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Commentary:The Struggle for Land
Ray Bush & Morris Szeftel
The main focus of this issue is the importance of land in Africa and, particularly, of
struggles over access to land and land rights. The subject raises the recurrent theme of
the relationship between town and country but also, more pressingly, crucial issues of
class conflict and struggle. It also raises more general questions about the character of
a country's development strategy, the balance struck between export growth and selfprovisioning and, ultimately, what access to the land is to be afforded for rural
dwellers. The issue of land is thus a political one, a matter of who sets the political
agenda and what is permitted on that agenda. In different ways, a number of
contributions offer insights into the likely consequences of persistent intervention by
international financial agencies and by petty bourgeois politicians and their cronies
who seek land as personal property for their own aggrandisement.
The international financial agencies, the World Bank and USAID for example, have
promoted the importance of individual title, essentially the privatisation of tenure
and even of ownership, for many years. While some bank officials, notably in South
Africa and Zimbabwe have recognised the important flexibility of African indigenous
tenure there has continued to be a prevailing view that incentives for greater
productivity follow from privatisation of tenure (Cleaver & Schreiber, 1994). USAID
in Egypt is currently promoting the importance of extending titles to land as a
precondition for - and precursor to - an improved land market. Yet as the articles in
this volume indicate there are other issues at stake when considering rural
development, issues which are being neglected. These include security of access to
rural work and markets, the development of rural infrastructure, affordable
production inputs and rural growth which need to run alongside, rather than be
offered as some vague future by-product of, economic reform and changes in tenure.
The emphasis on title and tenure tends also to oversimplify or ignore local traditions
of work and the prior existence of markets in land. Most alarmingly, it also accelerates
processes of rural social differentiation and class formation in which landless and
female-headed households and the dispossessed are marginalised.
Egypt has just experienced a (largely unreported) land reform that rescinded the
security of tenure given to rural tenants under Nasser in the 1950s. Law 96 of 1992,
implemented after a 5 year transition period in October 1997, promotes the
application of market land values and annual rents and ends rights in perpetuity
previously enjoyed by the country's one million tenants and their families (possibly
10 per cent of the population). By losing their security of tenure, those tenants unable
to pay large increases in rent (often as much as 400 per cent) have been forced to leave
the land. This has produced a substantial shift in economic power back to what might
become a reinvigorated 'pasha' class of landowners. It is the outcome of a long
struggle. President Sadat had tried to abandon this element of Nasser's legacy in the
countryside as part of his 'corrective revolution' - which turned Egypt away from any
semblance of a socialist economy in the '70s. It was only in 1991 however,
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strengthened by support from the World Bank and USAID, that President Mubarak
used the parliament (dominated by landowning interests) to transform social
relations in the countryside. The process of dispossession has been characterised by
considerable hardship and struggle, as illustrated in the article by Bush. The Land
Center for Human Rights in Cairo estimates that, from 1997 to 1999, there were
around 87 deaths, 545 injuries and 798 arrests as a result of struggles over the
implementation of Law 96. One of the consequences of the Act has been the repoliticisation of the land question, particularly along class lines. Land owners
(including, it seems, the family of the Minister of Agriculture and Deputy Prime
Minister, Yusuf Wali) have used the legislation to contest access to land that was not
part of earlier tenancy agreements, including religiously endowed land, land reform
and alluvial land.
The challenge being posed in much of Africa to people's rights in land, and to the
general social and economic rights of rural people, is also explored by Cliffe in his
examination of three key dimensions of the land reform programme in South Africa land redistribution, land restitution and land tenure reform. Cliffe assesses the first
five years of reform, documenting its aims and examining the extent to which the
draft Land Rights Bill of 1999 addresses policy shortcomings in the policies
introduced after 1994. This includes proposals to accelerate the redistribution of
white-owned commercial farms, which set a target of 15 per cent of that land to be
placed in the hands of black commercial farmers (of varying size) over the first five
years of the new decade. In similar vein, Rock examines proposals and legislation (yet
to be implemented) to change tenure rights and consolidate production units in
Eritrea. Her study raises questions about the extent to which the plans are based on a
realistic assessment of local practices and needs and their consequent prospects for
implementation.
