NGOs, but the
western sponsorship of private voluntary organisations in order for them to play an
increasingly pivotal role in the economic, social and political life of the country. These
private organisations include both western aid agencies and indigenous or Southern
organisations.
In assessing the contemporary role of non-governmental organizations (NGOs),
Edwards and Hulme point to the New Policy Agenda of neo-liberalism and liberal
democratic theory, which in recent years has come to dominate development policy
(1996; 1995a; 1995b; 1994). As Gary (1996), Marcussen (1996) and Stewart (1997) have
pointed out in this journal, the agenda gives the role of NGOs renewed prominence
because of their supposed comparative advantages in achieving both the economic
and political objectives of the New Policy Agenda. On the economic side, NGOs are
viewed as market-based actors able to deliver social welfare services to poor people at
lower cost and higher standards of quality than government. Although NGOs
(especially the churches) have long provided services in health and education in
Africa, after independence this was to support the new governments which lacked the
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resources to ensure universal coverage. In the New Policy Agenda, NGOs are seen as
the preferred channel for service provision in deliberate substitution for the state. On
the political side, the desire of western donor agencies to promote 'democratization'
among the recipients of aid has placed NGOs in a central position as components of
'civil society'. They are seen to promote pluralism and act as a counterweight to state
power.
This article will examine a prime example of the donor orchestrated process of 'NGOisation' of Kenyan society: the role of USAID in restructuring Kenya's health care
provision. The process of 'NGO-isation' is the clear outworking of western foreign
policy aimed at redefining the central relationships between the state, society and
external actors. This is explicitly stated in official aid strategy. USAID has recently
created what it calls a 'New Partnerships Initiative' whose aim is 'helping to
restructure the relationships between states and civil societies' by actively involving
NGOs and other local development partners in key poor countries (USAID, 1996:32).
Interestingly, USAID/Kenya is one of seven 'leading edge missions' under the New
Partnership Initiative (the other six countries are Bangladesh, Sri Lanka, the
Philippines, Haiti, Zambia and Guinea) (Daily Nation, 6 May 1996). The 'NGO-isation'
of Kenyan society should therefore be understood as part of an ambitious attempt at
societal engineering being undertaken by western donors. We examine how USAID's
role has been twofold in Kenya's health reform programme. First, it has intervened at
the policy level, by encouraging the government to favour the long-term private
provision of curative health care over the public sector, thus creating a greater,
institutionalised role for non-governmental hospitals in national health provision.
Second, by funding one American mission hospital in particular (the best resourced
Protestant hospital in the country) USAID actually creates the latter's 'comparative
advantage' over the public sector. We begin by making a few points about the
centrality of NGOs to the US aid programme.

NGOs and USAID's Programme in Kenya
The USAID/Kenya portfolio was designed in a way that only minimum funds are
channelled through the Government. The programme works primarily with nongovernmental organizations and the private sector. In 1994, about 95 per cent of
disbursements went directly to PVOs/NGOs and private firms. In 1995, the figure
went down to 87 per cent because of the disbursement of $2 million in non-project
assistance for the Kenya Health Care Finance Program (USAID, 1996:111-12; 1994:1).
Such funding is seen as of strategic importance and is illustrated by the assessment
report on USAID's Co-financing programme in 1995 which provided $1 million for
the institutional and organizational development of some twenty NGOs (USAID,
1996, table 13, 125; USAID list of NGOs funded, n.d.):
The time is propitious for a discrete continuing involvement with the PVO community as
PVOs try to respond to the government's policy of reduction and privatisation of public
services ... USAID's policy window on Kenyan society is greatly diversified by the
integrated and multi-sectoral character of many of the Co-Financing clients ... failing to
developfurther this unique quality of Co-Financing might result in a reduction of USAID
as an important policy presence in the PVO community (USAID, 1995b).

USAID has a funding relationship with some seventy NGOs in the areas of health and
population to business, agriculture, the environment and governance (USAID, 1996,
annex 5,1-6).
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The wider context for USAID's emphasis on NGOs is the unprecedented reduction in
US foreign aid since 1989 (Cason, 1997). In real terms, the $12 billion 1996 foreign aid
bill will bring US assistance overseas to the lowest level since the onset of the cold war
fifty years ago. Almost half of the total aid bill is devoted to military and other aid
which is not administered by USAID, leaving the agency less than $6 billion to
administer its programmes in 1996, down 15 per cent from 1995 overall. However, by
finding alternative strategies, such as improved donor co-ordination, leaving the
financing of macro-economic reforms to the international financial institutions,
tapping into private sector capital flows, and franchising services to NGOs; USAID is
confident that it 'will still be on the front-lines advancing important US economic and
foreign policy objectives throughout the world' {Daily Nation, 6 May 1996). NGOs
therefore will continue to play an important role in American aid policy for both
political and pragmatic reasons, and, according to the government, will be
responsible for channelling forty per cent of USAID aid by the year 2000, up from 34
per cent in 1994 (Ibid., ODI, 1995:4).

USAID and the 'NGO-isation' of Health Care
Health care in Kenya has been in a state of crisis since the 1980s. The Ministry of
Health is chronically underfunded. Its combined recurrent and development budget
for 1995/6 was estimated at less than $150 million, or less than $5 per capita - half the
level in 1980/81. Such severe underfunding means that currently over 70 per cent of
the Ministry's recurrent budget is devoted to the payment of staff salaries and benefits
to the detriment of expenditures on other essential items, particularly medicines
(Ministry of Health, 1994). The drop in relative spending on the health sector has been
associated with a breakdown in the functioning of many public health institutions,
serious shortages of drugs and a drain of trained manpower to the more lucrative
private sector (Kanyinga, 1993:63).
USAID has been central in shaping Kenya's response to this crisis. In 1990 it set up a
six year $15 million Kenya Health Care Financing Project, which 'provides both
budgetary resources and technical assistance to the Ministry of Health, Kenyatta
National Hospital, and the National Hospital Insurance Fund to support the design
and implementation of a heath care financing reform program' (USAID, 1994:7).
USAID notes: 'USAID is the lead donor and the single largest source of financial and
technical support to the national health care financing program' (USAID, 1996:80).
Indeed, USAID's overall population and health programme in Kenya is currently the
Agency's largest in sub-Saharan Africa, averaging $20 million annually in fiscal years
1993-95. Between 1990 and 1995 half of the total mission's resources (including Global
Bureau funds) went to population and health (USAID, 1996:79). I counted twelve
names associated with USAID)'s Kenya Health Care Financing Project in a list of
workshop participants (Ministry of Health, 1993), while a British aid official working
in the area of health wryly noted, that whilst the UK's health programmes in Kenya
were administered by one and half permanent staff, USAID/Kenya's Office of
Population and Health had over a dozen full-time employees. USAID writes that
within population and health its 'collective technical and implementation capability
is unparalleled' (USAID, 1996:88).
Three major strategies were identified in the 'reform programme', drawn up by the
'collective technical and implementation capability' of the Health Care Financing
Project in USAID along with its corresponding Health Care Financing Secretariat
based in the Ministry of Health. None of these strategies focused on the weak
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performance of the Kenyan economy as the key variable in precipitating the crisis;
even though as late as 1993, draft notes for a speech by the Minister of Health
observed that:
Until the early '80s ... the Ministry of Health was able to meet the budgetary needs of this
rapidly expanding sector. However, the world recession which began in the '80s has
deepened and now places heavy pressure on the exchequer (1993:1).
Kanyinga has shown a positive relationship between economic performance and
public expenditures in the 1980s so that when 'economic performance improved,
public expenditure tended to rise and vice versa' (1995:72-73). Instead of focusing on
economic performance and increased public expenditure as the main solution to the
crisis, the strategies involved the introduction of user-fees, increasing the efficiency
and coverage of insurance schemes, and most importantly in relation to our study,
reducing the role of the government as a health provider and encouraging the private
provision of health care, particularly as regards expensive curative care. The
government pointed out, in its 1994 Health Policy Framework, that health sector
reforms 'will transform the pattern, of Government investment in health away from
capital intensive projects for the construction of new curative facilities' towards
cheaper, preventative health care, described as 'investment in Kenya's most precious
capital, her people'. The government's role will be to provide an 'enabling
environment' in which 'sufficient finances are mobilised to support the entire health
sector' and to provide it with the necessary legal, regulatory and administrative
framework (1994:ii). It further declared:
The Ministry of Health will contain and target government expenditures on curative care,
particularly in hospitals ... Over the next decade this should reduce the Ministry share of
inpatient services roughlyfrom 50 per cent to 40 per cent and its share of outpatient care
from 40per cent to 30 per cent (1994:35).
In case we have been left in any doubt as to USAID's role in initiating these farreaching changes, it states in its project listing of February 1995 (p. 2): 'USAIDsupported health sector policy reforms have had an impact on the reallocation of
financial resources from curative care to preventive/primary health services.' We
now turn to who these private providers of health care are, on whom the onus of
providing curative services will fall.

Private Providers of Health Care
Out of the 186 hospitals in Kenya, the private sector provides just under half, 49 per
cent. Within the private sector, we can immediately see the relative weight of mission
hospitals, also known today as church
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US dependence. However, even churches which pride themselves on self-sufficiency,
such as the Presbyterian Church of East Africa, had a British administrator for several
years recently at their largest hospital, Chogoria in Meru district. Likewise, one of the
most developed Catholic hospitals, located in one of the remotest districts of Kenya at
Wamba in Samburu district, but with an intensive care unit and patients from all over
Kenya, is dependent on the external funding network of the elderly Catholic
missionary doctor in charge. It is these mission hospitals that will play a significant
role in the government's move to reduce its role in curative care and increasingly
transfer it to the private sector. In addition to their sheer weight, they are also likely to
be the main providers of curative care within the private sector, because they tend to
charge lower fees than private for-profit facilities (AMREF, 1994:21-22).
The 62 mission hospitals may be divided into those owned by the Catholic Church
and administered by the Kenya Catholic Secretariat (KCS) and those belonging to
Protestant denominations, which come together under the Christian Health Association of Kenya (CHAK). According to their own records for 1994, the KCS had thirty
hospitals with resident doctors and CHAK had fifteen hospitals, owned by ten
denominations (KCS, 1994, summary page; CHAK, 1995). That apparently leaves
seventeen mission hospitals unaccounted for, but it may be that some facilities
belonging to the KCS and CHAK which they themselves have not categorised as
hospitals, such as health centres, cottage/grade II hospitals or maternities, have been
included in the original count of hospitals.
Of the 45 mission hospitals that we can account for, fully two-thirds are Catholic
hospitals. However, within the mission sub-sector and within the national provision
of hospitals, the three largest Protestant hospitals play an important role. They are the
Presbyterian Church of East Africa's Chogoria hospital in Meru district, the Africa
Inland Church's Kijabe hospital in Kiambu district, and the Africa Gospel Church's
Tenwek hospital in Bomet district. The latter two are heavily supported by their
American missions' the Africa Inland Mission and the World Gospel Mission,
respectively (Hearn, 1997). Tenwek is the largest and most developed of the
Protestant hospitals and has been described as an oasis of American affluence and
Location of Tenwek Hospital, Bomet District
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EQUATOR..

NAIROBI

94 Review of African Political Economy

sophistication in Kenya, with its computerised medical records system and
comparatively plentiful supply of American doctors (Tenwek, 1993:20). We will focus
on Tenwek hospital in the discussion of the USA1D sponsored NGO-isation of
Kenyan society because of its close relationship with USAID. It is the three largest
Protestant hospitals in general, however, that have played the most prominent role
within the restructuring of Kenya's health sector towards the privatisation of curative
care.

The Private Sector: A Comparative Advantage?
The justification for shifting the onus of curative heath care to the private sector is that
it has a comparative advantage over public hospitals in that it can provide a high
quality service at a low cost. To use the words of the 1994 AMREF assessment of
private health care provision in Kenya:
// is generally recognized that the private sector is more efficient than the government in
providing curative and diagnostic services. The government should therefore engage in
gradual privatisation of selected MOH curative and other services (1994:30).

However, as we will argue there is nothing about this comparative advantage that is a
priori or set in stone, and as Edwards and Hulme conclude in their survey of the
literature on NGO performance, 'there is no empirical study that demonstrates a
general case that NGO provision is "cheaper" than public provision' (1996:963). We
argue that in this case where the NGO appears to have a comparative advantage it is
first and foremost a deliberate, politically constructed advantage. Fowler has argued
that 'the crux of the issue of service supply between an East African state and NGOs
lies not so much in their operational comparative advantages as providers as in their
differential ability to mobilise resources at home and abroad' (1995:63).
Having pointed out that domestic, poorer communities have little, if any, resources to
be mobilized, Fowler points to their comparative advantage in raising resources from
the international aid system. He concludes that
the picture emerging is one where significant dependence on foreign aid, coupled with donor
privatization policies, is essentially shifting the debate on NGO versus state provision from
an issue of comparative to competitive advantage (1995:65).

It can be argued that were ministries of health and education allowed access to
resources on the same scale, then over time they too would be able to provide services
as 'cost-effectively'. Farrington and Lewis in their study of NGOs in Asia have argued
that the widening gap between government and NGO resources makes state
inefficiency a 'self-perpetuating reality' (1993:333). This suggests, as Therkildsen and
Semboja point out in summarising Fowler's argument, that NGOs' competitive
advantage has less to do with NGO performance and more with 'the push by Western
countries to reduce the role of African states' and that 'it is this larger political concern
that lies behind the ability of NGOs to raise foreign resources and which constitutes
their real competitive advantage' (1995:18). Or in the words of Edwards' and Hulme's
recent survey: 'much of the case for emphasizing the role of NGOs/GROs rests on
ideological grounds rather than empirical verification' (1996:961). We now see how
this works in practice in the case of USAID's support for one American mission
hospital.
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The most important comparative advantage of Tenwek hospital is indeed, to use
Fowler's expression, its competitive advantage in competing for resources from the
international aid system, in particular from USAID. Tenwek must also be well in the
running for most favoured Kenyan NGO grantee with USAID. Since 1987 it has
received five separate USAID grants. In 1987/88 it received a grant (938-1386) of $0.5
million to construct and equip a 1,821 sq. metre outpatient facility and a 1,265 sq.
metre maternity ward, after a visit in January 1986 from the US ambassador to Kenya
and the director of USAID in Nairobi, resulted in their funding recommendation
(USAID 1995b; Fish & Fish, 1989:154). Between 1987 and 1990 it was one of four subprojects within a $1.9 million child survival and family planning project managed by
CORAT (Christian Organisations Resource Advisory Trust), a Kenyan non-profit
corporation (USAID, 1995b). In 1989 and again in 1994 it received grants, one under
USAID's PVO Co-financing project, for community outreach development programmes around the hospital (USAID, 1995b). By 1989, the community health
programme had been visited by groups from fifteen different countries, including a
visit by the American ambassador (Fish & Fish, 1989:159). Finally, in 1993 a request for
$698,000 to American Schools and Hospitals Abroad, a division of USAID, to replace
old wards, build a new library, and remodel the kitchen and laundry unit was
approved (Tenwek, 1993:8).
In addition, mission hospitals can raise funds abroad from their church-related
network, both from individuals and from organisations within their network. Tenwek
notes: 'Donated supplies and equipment continue to help provide low cost, good
quality care for Tenwek Hospital patients' (1993:8). Mission hospitals are able to keep
costs low because they are able to get highly skilled staff on a voluntary basis. As
Tenwek observed in 1993, "The medical care would suffer without the assistance of
short term and visiting staff provided primarily through World Medical Mission and
World Gospel Mission. This past year, 39 visiting physicians provided services at
Tenwek Hospital' (1993:7). It estimated the value of their services at Ksh3,399,800
(approximately $68,000) for that year.
We thus see that one private mission hospital's 'comparative advantage' lies in its
ability to access both public and private external funds and income-in-kind. No
doubt, if a public provincial hospital received five large grants from USAID in a
period of less than ten years, had expensive medical equipment donated to it, and did
not have to pay its doctors salaries because they volunteered their services, it could
equally develop a comparative advantage. That comparative advantage depends
essentially on outside resources raises a critical question about sustainability. Lafond
defines sustainability as 'the capacity of the health system to function effectively over
time with minimum external input' (LaFond, 1995:12). The privatisation of curative
health care as a long-term strategy for ensuring adequate health provision in Kenya is
antithetical to sustainability. There is inherently nothing more sustainable or viable
about mission hospitals in Kenya than government hospitals. What both lack is
locally-generated income and they will both only become sustainable in a situation
where Kenya achieves significant economic growth. USAID has simply turned from
one unsustainable provider to another, in its preference for NGO-ising Kenyan
society.
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Institutional Integration
As the government notes in its list of reforms needed in the health sector (1994:38):
Shifting a proportionally greater burden of curative care to private, mission and other nongovernmental sources will require reducing government imposed costs and constraints,
strengthening the financial viability of mission health services, and expanding insurance
coverage and benefits.

In the past the government has provided substantial public funding for the private
health sector. As a 1993 Ministry of Health Strategic Action Plan for Financing Health
Care in Kenya points out,
a large non-governmental sector ... has existed in Kenya since colonial times. In the past
these NGOs have received subsidiesfrom the Ministry of Health to the tune of about 30 per
cent of their total operating costs.

The AMREF study notes that the Ministry of Health disbursed Ksh286.9 million from
the voted recurrent expenditure to health related NGOs between 1982-1992. The
major beneficiaries of these direct transfers were the two church related umbrella
organisations: KCS and CHAK. The funds are provided as a block and the two
organizations use their discretion to apportion them to their member institutions
(AMREF, 1994:25). Thus in the past the government has recognised that it was unable
to provide curative health care to the whole country, and accepted the contribution of
the private sector, providing public funds to the non-profit sub-sector. The two
sectors operated fairly autonomously and quite separately from each other. What has
changed is that the role of the government as the primary source of curative care has
been challenged and a new role put forward in its place, as overall facilitator, actively
encouraging the expansion of the private sector, with the private sector the preferred
channel, and the government now the junior partner in curative health care.
In its new role as facilitator of the private provision of health care, an important
departure from the past has taken place, formal, institutional linkages between the
government and mission hospitals have been created. With an emaciated budget, the
Ministry of Health is no longer able to provide the non-profit private sector with
direct cash transfers, which it administered fairly autonomously. Instead, alternative
mechanisms have been found that are more appropriate to the new context in which
the different actors operate, resulting in an unprecedented integration of mission
hospitals into the national health system. An important new area of integration is that
of training. Since October 1995, after a year's discussion and consultation, the
government has recognised the three largest Protestant hospitals, that we mentioned
earlier, as training centres for its interns. A one year internship takes place after six
years of training after which the intern becomes a registered doctor. It must be
supervised by a consultant, hence in the past internships have taken place at
provincial hospitals. The significance of integrating mission hospitals in the training
of interns can be seen from the fact that President Moi, accompanied by Ministry of
Health staff, took part in a visit to Tenwek hospital to assess its training capacity. This
is how the American evangelical-medical NGO, MAP International (1995) reported
this new development:
After a year of negotiation which MAP has helped facilitate, the Board of National Medical
Practitioners and Dentists in Kenya has agreed to use the Christian medical centers of
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Chogoria, Tenwick [sic], and Kijabe as intern training centers for all of Kenya. This act
recognizes the importance of these Christian health care centers in the national health plan
and applauds their excellence.

The integration of the non-government sector in training is taking place at all levels,
so the government pays for nurses to be trained at Kijabe and Tenwek Schools of
Nursing. Likewise, it works in reverse, where mission nurses are trained at
government training institutes, with their training paid for by the mission on the
understanding that they will return to the mission hospital. A third level at which
integration is taking place in training is that of continuing education. In the past, one
of the drawbacks for Kenyan health workers who joined the private service was that
they were unable to continue with government training. Now staff of the nongovernment sector are invited along to Ministry of Health seminars. This would have
been unthinkable a few years ago!
A second area in which institutional integration is taking place is that of employment.
Previously, the government had absorbed all those that it had trained. However, its
absorptive capacity for employment has been reached and it now seconds public
sector staff to mission hospitals. The government pays their salaries and so it is seen
as a form of government support. Mission hospitals request the Ministry of Health for
staff, when they themselves are unable to find personnel or funds. Tenwek hospital,
for example, has one government doctor, four government nurses, one government
pharmacist and one government nutritionist (Tenwek, 1993:7). Therefore you have
active government support for NGOs in the form of paid professional staff and
offering continuing education to the NGO sector, rather than the bulk grant to CHAK
and KCS. In turn, mission hospitals contribute towards the government costs of
training by providing supervision to interns. The latter is clearly an attempt to share
the costs of training between the private and public sectors so that health workers are
not solely trained on public funds.
The most strategically important area in which mission hospitals have become
integrated into the national health system is that of policy-formation. An AMREF
study notes:
Private providers should be encouraged to collaborate with the public sector through nonmonetary incentives such as continuing education courses and membership in planning
and policy committees. This would widen the policyformulation process in the health sector
(AMREF, 1994:80).
The involvement of mission hospitals in policy formulation can be seen clearly in the
preparation of the USAID supported Strategic Action Plan for Financing Health Care
in Kenya (1993). Six workshops were held in its preparation. A quarter of the
workshop participants were associated with the Kenya Health Care Financing Project.
Another third came from the public sector and the rest of the participants were drawn
from the private sector. In 1995, at the request of CHAK, a liaison office headed by a
senior Deputy Director of Medical Services was set up at the Ministry of Health to coordinate and forge linkages with the Church health sector. Members of CHAK, KCS
and the Ministry have met regularly on quarterly basis throughout the year (CHAK
1995:5).
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New Policy Agenda: Renewed Intervention and Dependency?
In this article we have shown the pivotal role of one donor in the restructuring of one
of Kenya's social services. It has intervened at the policy level as well as giving
substantial aid to one of the non-governmental health providers that their policy is
promoting. The 'reform process' is not however based on the principle of
sustainability but on the determinants of the New Policy Agenda, and USAID are not
creating a more sustainable health service but an externally oriented and highly
dependent one. Thus the policy is fundamentally flawed as a long-term national
strategy. This view is at odds with USAID (1996:2) who proudly announce that: 'The
Kenya Health Care Financing Project has set an example that nine other African
countries are emulating.' In their view this is the way forward.
The health sector is not the only sector in which donor sponsored NGOs are assigned
an increasing role to play by donors. The context in Kenya in which the health
'reforms' have taken place is an NGO-isation of every aspect of Kenyan life, from
family planning to community development planning. One of the key areas to be
influenced is that of political thought and activity, significant because of its role in
setting the parameters of political debate and the direction of the political agenda.
Intellectuals have moved from public universities to World Bank financed research
institutes like the Institute for Policy Analysis and Research (IPAR), to UK
Department for International Development funded civic education NGOs, and to
Ford Foundation sponsored constitutional reform research projects (Hearn, 1997).
Within this context, the restructuring of health care is one of many important
examples of the redefinition of the relationship between the state, NGOs and donors
inherent in the New Policy Agenda.
More broadly, we would argue that involving the voluntary sector and non-state
actors in the official aid system has had four major consequences. The first
consequence is that the west has extended its intervention in African societies. In
addition to exerting its long-standing influence on the African state through its aid
transfers, it can now influence the rest of society in a much more systematic and
established way through its aid to western and Southern NGOs. Instead of one main
sphere of influence it now has multiple spheres of influence, with the attendant
processes of making alliances with those that you can 'do business with', speaking the
same language, setting agendas and moulding local concerns in a particular direction.
In the immediate post-colonial period, the comprador class consisted of government
officials and private sector entrepreneurs and managers, in the 1990s it includes
leaders of the voluntary sector. Writing about its programme in Kenya, USAID (1996:
4) notes:
While the Government of Kenya may appear at times to be a reluctant partner, it is not a
monolith. Development has many supporters within the ministries and departments with
which the Mission deals. USAID/Kenya has also found very strong support among the
community of local and international non-governmental organisations working in Kenya.

Second, the voluntary sector that is being promoted in African countries is a
financially highly dependent one. A survey undertaken by Fowler indicates that the
vast majority of NGOs in Kenya rely on foreign aid for more than ninety per cent of
their funds (1995:61). This raises questions of the extent to which recipients of aid can
be equal partners with donors in setting agendas. As the Kenyan author of a recent
study on civil society institutions in Kenya writes:
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theformation of the democracy sector of civil society was the result of a partnership between
the donors and local actors. But this partnership can be categorised as one between a senior
and junior partner with the donor as the senior and the democracy actors as the juniors...
The result of this has been the increasing dominance of the donor in the operations of civil
society and the emergence of the donor as the 'alternative state (Ngunyi, 1996:5).

External funding dependency also raises questions about the artificiality or contrived
nature of 'civil society'. In Ngunyi's study of eleven civil society institutions
promoting 'democracy' and human rights in Kenya, nine were donor-created or
prompted. If, as Hyden (1983) maintains, the African state had no structural roots in
society and was suspended 'as a balloon' in mid-air, the kind of civil society being
engineered in Kenya today can make no claim to being any more rooted. An even
more fundamental question is who needs this aid? In an ideological and political
climate where it seems difficult to imagine autonomous political development
without initiatives and guidance from the west, we need to remember that Africans
successfully fought one of the most totalitarian forms of state power, the colonial
state, without donor aid. Is it Kenyans or is it the donors that need this aid?
Third, NGOs more than ever before are political actors and should be honest in
presenting themselves and being understood in that light. In the New Policy Agenda,
NGOs are not 'neutral humanitarians', with the 'security of obscurity' that they may
have enjoyed twenty years ago (Fowler 1991:12) but are a key piece in the western
foreign policy jigsaw and are indeed implementing agents of the New Policy Agenda.
Finally, the emphasis on NGOs in the development process fundamentally questions
the once accepted understanding of development as societal transformation
(Bernstein, 1988:67) in two ways. First, as NGOs with their community-based model
of development are given an increasingly widespread role in the development
process, the unit of development is no longer society, but the local community. Some
fortunate communities may experience an improvement in their living standards and
their quality of life as a result of NGO interventions, while the rest of society around
them remains stagnant and impoverished. The process of development, by definition,
is then fragmented with no provision of universal services and therefore no attempt at
equity. The second aspect called into question is that of development as transformation. How can NGO projects that are generally aimed at meeting survival needs
necessary for physical reproduction, such as food security or health care replace
development as 'major changes in the social and technical conditions of production'
(Bernstein 1988:67)? This is certainly not the kind of development that East Asia has
experienced. Development there has not been brought about by NGOs, but has been
based on societal transformation. Are we in danger of two different models of
development being applied to different parts of the world, survival of sorts in Africa
and progress for the rest of the world?
Julie Hearn is at the Institute of Development Studies at the University of Sussex, UK.
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Briefings
Moi's Flawed Mandate: The
Crisis Continues in Kenya
Roger Southall
President Daniel Arap Moi, and his
ruling Kenya African National Union
(KANU) party, swept to a further potential five year term of office as a result of
the latest general election, which was
conducted - at the latest moment allowable under existing law - on 29 December
1997. However, as in the 1992 election,
the first such contest to be held since
independence under multi-party rules,
the government's mandate must be regarded as highly flawed, highly controversial and thoroughly divisive of Kenyan
society.
Regarded not so long ago by the west as a
model of stability and capitalist growth
in an East African region otherwise characterised by socialism and strife, the
Kenyan polity now faces an elemental
choice: whether to maintain a present
course founded upon an ethnicised kleptocracy, whose systematic plunder of
public resources by the present ruling
elements can now only be sustained by an
increasing resort to violence, or to move
forward to serious reform and democracy. For the moment, the continued grip
on power by Moi signals business as
usual. However, the prospect that this
will be Moi's last term has plunged
Kenya into a succession fever whose
uncertainties could well undermine the
regime. But the key question remains as
to whether the forces of opposition,
hitherto thoroughly divided, will have
the wit and will to look beyond the
immediate struggle for power.