The problem of extending social, political and land rights to farm workers in
Zimbabwe's commercial farming sector is the focus of the article by Moyo,
Rutherford and Amanor-Wilks. Given the present turmoil on the white-owned farms
- and the violence meted out to the workers on them - their paper could not be more
timely. Their analysis explores the difficulties which land redistribution in Zimbabwe
will present for farm workers if their interests are not made part of the agenda of
change. It argues for an end to traditional indifference to the issue and calls for a
holistic approach to redistribution and reform, one which goes well beyond the
strategies advanced so far - and is in marked contrast to the inadequacy of the
positions taken so far by Zimbabwean nationalists and foreign donors alike. The
authors argue cogently that a thorough reappraisal of land reform strategies are
necessary if social justice and extensive rural transformation are to be combined and
realised.

Land Rights in the Context of Globalisation
As we noted at the outset, debates about land ownership, rights and reforms
necessarily take place in the context of interventions by the IFIs and bilateral donors
who seek to manage and regulate the globalisation process in Africa. One aspect of
this has been the progressive shift in the locus of policy-making away from the state
and towards the donors. As Mark Duffield (1999) puts it,
the changing competence of the nation state is reflected in the shift from hierarchical
patterns of government to the wider and more polyarchical networks, contracts and
partnerships of governance. Although sovereignty continues to be central to national and
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international relations, the expansion of governance networks means that states are now
part of much wider and sometimes ill-defined structures of authority [emphasis in

original].
One aspect of this shifting sovereignty is explored by Puplampu and Tettey in their
assessment of the implications for agricultural development of changing relationships between international NGOs and African states. Interestingly, they are able to
show how a range of 'for-profit' organisations, many of them representing
multinational companies, have been able to use the increasing influence of NGOs to
control the agenda of agricultural research and choice of technologies. Their analysis
suggests that the process, if unchecked, is likely to continue to erode the role and
capacity of the state still further, perhaps to the point where it is incapable of the most
basic undertakings (the disturbing dependence of Mozambique's government on
NGOs during the recent flood disaster being a case in point). International capital will
undoubtedly consider its takeover of research and seed technologies in Africa to be a
progressive step. Whether the rural peasantry, dependent on foreign seed and other
inputs will experience increased prosperity and security as a result is, on the basis of
current experience, open to doubt. Certainly, Chattopadhyay's intervention points to
adjustment programmes in Zimbabwe increasing food insecurity and destitution.
Not that the donors have it all their own way. International forces, in their rush to
globalise markets, privatise land tenure and commercialise agriculture, pay scant
attention to the needs and resources of the rural poor. But, as Bush demonstrates, local
class forces have their own agenda for accumulating wealth and holding on to power.
This process is evident in Southall's penetrating analysis of problems of political
succession in Kenya, now one of the continent's most predatory and venal regimes.
For such ruling cliques, the land question has meaning only insofar as it fits into their
own struggles to acquire private land and appropriate state resources. If their class
interests run contrary to those of small rural producers, tenants and farm workers,
they also frequently contradict those of the donors as well. Szeftel's paper explores the
problematic nature of efforts by international aid donors to reduce corruption in
Africa. Their demands that African governments undertake anti-corruption measures
fall foul of their own simplistic assumptions about the nature of corruption. More
importantly, their efforts threaten local petty bourgeois accumulation, which remains
dependent on the ability of the class to use the state to appropriate resources. For all
that many of the anti-corruption measures demanded by the donors are necessary (if
Africa is ever to escape the cycle of spoils politics, state decay and economic crisis),
they are unlikely to succeed in many cases because they are opposed by the
indigenous bourgeoisie.

A Tale of Two Summits: Cairo & Havana
Many of the concerns expressed in this issue were reinforced by what transpired at the
(almost unnoticed) Cairo Summit on 'Africa and Europe' in April. The meeting raised
questions about the efficacy of emergency assistance in the context of a debate about
the 'usefulness' of donor intervention to prevent 12 million people threatened by
famine in the Greater Horn. Because of two regional military conflicts - Sudan's civil
war and the dispute between Ethiopia and Eritrea - aid is imperilled. The UK Minister
for International Development, Claire Short, argued that 'people should never be
made to pay for their government devoting resources to war'. But she did not extend
these sentiments to an observation that countries should not be forced to pay their
everlasting foreign debts out of foreign exchange needed in Africa for education and
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health care. Nor did she have anything to say about the continent's inability to
purchase supplies from the world's grain stocks, now estimated to be 200 million
tonnes (the projected grain shortfall in Africa's famine prone area is 10 million
tonnes).