Background to the Election
As has often been told (for example,
Hornsby and Throup, 1992), Moi's political ascendancy is founded upon the past
capture of KANU from within. KANU
acceded to power at independence in
1963, and under founding President Jomo
Kenyatta was dominated by the Kikuyu
elite buttressed by key elements of the
Luo. Across the floor in parliament, the
opposition Kenya African Democratic
Union (KADU), which drew support
from Kenya's smaller tribal groups spearheaded by Kalenjin and Abaluhya elites,
was led by Moi. Within a year, KADU
dissolved as its leaders crossed over to
KANU and accepted posts in government, rendering Kenya a de facto oneparty state and strengthening the
conservative element within the ruling
party under Kenyatta at the expense of a
radical faction led by Vice-President
Oginga Odinga. When the latter left
KANU to found the Kenya People's
Union (KPU) in 1966, multi-partyism was
restored, but lasted only until 1969, when
the KPU was banned following violent
protest in Kisumu by its Luo supporters
following the assassination of Tom
Mboya, the principal representative of
the Luo who had remained within the
KANU fold. Thereafter, although one
partyism was only legislated in 1982,
KANU operated as a one party-state.
By the late 1980s, not only had Moi
displaced the Kikuyu-centred state and
constructed a new alliance of minority
ethnic elites, but he had changed the face
of Kenyan politics by manipulating a
succession of one-party elections to purge
KANU of district party bosses co-opted
by Kenyatta. Replacing them by unpopular figures who lacked any organizational
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or populist base to challenge their dependence upon the Presidency, Moi entrenched a new order whose fulcrum was
his control over the party and civil
service, and the circulation of favoured
individuals around him. In turn, this was
linked to a greater insecurity of tenure of
office for ministers, and the decline of
their role - developed under Kenyatta as district bosses who could bring rewards to their ethnic groups. This only
reinforced the systematisation of corruption and graft, as ruling politicians used
the opportunity of incumbency to loot the
public domain (Ajulu, 1997).
The presidential centralisation of power
and the intensification of kleptocracy
were backed by an increasing resort by
the regime to greater repression and
intimidation. In turn, these tendencies,
along with demographic and multivarious
other pressures, greatly increased government indebtedness and reinforced a
spiral of decline in the delivery of public
services and of the economy generally.
Moi thus managed to combine a variety
of forces against him, and the result was a
domestic campaign from around 1990 by
opposition elements for multi-party democracy which, drawing support from
the United States and the west, was
rooted in the marginalisation of the former
party bosses, resentment by both Kikuyu
and Luo elites of the 'Kalenjini-sation' of
the state, the protest by human rights
activists and radicalised urban youth
against authoritarian abuse, and the political alienation of the (mainly Kikuyu)
unemployed and informally employed in
Nairobi and the smaller towns of Central
Province. Moi was forced to concede
ground: multi-partyism was restored and
KANU faced by a conglomeration of
opposition parties in the general election
held in late 1992.
The major challenge was initially posed
to Moi by the Forum for the Restoration
of Democracy (FORD), which threatened
to restore the alliance of Kikuyu and Luo
elites which had underpinned KANU at

independence. However, a subsequent
three way fragmentation meant that, come
the election, which was conducted simultaneously at Presidential, Parliamentary
and Civic levels, KANU was faced by not
one, but three significant challengers:
FORD (Kenya) formed by Oginga Odinga,
FORD (Asili), led by Kenneth Matiba,
and Mwai Kibaki's Democratic Party
(DP).
All three major parties leaders had themselves served as district bosses in the
governing party they now opposed. Given
the foibles of the first-past-the-post, plurality electoral system, which were systematically
exaggerated
by
gerrymandering designed to amplify the
ruling party's majority (Fox, 1996), this
provided a victory for Moi with a minority 36% victory in the Presidential election, and for KANU with a mere 26.6%
vote but 93 seats (sixteen uncontested)
compared to a combined 73.4% vote but
31 seats for FORD (Kenya), 31 for FORD
(Asili), 23 for the DP, and 2 for minor
parties. Voting followed similar patterns
at local level, with KANU losing control
of Nairobi and all but two urban councils
(Southall and Wood, 1996).
Moi retained power in 1992 only because
the forces ranged against him were so
dismally fragmented. Had his opponents
been able to rally around a single challenger for the presidency (instead, he was
faced by Matiba, Odinga and Kibaki all
competing for the top spot), and had the
opposition parties been able to form an
anti-KANU coalition, Moi would have
been dislodged. Indeed, the international
pressures deployed against Moi at that
time, which included the implementation
of a major monitoring exercise which
promised to contain the extent of electoral fraud and abuse, had provided
Kenyans with an historic opportunity to
change the regime. All this was obvious
to the opposition parties well before the
election, just as they recognised that Moi
would do anything within his power to
contain, intimidate, manipulate and di-
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vide them. Yet still they had failed to
combine, their leaders unable to put their
personal differences and ambitions behind them.
Their humiliating and needless defeat in
1992 should have driven the opposition
parties into each other's arms. By 1997,
too, although Western enthusiasm for
Moi's displacement had somewhat diminished in the light of the political
turbulence throughout the wider region
(Somalia, Sudan, Rwanda, Burundi and
the Democratic Republic of Congo), there
remained a determination on the part of
the government's creditors, as expressed
notably by the International Monetary
Fund (IMF), to clamp down on the KANU
regime's blatant corruption, mismanagement and excess. Meanwhile, the significant majority of Kenyans - even if they
constituted a series of ethnic blocs remained seriously disaffected from the
regime. All in all, despite Moi's continuing ability to deploy state resources in
KANU's favour, and despite a further
boundary delimitation exercise in 1996
which increased the elective seats in
parliament from 188 to 210 and amplified
the ruling party's inbuilt advantage (Fox,
1996:605), the opposition was offered a
serious second chance to secure a victory.
There were some indications throughout
1997 that the opposition had learned the
lessons of defeat as the country geared up
for the forthcoming contest. In particular,
an amalgam of civic groups and opposition politicians came together in the
National Convention Assembly. Led by
its executive, the National Conventions
Executive Council (NCEC), this congregated around a platform which declared
that a far-reaching set of constitutional,
legal and administrative reforms were
necessary if general elections were to be
free and fair. A series of rallies around the
cry 'No reforms, no elections' led to
violent scenes in the capital and other
towns when police clashed with prodemocracy demonstrators. In particular,
the opposition was incensed by an appar-

ently coordinated series of assaults upon
migrant workers in Likoni-Kwale (outside
Mombasa) in August, whose apparent
objective of ejecting non-KANU voters
from a KANU-dominated area was realised when the victims of the violence fled
back to their home areas in panic. The
Kenya Human Rights Commission (KHRC)
later reported that well over a 100 people
were killed or permanently maimed, and
that the violence had been politically
instigated. Kenya's donors were quick to
condemn the excessive use of force by the
security forces, and added their voices to
the growing demand for the levelling of
the political playing field. Rumours
abounded that unless the government
granted reforms the opposition parties
would boycott the forthcoming elections.
Meanwhile, the ground for opposition to
the government was rendered more fertile by a looming economic crisis. The
IMF had halted a crucial $215 million
loan to Kenya on 30 July, and on 19
September the European Union had similarly withheld an aid package, both accusing Moi of not having done enough to
combat corruption in high places. Indeed,
although the government had deliberately postponed the publication of a
dangerously damaging report by the
Auditor-General for 1995/96 until after
the election, there was sufficient evidence
already available to conclude that during
the early 1990s well over Sh200 billion
had been plundered from public funds in
three years, even though, - argued the
Economic Review (10-17 November 1997) -

external pressures and conditionalities
had initiated some degree of restraint.
Even so, the budgetary difficulties were
increased by Moi's concession of a substantial pay award to teachers, following
an eleven day national strike in October,
this after substantial awards had already
been made to police and air traffic controllers (who had struck in August).
Finance Minister Wycliffe Mudavadi managed to contain the public sector deficit
within the statutory 5% of government
revenue, but only by issuing a series of

104 Review of African Political Economy

IOUs to government suppliers. The currency depreciated some 13% after the
suspension of IMF credits, thereby adding to inflationary pressures. Unrest and
uncertainty was in the air, the economy
began to falter, and external investment
began to pull out.
In this context KANU responded to
mounting pressures for change by forming the Inter-Party Parliamentary Group
(IPPG). Hardliners within the party had
hitherto resisted all demands for reform,
but soft-liners - who now apparently
won Moi's support - mooted the idea of a
formal dialogue between legislators across
party lines. The immediate suspicion of
the NCEC was that the agenda behind the
IPPG was to bring about a dilution of
reformist demands, central to which were
the imposition of severe limitations upon
presidential power and the repeal of
repressive laws which inhibited freedom
of assembly.

importantly, now allowed the President
to appoint a coalition rather than choosing the cabinet exclusively from the
majority party.
A spokesperson for the NCEC, human
rights lawyer Gibson Kuria, labelled these
limited reforms 'a conspiracy against
change', and argued that all the members
of the IPPG had vested interests in the
existing system. But acceptance of the
measures by the mainstream opposition
undermined active support for a more
radical alternative. Indeed, the popular
sentiment seemed to be to take what was
offered in realisation that to hold out for
more would be to court further violence
by the security forces, chaos and defeat.
In this case, the NCEC - dominated by an
urban-based elite of academics and representatives of non-government organisations - seems to have been more out of
touch with public opinion than the established opposition parties.

For its part, the KHRC argued that the The prospect that KANU might concede a
violence in Likoni-Kwale (and elsewhere sharing of power in a South African-style
on smaller scale) had been instigated to Government of National Unity appears
provide the potential for declaring a to have been crucial. Every opposition
national emergency for postponing the party recognised that it could do no more
elections if the IPPG initiative failed. Yet than win local victories based on ethnikey segments of the parliamentary oppo- cally-based and regional support. Unable
sition were nonetheless induced to join and/or unwilling to constuct an antithe IPPG, and in September agreed to a government electoral alliance whereby
reform package which the NCEC deemed KANU's opponents would agree not to
a sell out. A full review of the constitution split the opposition vote within indiwas postponed until after the election, vidual constituencies, opposition politiwhen a commission - to be appointed by cians surmised that the best hope of
the President - would collect public office, and the flow of patronage which
opinion over two years. Meanwhile, the would result, lay in the prospect of
IPPG agreed to a set of minimal constitu- coalition. The clear implication was that
tional amendments which, inter alia, some- this would be with KANU. Whether it
what relaxed rules on political assembly, would also be with other opposition
laid down that the Kenya Broadcasting parties acting together, with a clear stratCorporation should provide fair oppor- egy for forcing further reform, was far
tunity for opposition parties to present less evident.
their case, provided for increased Opposition party representation upon the Elec- It is no surprise then, that Moi moved
toral Commission, agreed that the twelve forward in total confidence of a repeat
nominated MPs should now be distrib- victory at the polls. Parliament was disuted among parties in proportion to their solved in mid-November and the elecmembership in the Assembly, and most tions scheduled for 29 December.
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viewed (IMF and other) pressure for
opening the economy as disturbing the
existent spoils system, but who were
In formal terms, the election campaign nonetheless looking to broaden the KANU
only began three weeks before polling, power base by reforging an alliance with
but the dissolution of parliament set off elements of the Kikuyu and Luo.
an immediate scramble for nominations
within all the major parties.
In the event, the party hierarchy took a
minor beating, with three cabinet minisIn Kenya, presidential candidates contest ters and five assistant ministers losing
not only for the presidency directly but their constituency nominations, as did
also for individual parliamentary seats. quite a number of incumbent MPs, OverMoi, unopposed within his Baringo Cen- all, three significant features charactertral constituency, had been nominated ised the primaries.
KANU's presidential candidate at a special national delegates' conference of the First, greater damage to the hierarchy
ruling party in September. However, the was only prevented by direct intervenunanimity around his nomination failed tion by State House, which overturned a
to hide widespread tensions within KANU number of embarrassing losses, includfollowing the decision of the national ing those by at least two other cabinet
governing council to rebuff calls (even ministers. Elsewhere, notably in Nandi,
from amongst its own ranks) for national Uasin Gishu and Narok districts, a
party elections on the grounds that these number of those deemed by hardliners as
would be divisive in the lead up to the rebels captured the party ticket against
general election. These tensions soon re- the wishes of KANU barons.
emerged, when KANU conducted its
primary elections at constituency level to Second, in contrast, damage was caused
choose its candidates for parliament. to KANU's interest by direct intervention
There were numerous divisions, often by the party high command which, conaround personal rivalries (notably be- trary to assurances that all party followtween Vice-President George Saitoti and ers would be given a free hand to
Finance Minister Mudavadi), between nominate candidates, directly nominated
Luhya notables and Kalenjin, and be- seven parliamentary candidates in Luo
tween rivals for power within the differ- Nyanza. KANU had been making an
ent districts. But the most notable divide effort to regain a toehold in that area, and
featured the bifurcation of the party into the individuals selected were deemed as
two fluid but antagonist camps - so- those most likely to secure the local vote.
called KANU A and B, these congregated But the move backfired and precipitated
around Mr. Simeon Nyachae (then Minis- defections to other parties by those locked
ter for Land Reclamation and Water out from the internal KANU process.
Development) from Kisiiland, and Saitoti,
Joseph Kamotho (Minister of Education) Finally, and perhaps most notably, whilst
and Nicholas Biwott (Minister of State in Nyachae himself won by a landslide,
the President's Office). Both factions were almost all his supporting cast in Kisiiland
patchwork quilts of contrary tendencies - composed of the region's sitting MPs and agendas. Nonetheless, KANU A was were defeated by ex-parliamentarians
identified with a reformist line, which who had the backing of Saitoti and
argued for strategic reaction to demands Biwott. In short, overall, the KANU
for political and economic structural re- nomination process, where the individual
form, and for constructive dissent within battles were often characterised by viothe party. In contrast, KANU B was seen lence, intimidation and numerous allegaas representing the hardliners, those who tions of fraud and malpractice, revealed a

Shifting Alliances Amongst a
Fractured Opposition
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party shot through with divisions. This is
not to imply that the other parties were
any less divided. By far the most spectacular battle within the ranks of the
opposition concerned FORD (Asili),
whose leader, Kenneth Matiba, was the
sole prominent politician to argue in
favour of a boycott of the elections.
Matiba was backed by a large popular
following within especially the Murang'a,
Kiambu, Thika and Nairobi areas, but he
failed to win the support of the Kiambu
elite, significant numbers of whom had
defected from the Kenya National Congress in 1994 having unsuccessfully contested seats under that label in 1992. He
also lacked a majority of the party's MPs,
who argued that if FORD (Asili) did not
put up candidates, it would open the way
for KANU to make a comeback in
Kikuyuland.
At one time, these MPs thought of defecting to FORD People, a newly registered
breakaway whose formation by Kimani
wa Nyoike, hitherto one of Matiba's
leading supporters, prompted speculation that the leader himself was about to
jump ship. But when Matiba disowned
the new party, which promptly nominated Nyoike as its presidential candidate, the MPs opted to stand for election
on the FORD (Asili) ticket in defiance of
Matiba. The latter, meanwhile, failed in a
bid to widen support among other parties
for the boycott and secure the effective
withdrawal of the Luo and Kikuyu from
the election. Having failed, too, to retain
the support of FORD (Asili) legislators who now elected Martin Shikuku, hitherto secretary-general, to lead them Matiba subsequently announced to a
rally in Nairobi that he was going to
register yet another party, to be called
Saba Saba Asili.
FORD (Kenya), meanwhile, was in
scarcely less disarray. With 31 MPs in the
outgoing parliament, and the only opposition party to boast MPs from five
provinces, FORD (Kenya) had ranked as
the official Opposition, but was now hit

by a spate of defections of sitting MPs to
other parties where they thought they
would fare better. Oginga Odinga, the
veteran radical, had died in 1994. His son,
Raila Odinga, who inherited the aura of
his father's name but not his leadership of
the party, had won a by-election for the
little known National Development Party
of Kenya (NDPK) in 1995 and subsequently secured that party's presidential
nomination. Seven sitting Luo MPs from
FORD (Kenya) now decamped to the
NDPK, charging that they had never been
consulted about their party's involvement in the IPPG talks. A further Meru
MP switched to the DP, saying his move
was in keeping with that party's ethnic
profile. FORD (Kenya), the only opposition party in the outgoing parliament
with MPs from as many as five provinces,
had in any case been previously undermined by the departure from its ranks of
prominent academician, Peter Anyang'
Nyong'o, who had joined the Social
Democratic Party (SPD) in 1995, and of
Paul Muite, who had joined Safina - the
party associated with white conservationist Richard Leakey which was denied
registration right up to the eve of the
general election.
The opposition party of any significance
least affected by division was the DP.
Indeed, the party's fortunes were deemed
to have been boosted by Matiba's boycott
strategy, which its supporters argued left
the field clear for Mwai Kibaki, the DP
leader and presidential candidate, to
mobilise support from the entire, populous community represented by 'GEMA'.
The latter was formerly a registered
organisation, with massive landholdings
and other properties, which had spearheaded the interests of the Kikuyu, Embu,
Meru and Kamba until banned by Moi
after he had assumed the presidency.
Now it constituted only a very loose
community of interest, but one whose
potential was broached by Professor
Wangari Maathai, presidential candidate
for the minor Liberal Party (LP), who
indicated that, if other parties' candidates
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were also willing to do so, she was ready
to make way for a GEMA compromise
candidate for the presidency to present a
serious challenge to Moi. In the event, the
other candidates concerned denounced
the proposal as tribal, if only because
they were not prepared to abandon their
own ambitions. But the incident served to
stress that Kibaki was the only presidential candidate with a chance of spanning
ethnic divisions across central and eastern Kenya and thereby providing a convincing challenge to Moi.
The DP subsequently sought to promote
its credentials by announcing that it
would not field parliamentary candidates
in constituencies being contested by Opposition presidential candidates. Yet the
quest for unity remained thoroughly
elusive, and the reality was that despite
the rampant corruption of the regime, the
increasing poverty of ordinary people,
and the alarming collapse of social infrastructure, the wilful fragmentation of the
opposition cleared the way for a repeat
victory by President Moi and KANU.
And everybody knew it weeks before the
opening of the polls.

The Conduct & Outcome of the
Election

November 1997). More than 600 candidates contested for the 210 elective parliamentary seats, with KANU challenged by
a bewildering total of 25 other parties.
Thousands of candidates competed for
the 2956 civic seats.
The actual conduct of the election was
less than satisfactory. Although certain
reforms brokered by the IPPG, notably
the removal of the Chief's Act and the
Public Order Act (both of which had been
used to emasculate the opposition) provided for a formally freer environment,
the contest remained highly unequal.
Opposition nominees on the Electoral
Commission remained in a minority,
KANU retained access to state resources
which it used to consolidate its vote, the
official media continued to devote the
majority of its attention to Moi, and so on.
All this was to be expected, unlike the
admission by the Electoral Commission a
couple of weeks before voting that it was
legally powerless to contain numerous
incidents of violence between supporters
of rival parties which were occurring
around the country, this despite prior
insistence by the Chief Justice that parties,
candidates and their agents risked arrest
if they violated an agreed Code of Conduct for politicians. But even worse was
the Commission's logistical incompetence.

Moi was faced by a total of 14 rival
candidates for the presidency, at least of The difficulties of running the election
nine of whom constituted 'a parade of were greatly compounded by torrential
minnows' {The Economic Review, 17-23 rains and floods which rendered large
Result of the Kenya General Election, 1997
Presidential vote%
Daniel ArapMoi (KANU)
40.40%
Mwai Kibaki (DP)
30.89
RailaOdinga(NDPK)
10.79
Michael Wamalwa FORD (Kenya) 8.17
Charity Ngilu SDP
7.89
10 Others
1.86

Parliamentary seats
KANU
DP
NDPK
FORD (K)
SDP
SAFIN A
FORD (P)
FORD (A)
KSC*
SPK*
Others

107
39
21
17
14
5(6?)
3
1
1
1
0

Civic seats
756
427
295
187
138
37
33
19
7
4
15
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parts of northeastern, eastern, coastal and
western Kenya inaccessible. However, so
extensive was the chaos around the polling, with a lack of adequate ballot papers
and boxes, delayed opening of polling
stations, misplacement of polling materials, and confusion of party symbols etc. that voting was extended for a further
day .Opposition politicians charged openly
and vehemently that the irregularities
were part of a plot by the Commission to
secure a favourable result for KANU.
Whatever the truth of the matter, the
confusion was such that the legitimacy of
the election was gravely compromised.
This represented something of a muted
triumph for Moi personally: he was the
only presidential candidate to secure
more than 25% of the vote in five out of
the eight provinces (a requirement if he
was to have avoided a run off election
against the next best contestant), and he
actually increased his percentage of the
vote over 1992. In contrast, Kibaki obtained more than 25% in only three
provinces, and Odinga, Wamalwa and
Ngilu in only one (their home areas). Moi
may have received something like 70% of
his vote from the minority tribe areas, yet
his possession of state power nonetheless
had rendered him the only candidate
with any claim to national appeal:

would just do so with the addition of six
out of the twelve proportionately allocated nominated seats. Moi had boasted
that KANU would win the elections
convincingly. In the event, it had only just
scraped home, and having already lost 7
of his cabinet ministers at the nomination
stage, Moi now lost a further 5 at the
polls, including Joseph Kamotho, KANU's
secretary-general and previously the only
Cabinet member from Central Province.
Nonetheless, the extent of its dominance
and the propensity of the opposition for
division suggests that loss of control over
parliament is scarcely an issue, unless
KANU itself were to implode. Moi is so
shrewd an operator that is scarcely conceivable that he will not be able to buy or
cajole support from across the floor if and
when it is seriously needed.

At the civic level, as implied by the bare
results, the voting followed national patterns: again, it was only KANU which
recorded any degree of success across the
provinces, although the DP secured a
majority of seats in Nyanza, became the
leading force in Nairobi, and became the
leading minority party in the Rift Valley
and Eastern Province. KANU may have
lost Nairobi, but it secured control of
both Mombasa and Eldoret, two of the
three towns (the other is Kisumu, taken
by the NDPK) presently slated to be
Luoland voted overwhelminglyfor Mr. Raila upgraded to City status.

Odinga, Kalen/inland for President Moi,
Luhyaland for Kijana Wamalwa, and
Kikuyuland for Kibaki. It was among the
communities that did not have their own
presidential candidates that President Moi
broke away from his rivals (Weekly Review, 9

January 1998).
The bare statistics - the fragmentation of
the vote between KANU's original
Kikuyu/Luo fulcrum - equally demonstrate both the immediate costs and the
future potential of bloc voting by these
particular communities.
KANU failed to obtain an outright majority in the parliamentary elections, but

The bungled effort by the Electoral Commission allowed the opposition parties to
cry foul. Indeed, Kibaki and Raila Odinga
(amongst others) initially declared that
they would not accept the result of the
presidential election, and called for a new
contest, and there was speculation that
the opposition would boycott the new
parliament. The government responded
by pointing to its loss of cabinet ministers
and other notables, and claiming that it
was itself the major victim of the EC's
inefficiencies, if not of an actual conspiracy to deprive it of power. More to
the point, it threatened strong action
against any attempt by opposition lead-
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ers to foment a rejection of the results.
What worried the government was not so
much the threat of an opposition boycott,
but the implied threat that if the elections
were not annulled, Kenyans would have
the right to seek alternative means to seek
redress: there had already been talk in the
Matiba camp of 'a return to the forests' (in
reference to the Mau Mau struggle against
colonialism). In particular, Moi was concerned that agitation around the legitimacy of the result might recreate the
conditions of popular upheaval that months earlier - had granted prominence
to the NCEC and forced the government
into concessions via the IPPG. Furthermore, were the election to be thoroughly
discredited, it would give credence to
Matiba - a maverick unlikely to link up
with the NCEC - but one who might be
able to assume leadership in an anti-Moi
crusade. A rejected election would also
sit ill with the international donors, who
needed to be assured not only that Kenya
remained (more or less) committed to
democracy, but also that it was not about
to degenerate into a political catastrophe.

all, Moi will make way for a successor at
the next election. If the resulting succession results merely in a rejuggling of the
ethnic arithmetic, with a new president
merely consolidating or broadening the
regime's present Kalenjin base, the outcome promises only further political and
economic stagnation. Worse, it could
actually foster greater ethnic strife and
political disintegration: post-election assaults were visited upon minority communities in the Rift Valley, apparently
because they had had the temerity to vote
against KANU. Scores of people were
killed, wounded and displaced as the
police stood aimlessly by. Against this,
the transition could provide the opportunity for a constructive re-shaping of
Kenyan politics. For this to succeed, it
would need to achieve two basic objectives. First, it would need to provide
incentives for politicians to look beyond
their ethnic bases; and second, it would
need to begin to subject state power
holders to effective accountability - the
only way to tackle the present pervasive
corruption which, by privatising national
surplus for non-productive expenditure,
It was therefore with considerable relief is denying Kenya the economic growth
that, a few days after the election, the and buoyancy it so badly needs.
government greeted the news that Raila
Odinga and Wamalwa had endorsed its As indicated, the prospective transition
victory, thereby scuttling Kibaki's hopes could facilitate a reshaping of the ethnic
that the Luo and Kikuyu could collec- combination which governs Kenya. It is
tively reject the election. This, in turn, axiomatic that, had the opposition been
undercut the call of the NCEC for mass able to unite behind a single presidential
action in favour of the formation of a candidate, or more realistically if the
government of national unity and funda- Kikuyu-Luo blocs had been able to forge
mental political reform.
a united front, Moi would have lost the
recent election. As it was, the opposition
handed
him victory on a plate. The real
For the moment, Moi had ridden the
storm. The question was now to be conundrum of Kenyan politics, therefore,
whether his last term would serve to is quite why, having lost control of
reverse Kenya's economic decline and KANU under Moi and having been
thumped in 1992, the politicians from
realise a more genuine democracy.
these communities, who are scarcely
divided by anything resembling a politiThe Crisis Continues
cal principle, found it impossible to
The most significant thing about the 1997 coalesce. The answer must clearly lie in
election is not the predictable result but the minutiae of ethnic politics: the lack of
that it heralds a political transition. That trust of politicians and voters of even
is, if the constitution means anything at (especially?) their near neighbours, the
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web of patronage-client relations, and the
realisation of individual politicians that
membership of the political class brings
access to the spoils system.

ousted from central control, would provide them with regional strongholds - a
return to the regionalist formula,
'Majimboism', originally propagated by
KADU. All this, for all its limitations,
Yet even if the governing ethnic coalition therefore implies a new fluidity if only
were to be re-jigged, the behaviour of the progressive forces can take advantage of
majority of opposition politicians, the it.
most prominent of whom learnt their
trade within KANU, provides little clue Two requirements stand out. First, there
that they would act differently from Moi is need for minimal coherence amongst
and his clique were they to secure power. the forces seeking change. That Moi was
If the Outs of Kenyan politics were In, forced to concede the IPPG reforms at all
and the Ins were Out in Kenya's present demonstrates that the balance of forces
zero-sum polity, the benefits of the sys- can be turned in favour of democracy.
tem would simply be redistributed in a But for extensive reforms to go forward,
different direction. This is precisely why there will be a need not just for coalesso much hangs on the political transition, cence of opposition elements within parand why - for now - Moi has declined to liament, but for their linkage to
name a Vice-President (who would be- extra-parliamentary input. An immediate
come the in-house front runner to suc- problem here is that the NCEC is heavily
ceed).
Nairobi centred, without organic linkage
to mass support outside the capital and
How then, can Kenya - its immediate the major urban centres. Another probprospects battered by a highly dubious lem is: how does any reformist coalition
election, disastrous floods, donor impa- prevent its membership being picked off
tience, and a growing reputation for by inducements by the regime?
violence and instability - avoid looming
disaster?
The second requirement is the need for a
reform agenda. For the present structure
The deal which constituted the IPPG of politics to be changed, a large number
package included provision for an exten- of fundamental constitutional changes
sive review of the constitution after the will need to be realised. These must
election. This bargain is now being imple- include a strengthening of parliament
mented, with political parties, NGOs, and other institutions of accountability,
religious and other organisations having notably such posts as the Auditor-Genbeen asked to short-list 45 nominees eral, vis a vis the Presidency, under
(from which Moi will then pick 29!) The whose orbit power has been tightly cenmanner in which this Commission will tralised. Also included must be a thoroperate, and the scope it will enjoy, has ough review of the electoral system,
yet to be determined. Nonetheless, it is preferably to include some element of
already clear that the battle for succession proportional representation and a move
within KANU will be matched by strug- away from simple first-past-the-post. The
gles and shifts around the constitution. election for a successor President should
Doubtless the present incumbents will involve, at the very least, a run off
look to concede as limited ground as election between leading candidates if no
possible, whilst being open to the pros- single one of them has managed to
pect of forging new post-Moi alliances achieve a popular majority on a first
designed to confirm or extend their hold ballot. Similarly, the parliamentary elecon power. Some Kalenjin politicians are tions should be conducted on a basis
also said to be preparing defensive posi- which prevents election of MPs by
tions which, in the event of their being pluralities within individual constituen-
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cies, and which - along the lines suggested by Horwitz (1991) for South Africa
- forces parties to seek out cross-ethnic
coalitions. Furthermore, if democracy at
the local level is to assume any vibrancy,
the civic elections should be held separately from the national ones. In all this,
the independence of the Electoral Commission would need to be assured.
It is both arrogant and presumptive to be
too prescriptive. We can only hope that
the prospective constitutional review exercise will not be waylaid by Moi, a
consummate politician, or hijacked by the
present political class which, whether
government or opposition, has hitherto
displayed a record of spectacular irresponsibility. It implies too, an expansion
of political tolerance amongst ordinary
Kenyans, and the need for greater intolerance of state inefficiency and corruption.
All this is constitutes a very tall order for
a political system presently in acute crisis
and decay. Perhaps the most hopeful
thing is that, despite all the mayhem and
violations which accompany elections,
and despite the fact that the Kenyan state
is beginning to look very ragged around
the edges (notably in the North and
North-East), Kenyans remain wedded to
the electoral process. The holding of eight
general elections, all of which - whether
conducted under single party or multiparty rules - have had a highly competitive edge, together with the lack of
military intervention and the existence of
relative freedoms (of speech and of association etc.) constitutes at least something
of an achievement.
It is upon this rather fragile foundation
that a more constructive and coherent
politics will now have to be based.
Roger Southall, Rhodes University,
Grahamstown, South Africa.
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Congo/Ex-Zaire:
Through the Looking Glass
Carole J. L. Collins

• the stacking of the Constitutional Commission with adherents to Kabila's
small Lumumbist tendency (excluding
other longtime but peaceful opponents
of Mobutu);

The last issue of ROAPE (No. 74) looked • the political rehabilitation of a few
notorious Mobutists (who now owe
at the new DRC government's emerging
whatever legitimacy they have to beeconomic policies. Here we give more
ing favoured by Kabila); and
detail on its reconstruction plans, erratic
foreign investment policies and increasingly repressive efforts to counter grow- • appointing a disproportionate number
ing domestic and external opposition of Congolese to key Cabinet and secuall of these intensifying debate among
rity positions who either come from
Congolese civil society and potential
Kabila's home province of Shaba (alforeign aid donors.
ienating other regions and major ethnic groups) and/or recently returned
home after years in exile (thus lacking
Nine months after Laurent Desire Kabila,
a current popular base within the
head of the Alliance of Democratic Forces
country and largely dependent on
for the Liberation of the Congo (ADFL),
Kabila for their legitimacy).
swept Mobutu Sese Seko from power,
there's been no let up in the contradictory
pressures exerted by varied actors on More ominous is the intensifying and
(and within) his new government. Lack- increasingly international conflict in the
ing a broad-based consensus on key two Kivu provinces of eastern Zaire,
policies, the ADFL government has pur- fuelled by (but in turn fuelling) escalating
sued a series of increasingly erratic, even ethnic violence in northwest Rwanda and
contradictory moves (for example, sud- Burundi. In early December about 2,000
denly cancelling foreign investment con- armed Hutu ex-FARs (former members
tracts barely months after they were of the pre-genocide Rwandan army) and
signed) which have left Congolese civil Interahamwe (Rwandan militia heavily
society and international investors and implicated in the 1994 genocide) and
donors confused by the mixed signals.
local Congolese fighters (called Mai Mai)
entered the South Kivu capital of Bukavu
After 32 years of Mobutu's one-man rule, en route to Cyangugu in Rwanda, briefly
some of this confusion and tug-and-pull seizing the local radio station. Bukavu
between contending forces is understand- sources report many armed soldiers of
able. But many fear recent ADFL actions diverse origins hiding in nearby forests
mark a decided turn towards more au- and rural villages. In North Kivu, ex-FAR
thoritarian rule and risk squandering the and Interahamwe are mounting more
good will the ADFL earned by toppling frequent attacks further from the border
Mobutu. Many of these moves seemingly (deep into Rwanda's Rugengeri, Gisenyi
reflect an effort to consolidate power and Gitarama regions) from a rear base
around a relatively narrow regional and near Masisi. The 20 February 1998 Africa
Confidential also reports an anti-Tutsi
political base. Such actions include:
group dubbed Abatabazi ('fighters') oper• increasing arrests of perceived politi- ating along Rwanda's side of Lake Kivu.
cal opponents (including veteran opposition leader Etienne Tshisekedi 12 These cross-border raids have sparked
February);
brutal treatment of Congolese civilians
by Rwandan troops (popularly dubbed
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'soldats sans frontieres' by Kivuans) and Interahamwe) and from the armed oppoADFL government troops largely drawn sition to the Burundi government
from their Congolese banyamulenge eth- (CNDD). On 13 December, three former
nic kinsmen in South Kivu and Mobutu generals, ex-army chief of staff
banyarwanda Tutsi kinsmen from North Baramoto Kpama, ex-presidential guard
Kivu. Since early December, reports commander Nzimbi Nzale and former
AZADHO (a leading Congolese human defence minister Mavua Mudima, were
rights group), ADFL troops have launched briefly detained in South Africa on their
a major scorched earth campaign against return from a secret meeting in Kahemba,
Mai Mai and their alleged sympathizers about 50km. from the Angolan border
in North Kivu's Walikale region. Houses (and 500km. south of Kinshasa) in an area
have been torched, harvests and family still controlled by UNITA forces and
goods stolen, some women brutally killed awash with ex-FAZ (perhaps as many as
for allegedly using sorcery against ADFL 3,000) and Hutu militiamen. Their arrest
soldiers, and three traditional chiefs de- may have pre-empted a coup attempt
tained and possibly tortured - exactly the reportedly planned for 20 December.
same sort of anti-civilian crimes that Kabila subsequently invited Angolan
Mobutu's army once committed.
troops to be stationed in Kinshasa, ostensibly for emergency deployment to CongoEmbittered by such experiences, many in Brazzaville. South African police
eastern Congo feel increasingly sympa- attempting to deport the three (as Kabila
thetic to the Mai Mai (who in 1996 had has sought since last summer) recently
briefly allied themselves to the ADFL and told a South African court of evidence
Kabila). Their fight for regional autonomy that Baramoto had been negotiating with
and against domination by outsiders, the South African mercenary outfit
whether the Rwandan military or Kin- Stabilco, run by former Executive Outshasa-based ADFL forces, has won this comes operative Maurice le Roux, for 'a
ethnically diverse local militia widening small army'. Both Africa Confidential and
support among Kivuans. (This despite Belgian journalist Colette Braeckman in
the Mai Mai's current tactical alliance the 6 February Le Soir report efforts by
with discredited soldiers from Mobutu's former Mobutu troops (ex-FAZ) in the
former army and Interahamwe militia). Central African Republic, CongoThe government's 28 January arrest of Brazzaville, Togo, Chad, Angola, Libya
two mwami (Bashi kings) and other and inside the DRC itself to ally themBukavu religious and academic figures selves with these generals and/or a
(reportedly for advocating peace talks Mobutist group, Rassemblement des
with the Mai Mai) barely a day after Congolais pour la Democratie (RCD),
Kabila and his new Interior Minister formed in Europe to oppose the ADFL
Gaetan Kakudji visited there (and an 18 government. Exiled Mobutists have also
February search by ADFL troops of set up other political opposition groups
Bukavu NGO offices, supposedly for abroad, for instance, Kengo wa Dondo's
weapons, during which radios and other Union pour la Republique in Brussels.
communications equipment were confiscated) has only deepened regional dis- Harsh daily realities remain largely untrust of the central ADFL government.
changed: Since Kabila became DRC president by decree last 27 May 1997, too little
At the same time, many Congolese fear has changed in the daily lives of ordinary
growing evidence of a regroupment of Congolese, say many of them. This has
Mobutist forces outside the country, in de fed disaffection in Kinshasa, centre of the
facto alliance with elements from UNITA, traditional opposition political parties,
from the former Hutu-dominated whose leaders have been barred from
Rwandan government (ex-FAR and explicit party political activity by presi-
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dential decree since last May, as well as in
more distant regions and provinces. In
many ministries, salaries continue to go
largely or periodically unpaid. The government had to quickly dispatch troops
to quell mutinies between 21 and 23
January by angry unpaid soldiers in the
port cities of Matadi and Boma after
officers (as during the Mobutu era) stole
their monthly salaries.
Severe economic difficulties generated by
an exceptionally heavy rainy season from
December through early February have
contributed to local woes. Tens of thousands of Congolese have lost their homes
and harvests to El-Nino-linked floods
and heavy rains, particularly along the
Congo river. The flooding contributed to
epidemics of cholera (especially in
Kisangani) and meningitis (near the
Angolan border). Washed out roads and
bridges in neighbouring countries cut
access to the east African coast, sparking
sharp import price increases and lengthy
delays for items being shipped from
Kenya and Tanzania to eastern Congo.
Many also note the recent floods have
probably obliterated much of the forensic
evidence being sought by the UN team
seeking to document suspected massacres of fleeing Rwandan refugees in late
1996, early 1997.
The rains made many already poor roads
all but impassable: in December, the
Central Bank Governor Masangu noted
trucks were taking 15 days to travel the
Matadi-Kinshasa route (normally a trip
of less than a day) and 150,000 tons of
merchandise were backed up. The resulting shortages of maize, fish, sugar and
cooking oil in Kinshasa provoked sharp
price rises and renewed fears of inflation.
The Governor estimated $100mn was
needed to resurface that one road.

tion, and narrowing political base, of the
government. On 28 November 1997,
Kinois were startled by sharp exchanges
of gunfire in the capital city between
opposing military units, just a few hundred yards away from the Presidency,
following the dismissal of a former Kabila
ally, presidential security adviser Masasu
Nindaga. Between 11 and 20 people were
killed in the crossfire. Masasu, de facto
chief of staff of the army and (with
Kabila) one of the four co-founders of the
ADFL in October 1996, was later detained
on charges of organizing a private militia,
illegally expropriating property and drug
peddling. While many in Kinshasa viewed
him as a 'Rwandan Tutsi', many in south
Kivu saw Masasu (a Kivuan of mixed
ethnic parentage) as representing their
region in central government. Hence
some see his sudden demotion as further
evidence of a Kabila 'plot' to promote
Katangese (especially those from Kabila's
own North Shaba ethnic group, the
Lubakat) to key government positions, at
the expense of Congolese from elsewhere
(including even Kabila's banyamulenge
allies). Another prominent Kivuan and
ADFL co-founder, Deogratias Bugera,
has also been seemingly sidelined from
the government in an ADFL party post.
The fourth ADFL co-founder was assassinated in early 1997 in suspicious circumstances.

The 12 February arrest of Tshisekedi,
head of the Union for Democracy and
Social Progress (UDPS), was but the latest
example of a pattern of ADFL arrests of
known or perceived opposition figures.
Detainees have included local and national UDPS activists; other political opposition leaders, for example, Joseph
Olenghankhoy of FONUS (Force
Novatrice pour 1'Union et la Solidarity);
journalists and editors; religious leaders
(including one pastor, Theodore Ngoy,
for allegedly 'defaming' the government
Consolidating Political Power
by comparing its excesses to those of
From November through early February, Mobutu); and artists (Kabila recently
a number of key political developments banned a record by popular Congolese
have sharpened concern about the direc- musician Tabu Ley for alleged immoral-
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ity). Some detainees have reportedly disappeared, and allegations of torture are
increasing. So are efforts to control the
media: on 30 November local relays of
foreign news broadcasts by VOA (Voice
of America), BBC (British Broadcasting
Corporation and RFI (Radio France International) were briefly suspended for alleged 'disinformation' before international
pressure caused a rapid policy reversal.
Even more worrisome was the decision to
publicly execute 21 people (14 soldiers
and 7 civilians convicted during summary procedures before military courts)
on 26 January three days after the Matadi
and Boma mutinies were put down.
Sources also report a troubling (Mobutustyle) multiplication of new security
forces, including the National Intelligence Agency (a political police with its
own detention cells) and the Detection
Militaire des Anti-Patrie (tasked with
routing out disaffection among the armed
forces). On 18 February Roberto Garreton,
UN human rights rapporteur for the DRC
(whom Kabila refused to accept as the
head of the UN inquiry into alleged
refugee massacres) issued a communique
expressing deep concern at the further
erosion of human rights in the Congo.
UDPS, the largest opposition party under
both Mobutu and now Kabila, has been a
main target of ADFL efforts to ban all
political activities and gatherings (particularly after it joined 16 other opposition parties in creating the 'Forces Vives
et Democratiques du Congo' to coordinate opposition to Kabila. On 17 January
security police prevented a public meeting by UDPS supporters; two UDPS
leaders were later sentenced to two years
in jail by a military tribunal presided over
by an officer who was not a judge. Kabila
has tried to co-opt some of Tshisekedi's
UDPS colleagues into his cabinet (but
only as individuals), most notably the
head of UDPS' moderate wing, Frederic
Kibassa-Maliba (now the Minister of
Mines), and Taka Ngai (now Finance
Minister). But two UDPS leaders elected
by Mbuji-Mayi residents to head the
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province after it was liberated by the
ADFL in March 1997 were dismissed 19
November, allegedly for promoting tensions with the national authorities.
Kabila's summary 'relegation' (internal
exile) of Tshisekedi back to his home
village in Kasai was eerily reminiscent of
both Mobutist and Belgian colonial practice. This move and reiterated allegations
of Tshisekedi's involvement in
Lumumba's death has further estranged a
region already under-represented in
Kabila's government. His 'relegation'
sparked street protests in Kinshasa and a
UDPS sit-in outside the US embassy in
Belgium. Anxiety over him has risen as
rumours of his sudden ill-health (and
even possible poisoning) have spread.
The US strongly protested Tshisekedi's
forced relocation in a 19 February statement (and in an earlier call to Kabila by
Secretary of State Madeleine Albright).
And in late February the EU Parliament
passed Resolution B4-231/98 threatening
to withhold aid unless Tshisekedi and
other 'political prisoners' were released.
A simmering problem for Kabila is what
to do with the kidogos (Kiswahili for
'kids') - children and teenagers (some as
young as 8 years old) recruited into the
ADFL military in late 1996, early 1997 as
part of its drive to take Kinshasa. Many,
heady with the power that carrying arms
gave them, have generated some of the
worst discipline and crime problems in
urban centres. The ADFL now wants to
demobilize them - but few want to return
to home towns and villages in the east
where there are no schools or economic
opportunities to attract or sustain them.
Many have been kept in camps (some say
to prevent their returning east and joining the Mai Mai). The floods, along with
officers' thefts of food supplies and ADFL
fears that soldiers released from camps
might join the Mai Mai, combined to
produce a major human tragedy at Camp
Kapalata near Kisangani. Military officials initially refused to allow residents to
leave, even after the health minister
ordered the camp, the site of a major
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cholera outbreak, to be closed. The centre internationally finds itself defacto allying
housed an estimated 7,000 ADFL troops, with other former Mobutists in criticizing
about 3,000 ex-FAZ and the remainder Kabila's failure to move more rapidly to
reportedly Mai Mai and kidogos. About establish a democratic process. As a 9
20% of the more than 1,300 reported February Wall Street Journal(WSJ) article
cholera cases at the camp are said to have noted, despite Kabila's stated commitdied, according to UNICEF and local ment to break sharply with the Mobutist
past, he recently rehabilitated Dominique
health authorities.
Sakombi Inongo, a former Information
Perhaps the most 'Alice-in-Wonderland' Minister and Kinshasa governor who
aspect of recent political developments once headed Mobutu's ruling party, as
has been Kabila's recent rehabilitation of his 'presidential communications adviser'.
several key Mobutists, even as the UDPS It was Sakombi who helped orchestrate
DRC CABINET (announced 4 January 1998)
President (and Minister of Defense): Laurent Desir6 Kabila
Ministresd'Etat:
• Affaires interieures: Gaetan Kakudji (Lubakat and former governor of Shaba; now considered #2
to Kabila, his cousin; is #3 in the ADFL)
• Economie et Petrole: Pierre-Victor Mpoyo (formerly economy, industry and commerce minister;
formerly worked for French ELF oil co.)
Ministres:
•Justice: Mwenze Kongolo [formerly internal affairs minister; from Katanga)
• Finances et Budget: Ferdinand Tala Ngai
• Affaires etrangeres: Bizima Karaha
• Agriculture et Elevage: Mawampanga Mwana Nanga (formerly finance minister; made presentation
at Dec 4 'Amis du Congo meeting; from Bas-Zaire)
• Industrie et Petites entreprises: Babi Mbayi (formerly planning & development minister; from east
Kasai)
• Information et Culture: Raphael Ghenda
• Environnement et Tourisme: Eddy Angulu
• Commerce: Paul Bandoma (formerly agriculture minister; from Equateur)
• Cooperation international: Celestin Luanghy (former justice minister; from Katanga; reportedly
convicted of fraud in 1994 in Belgium and disbarred)
• Fonction publique: Paul Kapita
• Travail et Prevoyance sociale: Thomas Kanza (former cooperation minister; reportedly convicted
of fraud in Tennessee)
• Plan: Etienne-Richard Mbaya (former national reconstruction minister; from Katanga)
• Postes et Telecommunications: Kinkela Vinka'nsy
• Sante: Jean-Baptiste Sondji (from Bandundu)
• Transports et Communications: Henri Mova Sakanyi (Katangan; reportedly Kabila's nephew)
• Travaux publics: Anatole Bisikwabo Tshiumbaka
• Education nationale: Kamara Rwakaikara
• Energie: Pierre Lokombe Kitete
• Sports et Jeunesse: Mutomb Tshibal (Katangan)
• Portefeuille: Kambale Mutotolo (formerly Minister of Mines
• Mines: Frederic Kibassa Maliba (formerly a UDPS leader who broke with Tshisekedi)
Vice-ministres:
• Affaires interieures: commandant Faustin Munene (from Bandundu; reportedly a nephew of Pierre
Mulele)
• Affaires interieures: Mulumba Katchy
• Affaires etrangeres: David Mbwankiem
•Affaires sociales: Milulu Mamboleo
• Culture et Arts: Juliana Lumumba (daughter of Patrice Lumumba)
• Portefeuille: Biselele Kanumutambi
Source: 4 January 1998, AFP wire (other information on background, region of origin, position if any in previous
ADFL cabinet added by author in brackets).
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Mobutu's cult of personality and the In South Kivu, almost 160 participants
famous 'authenticity' campaign of 1971, representing local government, commuwhich, in an ostensible move to nity groups, NGOs, traditional chiefs and
'Africanize' names, ironically substituted the army took part, according to reports
the Portuguese-derived 'Zaire' for the from Congolese groups. In North Kivu,
indigenous 'Congo' as the nation's name. local civil society groups comprised close
Kabila's 'image needs to be improved', to 80 of an estimated 125 participants. At
Sakombi, now a born-again Christian, the Goma meeting, the issue of citizentold the WSJ: 'I am a technician in this ship for the banyarwanda (ethnic Hutu
field and maybe can help'. Some now fear and Tutsi living in the province) domia new 'cult of personality' is being nated almost half the discussions, reflectcultivated, noting Kabila's growing fond- ing the priority that grassroots
ness for the royal 'we'.
communities in this region put on this
issue. Similar meetings occurred in
Mbandaka, Lubumbashi and elsewhere.

Limiting Political Participation

On 3 January, Kabila announced a Cabinet reshuffle, creating two senior ministries in the process. Before swearing his
colleagues in, Kabila reportedly insisted
that they all restate anti-corruption
pledges anew and relinquish houses and
vehicles which they had illegally seized
and used since the ADFL takeover last
May. Sources in Kinshasa indicate that
the major import of these changes was to
increase the prominence of Katangans
and ethnic Lubakat in the cabinet, further
marginalizing other ethnic groups - a
move likely to sharpen ethnic and regional distrust.
In December-January, Congolese civil
society groups had been encouraged by
the government's organizing of provincial-level reconstruction conferences to
solicit suggestions from grassroots constituencies. Many of these meetings were
organized with significant input and
leadership from civil society, including
members of the Conseil National des
ONGs de Developpement du Congo
(CNONGD), a national umbrella structure for development NGOs which has
well-organized NGO councils in each
province. Ideas and recommendations
from these provincial gatherings were to
be sent to a three-week National Reconstruction Conference (NRC) of 600 participants from across the country,
originally scheduled to convene in Kinshasa at the end of January.

Many saw the NRC as potentially the
most important, broad-based and participatory national meeting since the Sovereign National Conference's (SNC's) 2,000
delegates met from 1992-94. It was expected to include many non-ADFL members chosen by local communities as
provincial delegates to articulate local
and regional concerns. That may have
been why, on 21 January, Interior Minister Kakudji unilaterally announced, reportedly without advance consultation
with the ministry which had organized
the NRC process (originally National
Reconstruction; after 3 January cabinet
shuffle, Plan), that the NRC was cancelled
indefinitely. Both donors and civil society
pressured the government to quickly
change its mind - but to no avail. Instead,
according to an International Human
Rights Law Group report drawn from
civil society sources, Kabila quickly
moved to convene a 12-14 February
'Conference on Territorial Administration' of unelected provincial public officials (governors, mayors, etc.), attempting
to present it as a replacement for the
NRC.
Many believe the ADFL feared the NRC
as a potential forum for articulating
democratic demands that it would be
unable to control. Indeed, many political
demands surfaced at most provincial
meetings: for instance, of the 34 final
recommendations from the South Kivu
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conference, 14 reportedly included demands to repeal the ban on political
parties; allow freer speech; adhere closely
to the election timetable; negotiate with
the Mai Mai rather than continue to fight
them; etc. The CT represented the government's effort to substitute a top-down
process for what had been a broad-based,
participatory one. On 14 February the
police arrested Muteba Tshitenge, coordinator for the (ex-)NRC since September
(no official charges were made, but many
believe he was arrested either for meeting
with US special envoy for democracy
Jesse Jackson, or for allowing the NRC
process to become too open).

isters moderated their negative statements about Congolese NGOs, either
from a growing appreciation of their
contributions to development or for more
'cosmetic', tactical reasons (to make funding the DRC government more acceptable to donors if it appeared less hostile
to civil society). Many Congolese fear
that, following the recent arrests of opposition political party leaders, local NGOs
(especially human rights groups) will be
the next target of ADFL efforts to stifle
democratic debate.
International NGOs have also now become a target. Following a 20 February
Cabinet meeting called to discuss their
activities in the Congo, government officials accused some of providing arms to
'the armed groups that are trying to
destabilise the East of our country'. While
a new legal framework is being worked
out to govern NGO-government relations, they added, all international NGOs
operating in the DRC were asked to
report (in order to be registered) to the
Ministries of Interior, Foreign Affairs and
Justice 'under the control of the Agence
Nationale des Renseignements (ANR)',
one of Kabila's main security agencies.