Africa continues to be the home of the world's largest number of inhabitants existing
on less than $1 a day. The wealth of the world's richest 15 people now exceeds the
combined GDP of the whole of sub-Saharan Africa. Romani Prodi, President of the
European Commission, declared at the Cairo summit that 'the African continent has
been the main victim of the unfair character of the present architecture of international
relations' and that this was 'both unacceptable and unsustainable'. Yet he later said
that before any unilateral debt reduction took place, African countries would have to
demonstrate that they would not rack up future debts. This curious ahistorical
interpretation of the way debts have accrued echoes similar remonstrations from IMF
and World Bank officials in their dealings with the continent's finance ministers. It
also provides fodder for the crude characterisation of Africa's crisis used, for
example, by The Economist (London, 12 May 2000) which argues that the twin evils of
nature and tribalism, rather than forces of international capital, are at the heart of the
matter. The failure to understand recurrent crises in the context of global forces and
local class antagonisms reveals the continuing lack of real insight into African
realities on the part of the donors as they apply their nostrums and remedies to the
continent's problems. After more than a quarter of a century of imposing their neoliberal dogmas on Africa, they still insist that they have had no part in the making of
the continuing crisis.
The summit was hailed a unique success for bringing the two continents together but
little was achieved. This is not surprising, given that the agenda had not been agreed
until 24 hours beforehand because Africa's concerns were not those of the Europeans.
The Egyptian government press was keen to emphasise the 'successes' achieved in
having Europeans listening to representations about the need for greater debt
cancellation. South Africa's President, Thabo Mbeki, in contrast, more accurately
expressed African disquiet when he mused that though Europe and Africa had been
linked for many centuries, 'very often that interaction brought [Africans] bitter fruit'.
He observed that 'since 1990 the return on investment by foreign companies in Africa
has averaged 29 per cent. Since 1991, these levels have exceeded all other regions of
the world'. By contrast, existing economic relations undermined Africa's ability to
raise levels of economic growth to more than 3 per cent per annum. The Libyan leader,
Gaddafi, and his minister for African Unity, Ali Abdel-Salaam Al-Teriki, echoed the
comments of an NGO meeting in Portugal that foreign aid was 'merely a symbolic
compensation for the historical sufferings of the African peoples during the colonial
era'. Gaddafi added a call for Europe and America to 'write off Africa's $370 billion
external debt'.
If the Cairo Summit was under-reported in the West, the silence that greeted the first
South Summit in Havana was deafening. This was the first such meeting at top
government level since the creation of the Group of 77 in New York in 1963.
Organised under the umbrella of the UN, G-77 had previously been confined to
meetings of experts and, occasionally, of ministers. As David Gonzales's report of the
conference makes clear, it constituted a unique gathering -122 countries represented,
another 34 there to observe and some 35 international NGOs in attendance. African
delegations, fresh from the Cairo meeting, took an active part in highlighting the
burdens imposed on poor countries by the process of globalisation. Nigeria's
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President Obasanjo called for the meeting to make clear that North-South disparities
were a threat to international peace and security. There was general agreement that
the 'globalisation of poverty' was unacceptable and that the development model
being forced on the South was undesirable.
If the Cairo Summit produced little agreement and simply demonstrated anew the
fault lines running through the 'new world order', the Havana meeting was able to
use the fact that its delegates were drawn only from the South to build a degree of
solidarity between member states and to articulate agreed principles and strategies
for action. The South Summit articulated and defined the grievances of the
developing world and, in the course of producing its declarations and position
papers, set out the moral and economic inadequacies of the neo-liberal world order
with renewed clarity. Whether the momentum of this conference can be sustained
remains to be seen. Certainly, the contributions of Asian and Latin American
delegates were not as clear or forthright as those that came from the African leaders and their irrepressible host. But, for the present, it is a signal that the injustice on
which the new global order is being constructed will not simply be swallowed quietly
by its victims.

The Steep Descent: Corruption & the Struggle Over Land
in Zimbabwe
Many of the themes explored in this issue - land title and land reform, donor
interventions and governance conditionalities, class formation and property appropriation, and corruption - can be seen to come together in the political crisis that is
playing out in Zimbabwe in the first part of 2000. Land title and access has been a
central political issue in Zimbabwe since settler colonialism removed Africans from
huge swathes of the country in the 19th century to make way for European settlers.
The Land Apportionment Act of 1930 enshrined this division, setting aside about half
the country for millions of African peasants and the other half for a handful of settler
farmers. The Chimurenga War was fought with land restoration as one of its central
themes. Land redistribution was a core demand of the movements fighting the war
during constitutional negotiations which led to independence in 1980. Zimbabwe's
nationalist politicians were forced to accept a settlement in which land redistribution
would be confined to land owned by willing sellers.
The aid made available by Britain for such redistribution was nowhere near enough to
fund more than change at the margin. It needs to be noted, however, that some 3
million hectares were transferred to African hands and much of this land was
beneficial both to social stability and to increasing African agricultural production.
Nevertheless, the basic imbalance in land holding remained in place and, despite
periodic election promises, 70 per cent of Zimbabwe's most fertile land was still
located on about 4,500 white farms 20 years after independence had been achieved.
An UNDP report in 1998 noted that unequal land distribution 'constrained the human
development of at least 60 per cent of the population of 12.5 million people' (quoted in
the Financial Times, London, 24 April 2000).
Moreover, much of the land that was redistributed went not to the rural poor but to
African commercial farmers and to people with political connections. Mounting
anger over the lack of change led to protest and some unrest in 1997. The government
sought to draw the teeth of this dissatisfaction in two ways. One was to vote pensions
for war veterans and make one-off payments to compensate for disabilities incurred
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in the war of liberation. These latter payments required application to and approval
by a board headed by a judge. The fund was overwhelmed by applications from
senior political figures, leading the opposition MP, Margaret Dongo to observe that
'there are so many cabinet members, army officers and police officers who are
claiming funds for serious disabilities, it is a wonder the government can function at
all' (The Guardian, London, 26 April 2000).
The second, more significant, response to the unrest was that government initiated a
new land reform aimed at redistributing 3.4 million hectares and relocating 71,000
black families. The communities affected by these new reforms seem to have been
disappointed by the process because they were starved of resources for cultivation
and lacked a community infrastructure like schools, roads and access to markets. The
cost of land remains only a quarter of the total cost of resettlement schemes. There is
some anecdotal evidence that some became dispirited and abandoned the land
although this is not certain. What seems clearer is that this second wave of
redistribution is unlikely to have reached many members of the rural poor. In
response to a parliamentary question from Ms Dongo, the government admitted that
more than 1 million acres from more than 270 farms taken over had been distributed
among 400 people. Among the beneficiaries listed in various newspapers (including
the independent Harare Daily News which subsequently had its premises bombed)
were the attorney general, the mines and tourism minister, the speaker of parliament,
a senior presidential spokesman, two high court judges, two deputy ministers, the
cabinet secretary and a retired general. As one academic observer at Harare
University put it:
Experience has taught Zimbabweans that the government is very good at setting up all
manner of schemes, funds and programmes to benefit the poor and the needy. But soon after
gathering the money, it loots everything with impunity for the benefit of the big chiefs (The

Guardian, London, 26 April 2000).
In consequence, the reforms did little to placate critics of the government. Those
pressing for land reform were unhappy. The corruption attending the reforms
increased criticism from an urban intelligentsia calling openly for democratic change.
The white farmers, alarmed by the threat of reform, joined the opposition in droves.
And donors cut aid because of corruption and mismanagement. Among these cuts
was a suspension of British aid to fund land reform, a Foreign Office spokesperson
commenting that 'the land is going to the wrong people - not to the rural poor but to
officials' (Daily Telegraph, London, 29 March 2000). An economy which had seemed
stable in 1997 was in recession by 1999. Petrol shortages, the result of the need for the
state-owned oil company (itself the subject of corruption allegations) to pay cash for
imports, fuelled the governments unpopularity.
The action which appears to have intensified economic crisis and brought political
problems to a head would seem to be the decision by the government to send troops to
the Democratic Republic of Congo. A force of some 11,000 has become a major burden
on the economy. It has led to the IMF suspending credits and the government has
found it difficult to borrow internationally as a result. The military expedition is
reportedly unpopular within the military and it has come to be tainted by scandal.