Only days before suspending the NRC,
Kakudji announced on TV that those who
opposed the ban on political parties
would face prosecution by military courts.
This followed a statement by Kabila that
the ban on political parties was necessary
to keep them from developing 'armed
militias' (though many cynically joke that
the ADFL has its own militia - the new
national army!). Increasingly, the latest
Economic Intelligence Unit (EIU) warns
(1st Quarter 1998), the ADFL government
seems 'an enterprise of political domination, incapable of political dialogue and
bent on neutralizing alternative political
Foreign Aid and Debt
projects'.
Little foreign development aid (except
The government appears deeply suspi- through NGOs) has materialized to date,
cious of the role of Congolese NGOs and not least because of the many concerns
civil society, seeing them sometimes as about human rights and democracy noted
potential political allies and genuine part- above. Among the issues here:
ners in development, at others as competitors for scarce foreign aid dollars or The UN Commission of Inquiry. Many
even security risks. In late November, donors have linked resuming aid to the
DRC Ambassador to the UN Andre DRC government allowing the inquiry to
Kapanga strongly attacked the notion of proceed without hindrance and quickly
funding reconstruction efforts through complete its work. A forensic team iniNGOs, challenging both their limited tially deployed to Mbandaka in early
capacity (especially for massive infra- December quickly left after protests orstructure projects such as rebuilding chestrated by local authorities (some
roads) and claims to a popular mandate, reportedly involving demands for
during a talk at the Carnegie Endowment money). It didn't return until early Februin Washington, DC. From September ary due to several factors, including bad
until after the 4 December World Bank- floods or fighting in many targeted areas,
convened meeting in Brussels, some min- lack of initiative by team leaders, and 'off-
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again, on-again' signals from the ADFL
government on security issues. On 6
February advance team members again
deployed to Mbandaka (where much of
the forensic evidence may now have been
washed away by excessive rains). The
delays caused UN Secretary-General Kofi
Annan to extend the date set for completing the report from the end of February to
the end of May. Despite this progress, in
early February the deputy head of the UN
probe, Andrew Chigovera, Zimbabwe's
deputy attorney-general, resigned, saying an independent and impartial inquiry
was impossible. Annan moved to head
off a new crisis by rapidly appointing two
new team members: US lawyer Daniel
Michael O'Donnell (who until January
was investigating atrocities in Guatemala), and Canadian diplomat Paul
Eugene Laberge.
Conditionality of Aid. This remains a
sensitive issue for many donors as well as
for NGOs inside and outside the DRC.
Most human rights groups want to see
stricter conditioning of aid to the government on its progress in respecting human
and democratic rights. However, many
development NGOs feel that vital reconstruction tasks, such as rebuilding roads
and transport, cannot be held hostage to
improving legal rights without causing
further suffering in local communities.
On 21 October, Oxfam International called
for significant aid to the region in its 'The
Importance of Engagement: A Strategy
for Reconstruction in the Great Lakes
Region'. It is clear, however, that
Tshisekedi's arrest and the rise in reported human rights abuses in the DRC
in the past few months will make the
debate on this that much more contentious.
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missed (and reportedly arrested) for mismanagement and possible self-enrichment. However, efforts to track down
Mobutu's stolen wealth have continued
in the Congo and abroad. On 8 December,
a five-member Belgian legal and police
team arrived in Kinshasa to investigate
allegations of past Mobutist money laundering in Belgium and assess evidence to
justify continuing to freeze Mobutu-linked
assets. In late 1997, the Swiss government
also ordered banks there to broaden and
deepen their efforts to identify bank
accounts belonging to Mobutu and his
family and close associates. On 10 February Switzerland's federal court in
Lausanne rejected a request by Mobutu's
widow and children to lift the freeze,
rejecting their claim that it was causing
them irreparable harm. Kabila has perhaps pioneered the most direct method of
trying to recapture stolen public funds:
by detaining over 30 close cronies of
Mobutu and, in a meeting with them in
late November at the Presidency, offering
to free them if they disgorged some of
their ill-gotten wealth.

Donors' Meeting

The World Bank convened a second
'Friends of Congo' donors' meeting 4
December in Brussels (following the initial 5 September one in Paris) to discuss
the DRC's most vital reconstruction and
development needs. Of the 17 donor
government and 9 international and multilateral agency representatives present
(as well as South Africa and Uganda),
most responded with cautious optimism
to then finance minister Mawampanga's
slide presentation on the DRC's proposed
US$1.68 billion emergency 'Economic
Stabilization and Recovery Program'
('Programme de Stabilisation et de
Recapturing Mis-acquired Wealth. While Relance').
a Bureau des Biens Mal-Acquis was
established last summer to coordinate World Bank Vice-President for Africa
recovery efforts, recent reports of mis- Callisto Madavo from Mozambique
management have somewhat clouded its praised the DRC for providing 'a rough
reputation. In February the Bureau's di- road map' of its most urgent needs. But
rector, Jean Baptiste Mulemba, was dis- few donors immediately offered to help it
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bridge the emergency plan's almost • to explore 'imaginative' ways to ease
DRC's $14.6 billion foreign debt, though
US$1.12 billion financing gap (and many
no immediate write-off was agreed.
question how it will raise the US$564.5
While conceding its legal responsibilmillion it expects to generate internally to
ity to repay old loans, the DRC asked
fund its project wish list). The plan seeks
donors to consider writing off loans
to raise:
shown to have been stolen or squandered by the Mobutu regime and never
• US$440.5 million for 'political and
spent on designated development
macro-economic stabilisation' (to cover
projects. It also argued that the IMF's
paying salaries, computerization, and
Highly Indebted Poor Country (HIPC)
demobilizing and retraining military
Initiative was too cumbersome and
and state officials);
slow to meet Congo's urgent postconflict
needs.
• US$945.5 million for economic recovery (including US$494 million for upgrading the transport and road system, • to set up a working group on capacityUS$101.5 million in aid to the agriculbuilding chaired by the UNDP to help
ture sector, and US$350 million for
joint donor-DRC efforts to strengthen
investment in the energy sector); and
economic management institutions.
Donors agreed to a mid-1998 follow-up
meeting - but one where they plan to
assess progress on democratization and
human rights as well as the plan itself.
Most worrisome, as the EIU notes, the
While DRC policy on privatization is still ADFL government seems unable to see
evolving, the plan strongly argued for the links between its political and eco'liberalization of the [mining] sector and nomic performances.
promotion of private investment', as well
as removal of regulations limiting investment, encouragement of greater competi- The Aid Trickle Begins
tion, actions to reduce smuggling, and A few donors quickly moved to begin to
moves to turn its major parastatals - unblock bilateral cooperation (largely
Gecamines, MIBA and the Office de frozen after 1991-92 while Mobutu conMines - into state holding companies. tinued to undermine democratization efWhile not organized as a formal pledging forts).
conference, participants agreed on several key initiatives:
• The European Union (EU) agreed to
disburse some Ecu79mn (of an estimated Ecu241 million blocked since
• to set up a 'Friends of Congo' Trust
1992) to help meet health needs and
Fund, modelled on those organized for
rebuild two roads connecting the Conthe Gaza Strip and Bosnia-Herzegovina.
go's capital Kinshasa to Kikwit and
A steering committee chaired by SweMatadi port. It also offered to commit
den (and aided by a WB technical
Ecu30 million towards a voters' census
secretariat) met 14 January to design
for national elections scheduled for
the Fund. A second World Bank mis1999. After the arrest of Tshisekedi,
sion visited the DRC 14-31 January to
however, the EU Parliament passed a
identify key sectors the Trust might
resolution warning that it might susfund (reportedly health, water and
pend aid disbursements until he and
sanitation, transport and education).
other political prisoners were released.
They have advocated a decentralized,
project-driven approach.
• US$296.3 million towards 'reversing
the degradation of human capital' including aid to health, education and
capacity-building.
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• Belgium promised US$20mn for health, • While making no immediate commiteducation and food security. However
ments, the UK recently boosted the size
it condemned alleged government obof its Kinshasa mission and Canada
struction of the UN inquiry and continreopened its embassy there. France
ued detention of a Belgian national
also remained on the sidelines (recov(Patrick Claes, who headed the Belgoering from its recent reciprocal 'PNG'South African Sizarail company naing of diplomats with the DRC and
tionalized by the ADFL during its
chequered reputation in the region);
military advance, was arrested last
because it contributes between 28-40%
April but released in mid-February).
of EU Development Fund monies, however, it can potentially block most EU
funding. On 1 December, DRC Infor• On 9 December, US Secretary of State
mation Minister Ghenda said DRC
Madeleine Albright, in a speech in
might remain in the Francophonie if
Addis Ababa to the OAU, pledged
France backed its aid requests.
US$10 million to the future Trust
Fund. During a 12 December stopover
in Kinshasa, she also promised to ask • Kabila has reportedly secured $150mn
the US Congress for US$35-40 million
in aid from China, and in January
in additional aid for FY1998. (Between
signed road construction contracts for
June and the end of 1997, the US
China to help build roads between 11
Agency for International Development
provincial capitals.
(USAID) released about US$8mn to
help fund a UNICEF-organized vacci- Congolese officials hoped international
nation drive and several small NGO donors would supply $575 million of the
initiatives; it has set up outpost offices plan's projected $1.7bn price tag. Some
in Kananga, Lubumbashi and Bukavu.) estimate about US$450mn has been
pledged so far, which then finance minisBut during an early February visit to ter Mawampanga said was evidence of
Kinshasa, US special envoy on democra- donors' willingness 'to get [their] hands
tization Jesse Jackson repeated US con- dirty helping our people rebuild'. But the
cerns about human rights, the UN inquiry aid commitments were far less than the
and lack of rapid democratic reforms - all new government had hoped - and largely
issues which will affect Clinton Adminis- resume funds previously committed durtration efforts this spring to 'sell' Con- ing the Mobutu regime.
gress on lifting two legislative bars to
bilateral aid for the DRC: the Brooke
Amendment barring aid to governments Private Investors & Policy Chaos
in arrears on IMF debt payments; and the Governments weren't the only ones to
Faircloth Amendment (part of the re- show up in Brussels. So did many foreign
cently passed Foreign Operations Appro- mining companies, including top execupriation Bill for FY1998), which bars aid tives of Barrick Gold (developing the Kilo
to the DRC until Clinton certifies that it is Moto gold mines in the NE); America
fully cooperating with the UN inquiry. Mineral Fields (which, in April 1997
These issues will likely surface in a US agreed to invest $350mn over the next 3
House Africa sub-committee hearing on years to relaunch the Kolwezi copper/
the region currently scheduled for 5 cobalt mines); Tenke Mining; Panorama;
March. Meanwhile, Clinton has selected Cluff Mining/UK (seeking partners for a
current US Ambassador to Haiti William Shaba manganese project); and Canada
Swing (who formerly served in Nigeria, Africa Mining.
South Africa, Liberia and CongoBrazzaville) as the new US Ambassador- Also present was Bechtel, which has
designate to the DRC.
reportedly presented the DRC with a
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'master economic development plan'
which estimates DRC's mineral ores alone
as worth $157 billion and suggests that
privately-financed projects can help
jumpstart the Congolese economy, including development of DRC's hydroelectric power, oil, cash crop and forestry
potential.
The DRC is reportedly seeking over
$300mn in private investment to help
rehabilitate the energy sector and build
up exports. Interest has been expressed
by a consortium of South African banks
(who might contribute about $40mn), the
German RWE-Lahmeyer group ($16mn),
ABB ($40mn) and the ICM-Medis group
($25mn). The shortfall may be sought
from official development assistance
sources.

the AMF agreement.) Some also feel
negotiators gave away too much in contracts signed during the ADFL advance.
The result, however, has been to discourage many foreign investors - at least until
the DRC's investment policies and commercial law (and its protections) are more
clearly defined.

Seeking to reach greater clarity on this
and related policy issues, Kabila reportedly convened an extraordinary session
of the entire cabinet in Lubumbashi in
early February. Unofficial sources said
the meeting (to which parastatal CEOs
were also invited) would examine how to
plan bilateral and multilateral treaties
with foreign investors (especially in mining) so as to avoid the excessively exploitative and unprofitable arrangements
negotiated by Mobutu, and how to reBut many potential foreign investors structure the DRC's many parastatals
have been put off by sudden government (including possibly appointing new
decisions in January to cancel several CEOs).
signed contracts. Gecamine announced it
planned to cancel AMF's Kolwezi con- DeBeers: The Comeback Kid'
tract to exploit vast copper and cobalt
tailings (which some estimate as worth Last April DeBeers, the South African$10bn). On 26 January, the ministry of based diamond giant, seemed on its way
mines also scrapped 12 mining research out in the DRC. Kabila accused it of
contracts (covering gold, copper, cobalt 'irregular business practices' during
and iron) signed barely five months Mobutu's reign and also of trying to
before, accusing the companies involved maintain its monopoly over DRC dia(East Asia Gold, Falcon, Gecimex, mond production. It soon lost its excluIvanhoe, Leda, Little Rock Mining, Sabrina sive contract to buy the Mbuji-Mayi-based
Richard, Startpoint, Tenfield, Somico Min- diamond parastatal MIBA's (Societe
ing, Kabongo Development and Forrest Miniere de Bakwanga's) total production.
EGMS) of delaying work. It also threat- American Mineral Fields's Raymond
ened to cancel recently signed agree- Boulle, eager to steal a march on his
ments with other companies unless they former employer, agreed to set up diabegan operations by 10 February.
mond comptoirs in Kisangani and elsewhere behind ADFL lines after DeBeers
The economic motivations of the govern- staff fled the ADFL advance. In mid-1997,
ment seem clear. With little foreign aid it was reportedly outbid by Antwerpcoming in and impoverished Congolese based Susskind Diamonds for the MIBA
unable to provide a viable taxable base, contract.
the government is eager for large, upfront
injections of cash to fund its operations. But by August, DeBeers had again
By reopening tenders, it hopes to win emerged as the major buyer of DRC
better deals with larger upfront cash diamonds. And a 9 February WSJ report
payments. (GECAMINES cited its desire says DeBeers now hopes to negotiate an
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DRC government for prospecting rights
to as many as 240,000 square kilometres
in known diamond areas. Under terms of
the contemplated agreement, DeBeers
could develop its finds through a 50%
stake in a joint venture with the DRC
(holding 40%), MIBA (5%) and Sibeka, a
Belgian mining company 20% owned by
DeBeers (5%). However, such vast prospecting rights might not be legal under a
proposed new draft mining code that
currently would bar any individual or
company from exploring more than 20,000
square kilometres. DeBeers and AngloAmerican are jointly funding a feasibility
study for electrification of the two Kasai
provinces, where most of the DRC's
diamond wealth lies.
The biggest loser in all this has been
Canada-based AMF, which had already
spent about $15mn on the tailings project
and had completed drilling for the project
in October. But DeBeers (and AngloAmerican, a former partner of AMF
before the latter struck its own deal with
Kabila) may not get away scott-free. In
early January AMF filed a $3bn lawsuit in
a Dallas, Texas court against AngloAmerican, DeBeers and Minorco, alleging they 'interfered' in the tender already
awarded to AMF in the DRC. In the suit,
AMF notes Mpoyo, the new DRC minister of state for the economy, is related to a
Congolese director of Anglo. It was
Mpoyo who reportedly demanded that
AMF pay about $150mn upfront, a demand the company refused. Anglo, in
response, claims it has no current interest
in the tailings project, having joined a
consortium involving Belgium's Union
Miniere in an unrelated, more capitalintensive Kolwezi Group West mining
rehabilitation project. But the suit is likely
to make other potential investors shy
away in the near term. And, EIU notes,
the US Justice Department, which has
sued DeBeers in the past for operating an
international diamond cartel, may view
this as another opportunity to go after it
yet again.
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Perhaps the most intriguing footnote to
AMF's recent travails is its 12 January
appointment of a new board of directors
and a new chairman. The new chairman
is none other than Robert S. Stewart of
Zurich, an economist who only weeks
before, according to an AMF press release, 'while with Bechtel,... was directly
involved in the creation of a reconstruction and development plan for the Democratic Republic of Congo covering civil
engineering, mining pipeline, petroleum
and power projects.' After thanking outgoing directors (among them Max Boulle,
Raymond's brother) for past services, the
company announced it was relocating its
home offices to Dallas, Texas.
Carole Collins, a journalist and former
American Friends Service Committee
Southern Africa representative last visited Zaire in late 1996. She lives in
Washington, DC.

New Secretary-General for
the Francophonie
David Seddon
The Francophonie - the grouping of
mainly French speaking countries in the
world - held its summit in Vietnam in
November 1997 and appointed ex-UN
Secretary-General Boutros Boutros Ghali
as its new Secretary-general.
Membership is no longer limited to
strictly Francophone countries and certain eastern European countries (for example, Romania, Bulgaria and Moldavia
are now members, while Albania and
Poland are new candidates. The group
comprises 46 independent states, the vast
majority of them in Western and Central
Africa, and 9 other members. In Africa,
members include: Benin, Burkina Faso,
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Burundi, Cameroun, Cape Verde, Central
African Republic, Chad, Congo, Democratic Republic of Congo, Djibouti, Egypt,
Equatorial Guinea, Gabon, Guinea,
Guinea Bissau, Ivory Coast, Madagascar,
Mali, Mauritania, Mauritius, Morocco,
Niger, Rwanda, Senegal, Togo and Tunisia.

principal purpose of the census: to accurately categorise Mozambican society in
order to facilitate more effective planning
and provision. However, in order to
highlight any potential operational problems at the planning stage rather than
have them present themselves during the
census proper, a pilot census, run in the
first week of August 1996, was the responsibility of the Ministry of Environmental Co-ordination and Action, under
Bernardo Ferraz. It involved the training
of formadores (instructors) who would
themselves train census-takers at the
district level {Savana, 6 September 1996).
These census brigades interviewed about
600,000 people in three rural districts and
two urban neighbourhoods {Mozambiquefile, September, 1996).

Unlike the Commonwealth, which in
recent years has added political issues
like human rights to its agenda, the
members of this French-speaking community are still not prepared to allow
interference in their internal affairs or the
imposition of sanctions in case of human
rights violations. It has, however, established a Democracy Observatory, headed
by Dr Emile Derlin Zinsou, former president of Benin, which will maintain a
watching brief on human rights issues.
The pilot census raised some potential
problems for the formal census the following year, notably the training of
census-takers in a rural society where
education levels are very low and the
level of awareness of the population in
areas where communications are very
Quantos Somos? The Second poor. Not for the first time, the MozamNational Population Census bican government was faced with the
task of undertaking a nationwide operaof Mozambique
tion in conditions of extreme adversity:
both the 1980 and the 1997 censuses were
Graham Harrison
carried out a few years after ceasefires
and in the midst of serious ongoing
Between 1 and 15 of August, Mozam- problems - in 1980 destabilisation (albique had its second country-wide popu- though in retrospect 1980 proved to be a
lation census (Endnote 1). This briefing relatively 'good' year); in 1997 structural
will outline how the census ran - an adjustment and the legacy of an exoperation of considerable scale in an tremely destructive civil war.
extremely poor and war-damaged country - and will also raise some broader The Mozambican government appealed
questions which relate the census to to the western donors for financial supMozambique's contemporary politics.
port for the 1997 census, arguing that it
would assist effective development planThe preparations began in March 1995, ning. It is important to bear in mind that
when preliminary cartographic work was in Mozambique economic and social
undertaken to map out the residential planning is only partially the preserve of
zones - one to each census brigade (AIM the government; with such heavy inReports, 9 March 1995). The proposal to volvement of NGOs and international
prepare a national census for 1997 was finance institutions, one might reasonannounced by Tomas Salomao, Minister ably be convinced that the census is for
of Planning and Finance. This reflects the the benefit of these latter organisations as
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much as the state itself. Indeed, the
literature produced by the National Institute of Statistics (INE) (1997a) (which ran
the census under the direction of Joao
Dias Loureiro) states that the beneficiaries of the census include 'organisations of
multilateral co-operation' and NGOs.
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open discussion, practice interviews, and
lessons in the purpose of the census as
well as the institutional structure of the
Census Offices, which existed at national,
provincial and district level. On the final
day (24 July), the recruits took an exam,
after which some 15% were rejected;
others who did particularly well were
Prime Minister Pascoal Mocumbi also selected for further training as
stressed that little was known about controladores, responsible for the correct
Mozambique's demography and social working of his or her brigade. Each
conditions because of the hugely disrup- census-taker received 460,000 tneticais
tive impact of the war. The National (MT) (MT18,250 = £1 or £25.20), for 15
Demographic Enquiry of 1991, which days' work. Extrapolated to a monthly
sampled the national population, led to a salary of £50.40, it is about 3.5 times the
general belief that the population had minimum wage in the state sector of
grown from 12.1 million to perhaps 18 MT271,126 {Mozambiquefile, August 1996).
million {Mozambiquefile, November 1996).They were paid 30% before the census,
Furthermore, the war had provoked huge the rest coming afterwards, in order to
population movements, leaving some minimise the possibility that some might
areas heavily populated and others effec- 'take the money and run'.
tively abandoned.
During the training period, the newspaThere is a growing body of research pers, radio, and television began to spread
relating to the problems of mines, dis- civilian awareness of the census and its
putes over land, environmental degrada- purposes: Radio Mozambique constantly
tion in specific eco-systems (especially played a very catchy tune which related
coastal), which all relate to population the reasons for the census and invoked all
movement, in large part because of the to actively participate. Newspapers
war. One might hope that the census will printed extracts from the census quesallow more accurate evaluations of the tionnaire {boletim) so that people would
gravity of these problems and contribute be familiar with some of the 68 questions
to more effective solutions. Western do- that would be asked; they also printed
nors contributed US$14.6 million, the parts of the Census Law which enshrine
costs of personnel being financed by the statistical confidentiality. In Maputo,
Televisao Mozambique had census comgovernment {Noticias, 26 July 1997)
mercials; in the villages of Meciifi district,
Having completed the pilot census, Cabo Delgado, shops had posters with
drafted the census materials, and ar- visual and written information about the
ranged finance, the National Institute of census. The census started on 1 August
Statistics had to train a substantial cadre and was completed by 15 August; there
of census-takers. This included 3,360 was a general consensus that the underinstrutores who would train the census taking had been a success. Not all areas
brigades, and about 30,000 census-takers were covered however, and fixed posts
and controladores (controllers) to overseewere maintained afterwards at which
the work of the brigades. Census-takers those who were missed out could be
were selected locally, from the more interviewed.
educated in the villages, often primary
school teachers. At the end of July 115%
The History of the Census
of the required number of census-takers
was recruited and trained for 10 days. Census taking in Mozambique began in
They were trained through a mixture of the last decade of the nineteenth century.
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Up until 1940, census taking was geographically limited and uncoordinated in
the sense that different laws and institutions demanded census information at
irregular periods (Correira de Lemos,
1987:15-20). For example, the 1912 census
in Lourengo Marques (Maputo) was carried out by the Guarda Civica (colonial
police), as part of an attempt to control
the growing population of the capital city
(Ibid:16). All of this reflected the relatively weak grip of the Portuguese colonial state over Mozambique: 'pacification'
was only complete after 1924, when the
Portuguese army occupied the Mueda
plateau in the north (Adam, 1993:11).
From 1940 onwards, censuses were taken
at regular intervals and administered by
the Office of Statistics. General population censuses took place every ten years
from 1940 until 1970 under Portuguese
rule.

It was the ever-controversial regulos
(Endnote 3) then, who, through a hierarchy of subordinates within each regulado
(area of a regulo 's jurisdiction), invigilated
the population, centralising information
concerning births, deaths, and immigration.

This was the popular meaning of the
census in the oral testimony collected in
Meciifi: regulos transmitting very localised information on demographic change
to the district administrator. When asked
what functions he performed for his
regulo, a cabo (subordinate of the regulo)
said that he reported to regulo Nsilo who
had died in his area of jurisdiction, so that
he knew about the population within his
regulado: 'the regulo and cabos worked
very closely together to cover the whole
population' (interview, Muinde village,
17 July 1997). Government inspections of
Mecufi deal with census and tax informaIn 1945 and 1955, there were also cen- tion with the assumption that the former
suses of the non-indigenous and 'civi- is the means to execute the latter (Amorim,
lised' population respectively. At the 1960:17).
local level, censuses took on a different
political hue: they were an integral part The first post-independence census took
of colonial labour management and struc- place in the first two weeks of August,
tures of 'traditional' authority. Inter- 1980. It involved the training of 29,000
views with elders in the villages of cadres, 24,000 of which were censusMeciifi, Cabo Delgado (Endnote 2) re- takers and controladores. Logistically, the
vealed a process of constant updating of census was different to the current one. In
information on population size, mortal- urban areas, census brigades went doority and birth rates.
to-door to interview people; but in the
rural areas posts were set up, to which
people
were supposed to concentrate and
This information related to the levying of
taxes, a means to force peasants into queue to be interviewed. Commonly, the
extremely exploitative market relations, head of household (that is, male adult)
at least up until 1960 when the prova do would be interviewed alone, giving infortrabalho ('proof of work' groups) was mation about his family. It is impossible
abolished (Soares, 1993). The district to state with any certainty how much of
government's need for information re- the rural population was covered, but the
garding population size, migration, and census was decreed a success. There were
ability to 'work' (meaning produce sur- reports of people covering up to 40
plus for colonial companies and/or pro- kilometres to be interviewed {Tempo, 10
duce cash crops), was gathered through a August 1980).
system of chieftaincies, substantively constructed by the Portuguese, but also One can contextualise the 1980 census
relying on pre-existing chiefs called within the broader Frelimo project, howntpewes.
ever one understands it. The census was
seen as an act of national consolidation,
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like the creation of a new currency and With regard to population movements,
the institution of a system of People's the exodus from the communal villages
Assemblies at various levels throughout {Noticias, 7 August 1997) meant that
the country {Tempo, 18 January 1981). whole new settlements had appeared
This national construction was inextrica- which had to be covered 'on the hoof. In
bly interrelated with the expansion and Muaria, Mecufi, the brigade I accompaconsolidation of party power, as were the nied had to cover one area of the village
People's Assemblies (Cravinho, 1995). and a small group of houses (estimated to
Consequently, the census was supported contain about 67 homes) about 2 hours'
and managed by Frelimo cadres, from the walk from the village called Quitivahulo.
Provincial Administrators to the local One census-taker had to walk there at
militias and branches of the Mozambican sunrise, stay for two days, then return to
Women's Organisation {Tempo, 18 Janu- deliver completed boletims to the
ary 1981).
controladorheiore returning to Quitivahulo
again; this census-taker had no transport.
The brigades themselves were selected The census in Quitivahulo raises the
from 'Party workers, Mass Democratic question of the political aspects of the
Organisations [affiliated to and run by census at the local level. Quitivahulo, like
Frelimo at that time], the state apparatus, most dispersed settlements created since
teachers and students at different levels' the end of the war, are seen as 'Renamo
(Oscar Monteiro in Tempo, 18 January zones'. If there was any significant party
1981:26). Marcelino dos Santos also em- political undercurrent to the census in
phasised the centrality of Party guidance Mecufi, one would expect it to become
during the census (Tempo, 3 August 1980). apparent either through conversations
Thus, the 1980 census was a reflection of with the brigade or through interviews in
the construction of post-colonial sover- Quitivahulo, but this was not the case.
eignty in four senses: first an assertion of The people of Quitivahulo had been
state capacity since the exit of the Portu- informed of the arrival of a census-taker,
guese - it was an independent census, and were happy to receive him and had
taken from free citizens; second, the already arranged a guide to show him
expansion of effective state power around the area. Census-takers are supthroughout the whole of Mozambique's posed to work in partnership with local
territory; third, an assertion of Frelimo estruturas, which means in the communal
hegemony; and fourth, as part of a villages the Party-state authorities. The
consolidation of national identity - citi- chefes do quarteimo (there is no easy
zens counted as Mozambicans (Endnote 4). English translation: perhaps heads of
sub-neighbourhoods) accompanied the
interviewers in their areas, sat quietly
during the interviews, and showed the
The Census in Cabo Delgado
census-taker to the next house. At one
Generally, the census went well in Cabo
stage, we arrived at the house of a
Delgado. However, the main problems
Renamo supporter I had interviewed a
were a lack of resources and unforeseen
few weeks before: the family being interpopulation movements (interview,
viewed did not speak to the chefe do
Alberto Paissene, Provincial Census Ofquarteimo, but they were relaxed with the
fice, Pemba, 7 August 1997). There was a
interviewer, and answered the questions
shortage of boletims, and the T-shirts and
freely. Within the brigade, each worker
caps for the brigades hadn't arrived until
had his or her own methods of work,
the second week. In some areas, there was
which led to quite different interviews.
a slow distribution of material which
One interviewer was extremely slow and
delayed the start of the census for a few
slightly haphazard in his approach: for
days in parts of Montepuez.
example, he would begin an interview
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and then complete it the next day; each
interview (supposed to take about 30
minutes) would take well over an hour. It
became clear, when he had to work out
the ages of interviewees by subtracting
dates, that he was only just numerate. In
southern Meciifi as a whole, most census
workers were not primary school teachers, but were students or those who had
completed a basic schooling (Endnote 5).

cies in their work, almost to the point of
embarrassing them.
The overall impression was of a group of
people, quite different in their attitudes to
work and social origins, who were sufficiently motivated and focused to carry
out their task competently and within the
timescale. Judging by the generally positive evaluations in the press after the
census, it would seem reasonable to
assume that there were many more brigades of a similar nature working
throughout the rural areas of Mozambique.