There are reports that some people close to the government have found supplying the
troops a lucrative undertaking. There are other reports that the Zimbabwean
government (represented by the commander of the force in Congo and the defence
minister) have interests in a joint venture with the Congolese military, a diamond
company called Osleg Private Ltd., and that the Zimbabwe government has also
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acquired interests in the cobalt and copper mining enterprise, Gecamines {The
Guardian, 26 April 2000). Osleg, in turn, is reported to be involved in a diamond
consortium with a firm called Oryx to market Congolese diamonds in order to fund
the military effort {Financial Times, 26 May 2000)
Facing mounting pressure on all sides, the government held a referendum in 1999 to
amend the constitution to empower it to confiscate settler farmland for redistribution
without compensation. The referendum was emphatically defeated, observers
suggesting that this was not because land reform was unpopular but because people
were being asked to extend the president's powers. With parliamentary elections
against an invigorated opposition looming, Mugabe's government has sought to use
the land issue to attack his enemies and win rural support. A ferocious struggle has
reached fever pitch with the occupation of between 800 and 1,000 white farms by a
combination of 'war veterans' and squatter families. Violence against the farmers and
their workers has been intense in places and more than 20 people (most of them
members of the opposition MDC) have been murdered. The attorney general has
called the occupations 'minor transgressions of trespass laws' and encouraged the
police not to intervene, despite them being required to do so by the courts. It is
difficult not to agree with the opposition that the violence owes more to a struggle to
retain power (and access to the spoils of office) than to a sudden desire to distribute
land to the poor. The government, riding the tiger, fluctuates between encouraging
the violence and pleading for restraint. But it has now committed itself to large-scale
land confiscation and will have to go through with it after 20 years of delay.
As a short term strategy, the government's tactics have been masterful. The white
farmers have been routed as a political force, the squatter campaign for land reform
has become entangled with that of the 'war veterans' who support the government
(time will tell if the land reform campaign has been highjacked by the ruling party),
the opposition is being beaten to a pulp. Little aid has been lost in the short-term
because most of it had dried up anyway. The donors have been exposed as impotent
and ridiculous, to the delight of many across the continent. Although an election date
has been set, the idea that there can be free and fair elections in the present political
circumstances stretches credulity to its limit.
In the longer term, however, the crisis poses many questions. Having rendered the
constitution nugatory, it is by no means certain that it will be easy, or even possible, to
restore the viability or sovereignty of state institutions. It is by no means certain,
either, that land will be redistributed in a more egalitarian way this time round. Much
will depend on how easily the squatters' campaign has been taken over by the party
people and how easily they can be 'put back in the box' after elections. Having
sacrificed a large part of a year's agricultural production (in terms of crops rotting in
fields or burnt) it is not clear if food imports will be required later or if there will be
funds to pay for imports of production inputs. At the time of writing, for instance,
little tobacco has turned up for auction; if that continues, there is likely to be a sharp
fall in foreign exchange revenues. Having attacked farm workers so ferociously, it is
not clear how they will later be incorporated into any reforms that might occur or
what compensation there will be for the gross injustices they have suffered (as
oppressed employees and now as political victims). The fundamental question is how
costly the government's failure to implement a phasing-out of the white farm sector
over the last twenty years will now prove to be in the short term. Although the white
farms account for only 10 per cent of Zimbabwe's GDP, they generate more than a
third of exports and provide a quarter of farm sector employment. And, for obvious
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reasons of rural poverty and abysmal access to inputs, maize yields on white farms
are something like 5,000 kg a hectare - five times the level for small scale producers
who must use 60 per cent of their yields for self-provisioning.
The crisis has demonstrated the importance and urgency of the agrarian question in
Africa. With much good fortune, if the dust settles, the outcome in Zimbabwe just
might be a better, more just, balance between producing lucrative exports of tobacco
and cut flowers, on the one hand, and food crops for domestic consumption and food
security, on the other. It seems a pity, however, that for 20 years opportunities to
manage and plan an effective and genuine transformation of the countryside have
been avoided and that, in the end, it might have needed the present thuggery to effect
it. It would be welcome if the international interests dictating inappropriate
'solutions' and the elites in Africa lining their pockets were to heed the lessons of
Zimbabwe's crisis.
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Land Reform & Changing Social Relations
for Farm Workers in Zimbabwe
Sam Moyo, Blair Rutherford & Dede Amanor-Wilks
This article assesses the problem of extending social, political and land
rights to farm workers in Zimbabwe's commercial farming sector in the
context of current debates and protests about land redistribution there. It
contrasts traditional indifference to such workers with more recent attempts
to address their needs and explores the difficulties which land redistribution
could present for farm workers if their interests were not made part of the
agenda of change. It argues for a holistic, transformative approach to
redistribution and reform, an approach which contrasts markedly with and goes well beyond - nationalist, workerist and welfare strategies that
have been put forward.

Introduction
During the colonial period, farm workers were not considered as a relevant category
in discussions of the racial land division in (Southern) Rhodesia. Instead, the concern
was balancing (in a highly unequal manner) the 'needs' of European farmers with
those of 'natives'. Farm workers, most of whom were foreign-born or -descended,
were viewed as completely tied to the white farm(er)s and were thus ignored. When
the Zimbabwean government established criteria for settler selection in their land
redistribution programme just after Independence in 1980, farm workers were not a
specific category, though they did fall into the broader category of 'poor and landless'
who were the main targets of the initial programme (Kinsey, 1999). Moreover, many
farm workers in different parts of the country (for instance, Manicaland, Mashonaland
West) were 'self-selected' (madiro), bypassing the resettlement bureaucracy and
occupying abandoned farms, empty state land, and even operational farms and, with
broader political support from ZANU-PF, becoming recognised as resettlement
farmers ex post (Herbst, 1990:63ff.; Alexander, 1993; Moyo, 1995; Rutherford and
Worby, 1999).
But a shift in land policy in the mid- to late-1980s, towards more 'efficient' and
'productive' settlers (Moyo, 1995), led to a more explicitly negative official policy
towards farm workers, who became characterised as foreigners, as unproductive, and
as persona non grata on resettlement farms (Rutherford, ms.). It has only been during
the re-thinking of the land question in the late 1990s, including advocacy on behalf of
farm workers by Gapwuz (farm worker's union), NGOs, and academics, that this
evaluation of farm workers has been reversed and the government now includes them
as a category to be resettled.
The new National Land Policy of 1999, built on the work of the 1995 Land Tenure
Report, has also begun to focus policy attention on organised ways of addressing farm

182 Review of African Political Economy

workers' rights beyond social welfare aspects to include land rights - both in terms of
residential land rights for farm workers and their rights to resettlement under the
current land reform programme. This represents a major breakthrough in government policy. The identification for compulsory acquisition of almost 1,500 commercial farms by the government of Zimbabwe in late 1997 compelled the state and
various social movements to examine the position of commercial farm workers in
rural development because they were expected to be retrenched as a result of land
acquisition. More particularly, it presented policy makers and other stakeholders in
rural Zimbabwe with the opportunity to address the important relationship between
farm workers and land rights.
Many of the immense disadvantages faced historically by commercial farm labourers
in their working and living conditions, and with respect to their political and social
rights, derive from their lack of land rights in Zimbabwe (Loewenson, 1992; AmanorWilks, 1995). Moreover, we argue that securing land rights not only acts as the
fulcrum for efforts to improve the social conditions of farm workers but can also lead
to broader, structural changes that complement current production trends in the
commercial agricultural sector and will enhance future development prospects in
rural Zimbabwe more broadly.
Increasingly, the various land reform strategies attempted by Zimbabwe have become
a reference point for emerging market-based land reform initiatives in Southern
Africa (Skalnes, 1995; UNDP 1998a; Moyo, forthcoming). The overall macroeconomic
policy framework adopted by the Zimbabwean government seeks increased
economic and social development through a variety of strategies. These include: (1)
enhancing skills and opportunities, through human resource development, with the
aim of increasing direct employment and entrepreneurial initiative; (2) delegating
more responsibility to civil society organisations and individual Zimbabweans to
provide services and so improve their lives and that of their children; (3)
institutionalising 'good governance' through, for instance, decentralisation to rural
district councils and involvement of stakeholders in policy debate; and (4) land
redistribution and resettlement.
Since 1980, Zimbabwe's agrarian structure has been changing slowly. Of the 33
million hectares of land designated as agricultural land in Zimbabwe, 11 million
hectares belong to some 4,400 large-scale commercial farmers, while 3 million
hectares are resettlement land and just over 1 million hectares are farmed by smallscale commercial farmers (GoZ, 1995). Large-scale commercial farms employ some
320,000 permanent and semi-permanent workers and a large number of contract
workers.