The other two census-takers were a lot
faster, even brusque, with no introductions or explanations of the census. One
relied on the authority of the chefe do
quarteirao as reason to enter someone's
backyard, call the family together and
start the interview. One reason for the The Politics of the Census
speed of the brigade, which was averag- There are obvious reasons for taking a
ing well over 10 houses per day (the census: it provides knowledge about
average for rural areas was 8 houses per society which might allow policy makers,
day; in urban areas it was 10) was because academics, and development workers to
they wanted to finish their area and then do their work more effectively. A considtake a 'holiday'. Thus, they worked in- eration of Mozambique's specific situacredibly hard: starting at seven and work- tion suggests some other considerations
ing through until darkness, at about six in which relate to the census. The Mozamthe afternoon without stopping to eat.
bican state does not possess what one
might call a national hegemony. Indeed,
The controladora was a woman fromat present, some areas exist almost comPemba. She also worked extremely hard pletely outside of the state's remit, due to
and was rigorous in her supervision of the destruction of infrastructure by
the brigade. Her urban origins did distin- Renamo during the civil war, the ongoing
guish her from the other census-takers in attempts by Renamo in some areas to
that all the interviews that I observed challenge the state's presence, and the
were given in Makua; but the controladoraweakness of the state to galvanise its
did not speak Makua. At times when one presence in remoter rural areas (leaving
census taker was falling behind, she aside the question of the degree to which
would do interviews herself to keep the government wishes to do this).
everyone on target. Her interviews revealed the differences between her social This historical condition leaves the state
origins and those of the villagers. She with some pressing issues: how can it
spoke in 'mother tongue' Portuguese and establish a meaningful sovereignty over
received answers in a nervous 'second its civilian population? How can-it exlanguage' Portuguese. She was at times tend its institutional presence into remote
visibly disapproving of some of the areas? Or even before this: What kind of
answers that she received; for example, society has Mozambique? In a sense, the
concerning the polygynous relations that Mozambican state is trying to 're-imagmany men in the village maintained. The ine' Mozambican society after the colrural-urban social distinction overrode lapse of the Frelimo state's modernising
gender relations: she was quite happy to radical nationalism, the privation of war,
chastise the census-takers for inconsisten- and the 'rolling back' of state institutions
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incumbent upon structural adjustment.
And just as Benedict Anderson argues
that the census, map and museum were
the keystones of the imagining of southeast Asian nationalism during colonialism (1991:163), the census can be seen as
part of the Mozambican state's attempts
to imagine a post-war Mozambique. This
re-imagining has been taking place since
the latter years of the war: the suggestion
of decentralising power through local
elections, changing attitudes to
chieftaincy, and the mooting of changes
to the Land Law all originated from this
period - particularly the 1990 constitution. Central to any re-imagining must be
a discourse which relates the state to a
Mozambican nation (however much plurality and decentralisation). Some kind of
national sovereignty must underpin any
attempt to construct a hegemonic state in
Mozambique and in Mozambique's specific conditions, national sovereignty must
begin with a first step: the definition of
the nation.
The census defines the national citizenry
for the first time since 1980. It extends the
state into all populated areas of the
country and, through the census interviews, provides everyone - prisoners, the
homeless, and children of only a few
months age - with a card: proof of the
beginnings of a post-war relation with
the state as national citizens. In this sense,
it is interesting to note, in respect of the
so-called 'Renamo zones', that Dhlakama
openly supported the census: 'Its not a
party political matter. Everyone should
be counted regardless of what party they
support' {AIM news cutting, 1 August
1997), and that areas such as Maringue
and Cheringoma were covered by the
census brigades with nothing more than
logistical problems. After the first week
of the census, Loureiro stated that the
census brigades operating in Maringue
and Cheringoma were being reallocated
to other areas because they had already
covered these areas (^TMnews cutting, 8
August 1997).
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One might also recall the 1980 census,
again carried out at a time when consolidating a national consciousness after a
war was a primary objective. In the early
1980s, when it was more commonplace to
intersperse declarations of state policy
with political rhetoric, the Central Committee stated that 'the general population
census [was an] ... act of sovereignty of
great significance ... in raising the patriotic consciousness of the people' (Frelimo
Central Committee, 1983:21).
If one considers the census as part of a
broader process of national consolidation, the latter being part of an attempt to
establish state hegemony in Mozambique,
it would be interesting to consider the
relationship between the census-takers
and the peasantry during this period.
There are numerous issues which suggest
themselves. Would the census be seen as
a 'Frelimo census', as many activities of
the state, at least in Cabo Delgado, are
seen as indistinguishable from the ruling
party? Would the census brigades experience difficulties working in remote rural
areas, perhaps with communication problems, perhaps adopting patronising attitudes to illiterate farmers? What would
people's attitudes be to the census: would
they provide the information due in quiet
mistrust, or would they relate to the aims
and objectives of the census and happily
receive the brigades into their homes?
Some suggestive evidence from a village
visited by the author has already been
given, but more general points can also
be made. The Census Law was passed
through the Assembly of the Republic
with the approval of Renamo and Frelimo,
and Renamo publicly supported the census on a number of occasions. The Census
Office was prepared to work with all
local authorities, whether state officials
or chiefs, in order to facilitate the smooth
running of the census. Unlike the 1980
census, when the success of this project
was seen as part of the Frelimo revolution
and a victory over 'the enemy' (Marcelino
dos Santos, in Tempo, 3 August 1980) the
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census' purposes were presented in technocratic language, or as a way to distribute resources: 'to know how many
schools, hospitals or food are necessary
for these people here' (INE, 1997b).
In sum, it would appear that the census
was not a 'Frelimo census'; however,
there were allegations on a local level of
party political intrigue: in Govuro,
Inhambane, the First Secretary of Frelimo
accused Renamo cadres of telling people
to refuse to be interviewed because the
census was 'an activity of the government and the [Frelimo] party and no-one
should accept it' {Noticias, 30 July 1997).

very few instances of problems with
people's attitudes to the census. There
were quite a few rumours which caused
some localised problems: for example,
that the brigades would charge each
family interviewed, or would take information on possessions the more effectively to take them (Domingo, 10 August
1997) but these rumours had no serious
impact. There were also instances in
which people were 'surprised' by the
arrival of a census-taker because the 'local
structures' had not informed them of the
imminent arrival of a brigade in their area
(Demos, 6 August 1997).

The greatest problem seemed to be the
Other accusations were made against attitude of some foreigners who refused
Renamo in Gaza, but what was also to be interviewed or tore up the boletims
interesting about this case was the fact after the interview (Diario de Mozambique,
that the accuser, the District Administra- 8 August 1997). This was probably a
tor, was also the District Director of the rather paranoid reaction to the fear that
Census. There were other cases in which the state was after some of their wealth: in
local state officials, already with a full the rich neighbourhoods of Maputo, some
workload, became census directors. For residents insisted that the interviews take
some, this was merely a scam to enjoy place in the driveway so that the intertwo incomes for a short while (interview, viewer could not see the luxurious interijournalists, Pemba, 7 August 1997). There ors of their homes. A South African
were also accusations of nepotism and resident in Cabo Delgado who had had
corruption in Matutuine {Savana, 5 Sep- some of his property taken from him by
tember 1997). The census brigades were Frelimo during the 1994 elections tore up
selected in a decentralised fashion, and his census card in the presence of the
usually worked in their own villages census-taker. A small number of South
(although controladores were more likelyAfricans and Portuguese are being taken
to be working outside their own places of to court because of their refusal to be
residence). This meant that problems of interviewed (AIM news cutting, 24 Aulanguage, or differences in rural and gust 1997). Insofar as there were problems
urban attitudes were minimal. One fur- during those 15 days, the Census Office
ther reason for this method of selection had integrated some expectation of 'teethand allocation was that it minimised the ing trouble' into its operations. They had
costs to the brigades of census taking: planned a schedule which gave the brithey did not have to pay for lodgings gades some leeway in terms of the rate at
during the 15 days because they could which they covered their areas; a surplus
just return home after sunset. One prob- of census materials was produced in case
lem, which was certainly backed up by of loss or damage (Noticias, 14 August
the author's observations, was that the 1997). Also, the Central Census Office had
census-takers rarely explained the pur- provided for what one might call 'decenposes of the census before asking ques- tralised problem management': each protions {Savana, 8 August 1997).
vincial census office had the autonomy to
deal with its own problems if it had the
This was something the brigades were capacity to do so.
trained to do. The national media related
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For example, the problems of access to speculation, or partnerships with foreign
some areas in Maringue and misunder- companies, and perhaps in some cases, a
standings over pay in Nampula were mixture of all of these. Social differentiasuccessfully resolved because 'the diffi- tion, and the ongoing poverty in rural
culties which emerged are being suc- societies will clearly place a limit on the
ceeded with alternatives which are found political significance of being a Mozamin the places themselves' {Demos, 6 Au- bican citizen (who votes and has a census
gust 1997). The main area in which local card) for many. Building on the embrystructures could not deal with problems onic post-conflict relation between state
was when more resources were required. and society will fundamentally depend
Eric de Mul of the UN Development on whether capitalism in Mozambique
Programme 'praised the low cost of the can expand (geographically and economically) beyond its present modus
census' {AIM Reports, 9 March 1995)
operandi of speculation, trade, and a few
However, there were serious bottlenecks large investments in mineral deposits,
in resources in some areas, which re- energy, and tourism.
quired a hasty dispatch from the National
Office. In Cabo Delgado, a second batch Graham Harrison is in the Politics Departof bicycles was hastily assembled during ment at Queen Mary College, London.
the first week because of problems with
transport. In general, there was little Endnotes
extra finance from the National Office.
The need to stick to budget might have 1) Funding for the 1997 research in Mozambique
been one of the motives behind the was provided by the British Academy. I would also
to thank Alberto Paissene, of the provincial
decentralisation of the census' operation. like
census office in Pemba for his co-operation, as well
In the weeks after the census, it became
clear that the brigades had not covered
everyone {Savana, 5 September 1997).
However, events such as the census and
the multi-party elections in 1994 provide
the beginnings of a post-conflict relationship between the state and Mozambicans.
The nature of this 'social contract' between citizens (itself a term which needs
to be accompanied by considerations of
wider identities of class, community,
ethnicity and so on) can only be understood within the context of Mozambique's broader post-war political
economy.
Recently, strong arguments have warned
that Mozambique's post-war recovery
might give way to stronger forces of
social disintegration and impoverishment
(Hanlon, 1996; Oxfam, 1997; Dolan &
Schafer, 1997). Mozambique's elite (including the higher echelons of Renamo)
has understood liberalisation to mean
opportunities of accumulate wealth
through public office, private enterprise,

as the Arquivo do Patrimonio Cultural and the
Centro de Estudos Africanos for their support.
Finally, important logistical assistance was provided
by a Mozambican NGO called Umokazi, and
particularly Manuel Graca in Muaria.
2) Research was undertaken in Mecufi for three
months in 1995 and two months in 1997. This
research involved mainly interviews with villagers,
but I was also allowed to accompany census brigades
during the first week of the census.
3) J&guloswere universally condemned by Frelimo
as colonial stooges, but it has transpired than some
enjoyed legitimacy amongst local villagers. Their
marginalisation provoked resentment against
Frelimo in some cases. The politics of chieftaincy
subsequently became tied up in the dynamics of
civil war. Now, regulos are still in the thick of
Mozambique's political life as the Assembly of the
Republic implements changes to land tenure and a
local elections law, and Renamo becomes
increasingly identified as a party of the regulos.
4) I am grateful to Michael Stephen for help with
this formulation.
5) I observed a day's census brigade training for
Sambene, during which each recruit interviewed
his (there were no women) colleague as practice for
the interviews proper. The mock interviews gave
me a good idea of the social profiles of the censustakers.
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showed how Japan emerged in the first
half of the decade as the major source of
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Government sources explain this swinging cut in official development assistance
ODA in terms of the need to restructure
Japan's high deficit budget and reduce its
very sizeable public debt. But there is
more to it than that. The economic and
financial crisis which has followed the
bursting of the Japanese 'bubble' has been
associated with increasing concern expressed regarding the high levels of
overseas aid spending.
In recent years, Japan has linked its
growing commitment to official development assistance to its claims for more of a
say in international circles, including a
permanent seat on the UN Security Council. But doubts about the usefulness of
development assistance expenditure of
the kind long used in the west to justify
cuts in aid budgets are now surfacing in
Japan. The reduction of trade ties to aid which adversely affected the benefits to
Japanese companies of the 'development
business'- has lost ODA the support of
the country's influential commercial and
industrial associations, which have a
powerful advocate in the Ministry of
Trade and Industry (MITI). A series of
scandals has undermined the legitimacy
of development assistance as a government activity, while even those who
support the basic commitment to increased international aid are asking what
the aid has actually achieved in the
recipient countries.

132 Review of African Political Economy

Bibliographic Note

Cut Backs in Japanese Aid

Adam, Y (1993), 'Mueda 1917-1990: Resistência,
Colonialismo, Libertaçao e Desenvolvimento',
Arquivo 14.

David Seddon

Amorim, A P (1960), 'Relatorio da Circunscricao
de Mecúfi de Cabo Delgado', Maputo: Arquivo
Historico,.

In the March 1997 issue of ROAPE we
showed how Japan emerged in the first
half of the decade as the major source of
official development assistance (ODA) as western lending agencies cut back on
their 'aid' - with the increase exceeding
the growth in its own national budget.
The budget for fiscal year 1998, however,
indicates a reduction of 10 per cent!

Anderson, B (1991), Imagined Communities,
London: Verso.
Cotreira de Lemos, M J (1987),
'Recenseamentos
Populacionais
em
Mocambique Colonial', Arquivo 1.
Cravinho, J (1995), Modernizing Mozambique:
Frelimo Ideology and the Frelimo State,
Unpublished PhD, Oxford University.
Dolan, C & J Schafer (1997), 'The Reintegration
of Ex-combatants in Mozambique: Manica and
Zambezia Provinces', Oxford: Refugee Studies
Programme.
Ellis, S (1989), 'Tuning into Pavement Radio',
African Affairs, 88
Frelimo Central Committee (1983),
'Mozambique: Out of Underdevelopment to
Socialism' (INLD), Instituto Nacional de
Estatistica; (1997a), 'Manual de Apoio a
Mobilizacao' (INE), Instituto Nacional de
Estatistica; (1997b), 'Vamos Todos Recensear
para Saber Quantos Somos' (pamphlet).
Hanlon, J (1996), Peace Without Profit: How the
IMF Blocks Rebuilding in Mozambique, Oxford:
James Currey.
Oxfam International (1997), 'Debt Relief for
Mozambique: Investing in Peace' Washington:
Oxfam.
Soares, P (1993), 'Da "Prova de Trabalho" ao
Bilhete de Identidade: A Integracao de Ocua na
Economia de Mercado Colonial', Arquivo 14.
Journalistic Sources: AIM Reports (London);
Demos (Maputo); Domingo (Maputo); Diário de
Moçambique (Beira); 'Mozambiquefile' (Maputo);
Notícias (Maputo); Savana (Maputo); Tempo
(Maputo).

Government sources explain this swinging cut in official development assistance
ODA in terms of the need to restructure
Japan's high deficit budget and reduce its
very sizeable public debt. But there is
more to it than that. The economic and
financial crisis which has followed the
bursting of the Japanese 'bubble' has been
associated with increasing concern expressed regarding the high levels of
overseas aid spending.
In recent years, Japan has linked its
growing commitment to official development assistance to its claims for more of a
say in international circles, including a
permanent seat on the UN Security Council. But doubts about the usefulness of
development assistance expenditure of
the kind long used in the west to justify
cuts in aid budgets are now surfacing in
Japan. The reduction of trade ties to aid which adversely affected the benefits to
Japanese companies of the 'development
business'- has lost ODA the support of
the country's influential commercial and
industrial associations, which have a
powerful advocate in the Ministry of
Trade and Industry (MITI). A series of
scandals has undermined the legitimacy
of development assistance as a government activity, while even those who
support the basic commitment to increased international aid are asking what
the aid has actually achieved in the
recipient countries.

Briefing: Liberia: Railroading Peace 133

The most drastic cuts affect Japanese
inputs into UN organisations - including
the United Nations High Commission for
Refugees (UNHCR) led by Japan's Sadako
Ogata. The pull-back from multilateral
contributions to bilateral lending, that
lends itself better to commercial links and
Japanese national interests, will have
repercussions throughout the OECD countries. Initial reactions in New York and
Geneva were said to be bitter. African
governments which have seen an increase in Japanese lending over recent
years will, it seems, find themselves
having to negotiate harder for Japanese
assistance in the coming years.

Liberia: Railroading Peace
Victor Tanner

and development? Can one railroad
peace?

The 6 April War
In April 1996, Monrovia was engulfed in
some of the worst violence witnessed in
the course of Liberia's seven-year war
(Ellis, 1995:165-197). Gangs of teenage
fighters went on a rampage of looting and
murder, watched and sometimes joined
by West African peace-keepers, as US
Marines led the evacuation of over 2,000
foreign nationals - the third in six years all to the hungry whir of international
network cameras (Randall, 1996:A1).
The fighting in April and May erupted
when Liberia's two leading warlords,
Charles Taylor (NPFL) and Alhaji Kromah
(ULIMO-K,) tried to force the arrest of a
third, Roosevelt Johnson (ULIMO-J), with
the tacit and at times active collusion of
ECOMOG, the West African peacekeeping force (Endnote 1). The forces of Taylor
and Kromah were pitted against an alliance of ethnic Krahn factions (AFL, LPC
and ULIMO-J). When the attackers failed
to take the Monrovia barracks where the
Krahn were holed up, the fighting quickly
turned to a looting spree. Monrovians
refer to 6 April as the 'pay-yourself war.
Taylor and Kromah, unable to restrain
their boys, joined in and entire sections of
Monrovia were laid to waste. But as one
observer put it, the real stake was in the
Southeast where the NPFL rolled the LPC
deep back into Grand Jedeh county,
cutting off access to the ports of Greenville
and Harper and curtailing the LPC's
economic viability.

Twenty-one months after the mayhem
that ripped through Liberia's capital
Monrovia in April 1996, a semblance of
normalcy seems to have returned to the
country; factions have dissolved and
fighters have demobilized. Guns are no
longer seen other than in the hands of
West African peace-keepers. The 1997
Special Elections, stamped with the 'free
and fair' seal of international approval,
handed Liberians their first freely elected
president. In November 1997, Former
warlord Charles Taylor, landslide victor
of the 19 July ballot, celebrated the first
100 days of his administration. The
Cassandra's had long claimed that the
Nigerian-led peace process could not For ordinary Liberians struggling to piece
yield peace. Now some may be inclined their lives and society together after six
to review their scepticism.
and a half years of bloody conflict, the 6
April war was a crushing blow. Abroad,
But a closer look at the process of peace in TV footage of twelve year-old soldiers
Liberia leaves serious questions unan- and mutilated bodies, and the accompaswered. How meaningful was the July nying chorus of preposterous statements
vote? How irreversible is the progress? Is from tin-pot warlords, comforted distant
Liberia's newfound stability here to stay? observers in their view of Liberia as a
Are Liberians on the path to democracy clear presage of the 'coming anarchy'
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irretrievable societal collapse, the ulti- March and June. By the spring of 1997,
mate failed state, the definitive basket- progress was impressive, not only when
compared to the mayhem of 6 April, but
case.
even in contrast to periods as recent as
late 1996, when a rash of grave incidents
Peace Breaks Out...
threatened to derail the peace process:
By the end of May, fighting in Monrovia civilians were looted and massacred after
had subsided, mostly for want of any- a food distribution in Sinje (Western
thing left to loot; ECOMOG redeployed Liberia); aid teams working on the seriin the city as did many of the fighters. In ous nutritional crisis in Grand Cape
August 1996, the main warlords were Mount and Bomi counties were harassed
summoned to the Nigerian capital Abuja. and detained by faction fighters; a murky
There they signed the fourteenth peace attempt was made on Taylor's life; and
agreement in the conflict. It became known violent clashes raged as the NPFL comas the Abuja II accord, as it supplemented pleted its rollback of the LPC in the
the August 1995 Abuja Accord ('Abuja I'), Southeast.
which itself amended earlier agreements
(Endnote 2). ECOWAS countries, led by In early April 1997, one year after the 6
Nigeria, were embarrassed by ECOMOG's April war, Liberia's star striker George
6 April debacle and worried by instabil- Weah led the national soccer side to a
ity in the sub-region. They gathered in an one-nil win over Egypt in a World Cup
impressive consensus. Even Cote d'lvoire, qualifier in Cairo. Could things in Liberia
Charles Taylor's old ally, cracked down be looking up?
on cross-border economic ventures. Abuja
II also enjoyed strong backing from western governments who said it was Libe- ... and Seems to Hold
ria's last chance for peace with donor Today, a visitor to Monrovia will see
support.
many encouraging signs. ECOMOG, ubiquitous in the run-up to the elections, is
Drawing the lessons of past experience, now much less in evidence. At the few
Nigeria's forceful Foreign Minister Chief remaining roadblocks, Nigerian soldiers
Tom Ikimi moved swiftly forward to wave traffic along with bored flicks of the
keep the accord on schedule (Chief Ikimi's hand. If one manages not to notice the
outbursts during his periodical visits to rubble and burned outbuildings in Sinkor
Liberia acquired such a reputation that a and Mamba Point, the quarters hardest
new expression was coined in Monrovia: hit during 6 April, the atmosphere along
to be ikimied, that is, to be dressed-down the city's main arteries is reminiscent of
in public, usually in loud, unequivocal many a West African city. Hawkers sell
language). A beefed-up ECOMOG was anything from kerchiefs and Korean endeployed throughout the country and a gine oil to frail bags of ice water. Curbside
ten-week demobilization exercise was copying machines and rubber stamp cutimplemented. The warlords officially dis- ters attest to a renascent need for papersolved their factions, giving birth to work. Pungent smells of fermented
follow-on political parties such as Charles cassava, fried fish and stewed potato
Taylor's National Patriotic Party (NPP) greens waft out of roadside chop-houses.
and Alhaji Kromah's All-Liberian Coali- Shoeshine boys are of course everywhere,
tion Party (ALCOP). An independent and, if one looks carefully, some of the
electoral commission (IECOM) was set bullet and rocket marks are plastered
up to oversee the preparation of the over. Monrovians have begun to comelections, initially set for 30 May. The UN plain about traffic - 500 used cars are
Security Council extended the mandate being brought in every month. City power
of the observer mission (UNOMIL) in is rare, and there is little running water,
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but Monrovia's markets bustle with activity. The US dollar is down to 40
Liberian dollars (from 55-60 before the
elections); staple prices also are down.
Fuel is available, if expensive. Numerous
newspapers have reappeared. In November 1997, a visit by two World Bank teams
and a delegation from the International
Monetary Fund, extensively covered in
the press, raised expectations. But above
all, there are no guns to be seen other than
ECOMOG's, and no shooting to be heard.

UNHCR have returned on a permanent
basis). After a successful distribution of
seed rice in 1997, the current harvest is
expected to be the best since the beginning of the war. Taking advantage of
their newfound freedom of movement,
donors and aid agencies are initiating
programs upcountry in health, education, water and sanitation, and agriculture, and are moving from hard relief to
rehabilitation and reintegration programs.
Liberians everywhere are desperate to
believe that the war is over. Has peace
Upcountry travel still requires some in- come to Liberia to stay?
trepidity. Parts of the country are still
empty, with entire towns eerily taken The Abuja Illusion: Railroading
over by the bush. The rains have just
ended and Liberia's rural road network, Peace
never good even prior to the war, is Behind the optimism, doubts linger. The
hurting after seven years without mainte- appearance of progress detracts from a
nance. But security is fine. The check- nastier reality: was peace in Liberia
points have disappeared. Areas that for railroaded through by external players seven years had remained off limits to Nigeria, ECOWAS, the US - determined
commercial traffic, relief vehicles and to achieve some closure on the crisis, no
even ECOMOG, such as much of the matter what. Key components of the
Southeast and parts of Lofa, are now accord were all inherently frail: the agreeaccessible. While ECOMOG's presence is ment itself, peacekeeping, disarmament
not as heavy as it was before the elections, and demobilization, and the electoral
peace-keepers remain deployed through- process.
out the country.
The Abuja II Accord: Abuja II was a

People displaced by the war, both within
the country and outside, are sending
scouts to assess the situation in their
home areas and prepare for the full
return of the families. People are building
huts, repairing roofs and staking out land
for the 1998 planting season. Some refugees have returned from Cote d'lvoire
and Guinea, although mostly on a temporary basis, farming land in the border
areas. The UN High Commissioner for
Refugees estimates that 70 to 80,000
refugees returned before the election and
reports that a further 40,000 returned
after the election (UNHCR, 1997) (these
figures are in fact an average of other
estimates (ECOMOG, the Refugee Policy
Group) and would appear high. Many
refugees farm in Liberia and return to the
host country, but it is doubtful that
number of returnees estimated by

weak document, unrealistic in pace and
short on specifics (by comparison, the
Angolan peace accord signed in Lusaka
in November 1994 was in fact a protocol
that ushered subsequent negotiations on
matters of detail. Most notable were the
so-called 'D+10 Staff Talks', over 400
pages long, which set out detailed provisions for the demobilization of UNITA
troops). It was, however, the first agreement to have some teeth to it: peace
obstructers were warned of personal
sanctions, such as travel restrictions, asset freezing, and the much-feared threat
of war-crime indictments; but these sanctions were never implemented. (In March
1997, months before the elections, Taylor
embarked on a head of state-style tour of
West African capitals, at the very time he
was blocking the induction of the IECOM).
The agreement's very brevity - four
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pages including twelve signatures - shows
to what extent the various actors intended to play by ear. There were deeper
obstacles, too. The commitment of the
main faction leaders to a truly democratic
process was questionable all along. The
two leaders who felt they had a chance at
the polls, Taylor and Kromah, both knew
that defeat meant marginalization. Powersharing is not part of Liberian political
culture. The economic incentives for conflict remained unchanged: access to timber, rubber, diamonds, gold and even
scrap-metal.
Given all this, what incited Taylor and
Kromah and the other warlords to go
along with Abuja II? Both Taylor and
Kromah felt they had a national future in
politics. Beyond that, reasons differ. With
its newfound determination, ECOMOG
had the lesser warlords, including
Kromah, pretty much under control. Yes,
they could probably still interfere with
local ECOMOG units in remote areas, but
by and large they were powerless, as
demonstrated when ECOMOG arrested
Kromah in his own house in March 1997
for illegal possession of firearms. With
Taylor, things were different: he and
ECOMOG were in effect stalemated, both
politically and militarily. The Nigerians
could not implement Abuja II without
Taylor's help and he could not become
president without their acquiescence. The
result was a forward movement by all
involved along the Abuja II lines, including the full deployment of ECOMOG,
disarmament and demobilization, and
the elections.
ECOMOG reborn between bluster and
bluff: ECOMOG's resurrection began
with the nomination of Force Commander
General Victor Malu of Nigeria in the
summer of 1996. In late 1996, Malu
moved forcefully, with the help of western logistical and communications equipment, to secure Monrovia and to deploy
throughout the country. The new
ECOMOG was critical in stabilizing and
guaranteeing the security situation. In

November 1996, Malu reacted swiftly to
quell tensions following an alleged attempt on Taylor's life. In the run up to
elections, ECOMOG forcefully hunted
for arms caches, even arresting Kromah
for illegal possession of weapons in
March.
But much of this newfound muscle did
not withstand close scrutiny. With no real
close air support or capability to project
rapid reinforcements to outlying areas,
ECOMOG's ability to hold out if attacked
in remote locations was limited (as one
observer put it, referring to Pacific Architects and Engineers, the US firm that
manages western logistical assistance to
ECOMOG: 'Malu is PAE; without them
he cannot move from Monrovia'). Nigeria continued to dominate the force and
despite Malu's no-nonsense reputation,
tales of corruption and deal-making with
the factions remained rife. All told,
ECOMOG sat in confident control of
Monrovia where it provided a powerful
deterrent, but was never in a position to
dictate its will to Taylor, either in the runup to the elections or in their aftermath.
Disarmament and demobilization: Disarming combatants and reintegrating
them into society is the key to any peace
process. Liberia, with its multiple factions, numerous 'casual' fighters, absence
of regular armies and lack of peacetime
opportunities for ex-fighters, was a difficult candidate for demobilization. (In
fact, 'demobilization' is a misnomer in a
context where fighting units were more
reminiscent of gang warfare than of a
military organization.) Nevertheless,
Abuja II did more than any other Liberian
peace accord: the UN humanitarian coordination office (UN-HACO) estimated
that some 21,315 fighters were processed
at 18 demobilization sites between 22
November 1996 and 8 February 1997.
Despite retaining a healthy measure of
realism, ordinary Liberians took the operation as a strong signal that ECOMOG
meant business. Diplomats were quick to
credit the operation for the improvement
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in security, rightly pointing out that it
forced the faction leaders to commit to
the peace process. But numerous other
observers maintained that it was the
faction leaders' desire to 'behave' until
elections, combined with ECOMOG's unexpected brawn, that kept the guns off the
streets.

this was still regarded as an overestimate.
Following demobilization, few reintegration programs came on line, mostly due
to lack of time and the difficult conditions
on the ground. Labour-intensive programs for ex-fighters were discontinued
after the July elections, and the thin
labour market offered few jobs.

The truth of the matter is that, despite a
late surge in the numbers of fighters at
the sites, the exercise was in many regards hollow. Insufficient logistical preparation led to delays and confusion at the
demobilization centres. Fighters were not
screened. There was no encampment, no
'decompression' time, no civic education.
Many of the 10,000 or so weapons collected were in poor condition and about
20% were unserviceable (Endnote 3).
Eligibility criteria for combatants changed
fitfully over the demobilization period
and varied from site to site, the norm
being one serviceable weapon per soldier. Initially, each fighter was required
to present a serviceable firearm. But by
the end of the operation, witnesses reported that would-be fighters were being
processed regardless of whether they
presented a weapon or not. In Monrovia,
NGO sources reported that street children were acquiring fistfuls of ammunition from ECOMOG soldiers outside the
Randal Street disarmament centre in order to qualify for ex-combatant benefits
(that never materialized).

The elections: Beefing up ECOMOG and
demobilization were essentially security
stabilization measures to prepare for the
elections, which formed the linchpin of
the peace process. The theory was that
elections would usher in a democratic
transition to peace. But many believe that
key foreign actors were willing to let
Taylor achieve through the ballot box
what no one - not Nigeria, not the US was any longer willing to prevent him
from taking by force. The idea was to find
a solution - any solution - to the Liberian
problem.

Generally, it is widely believed that the
'fighters' who queued up at the demobilization centres were not the factions' more
reliable troops. As in many demobilization operations, the weaker elements
gravitate toward the demobilization centres in order to secure access to the
benefits, encouraged and often 'sponsored' by the real fighting troops. Numerous hardened fighters avoided
demobilization for fear of reprisals. Much
of the data collected was inconsistent and
unreliable. ECOMOG revised estimates
of the number of fighters from 60,000 to
33,000 during demobilization - although

The ballot was initially planned for 30
May 1997. Serious flaws beset the process
from the onset. First a point of principle:
the Nigerian military regime has poor
credentials to manage a democratic election. Second, in a society mauled by
seven years of war, where two citizens in
three are displaced and only one in five
can read, where there is no civil administration to speak of, no infrastructure and
little experience of democracy, it takes
time to prepare for an election. But the
Abuja timetable had no time to spare. As
deadlines drew closer, delays accumulated. Taylor was clearly dead set against
any postponing of the ballot, as the
immediate advantage was his, but he
continued to play havoc with the preparations. He stonewalled the induction of
the IECOM until 2 April (this became
known in Monrovia as indudus intemiptus). By the beginning of May, little
progress had been made in determining
the electoral code, and what type of ballot
and constituency would be used - although it quickly became clear that unitary
constituency,
proportional
representation was the only practicable
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solution. Voter registration and voter education had yet to start.

The Campaign: Warlord
Candidates, Feuding Civilians
Most disturbing was the fact that faction
leaders who had wrought so much damage on Liberians were the main candidates. Taylor, the most powerful of these,
was the only one who commanded the
financial resources and political organization to wage an effective campaign. In a
country where there is little access to
print media and no television, Taylor
controlled Liberia's only nationwide
short-wave radio-station, Radio Liberia
International. A western-funded independent station, Star Radio, that would
cover the whole country only managed to
get on the air a few days before the ballot.
Taylor also had other advantages.
Through long periods of the war, his
NPFL controlled much of Liberia. In
some places it provided embryonic services to the population. As a result, Taylor
was the only candidate with national
standing. He has made it clear that he
believes he has a divine mandate to rule
Liberia. It was clear to most that he would
not take defeat graciously, and that he
had the means to go back to war,
ECOMOG not withstanding.
Taylor's main factional opponent was
ULIMO-K's Alhaji Kromah, arguably Liberia's second most powerful warlord.
Kromah, a Mandingo and as such something of an outsider by definition, was
humiliated when ECOMOG uncovered
an arms cache in March and threatened to
prosecute him as a common criminal. His
candidacy never recovered. Neither of
the main Krahn leaders, LPC's George
Boley and ULIMO-J's Roosevelt Johnson
had the resources or the national presence to wage effective campaigns. On the
far side of this most un-level of playing
fields were the civilians. Initially, six
civilian parties (and one warlord) got
together in an umbrella group, the Alliance of political parties (see box).

The Alliance of Political Parties
Liberia Action Party (LAP), Ellen JohnsonSirleaf's former party
Liberia People's Party (LPP), Togba-Nah
Tippoteh, Amos Sawyer
United People's Party (UPP) Bacchus
Matthews
Liberia Unification Party (LUP),
True Whig Party (TWP), Tubmans & Talberts/
Rudolph Sherman
Unity Party (UP)
National Democratic Party of Liberia (NDPL)
headed by faction leader George
Boley

It presented itself as an anti-faction coalition, and hoped to capitalize on a second
round protest vote. But the Alliance was
under-resourced and riven by internal
rivalries. A March convention delivered
a candidate widely regarded as the lowest common denominator, Cletus
Wortorsen. Rumours in Monrovia that
Taylor had paid convention delegates to
elect Wortorsen further discredited the
Alliance. Ellen Johnson-Sirleaf, considered the strongest civilian candidate,
decided to run independently. JohnsonSirleaf, a former finance minister and UN
technocrat with a strong standing among
the educated elite, was rumoured to enjoy
unofficial US backing. Her supporters
were mostly found in Monrovia, whose
residents hadn't forgotten Taylor's three
murderous assaults on their city - 1990,
1992 (operation 'Octopus') and 1996 (the
6 April war) - and tended to represent the
views of Liberia's small middle class. But
a number of weaknesses undermined her
otherwise courageous campaign, chiefly
the perception that she was an outsider
who had spent the war in the United
States and voters' fears that she would
not be able to stand up to Taylor.
In the end, the campaign surprised sceptics, if not by its fairness, at least by its
peacefulness. A few isolated incidents
occurred, mostly between Taylor supporters and Mandingos loyal to Kromah,
and there were reports of intimidation of
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non-NPP candidates in former NPFLheld areas, but on the whole there was
little disturbance. Taylor's domination
was complete. A leased helicopter made
him the only candidate to be able to
canvass votes country-wide. His party,
the NPP, had activists in most towns,
talking up their candidate, distributing Tshirts and rice. By contrast, the IECOM's
performance was bedevilled by political
and logistical problems.

could have been numerous given the
poor level of voter education. Turnout
was high - 83% of registered voters both in pro-NPP and opposition areas:
84% in Bong County and 88% in Nimba
County, and 82% in Montserrado. Registering and voting was difficult for many
refugees in Guinea, as well as for Krahn
refugees in Cote d'lvoire. The only official report on refugee participation estimated that only 10 to 20% of the eligible
refugee population in Cote d'lvoire and
Guinea voted: 'Contributing factors inThe Outcome: A Vote to Avoid
clude limited access to Liberia, security
War
concerns, insufficient voter information,
Standing tall in the campaign fray, Taylor and lack of food and shelter in Liberia'
wanted the elections to be held as soon as (Tanner et al. 1997).
possible. ECOWAS obliged at the beginning of May by pushing back the elec- It was a complete victory for Taylor. The
tions a mere seven weeks to 19 July. It had collapsed, single presidential-legislative
also been decided that the 500,000 Libe- single ballot led the NPP to consolidate
rian refugees or so who resided in Cote the presidential victory by securing cond'lvoire, Ghana, and Guinea would be trol of the National Assembly 49 seats out
allowed to return to register and vote on of 64) and the Senate (21 seats out of 26)
a day-trip basis, but that no voting would through proportional representation. The
take place in the refugee camps. Registra- opposition was further marginalized by a
tion started on 24 June. Despite heavy complicated, Nigerian-imposed scheme
rains and unavoidable administrative con- that allowed the victor to chose among
fusion, an estimated 34% of the popula- pre-war constituencies, allocated on the
tion registered to vote - a high proportion basis of the number of valid votes cast.
in a country where over half the popula- This system, that most political parties
tion is thought to be under 18 - although had inexplicably agreed to in the lead-up
is must be noted that demographic data is to the elections, enabled Taylor to 'claim'
highly unreliable in Liberia. One thing is the constituencies of some of his bettersure: the registration results strengthened known opponents, thus barring their
Taylor's prospects. In Montserrado entry to the House and Senate.
county, which includes Monrovia and
nearly half of the country's population Polling day had been peaceful. With
excluding refugees, and where Johnson- armoured personnel carriers plying the
Sirleaf desperately needed to do well, streets and the occasional Nigerian fighteronly 29% registered. In contrast, the NPP jet screaming overhead, ECOMOG made
was able to mobilize the population in its a show of force in Monrovia, offering, in
strongholds of Bong and Nimba where General Malu's forceful words, 'reassurregistration was 50 and 51% respectively. ance to those in need of reassurance and
warning to those in need of warning'
On 19 July, Liberians elected Charles (BBC, 1997). The rainy season weather,
Gankhay Taylor with a whopping 75.33% which could have wrecked the whole
of the valid votes cast, obviating the need process, was unseasonably clement. Libefor a run-off ballot. Johnson-Sirleaf took rians thronged to the polling stations in
less than 10%, while Kromah brought in the wee hours of the morning. Voting
around 5%. There were no reliable statis- started at seven a.m. and proceeded
tics on spoiled and void ballots, which calmly and orderly throughout the day.
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Observers were struck by the solemn,
purposeful demeanour of many of the
voters: for many, the vote represented the
formal end to a six-and-a-half year nightmare. ECOMOG, UNOMIL and IECOM
officials were at the polling stations.
Scores of foreign observers monitored the
ballot. The consensus among these various groups was that, despite problems,
the elections were on the whole free and
fair.

free and fair begs the real point: a leading
warlord was elected with no clear commitment to abandon violence. Many Liberians readily admit that they voted for
Taylor because he would have gone back
to war had he lost - and there was
nothing ECOMOG could have done to
avoid it. They were intimidated not by
thugs at the polling stations but by the
trauma of the last seven years of war. On
2 August 1997 President Taylor took the
oath of office and moved into the ExecuIn its preliminary statement, the Carter tive Mansion that he had tried to hard for
Center delegation, headed by former so long to take by force.
president Jimmy Carter, noted both the
'tremendous challenges' faced by the Taylor-Nigeria Dynamics: the
Liberian people in holding these elections
and the many problems that made for a ECOMOG Debate
less than 'absolutely level playing field', The cornerstone of the Abuja peace procsuch as imperfect registration and un- ess - and the key to the elections - was the
even resources. But the statement con- rapprochement between the Nigerians
cluded that, of these problems, 'none and Taylor, the man whose initial threat
were serious enough to have altered the to Monrovia initially triggered
people's opportunity to select their lead- ECOMOG's intervention in 1990. It was a
ers freely and fairly' (The Carter Center, relationship built on mutual need: Taylor
1997:1-3).
needed a peace process to legitimize his
seizure of power; President Abacha
Another observer group, Friends of Libe- needed to show progress in Liberia,
ria (FOL), a US-based grassroots advo- reducing Nigerian exposure there, yet
cacy organization, noted numerous keep a leader he could do business with.
technical irregularities, 41% of which Ultimately the Nigerians knew, as did the
were linked to the absence of procedures West, that dealing with Taylor was unato help illiterate voters. They also noted voidable.
that the 'playing field ... was not level',
that 'many voters were not well prepared Abacha also needed to show the world
to cast an informed ballot', and that civic that Nigeria could organize democratic
education was short and inadequate, elections in Liberia, establishing his bona
particularly for illiterate voters. How- fides for the up-coming elections in Niever, in its statement of findings, FOL geria. At the same time, the Liberian
concludes that it did not detect any elections couldn't be too 'free and fair',
organized attempt to use ex-fighters to lest they give rise to unrealistic domestic
intimidate voters or any 'pattern of fraud, expectations at home.
intimidation or manipulation', and that,
generally, 'no intent to subvert the elec- By the end of 1997, the honeymoon was
tions was seen'. FOL further states its over. A fundamental quarrel has arisen
opinion that, even had the playing level over Nigeria's role in post-election Libebeen more level, the result of the election ria. Abacha, and his man in the field,
would not have changed significantly continued to see a leading role for
(FOL, 1997:32-34).
ECOMOG. Taylor, unsurprisingly, wants
absolute control. This drives sub-disaAnd there lies the crux of the problem. greements over the key issues of Sierra
The whole issue of whether the poll was Leone and the role of ECOMOG in the
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overhaul of the Armed Forces of Liberia
(AFL). Abacha, keen to consolidate Nigeria's position as the region's dominant
power, wants to maintain a military
presence in Liberia, for example to train
the new AFL.
Taylor has his own regional ambitions. In
the course of the conflict years, he repeatedly displayed a sort of Liberian irredentism, aimed at the border areas of
neighbouring states, that raised concerns
about stability in the sub-region. Invoking Liberian sovereignty, he says he will
restructure the army without ECOMOG's
help, presumably so that the new AFL are
personally loyal to him. Taylor also
opposes Nigeria in its hard stance on the
Armed Forces Revolutionary Council
(AFRC), the Freetown junta that overthrew Sierra Leonean President Ahmed
Tejan Kabbah in May 1997. He wants to
extend his own sway in Sierra Leone, and
at the same time forestall Alhaji Kromah's
growing influence there (see below).
The future of ECOMOG lies in this
uncertain balance. By November 1997,
Force Commander Malu was stating that
continued disagreement could lead to an
ECOMOG pull-out by or even before the
end of its mandate on 2 February 1998.
While ECOMOG never could defeat
Taylor militarily, its presence is vital to
stability. ECOMOG is the only institution
that can ensure law-and-order throughout the country. Liberians perceive the
force as their only reliable source of
security. In the final months of 1997,
ECOMOG was called in several times to
deal with street protests, proof of the
inability of national security institutions
to handle even minor public unrest. An
ill-timed withdrawal would have serious
implications for stability in the country.
Law and order would worsen. The Government's vulnerability to localized unrest - for instance, ethnic problems,
property disputes, disgruntled ex-fighters - would increase. Taylor, feeling
threatened, may take heavy-handed action, setting off a cycle of violence and

repression. Finally, ECOMOG's withdrawal would hamper the return of
displaced populations.
Ultimately a mutual need still exists
between Taylor and the Nigerians. Nigeria doesn't want to have to deal with
both the AFRC in Sierra Leone and
Taylor at the same time. Taylor on the
other hand knows that he needs ECOMOG
under one form or another, and recent
statements have been conciliatory. But he
has still called for the withdrawal of
General Malu, arguing that in peacetime
a 'battlefield commander' was no longer
needed (UN IRIN-WA, 1997a). At the
time of writing (January 1998) a compromise seems to have been struck. Malu has
been replaced by softer-spoken force
commander, also from Nigeria, General
Timothy Shelpidi. In final remarks to
reporters before leaving Liberia, Malu
expressed disappointment over the incomplete disarmament of Liberia's 'factions' a clear reference to Taylor and went
on to express fears that Taylor war
reorganizing the NPFL as the new armed
forces of Liberia (UN IRIN-WA, 1998a,b).
ECOMOG, on the other hand will stay.
ECOWAS' Executive Secretary announced
at the end of January 1998 that ECOMOG
would assist in training the AFL and that
a withdrawal date would be determined
later on in the year (UN IRIN-WA, 1998c).
Much of ECOMOG's effectiveness hinged
on Malu's forceful image; it remains to be
seen how his departure affects the confidence of ordinary Liberians. Certainly,
ECOMOG is less powerful, both politically and in terms of manpower, than
before the elections. It is likely that the
force and hunker down on the Northwestern Coast, trying to control Monrovia,
Harbel/Firestone, Buchanan and the Sierra Leone border.
Stability in Liberia cannot be separated
from the regional context. The flux of
weapons and fighters in the sub-region
ebbs and flows with the waxing and
waning of wars, peace agreements, disarmament exercises and electoral timeta-
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lay in his ability to provide economic
opportunities to NPFL barons, is said to
be struggling to keep order in his ranks.
Former NPFL field commanders feel frustrated by peacetime. The Americo elite,
the descendants of the freed slaves whose
grip on power ended when Doe killed
President Tubman in 1980, want to seize
their chance to regain political prominence. There are growing tensions beLiberia after the Elections:
tween the great Americo families and
Political Uncertainty
Taylor, a poor boy from the outskirts of
Talk of ECOMOG's departure take on Monrovia.
particular relevance in light of the unsettled political situation in Liberia. The Beyond the Americo community, the
elections were designed to bring in the passage from a warlord economy, where
strongman of the moment, but the politi- the access to legal and illegal resources
cal scene is far from stable.
was entirely factionalized, to a 'big-man
economy', where wealth flows mostly
The first source of instability is the Taylor into one set of hands, is bound to create
presidency itself. Taylor is confirming his tension among former war barons: the
highly mercurial personality, at times kleptocratic rules have remained the same,
saying all the right things about good but the number of 'beneficiaries' has
governance and economic reform, and at dwindled. Mandingo leader Alhaji
others carrying forth with unreasonable Kromah is probably the leader to have
statements and brutally lashing out at lost the most. Kromah's shrunken politiopponents, real and perceived. Persistent cal importance is exacerbating a trend
rumours of a cocaine habit that is raging that saw the Mandingo become a probout of control only reinforce public mis- lematic ethnic issue in Liberia. Many
givings about the true face of the Taylor Liberians see the Mandingo, Muslim
traders and warriors who settled in Libeadministration.
ria in past centuries, as outsiders.
The first alerts came with the abduction Kromah's support to Doe's army in 1990
and brutal murder, allegedly by the State further isolated the Mandingo (Ellis,
Security Service (SSS), of a longtime 1995:182), as did their wartime role as
political opponent of Taylor, Sam Dokie, commercial go-betweens, often drawing
and his wife. Taylor distanced himself on extra-Liberian networks (Mandingo in
from the killing, but since, press and Sierra Leone, Malinke in Guinea and Cote
human rights organizations have come d'lvoire). Today, Kromah is smarting
under attack. Star Radio, the only coun- from the battering he took at the polls.
try-wide independent radio, has been His party, ALCOP, has been totally cut
shut down on technical grounds. Journal- out of Government. Many former ULIMOists have been detained and harassed: K fighters are said to have left the
during an SSS raid, reporters from the country. Some joined forces with Katnajor
respected Monrovia independent daily, militia (local self-defence groups who
The Inquirer, were told that 'some of you oppose the alliance of the army and the
[journalists] will die before you press can rebel Revolutionary United Front-RUF)
behave yourselves' (UN IRIN-WA, 1997b). in Sierra-Leone who are opposed to the
There are persistent rumours of tensions military junta in Freetown and are carvand repression within the President's ing out a zone of influence in the eastern
camp. Taylor, whose power as a warlord part of the country, along the Liberian
bles. Stability in Liberia will be influenced by the up-coming elections in
Guinea, developments in Sierra Leone,
and domestic politics in Cote d'lvoire
and Nigeria where a series of elections
are due in the coming years. Conversely,
events in Liberia will impact on all its
neighbours.
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border. Others are thought to be training
in Guinee Forestiere. They may be encouraged by Conakry - Guinean president Lansana Conte has long suspected
that Guinean dissidents are preparing to
invade his country from Liberia and he
may eager to offer some disturbance in
return. But Conte is also known to be
suspicious of Kromah and his potential to
destabilize southeastern Guinea. The situation is further muddied by reports of
tensions between Mandingo and Loma
people that point to trouble in Lofa
County.

named Minister of Finance, but many
Presidential appointments have been disappointing; inexperienced candidates and
factional cronies have found their way
into high office. The Government is
disorganized and the ministries dysfunctional. In January 1998, an official announcement stated that 82% of the new
state budget would be devoted to national security, only to be denied in the
following days. The Monrovia press is
rife with tales of shouting matches and
physical threats among ministers and
other high-level 'civil servants'.

Tension also surrounds the Krahn. The
brutality of the regime of Samuel Doe,
himself a Krahnman, made the Krahn a
target in Liberia. After the elections,
Taylor made openings to the Krahn:
Roosevelt Johnson (ex-ULIMO-J) was once
again made minister for rural development and the LPC's main military commander, Ruth Attila, was made
superintendent (governor) of Grand
Gedeh County. But there are many unresolved issues: the presence of Krahn
fighters and their families in the Barclay
Training Center (BTC) barracks in downtown Monrovia, the future of the AFL still a de facto Krahn faction - and the
return of Krahn refugees from Cote
d'lvoire. The Government recently moved
to cashier 2,500 troops and officers from
the AFL is sure to create discontent
among the Krahn (January 1998). Krahn
leaders retain a propensity for extremism
and paranoia, and as a group, the Krahn
remain a feared fighting force. The low
electoral participation of Krahn refugees
in Cote d'lvoire is likely to exacerbate
feelings of disenfranchisement (Farr et al.
1997).

Some of the Taylor Administration's first
measures, such as issuing new license
plates and a fresh coat of yellow paint of
Monrovia's down-at-heel taxicabs, appear inconsequential in the face of lengthy
delays in paying back-salaries to government workers, a key campaign promise
of Taylor's. Other measures were downright clumsy. For instance, Liberians wondered at the wisdom of purchasing a
£5mn presidential jet (later qualified as a
gift from an unnamed 'friend') that failed
on its maiden journey, at a time when
little progress is being made to improve
basic services. More serious was the
Government's heavy-handed decision late
October to clear 'illegal' marketeers off
Monrovia's main roads in a bid to establish order. The move was meant to
address, however cosmetically, congestion in a town swollen by hundreds of
thousands of displaced people, but it
adversely affected many ordinary people. Many of the hawkers are ex-combatants trying to make ends meet; others are
poor market women. Markets such as
Douala and Red Light, organized around
public transport hubs, reduce shopping
and transport costs for the city's poorer
citizens . The move led to tense standoffs
with disgruntled hawkers. ECOMOG had
to be called in to calm the situation,
further undermining confidence in the
government. The nervousness of
Monrovians during the episode showed
how jittery public opinion is (Endnote 4).