Zimbabwe's agrarian economy remains articulated around the small farm sector in
the Communal Areas. About 100,000 families, or some 6.5 million people, occupy 16
million hectares of land in this area. Formerly called the 'native reserves' and then
'Tribal Trust Lands', and reserved for the indigenous population following land
expropriation by white settlers, the title of these lands is vested in the President. They
are administered under a mixture of customary and state-defined tenure which is not
really 'communal' in essence (Cheater, 1990; Tshuma, 1997). Families hold an average
of 2 hectares of arable land, which is inherited within the family. They also own
homestead sites of up to half a hectare, which can be sold on account of the physical
infrastructure developed on such lands. Grazing areas, averaging less than 15
hectares per family, are utilised as communal land by village members, to the
exclusion of outsiders. The available grazing, arable and homestead areas have been

Land Reform & Changing Social Relations in Zimbabwe

183

declining as the Communal Area population increases (Kinsey, 1983; Bush and Cliffe,
1984; Cusworth and Walker, 1988; Cliffe, 1989; Bratton, 1990,1994).
Land reform to date has resulted in the transfer of some 3.5 million hectares to about
70,000 families (Moyo, 2000). However, less than 3,000 farm workers benefited,
officially, from these land transfers. Though still limited in its scope, the outcome of
land reform so far has been positive in terms of improved income and more equally
distributed income among beneficiaries (Maposa, 1995; Kinsey and Binswanger, 1996;
Kinsey, 1999).
In a move to speed up the process of land transfers, the government in late 1997
gazetted a list of 1,471 farms, totalling 4 million hectares, intended for compulsory
acquisition. During the following months, most of these farms were, for various
reasons, removed from the list, or 'delisted (Moyo, 2000) and the government agreed
at a September 1998 donors conference on land reform and resettlement to launch an
inception phase concentrating on 118 farms voluntarily offered for sale (UNDP,
1998b). The slow implementation of the new Inception Phase, however, saw increased
recourse to illegal land restitution, with 15 major land invasions occurring in prime
commercial lands in 1997 and 1998 (Moyo, 2000). This was followed during the first
quarter of 2000 with the massive occupation of farms by angry ex-combatants
following the country's rejection in a February 2000 referendum of a new draft
constitution, which included a critical clause on compulsory land acquisition.
Rejection of the constitution was seen by the ex-combatants and some leading
members of the ruling party as a rejection of the opportunity to seek political redress
on the land question (Endnote 1)
Like other Zimbabweans, the 300,000-plus commercial farm workers, and up to 2
million people who live in commercial farm compounds, can theoretically benefit
from the government's land reform policies. However, these 'people of the farms'
have been more disadvantaged than most other social groups in Zimbabwe and will
thus need specific policy attention if they are to take advantage of these policies.
Although the commercial agricultural industry drives the Zimbabwean economy
through its exports and backward and forward linkages, farm workers and those who
live with them have not gained from their work in this productive sector and have
fallen through the 'cracks' of social infrastructure and rural development programmes, largely because of their historic and current lack of independent land
access. From voting franchise to social service provision, from dependence on farmer
paternalism to weak organisational representation, farm workers have been
disadvantaged mainly because they reside on the property of their employer.
Moreover, in terms of infant mortality, nutrition, education standards, occupational
health morbidity, and overall living conditions, farm workers have close to the lowest
rates of any social group in the country (Loewenson, 1992; Mugwetsi and Balleis,
1994; Amanor-Wilks, 1995). If nearly 20 per cent of the national population, the
backbone of the agricultural and national economy, is to take an active part in its own
development, a necessary starting point is for them to have their own land.