More generally, as the high of the elections passed, ordinary Liberians have
nothing to look forward to. They now
face the drab reality of a shattered
economy and a repressive self-indulgent,
business-as-usual government. Elie
Saleeby, a respected economist, was
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The Youth Time-Bomb
Ex-fighters are still a threat to stability.
Factional command structures may seem
weaker since demobilization, but many
of the 'boys' are still not reintegrated into
society. They have evolved into more
atomized groups that may be even harder
to control, especially in Monrovia. Many
continue to hang out together, often
grouped around an economic activity
and a 'commander' figure. The more
fortunate, sporting Reeboks and hip-hop
baseball caps, strut and swagger in
Monrovia's beer-shops. Most, however,
eke out meagre livings as hawkers, port
labourers or passenger pushers for taxis.
Ex-fighters blame both the Government
and the international community for unfulfilled promises. During demobilization, fighters were issued with coloured
coupons (notably would-be education
'vouchers') that today are redeemable
against nothing. The UN reported that
the factions often promised them unrealistic benefits. Many mid-level commanders feel sidelined economically and
politically by peacetime, including former
NPFL commanders. These men retain ties
to their 'rank-and-file' and there is no
doubt that weapons still lie hidden,
including in Monrovia. The structural
roots of Liberian violence that explain
how young men got sucked up by the war
(Weissman, 1996:86-92); cf. Richards, 1997)
are probably worse today than ten years
ago. Young people linger in urban areas,
cut off from rural society but not yet
integrated into the urban economy. These
cultural and social orphans, poor and
hopeless, remain vulnerable to political
mobilization. They are a time-bomb lying
in wait on the margins of Liberian society.

Poverty, the Hardest Battle
The ultimate key to building sustainable
peace in Liberia lies in the social realm. In
the words of one observer, 'you can talk
all day long about regional politics, and
even put an international spin on it, but

the real problem in Liberia is poverty.'
Security, the economy and employment
cannot be kept separate: unless the
economy picks up and generates employment, there will be no social stability. The
next six months will be crucial.
But Liberia's economic prospects are not
bright. The manufacturing sector is devastated; so are the social sectors (health,
education, infrastructure, sanitation). Agriculture is recovering somewhat but
marketing opportunities are extremely
rare. The transport and financial sectors
are gutted. A four-month, cash-based
balance emergency budget was adopted
in September 1997. Beyond that, Finance
Minister Saleeby hopes to strike a deal
with the IMF on a program to lighten the
debt burden. The Government has indicated its determination to reduce the
public sector wage-bill and put its fiscal
and monetary house in order, including
the problem of dual currencies. The two
currencies are the 'JJ', named after J. J.
Roberts, which was the original currency
of the Republic, and the 'Liberty' which
was issued by one of the transitional
governments. The 'JJ' was legal tender in
NPFL-controlled areas and was worth
about as much as the 'Liberty' throughout most of the war. Now the 'Liberty' is
set to become the country's only legal
tender and has gained 50% against the JJ.
Yet the business environment (tax regimes, incentives, legal framework) remains highly uncertain at a time when
the economy desperately needs foreign
investment. Price and supply controls
remain in force.
Liberian laws have not been codified
since before the war, and no lawyer can
say with certainty what the laws of the
land are. The sanctity of contract is not
respected, and there is no means of
redress. Corruption and intimidation are
on the rise. According to private sources,
official letters were sent to several of the
few foreign manufacturing firms in Liberia to revoke concessions granted by
interim governments between 1991 and

Briefing: Liberia - Railroading Peace 145

1997. The letter was later played down
but the damage was done. Foreign firms
and aid agencies face daily petty harassment from low-level customs, police and
immigrations officials. There is a general
lack of transparency in economic dealings. On 21 November, Radio Star announced in Monrovia that the
Government has sold ten years worth of
mineral royalties to Commonwealth Gold,
the international arm of a South African
mining concern, allegedly for $7.5 billion.
There appears to be no public oversight
of the specifics of the deal, or of how the
proceeds will be used.
One of the few bright points in the
economy is Firestone's announcement
that the rubber company plans to resume
pre-war levels of operations. Firestone
officials also say that their monthly purchases of latex from small plantations are
double what they were in 1989, proof that
some economic activity is picking up.
Some Lebanese and other foreign businessmen are moving forward in limited
ways (hotels, filling stations, coffee shops),
but most small investors are adopting a
wait-and-see attitude.
Many are waiting to see what action the
Bretton Woods institutions will take,
both as a harbinger of future economic
assistance and as a gauge of US political
support. The World Bank is assessing the
situation and is considering technical
support to the Ministry of Finance; there
is also talk of a grant-based Emergency
Recovery Program, but plans are on hold
pending the next donors' pledging conference. The European Union and the
United States are also expected to step up
their assistance. The current priority is to
facilitate the return of refugees and internally displaced populations. But rural
rehabilitation projects are overcome by
the magnitude of the needs and constrained by operational difficulties. They
will take time to deliver a sense of
improvement to those in need of assistance.

Can One Railroad Peace?
The progress made in Liberia in the
twenty-one months since the 6 April war
is significant and, in many ways, unhoped
for. The frenzied implementation of Abuja
II succeeded in generating real momentum for peace. The improvements have
been too steady to be superficial. But how
sustainable are they? As Liberia gets
bogged down in the grim realities of a
conflict aftermath, the question remains:
can one railroad peace?
Abuja II is in line with a recent spate of
realpolitik peace agreements which have
empowered the individuals most responsible for the conflict - not unlike the
Lusaka protocol on Angola, or the Dayton
accords for Bosnia, or, more recently, the
October 1997 Conakry accords that aim to
restore the legitimate government in Sierra Leone. Abuja II was a 'lite' peace
process, with under-resourced peacekeepers, incomplete disarmament, and a
quick-and-dirty election. It is unrealistic
perhaps to expect for Liberia, a marginally important country of 2.5 million
people, the kind of international interest
expressed for peacekeeping in Bosnia or
Cambodia, demobilization in Ethiopia or
Uganda, or elections in South Africa. But
it is a measure of how little Liberia is
taken seriously; after all, how can one
take seriously a country where the torture of a head of state is video-taped,
where fighters deck themselves in drag.
But behind these cliches that the global
media take such delight in perpetuating,
is a people mauled by seven years of war
who now seeks to rise from grinding
poverty. By railroading a settlement to
the Liberian conflict, the Abuja accords
have delivered some security and a legitimate President. But there is a distinct
danger that an unbridled Taylor administration, with its unassailable electoral
mandate, will sow the seed for further
conflict. There are many loose ends in
Liberia: the absence of a credible parliamentary opposition, corruption, economic
mismanagement, the lack of public
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assignment for Friends of Liberia, the US
Agency for International Development,
the Refugee Policy Group and the World
Bank. The views expressed in this article
are entirely personal and do not in any
way reflect any official position of the
Not only has Abuja II left many of the previously mentioned organizations.
Liberian conflict's root causes
unaddressed, it has exacerbated an old- Endnotes
standing Liberian problem: big-man politics. Taylor's ability to do whatever he 1. ECOMOG is the ECOWAS Cease-fire
wants rests not only on his overwhelm- Monitoring Group. First deployed in Liberia in
1990, it prevented Charles Taylor's forces from
ing victory at the ballot box, but also on overrunning
Monrovia, and initiated Africa's
the power conferred to him by the 1986 first genuine experiment in regional
Constitution. The 1986 Constitution was peacekeeping. ECOMOG again frustrated
tailor-made for Samuel Doe, allowing Taylor's desire to take Monrovia in 1992
him personal discretion over a large slice (Operation Octopus), but was unable or
unwilling to stop the April 1996 mayhem.
of the national budget and handing him Observers
point to ECOMOG's attempt to drive
the power to appoint even minor-level ULIMO-J from lucrative diamond fields in late
officials. Abuja II has made possible the 1995. In December, Johnson's men killed several
transfer, across six and a half year of dozen ECOMOG soldiers in Tubmanburg,
bloody civil war, of these extraordinary possibly prompting a desire for revenge.
became involved in Liberian politics
powers and all their potential for abuse ECOMOG
from the onset; its officers dabbled in illegal
from the late President Doe to the current trade operations with the warlords, especially
President Taylor. Liberians now have to diamonds. ECOMOG sometimes went as far as
live with the consequences. The interna- outright looting, earning the sobriquet
tional sponsors of the peace process, who 'ECOMOG: Every Car Or Moving Object Gone'
from weary Liberians, although some units (the
facilitated Taylor's seizure of power, Ghanaians in particular) have retained the
must now act to curb the Taylor Adminis- respect of people for their professionalism.
tration's potential for repression. A lot Throughout the years, ECOMOG has received
can be done: assist the formation of a strong endorsement if not always strong
workable opposition, encourage limpid financial backing from the UN and western
nations, unenthusiastic at the prospect of
economic policies, increase assistance to funding yet another UN peacekeeping
communities and responsible local au- operation.
thorities to improve living conditions
and help the return of displaced 2. Nigeria is the current chair of ECOWAS, the
Economic Community of West African States,
populations, help train a civic national and wields considerable control over the
army, and follow up on recent calls by Liberian peace process. The signatories to Abuja
Human Rights Watch-Africa to establish II were Charles Taylor of the National Patriotic
a Truth Commission to collect testimony Front of Liberia (NPFL), Alhaji Kromah of the
on wartime atrocities. It will require a United Liberation Movement of Liberia for
Democracy-Kromah (ULTMO-K, predominantly
great deal of effort to counter the sublimi- Mandingo), George Boley of the Liberia Peace
nal message of Charles Taylor's ballot Council (LPC, predominantly Krahn), Roosevelt
box victory: that violence is OK and that Johnson of the United Liberation Movement of
it's back to business as usual in Liberia. Liberia for Democracy-Johnson (ULIMO-J,
Krahn), and Hezekiah Bowen
Peace and democracy in Liberia are predominantly
of the Armed Forces of Liberia (AFL, the
fragile indeed and, Abuja II notwith- remnants of Samuel Doe's army, now a de facto
standing, need to be nurtured.
Krahn faction). Three minor factions, the Lofa

transparency, unaccountable security
forces, a culture of violence and impunity, and various simmering ethnic embers that will be swiftly fanned into flame
by power-greedy leaders.

Defence Force (LDF), the NPFL-Central
Revolutionary Command (NPFL-CRC, an NPFL
Victor Tanner, is a US-based aid worker splinter group) and the Liberia National
and analyst who has made a number of Conference (LNG) also signed the accord.

trips to Liberia since October 1996, on

Briefing - Liberia: Railroading Peace 147
3. According to UN-HACO/UNOMIL figures,
ECOMOG collected a total of 9,579 weapons,
including 7,797 serviceable (81.4%) and 1,782
unserviceable (18.6%) - that amounts to 0.45
weapons per combatant, a remarkably low
figure. Taylor's NPFL accounted for 58% of the
demobilized combatants and just under 68% of
the weapons, while ULIMO-K accounted for
6% of the combatants and 17% of the weapons
('Assessment of the Disarmament and
Demobilization Process in Liberia', Final Report
to USAID, Creative Associates International,
Inc., Washington, DC, June 1997). Observers
surmised that, while Taylor and Kromah were
undoubtedly keen to pay lip-service to the
exercise, they were probably handing in their
old and un-standard equipment. Confirmation
of this was in the uncovering by ECOMOG of
numerous arms caches in the months between
the end of demobilization and the election.
4. These types of measures seem to be the
hallmark of new, authoritarian but insecure
regimes. For instance, in September 1997, the
new authorities in Lubumubashi (CongoKinshasa) dismantled all 'illegal' markets on
health grounds, triggering bitter public
animosity.
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An Opportunity for
Southern African Women
The Judy Kimble Memorial Fund is a

charitable trust set up by the friends of Dr
Judy Kimble, a staunch opponent of
apartheid, racism and the oppression of
women to commemorate her life and
work. It was inaugurated at a crowded
Memorial meeting in December 1986, and
since then has grown through generous
donations from individuals and other
charities. Its aim is the advancement of
the education of Southern African women,
in particular to assist them to develop
their potential and broaden their understanding of the roots of oppression. The
Fund awards an annual travel/study
grant to a Southern African woman to
visit a neighbouring African country,
recognising that countries of the region
have much to offer and to learn from one
another.
The Trustees are now seeking applications for the 1998 travel/study grant,
from black women born in Southern
Africa, who have worked with an organisation opposed to racism and/or concerned with women's development. They
are particularly interested in encouraging
study projects concerning education, the
political and economic advancement of
women, the involvement of women in
trade unions and co-operatives, and the
work of women writers, musicians or
actors. All these topics reflect Judy's own
wide interests.
The first grant was made in January 1992,
when Nambata Kambombo of SWAPO
Women's Council visited Ghana for a
months course in textile design and tiedying. She worked very hard, filling her
notebook with hundreds of sketches,
dying cloth and making dresses. On her
return to Namibia she was able to pass on
her new skills to the tailoring co-operative she had founded. She reported very
warmly on the expertise of her tutor and
the generous hospitality she received in
Ghana.

The latest award was made in 1996 to
Gugukazi Magidela, a social worker from
Kwazulu/Natal, who visited Zimbabwe
for six weeks to study the role of women's
organisations and child welfare work in
the empowerment of marginalised communities. On her return she wrote: 'This
has been a motivation to me as a black
woman. ... My confidence and pride of
being a black woman has come back to
me.' The visit has motivated her to move
to a rural area of Kwazulu, as a hospital
social worker, from the urban family
centre where she formerly worked.
Judy Kimble was born and brought up in
Ghana, where both her parents were
teaching at the University, Legon. She
attended nursery and primary school on
that multi-racial campus, before boarding school and university in England,
spending vacations with her family in
Tanzania and Morocco. But when she
went to Lesotho for six weeks, she 'fell in
love with Africa all over again' and
stayed for four and a half years. She
became closely committed to the ANC,
worked with them and agonised with
them over the South African forces'
murderous raids into Maseru and further
afield, the evil letter bombs that killed
Ruth First and other colleagues and the
horrors of apartheid.
She became interested in the exploitative
system of migrant labour to the South
African mines, earning a Master's degree
from the National University of Lesotho,
and later a PhD from the University of
Essex, for her research on Migrant Labour and the Colonial Situation in (the
then) Basutoland, which covered the century 1830 to 1930. She returned to teaching and research at the Universities of
Essex and Leeds, including some months
on an election study in Botswana, and
took a leading part in the Anti-Apartheid
Movement. But she never saw the liberation of South Africa, nor was she able to
fulfil her ambition to teach there (having
become a prohibited immigrant under
the apartheid regime) or even to revisit
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Ghana, because shey£//ill with cancer and So, because of its geography, its history,
died in 1986 at the, age of 34. (Her last its religion, its language and its culture,
article was for West Africa, on the coup in this part of Africa is drawn to Europe and
Lesotho.) A seminar room in the Politics to the Middle East. Just as the job seekers
Department, University of Leeds is named from Mexico will tend to move to the
after her, and a prize is awarded there United States of America, so the job
annually to the best student on the M.A. seekers of this region, if they cannot find
course she developed. We believe this jobs in the Region, will tend to move to
Fund is also a fitting memorial to her life Southern Europe and the Middle East.
and work. Enquiries and applications
should be sent to Dr Adotey Bing, Secre- The United States has belatedly discovtary of the Memorial Fund, at the Africa ered that trying to keep Mexican job
Centre, 38 King Street, London WC2E seekers at home by policing the common
8JT, UK.
border cannot work. I think they decided
to help Mexico to create more jobs at
home. I think also the Japanese decided
very much earlier to do the same about
South East Asia. Western Europe is bound
to do the same with regard to MediterraAfrica. The European Union and its
Africa Today and Tomorrow nean
Member States will want to help the
African Governments of North Africa to
Julius Nyerere
create more jobs in their countries so that
job seekers from that part of Africa do not
The following public lecture was given flock into Southern Europe. // is in Euby Julius Nyerere, former President of the
United Republic of Tanzania, to the
London School of Economics, Centre for
the Study of Global Governance0, on 8
June 1997.

My friends, you want me to talk about
Africa Today and Tomorrow. I will try.

rope's own self interest to do so.

If a prosperous Middle East were to want
to discourage the job seekers of North
Africa from flocking into the Middle East
itself, it would have to help the governments of that region of Africa to create
more jobs at home. It would be in the selfinterest of the Middle East to do that.

Africa is referred to as North Africa and
Africa South of the Sahara. This division
of Africa is correct and significant. I am
going to use it in my remarks to you this The first thing to note about Africa, South
of the Sahara, is its isolation from the
afternoon
major economic power houses of the
North Africa is to Western Europe, what world. It does not easily fall in the
Mexico is to the United States and Canada, economic orbit of North America, in the
and South East Asia to Japan. The desert sense of Mexico, or of Europe in the sense
to its South is a barrier; the Mediterra- of North Africa or Eastern Europe for that
nean sea to its North is both a barrier and matter; and it certainly does not fall in the
highway, but more of a highway than a economic orbit of Japan in the sense of the
barrier. This region of Africa is some- countries of South East Asia. In this
times referred to - correctly - as the particular sense of not being in the
Mediterranean Africa. There was a time economic orbit of any of the three major
in history when the grain which fed economic blocs sub-Saharan Africa is on
Rome was produced in this part of Africa it own. The job seekers of Africa, South of
and it extended its own hegemony to the Sahara, will not flock to North
America, or Western Europe, or Japan. A
parts of Southern Europe.
trickle of job seekers from Africa, South
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of the Sahara, might go to North America
and Western Europe, but a flood is highly
unlikely. The job seekers of that part of
Africa will seek jobs in the more prosperous parts of their own region. Those in
Southern Africa, for instance, will seek
jobs in South Africa. Neither North
America, nor Western Europe, nor Japan
would be impelled to help the governments of Africa, South of the Sahara, to
create more jobs in their country in order
to prevent, or reduce, the flood of job
seekers from that region to their own
countries.
That region of Africa, I say, is on its own.
Investors from outside Africa will invest
in this part of Africa just as they invest in
other regions of the world to seek economic gain. It will be up to the governments of that region to create the necessary
conditions including a well developed
infrastructure, technical training and good
governance. Governments from outside
Africa will continue to help sub-Saharan
Africa, but they will do this from a fear
that if they do not do so, they must be
prepared to receive hordes of job seekers
from that part of Africa to their respective
countries; they will do it from a new
sense of solidarity.

The greater bulk of the resources for the
development of this part of Africa will
have to come from the region itself. The
countries of this region, perhaps more
obviously than the countries of any other
region of the economic South, will have
to adopt policies of maximum national
self reliance. In other words, they will
have to mobilise their own internal resources, both human and material, to the
maximum extent possible and utilise
them optimally for the development of
their own countries. And they must
enhance their capacity to develop by cooperating with one another to the maximum extent possible. They have no other
choice.

for the better. Eritrea, Ethiopia, Uganda,
Rwanda and now the new Democratic
Republic of the Congo form the Northern
rim of a huge chunk of Africa which is
now changing both politically and economically. The first thing to note about
the countries of this rim is that until
recently, they were all under military
Rulers: Mengitsu in Eritrea and Ethiopia;
Iddi Amin in Uganda; Habyarimana in
Rwanda; and the chief of them all and the
most recent to exit, Mobutu in Congo/
Zaire.
The second thing to note about the
countries which form this rim is that they
have a confident leadership which is
committed to development. The leaders
of these countries will not preside over
the looting of their countries; they will
preside over the development of their
countries and their peoples. Eritrea, Ethiopia and Uganda are developing with
confidence. Given a chance both Rwanda
and the Democratic Republic of the Congo
will do the same.
To the South of this rim of an emerging
Africa, there is a large number of countries. The first thing to note about them is
that Burundi is a political aberration: it is
the only one under military rule; all the
others - Kenya, Tanzania, Mozambique,
Malawi, Zambia, Zimbabwe, Botswana,
Angola, Namibia, Lesotho and South
Africa have elected governments under
multi-party systems. And Swaziland is
an odd exception: it is the only one with a
ruling monarch.

The second thing to note about these
countries is that - again with the single
exception of Burundi, none of them has
ever been under military rule. They
object to military rule, hence their imposition of sanctions against the military
junta in Burundi; hence also the stern
warning which the countries of the region
gave to the army and the King in Lesotho,
when it looked as if those authorities
The second thing to say about Africa, were about to reject a democratically
South of the Sahara, is that /'/ is changing - elected government there.
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The third thing to note about the countries of that region is their economic
groupings. Kenya, Uganda and Tanzania
used to have a very well developed
Community, which had a common market, and common services: of harbours,
railways, telecommunications, income
Tax, an East African Legislative Assembly, an Appeal Court etc. It was the most
advanced economic grouping of any country in the world. Twenty years ago we
allowed that community to disintegrate.
It was a foolish act and I share the
responsibility with my counter-parts in
Kenya and Uganda for the break-up of
the Community.
The Presidents of Kenya, Uganda and
Tanzania are now trying to revive that
community. They have established what
they now call East African Co-operation.
It is my hope that eventually they will
enlarge this community by admitting
Rwanda and Burundi.
To the South of this East African grouping is SADC - Southern African Development Community. For both geographical
and historical reasons Tanzania belongs
to both groupings. SADCC - Southern
African Development Co-ordination Conference was established at the height of
the Anti-Apartheid Movement. Its objective was to improve the transport and
communication systems of the member
states and thus help countries bordering
on South Africa, to reduce their dependence on that country. Today, South Africa
is a member of SADCC and it is one of the
most successful economic groupings of
the continent.
When Zaire under Mobutu applied to
join SADCC, its application was rejected.
Mobutu was working hand in hand with
apartheid South Africa and the warriors
of the cold war to destroy Angola, a
member of SADCC. We could not let
Zaire join SADCC and thus enable
Mobutu to join our regular meetings. He
would have become a Trojan Horse in
our midst.

But Mobutu was responding to the geographical imperatives of his country.
Zaire, now the new Congo, is a huge
land-locked country; its only port to the
Atlantic Ocean is Matadi. All its other
ports are in SADC countries: Angola,
Tanzania, Mozambique and South Africa. It was General De Gaulle who said
once that geography is the permanent
factor in history. That geographical fact
about Zaire now the new Congo remains:
its ports are in SADC. It is part of SADC.
Mobutu, the temporary factor that made
us reject Zaire's application, to join
SADCC is gone. I hope that Kabila will
apply for the Democratic Republic of the
Congo to join SADC. And if he does, I hope
also that the leaders of SADC will accept
that application without hesitation. SADC
then would consist of Tanzania and the
Democratic Republic of the Congo striding
across Central Africa from the Indian
Ocean to the Atlantic, and stretching all the
way South to the Cape, in democratic,
post-apartheid South Africa.
And sooner or later the two economic
groupings - an East African Grouping
which includes Rwanda and Burundi,
and a SADC which includes the Democratic Republic of the Congo - will merge.
That is not an idle dream; it will come
true. And in the first two decades of the
21st century, that huge chunk of Africa
will be the ASEAN of Africa.
To the North of the rim which I described
earlier, that rim which consists of Eritrea,
Uganda, Rwanda, and the Democratic
Republic of the Congo, lies the Sudan. I
want to express my hopes about Sudan
separately. Since 1955, Sudan has not
been at peace with itself. To some extent
Sudan is like South Africa, with a mixed
population consisting of black Sudanese,
Arab Sudanese and a mixture of the two.
It has Moslems and Christians. But in
South Africa, the Dutch reformed church
did not try, with government support, to
make every South African a member of
that church, and an Afrikaner.
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Sudan has some of the most enlightened
people on my continent. They cannot fail
to see that the solution to their problem is
simple, necessary and inevitable. The
authorities in Khartoum must let the
people of Sudan be themselves. The
attempt to Arabise and Islamise every
Sudanese, did not make sense any time in
the past, does not make sense in 1997 and
will not make sense at any time in the 21st
century. Sudan will have to be democratic and secular. An undemocratic and
theocratic Sudan cannot last.
Peace will come to Sudan when our
leaders there realise that peace is a
product of justice; that without justice
there can be no genuine peace in any
society. A just Sudan will be a peaceful
Sudan. And a Sudan at peace with itself
and at peace with its neighbours, cannot
fail to be a prosperous Sudan.
The future of West Africa depends a great
deal upon the future of Nigeria. That
country has immense resources, both
human and material. What happens in
Nigeria will affect the whole of West
Africa. It is well to note that even a
Nigeria under military rule has made
immense sacrifices to stabilise West Africa. Without Nigeria things might have
been very much worse in Liberia.

they must let Africans make their own
mistakes by electing their own leaders. Is
it too much then to ask the military in
Nigeria to let their own countrymen and
women make their own mistakes by
electing their own leaders? I think not.
The armies of West Africa, like the armies
of East and Southern Africa, will want to
protect the constitutions of their respective countries and the governments elected
under those constitutions.
Sooner or later, and probably sooner
rather than later, Nigeria will hold democratic elections. General Abacha may
want to take off his military uniform and
fight those elections. If he wins, in a fair
and free contest, I hope Nigerians will
accept the results. President Rawlings of
Ghana and Kerekou of Benin were former
military rulers of their countries. If he
loses the military must accept the results
and I believe they will.
But because of the importance of Nigeria
and the uncertainty about its future, one
cannot be certain about the future of West
Africa. In the short term we may remain
pessimistic, but in the long term what is
happening in East and Southern Africa,
stretching from the Red Sea to the Cape,
will happen also in West Africa.

I have been explaining to you the grounds
The military in Nigeria have not given for having complete confidence in the
their countrymen and women a chance. future of Africa.
And yet Nigeria has some of the most
energetic, enterprising, educated and ir- I thank you for your patience.
repressible people on our continent. If
their immense energies are released nothing can prevent Nigeria from prospering.
And a prosperous Nigeria would be an
engine of prosperity in the whole of West
Africa. Military rule is on the way out in
Africa; and Nigeria will not be an exception.
I have been appealing to Americans and
Europeans to stop meddling in Africa; to
stop imposing future Mobutus and
Bokassas on the people of Africa! Now
that their excuse, the cold war is no more,
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Ethiopia and Eritrea: The Federal
Experience by Tekeste Negash, Uppsala:
Nordiska Afrikainstitutet, 1997. 234 pp.
Reviewed by John Markakis.
The fact that myth is of the essence in
nationalism would come as a surprise to
few these days. The fact that nationalism
in Africa is no exception would surprise
no one. A good case in point is Eritrean
nationalism, which the author of this
volume sets out to deconstruct and demystify. In their long struggle against
Ethiopian rule, Eritrean nationalists
sought legitimacy and support by invoking the recognized right of colonized
peoples to self determination. Eritrea, it
was claimed, had passed from Italian
colonial rule, via a decade of British
administration, to Ethiopian imperial rule,
without its people ever being consulted.
The two decades (1940s-1960s), when the
Eritreans themselves were involved in a
hard fought political contest over the
future of their country, are glossed over
in nationalist historiography as the time
when the Eritrean nation was struggling
to assert its identity. In the crudest
versions, the roots of this identity are
traced far into the past, ample historical
evidence to the contrary notwithstanding.
The author points out that the Christian
highlanders who make up more than half
of Eritrea's population belong to the
Tigray branch of the Abyssinian family.
They are brethren of the people who live
across the border in the Tigray region of
Ethiopia, and share the culture and tradition of the Amhara, the other Abyssinian
branch. Historically, not only were they
part of the Ethiopian imperial realm; they
were its northern bulwark against Islam.
It was only natural that most of them

would want to rejoin Ethiopia after the
colonial experience. This explains the
popular support for the movement whose
goal was to unite the former Italian
colony with Ethiopia.
The story of the rise and exertions of the
so-called Unionist Party, which harnessed
this support and ultimately steered Eritrea
into the waiting arms of Ethiopia, is
recounted in this book in order to refute
the nationalist version of this party as the
creature and tool of Addis Ababa; thought
which money, weapons and advice were
channelled to intimidate the opponents of
unity with Ethiopia. The book's main
focus is on the federal period (1952-1962),
when Eritrea enjoyed a degree of selfgovernment under the Unionist Party.
The aim is to refute the claim that
federation was unilaterally dismantled
by the Haile Selassie regime against the
unanimous opposition of the Eritrean
people. In fact, the author maintains,
Eritrea was handed to Haile Selassie by
the Unionist themselves to become a
simple province of his empire.
There is no doubt that this seminal period
of Eritrea's history is in need of
deconstruction, and this work takes a
step in that direction. It is a modest step,
however, and not without flaws similar
to those it seeks to correct. The limitations of its sources is a serious handicap.
The archives of the British administration
are the main source of its data and
interpretation for the 1940s. For the federal period in the 1950s, it makes use of
contemporary Eritrean journalistic material and the records of the Eritrean
Assembly. It is a pity that Tekeste, who is
himself an Eritrean, is unable or unwilling to do research in Eritrea and Ethiopia,
where primary data can be gathered to
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enrich the record and broaden his perspective. Although the protagonist of his
story is the Unionist Party, there is hardly
anything in this work about the structure,
composition, and inner workings of this
organization, which appears only as an
appendage attached to its leadership.
Another handicap is the author's own
values which, all too obviously, influence
his treatment of the available data. Evidently, he regards Eritrean nationalism
as a figment of the nationalist imagination - a point he has made in an earlier
publication (Negash, 1987) - and is determined to prove that the dominant political current in Eritrea during the period
under consideration was for union with
Ethiopia. He attacks Trevaskis' (1960)
version, which has Addis Ababa pulling
the strings in order to bring Eritrea under
its wing, on the grounds that Trevaskis
and the British administration which he
served were hostile to the unionist movement. He not only argues that Trevaskis'
version is an exaggeration, an arguable
point, but goes on to claim that Ethiopia,
in fact, was reluctant, if not uninterested,
in pushing its claim for the annexation of
Eritrea.
'Haile Selassie was secretly against the
campaign for acquiring Eritrea' (p. 58),
allegedly because he feared strengthening the Tigray element in his domain.
Indeed, were it not for the zeal of the
Unionists, the author believes, the disposition of Eritrea would have been different. There is a troubling eclecticism in the
author's evaluation of his sources. He
dismisses Trevaskis, but cites extensively
and approvingly other contemporary officials of the British administration, such
as Stephen Longrigg (1945). The evidence
of Ethiopia's reluctance to acquire Eritrea
is nothing more than diplomatic gossip,
he admits, and can be 'highly misleading', yet in this case, he finds it realistic (p.
57).

'separatist', is similarly biased.. The other
half of Eritrea's population, predominantly Muslim, had little to gain and a lot
to lose from the Ethiopian connection.
Understandably, independence was a
preferable option for them, and they
supported political organizations which
had this aim. It is well known that the
budding, inexperienced politicians who
led the independence movement had the
benefit of British advice and Italian financial backing. In Tekeste's view, this does
not simply balance Unionist dependence
on Ethiopian support; it deprives the
opposition of substance and legitimacy. It
was the British 'who twisted the arms of
the Muslim leaders in Eritrea to form the
Moslem League (ML) towards the end of
1946' (p. 31). Afterwards, he claims, it
was the Italian consulate in Asmara that
called the tune to which the 'separatists'
danced. Before the foreigners intervened,
the leaders of the Muslim community
were active members of the Unionist
Party, and were convinced that union
with Ethiopia 'would find support in the
eyes of God (38). The basis for this
extraordinary statement is a misunderstanding of the character of the multiethnic organization called Mahber Fikri
Hager (Association for Love of Country),
formed in 1941 to protest against the
retention of Italian officials by the British
Military Administration. It was later converted to the organization that became
known as the Unionist Party but, by that
time, those who were to head the independence movement has left it.

In the author's estimation, the collapse of
the federation was preordained by the
nature of the arrangement itself. Power
sharing between the imperial crown and
a region was incomprehensible as a
notion and unworkable in practice. Neither the Eritreans, nor the Ethiopians
liked the federal arrangement, though the
latter 'were prepared to give it a fair
chance' (p. 125). In the author's view, it
was not the Ethiopian government that
The treatment of the opponents to union subverted and finally abolished the fedwith Ethiopia, whom he tellingly labels eration. It was the Unionists themselves,
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at the head of the Eritrean regional
government, who dismantled the federation. Ethiopia would not have dared to
attempt it, nor would it have succeeded if
it had attempted it, without the full
support of the Unionists.
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in land legislation, forcing millions of
rural African people into a form of
structural and institutionalized poverty,
there is naturally immense curiosity about
how this unfair situation might be addressed by black majority governments.
For many, although sadly not all, observThe contribution of the Eritrean unionists ers and analysts the moral arguments for
to the annexation of their country by transferring some land from white-owned
Ethiopia is ignored only by the budding farms back to African peasants are selfnationalist mythology. To underline it, as evident. However once the questions of
this work does, is a useful task. Eritrea and how much, and which, land arise, politiEthiopia: The Federal Experience does not cal and economic issues raise their awkrewrite history. There is not enough ward heads. Attempts to balance these
substance in the data culled from the against African people's rights to land
British archives (opened to researchers in have now occurred in Zimbabwe, Nathe early 1990s) to support a revision of mibia and South Africa but the apthe historical record. Nor is it a recon- proaches have been very different and so
struction, as the author himself claims, are the realised and potential outcomes.
but an interpretation that confronts the
nationalist version for the purpose of This book provides a detailed analysis of
striking a balance; a praiseworthy task the land problem inherited by the
for an historian. Unfortunately, it over- Namibian government in 1990, and sets
states its case and defeats the purpose by out the position with regard to land
its own lack of balance.
reform policies and proposals in 1996.
These are two useful contributions in
themselves. The broad outlines of land
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These details are the context for the
book's main objective which is to press
the arguments that first, the government
has chosen not to address the land issue
seriously and appears tentative about
real land reform and, second, that this is a
mistake with potentially serious longterm political consequences. The main
reason for this inertia over land is identified as Namibia's 'negative peace': a term
used to describe the problem faced by a
party in government which had to compromise so far in order to achieve an
internationally-brokered peace agreement
and elections, that it has traded away
much of its ability to address the injustices and inequality it has inherited.
Preoccupation with the need for reconciliation in this region is understandable
given the chaos which resulted in Mozambique and Angola in 1975 when
Portuguese colonialism ended, but
Pankhurst believes that 'caution not to
undermine the terms of the independence
settlement... has arguably led to an overestimation of the compromise necessary
for effective reconciliation' (p. 6).
On a political level Pankhurst's arguments seem generally sound and cogent
and her conclusions broadly supportable.
Her basic point is that there is a high
possibility of renewed conflict if inherited economic inequalities are not seen to
be being addressed in a purposeful manner. However her analysis of the environmental and economic pressures within
the communal lands (the former 'homelands') is rather confusing in places. With
respect to the seemingly endless debate in
southern Africa about whether resettling
peasants on to former commercial lands
will lessen or increase environmental
problems, for example, the author seems
unable to decide whether the technical
measure of 'carrying capacity' is meaningful or not. On pp. 45 ff. she provides a
useful section on these debates for those
who may not be familiar with them
which includes a discussion of the many
positive aspects of the opportunist strategies favoured by African pastoralists and

in the concluding chapter she states
firmly that the government must reject
concepts such as carrying capacity and
Economic Units (p. 143). Yet elsewhere
she castigates the (admittedly crude)
mapping exercise of dividing countries
up into agro-ecological regions (as done
in Namibia and Zimbabwe) on the
grounds that the classifications do not
'calculate the different carrying capacities
which are possible with different production systems used in the same ecological
regions' (p. 49). This completely misses
the point that opportunist strategies which
accept occasional collapses in livestock
numbers because of drought are not,
almost by definition, susceptible to the
pseudo-scientific (her term) calculation of
carrying capacity which is based on the
idea of maintaining a more or less static
population over the long term. She also
reproduces criticisms, based on the carrying capacity concept, of local agricultural
developments in both the Caprivi Strip
and Hereroland without further comment (pp. 84,87).
In relation to these environmental debates about land reform, Pankhurst also
misrepresents Bill Kinsey's early papers
on Zimbabwe's resettlement programme,
saying that he argued that land reform
would 'cause an inevitable decline in
productivity and employment' (p. 113,
her emphasis). Admittedly this is the
usual way this work is represented in the
pro-land reform literature but in fact his
argument was that resettlement might
cause such problems - a significant difference - although the World Bank of course
leapt upon the doubt with alacrity. More
significantly it should be noted that the
results of Kinsey's outstanding longitudinal work on the economic outcomes of
resettlement schemes in Zimbabwe now
comprise the most forceful factual argument for land reform in Africa (Endnote
Pankhurst uses the Zimbabwean experience with land reform extensively as a
comparator for the Namibian situation.
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She points out, quite rightly, that Zimbabwe's programme has had many successes and has generally greatly increased
the welfare of those resettled - a welcome
antidote to the negative picture so often
painted. However a key difference between Zimbabwe and Namibia which
does not receive sufficient attention in
this book is the fact that in Zimbabwe the
racial division of land gave the whites
most of the best land in agro-ecological
terms. In Namibia, because of its different
white settlement history and geography,
the land most suited to arable agriculture
(because of higher rainfall) remained
almost entirely within African hands. It is
not that Pankhurst does not recognise
this difference, rather that she does not
tackle squarely the central problem that
then arises: resettlement in Zimbabwe
may give the settlers land of better
quality than the communal area (CA)
from which they come, although it will be
much more likely to give them land of
similar quality. The mainly pastoralist
peoples living in the poorest agro-ecological areas in Zimbabwe are generally
not interested in resettlement per se, but
would rather have improved access to
grazing on commercial ranches nearby.
In Namibia however, any resettlement
programme will generally tend to give
resettled people land of poorer (for instance, drier) quality than that in their
CAs. These are broad generalizations - in
Namibia the situation is different for the
Nama and Damara peoples for example but they are nevertheless valid for the
majority of potential settlers. This obviously does not negate the many political
and economic benefits which might accrue from serious land reform in Namibia, but it does mean that there is a
structural difference between land reform in Namibia and Zimbabwe which
complicates any comparison.
Pankhurst criticises the agro-ecological
classification systems used in Zimbabwe
and Namibia at several points in her
book, but her misgivings are arguably
misplaced. One can accept the point that
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such classifications do not yield a sufficiently nuanced picture to embrace the
point that, in any given physical environment, different production systems (for
instance, small scale peasant production
versus large-scale commercial) will be
able to produce rather different crop and
livestock mixes. However one advantage
of such a classification system is that it
has made it easy to identify and criticize
unfairness in the land reform programme
in Zimbabwe whereby a very large proportion of resettled land is in the poorer
agro-ecological regions. To some extent
this is a double-edged sword as it has also
encouraged the British government to try
and persuade Zimbabwe not to redistribute land from the commercial farms in
the most productive regions (Natural
Regions 1 and 11) - but since the land
here is both more expensive and generally more fully utilised than elsewhere it
is less likely to be acquired by the
government either under the old Lancaster House willing seller-willing buyer
arrangements, or under the auspices of
the 1992 Land Acquisition Act. Yet
Pankhurst seems to believe that agroecological regional classifications are inherently dangerous because in Namibia
they are being used to declare land which
might be available for resettlement so
poor that it is not worth resettling. Land
use zoning can evidently be used (or
misused) by both sides of the land reform
debate, and a blanket criticism of the
technique seems unwarranted.
The value of having even a crude measure of the agro-ecological value of land is
in fact inherently accepted by Pankhurst
when she attempts to resolve the problem
outlined above, that is, resettling
Namibian agro-pastoralists in areas where
rainfed arable agriculture will be scarcely
possible. Only a very small area of white
commercial farmland, concentrated in
the Grootfontein-Otavi-Tsumeb triangle,
can support rainfed arable agriculture.
Understandably Pankhurst homes in on
this area as the key to resettlement for
African farmers from the wetter Northern
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and Eastern regions. Not only would this
area not necessarily be so clearly identifiable in the absence of the agro-ecological
zoning system but it is also ironic that she
actually refers directly to this (despised)
official land use classification to back up
her case. Unfortunately her comparison
with the Zimbabwean experience at this
stage of her argument becomes misleadingly selective. She makes calculations
about how many settlers might be supported on this land using Zimbabwe's
Model A resettlement scheme, and estimates that 1,750,000 hectares would have
to be purchased to accommodate 35,000
households. This, she says, is 'certainly a
lot of prime commercial land' (p. 141).
But the land she is discussing would not,
in Zimbabwe, be considered as prime - it
is Natural Region IV land which, as she
notes herself has rainfall under 600 mm.
and is 'subject to seasonal drought and
severe dry spells during the rainy season'
- and rainfed arable production is not
recommended there. Indeed it is resettlement on such land which has come under
criticism in Zimbabwe. Undoubtedly all
things are relative and in Namibia this is
some of the best commercial land - but its
potential for reliable arable production
even under small-scale agricultural systems is much less than Pankhurst seems
to assume. It should also be noted that her
calculation that six times more people
could be accommodated in 'the triangle'
under Model A schemes than are currently supported by commercial farms is
wrong - using her own assumptions the
multiple is three.

expressed by the author herself about the
results seems rather incautious. In a
number of instances she quotes the survey results to a query about whether
people would give up their land rights
for a high paying job - most said they
would not. These are fascinating results
with huge implications but one cannot
but wonder exactly how the questions
were posed, what the rapport was between the interviewer and the respondents, and so on. Such hypothetical
questions are always very awkward to
evaluate - fairly evidently most people
could work out that the prospects of a
high paying job were virtually nil and if
there was suspicion about the survey the
safe answer would always be to keep
existing land rights. Furthermore since
land rights for most Namibians are a
birthright many people may have been
puzzled by the assumption that one
could not have both. Caution about the
survey results seem particularly to be
needed when considering land issues in
the northern Kavango region in Namibia,
which has always been African-occupied.
For despite responses to the survey which
indicated that the people from here want
more land (like everyone else), all the
other data on the region in the book
suggest that land shortages are not much
of an issue there. For this reason it has
apparently been suggested that it could
absorb some of the land hungry from
elsewhere. This is obviously contentious
but given the caveats about the survey it
seems that this suggestion cannot be
easily dismissed. Pankhurst opposes the
suggestion, but her grounds are not very
strong. On the one hand she cites the
survey results, but these could easily be
countered for the reasons discussed above.
The only other evidence she offers is that
there is widespread poverty in the region,
but this could be caused by a myriad of
factors other than land shortage. Indeed
rural poverty is common in Africa but it
is not usually caused by lack of land.

NEPRU conducted surveys in 1991 which
attempted to assess the demand for land
in Namibia from existing farmers, both
black and white. Apparently there was
much suspicion about this survey, many
respondents were very aggressive and,
'not surprisingly, all respondents said
they wanted more land' (p. 103). Nevertheless the results of this survey are
extensively cited throughout this book as
evidence of people's desire for land in The NEPRU survey seems to have been
each region - which given the caveats on safer ground when it asked about land

Book Notes

management issues and many of the
interesting results which emerged are
reported in this book: many people were
prepared to pay rent for land, there was
strong support for excluding the wealthy
and owners of large herds (often the same
people) from the
CAs and many accepted that improved
land use management could ameliorate
many environmental and agricultural
problems within the CAs. The problems
of land tenure within the CAs in Namibia
are generally well covered with much
discussion of the extremely inegalitarian
tendency of some wealthier individuals
to fence off large areas of communal
rangeland, thereby depriving the majority of their rights to grazing: the 'tragedy
of enclosure'. It is this which presumably
lies behind most people's desire for such
individuals to be excluded from the
communal areas, which seems to contradict Pankhurst's view that many people
are unaware of the implications of fencing.
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Endnote 1: See B H Kinsey, 'Growth-friendly
poverty reduction? Long-term, household-level
outcomes of land reform in Zimbabwe', paper
presented at Development Studies Association
Conference, 11-13 September 1997, Norwich; B
H Kinsey, K Burger & J W Gunning, 'Coping
with drought in Zimbabwe: survey evidence on
response of rural households to risk', World
Development (1998), 26,1.

Book Notes
The following section gives notes of books
recently received which may be of interest to
our readers; some may be reviewed in depth
at a later date. If you would like to review
books for ROAPE, please get in touch with
the book reviews editors Roy Love (at the
ROAPE office) or Ray Bush and Morris
Szeftel (Politics Department, University of
Leeds, UK). Compiled by Roy Love.

In the Shadow of Marriage: Gender and
Justice in an African Community by
Anne M O Griffiths (1997), Chicago:
At the time this book was completed very University of Chicago Press, ISBN 0-226little specific policy on redistributing 30875-8.
land in Namibia had been agreed. The
two land-related Acts which had been The African community in question is
passed in 1994 and which are detailed in that of Molepolole, some seventy kilomethe book did not tackle this particular tres north of Gaberone, the capital of
issue, although they contained many Botswana. Anne Griffiths has been inimportant proposals for land tenure and trigued for a number of years by the
access. Nevertheless land was being pur- connections between customary law and
chased on the market by the government common law in Botswana and, in particuand people were being resettled. lar, in gender aspects. This book is the
Frustratingly, apparently the criteria be- product of repeated extensive visits to
ing used to choose settlers were unclear. several of the kgotlas in Molepolole where
Evidently the situation regarding land the author investigated women's access
policy in Namibia remains fluid. This to law and comparative success in using
book, covering the early years of post- it, especially in disputes over property
independence in Namibia, is a useful when marriages break up. The book
addition to the literature on land reform begins with a general theoretical review
in Africa, and will be welcomed by of gender and legal principles, followed
students and researchers for the detailed by an account of the nature of marriage in
information it contains on Namibian land pre-colonial, colonial and contemporary
issues. As a research tool though it would Botswana.
have benefited from an index, lists of
tables and maps, and a better biblio- The text, especially in the latter half, is
graphical system.
interspersed with case studies which give
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life to what could otherwise have been a
rather dry, albeit important, topic. These
amply illustrate that what the law may
say remains open to considerable interpretation and discretion in courts at all
levels that are dominated by senior males
in the community. In such a context the
actual ability to make use of the law to
one's own advantage is in the case of
women likely to be severely constrained.
That 'the analysis of law and dispute
cannot take place outside of their social
framework' is clearly shown in the discussion and examples recounted in this
interesting book.

would be Soninke people who took advantage of the economic opportunities of
metropolitan France in the second half of
the twentieth century. While the theme is
therefore interesting, the book has evolved
out of the author's doctoral thesis and is
consequently very heavily referenced and
annotated.
As such, however, it is a fitting scholarly
memorial to the author who died in flight
TW800 when it crashed on leaving New
York in 1996 and the field of African
studies has clearly lost a committed
scholar who had a keen analytical and
enquiring mind.

Willing Migrants: Soninke Labor
Diasporas, 1848-1960 by Francois Bridging the Rift: The New South Africa
Manchuelle (1960), Ohio University in Africa by Larry A Swatuk & David R
Press/James Currey, ISBN 0-85255-756-6. Black (eds.) (1997), Westview Press, ISBN
0-8133-2752-0.
At first sight this book may seem too
historically specialist for this Review but Several chapters of this book originated
it contains valuable insights into the as papers to a symposium at York Unimigratory process that are often ne- versity in the USA in 1994 and others
glected in more contemporary debates. have come from similar workshops. The
One of these is the connection between topic is, of course, interesting and impororigin and continuity. During the 1950s tant and the collection reflects the uncerand 1960s the vast majority of African tainties at this stage of the real nature and
immigrants to France came from the extent of South Africa's likely influence.
relatively small population of Soninke The balance of discussion is on intergovpeople in Senegal.
ernmental relationships as expressed
through regional organisations such as
Francois Manchuelle explains this by SADC, SACU and the PTA, though straplacing it in a historical account of the tegic and security issues are discussed as
migratory trading habits and experiences well as the economic ones. There is a
of the Soninke dating from well before tendency, in the first part of the book to
the colonial period, thus questioning the see the continent through South African
rather superficial connection which he eyes and several chapters in the second
had been inclined to make between un- half on Ugandan, Kenyan, Nigerian and
even capitalist development and labour 'Francophone African' relations with
migration from an underdeveloped pe- South Africa leave something of a gap in
riphery to an advanced core. The context, terms of a more focused discussion of the
as he studiously explores, is much more other Southern African states themselves.
subtle, being rooted in longer term more For those interested in a fairly orthodox
complex relationships where a culture of debate conducted at macro-levels, such
mobility, travel and trade arising from as whether bilateral or multilateral avearlier social formations meant that it enues are more likely to be preferred by
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South African governments, this collection of chapters by the editors, Timothy
Shaw, Stephen Gelb, Peter Vale, Abillah
Omari, Robert Davies, Julius Nyang'oro,
Cyril Daddieh and John Inegbedion will
be of some interest.
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ing to be able to fund publication of such
a wide ranging contribution to a debate
which has relevance beyond the immediate issues of Somalian political and social
security.

Democracy in Africa: the Hard Road
Ahead, by Marina Ottaway (ed.) (1997),
Mending Rips in the Sky: Options for SAIS African Studies Library, Lynne
Somali Communities in the 21st Century Reinner Publishers, ISBN 1-55587-312-X.
by Hussein Adam & Richard Ford (eds.),
(1997), Red Sea Press, ISBN 1-56902-074- A book arising out of a conference fi4.
nanced in part by the US Army War
College will clearly flag up a particular
Arising out of the Fifth International perspective on its subject matter, but
Congress of the Somali Studies Interna- although it is certainly not from the
tional Association in December 1993 this radical left, the contents of the papers
edited collection provides a host of views, reproduced here provide useful mainopinions, and background summaries in stream analysis of various moves tochapters of varying lengths and subtlety. wards democratic reform in a number of
African countries. Many chapters take a
Its 670 pages and forty-one chapters are comparative view, such as Carol Graimpossible to summarise in a short re- ham's on adjustment and poverty in
view but the flavour of its contents may Senegal and Zambia, while Eboe Hutchful
be gauged from the following sample of draws on examples of military dictatorsection heads: Theory and Historical ship from across the continent. Michael
Perspectives, Kinship and Clans, Human Schatzberg discusses Zaire and Peter
Rights and Minority Issues, Toward Rec- Lewis Nigeria.
onciliation and Conflict Resolution, The
Plight of Refugees and The Horn of The relationship between democratic reAfrica Context. Underlying them all is form and economic reform via structural
the theme of reconstruction of a Somali adjustment provides a theme running
state and of what form it could and through the book, largely from the unshould take, given the particularities of critical perspective of how best to ensure
Somali history and including the failures their dual implementation. However, in
of the UN intervention in 1993.
highlighting different approaches, problems and degrees of success and failure in
The content ranges from the highly aca- these respects the book provides an
demic of political theoretic analysis, interesting base for further debate and
through what one might term standard critical response from those more to the
social anthropological reports and the left, together with insight into current
insights of field researchers, Somali na- western orthodox thinking on African
tionals, and aid workers to the views of polity.
diplomats and international relations analysts.
The editors and publishers are to be
congratulated for their success in manag-
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Globalisation and the Postcolonial
World: the New Political Economy of
Development by Ankie Hoogvelt (1997),
Macmillan, ISBN 0-333-46106.

The Lie of the Land: ChallengingReceived
Wisdom on the African Environment by
Melissa Leach, Melissa & Robin Mearns
(eds.) (1996), The International African
Institute, James Currey/Heinemann, ISBN
In the space of just under three hundred 0-85255-410-9.
pages the author covers the history of
capitalist expansion, the relevance of There is a relevance and interest in the
marxist theories to account for it, new contents of this collection that should
international division of labour and glo- appeal to those whose concerns are neibalisation, regulation and implosion at ther with the environment nor land isthe core combined with exclusion of sues. It is in the challenge to received
much of the periphery. Separate chapters wisdom that the various authors pick up
in the second half of the book on Africa, a common theme to which workers and
the Middle East, Asia and Latin America researchers in other fields should be
warrant its inclusion in these Notes. aware.
Inevitably, such an ambitious range means
a degree of selection in what the author is There are case studies here on pasture
able to include but the chapter on Africa, and environmental destruction in Souththough fairly short, highlights debt, de- ern Africa, the Mkomazi Game Reserve
regulation, adjustment and the state, a in Tanzania, the forest-savannah mosaic
more critical view of democratic reform in West Africa, erosion in Marakwet,
than in the book edited by Ottaway noted Kenya, peasant coffee production in
above, and how these seem to have a Uganda, and environmental policy in
propensity in given conditions to degen- Ethiopia. It is unfortunate in one sense
erate into anarchy.
that the various contributors, though
well-known in their field, do not include
The west's agenda in all of this is 'the any obviously African names, but, on the
containment of exclusion' in which for- other hand, this possibly lends a particueign NGOs adopt an apolitical role which lar insight to the editors in their introducdisguises an underlying global capitalist tory chapter which reviews critically the
hegemony, often manifested in a racist sociology of scientific knowledge as it is
discourse when reporting on African constructed in the West and transferred
political instability. Though covering a elsewhere by predominantly Western obwide compass the book does provide a servers. This is followed up in, for examcohesive overview of its titular theme, ple, the subtitle to Chapter 6 - 'colonial
critically assessing a variety of theories science and its relics in West Africa'. The
on the political economy of globalisation book throughout is extremely thoughtin an interesting and often stimulating provoking, demonstrating through exmanner, though frequently overly brief amples the complex connections between
and summarised. It is in some respects an policy decisions from above, imposed
impressive tour de force, offering the technological solutions and the reasons
refreshing change of a unified train of why indigenous local knowledge is rarely
thought by a single scholar, attempting to drawn on even when it is a declared
encompass an important field, rather official policy. It is a warning against
than the set of conference proceedings simplified interpretations and solutions.
which at times seem to flood the publishing scene. This renders the book extremely useful for students while
remaining provocative to academics.
There are extensive notes and references
but no bibliography.
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