Rights to land for farm workers, we argue, will help transform the broader, structural
conditions that lead to their generally poor social and working conditions,
disempowering political rights and the present inefficiencies that have characterised
the commercial agricultural political economy since colonialism. Whereas settler
colonialism in (Southern) Rhodesia entrenched a racially unequal land division,
reserving generally the best agricultural land for the minority classified as 'European'
and dumping those classified as 'indigenous Africans' into lands of generally poor
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soils and limited rainfall (cf. Palmer, 1977; Moyana, 1984; Moyo, 1986; Stoneman,
1988), it also ensured a cheap, docile labour force for European farmers, most of which
came, until the 1960s at least, from the neighbouring colonies of Northern Rhodesia
(Zambia), Nyasaland (Malawi), and Portuguese East Africa (Mozambique) (Clarke,
1977; Rubert, 1998). While the gross racial skewing of the land division was a major
rallying cry for the liberation struggle (Ranger, 1985; Lan, 1985) and has been the
major rhetorical and policy motive of the post-Independence land distribution
exercises (Weiner et al, 1986; Masilela and Weiner, 1996; Moyo, 1996), the continuing
'colonial' situation of farm workers in post-colonial Zimbabwe was, with a few
notable exceptions (Loewenson, 1986, 1992; Save the Children Fund-UK) largely
ignored by development policies, practitioners and researchers until the mid-1990s.
This has largely been the result of colonial-era dualistic discourses and administrative
structures that have directed attention on either side of the racial land division,
casting a long shadow over those who toil on commercial farms (Rutherford, 1996).
Besides the farm workers' union, Gapwuz, organisations currently concerned about
the welfare of farm workers include Save the Children Fund (UK), SNV-Netherlands,
Fos-Belgium, the Swedish International Development Cooperation Association
(SIDA), Silveira House, Kunzwana Women's Association, Redd Barna, Kushanda
Preschools, the Catholic Commission for Justice and Peace, ZimRights, the Farm
Orphans Trust, Zimbabwe Labour Centre, the Commercial Farmers Union (CFU),
CFU-AIDs, and the Agricultural Labour Bureau, which represents the CFU in all
labour issues. However, the bulk of welfare schemes continue to be implemented by
individual commercial farmers. Within the government, the ministries responsible
for health, social welfare and education have been those most active in farm worker
issues, while a few MPs have on occasion sought to draw attention to these issues,
though critics point out that this is most notably around election time.
Two new groups that have emerged in the last few years are the Farm Workers Action
Group (FWAG), a voluntary association of organisations and individuals concerned
with farm worker issues, and the Farm Community Trust of Zimbabwe (FCTZ), set up
jointly by Save the Children Fund (UK) and the Commercial Farmers Union. These
two organisations have the potential to coordinate the initiatives of the various
interested organisations, which are largely bound by a common emphasis on welfare
projects and more recent attempts to organise initiatives around the issue of land
rights.
The argument for redefining farm workers' rights addresses the structural conditions
that have marginalised them. It implies a holistic policy-making process that would
enable farm workers to have secure residential tenure, and access to subsistence
resources and social services, and also allow them to fit more easily into the landbased administrative and political system of local government. As part of a larger
land redistribution exercise, it would also facilitate the emergence of a more
equitable, efficient and productive commercial agriculture in the country.
But what we call the transformative approach to farm workers and the land question
competes with other ways of understanding the relationship between farm workers
and land rights. In what follows, we critically outline the assumptions and historical
genealogy of three competing approaches before outlining the elements of such a
transformative approach. First, however, we briefly discuss the conceptual underpinnings of the land rights approach to farm workers within the political economic
context of agriculture in Zimbabwe and discuss the current political context which,
we argue, makes it an appropriate time to implement this transformative approach.
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Current Political Context & Conceptual Framework
The search for a more holistic strategy for addressing the development concerns of
farm worker communities in Zimbabwe, in the context of the resurgence of land
reform policy and extensive land transfers during the 1990's, is increasingly being
promoted by various actors. The past decade has seen a growth in the number of farm
workers' organisations, NGOs, intellectuals and donors that are addressing the social
and labour rights of farm workers, although few of these have focused on land rights
and the larger questions of structural change in the large-scale commercial farming
sector and its effects on farm workers' rights. More recently, following the attempt by
the government in 1997 to acquire compulsorily about 1,500 large scale commercial
farms, there has been greater attention paid to both the social and land rights of farm
workers.
Gradually activists and researchers have begun to search for a better understanding
of the linkage between, on the one hand, the land rights of farm workers vis-a-vis
those of large-scale commercial farming (LSCF) and Communal Lands and
Resettlement areas and, on the other hand, the way various social rights are tied into
or embodied in land and territorial rights. Within this framework there has been a
growing demand that land reform policy provide an explicit and holistic definition of
the land rights that farm workers hold, and the implications of such rights for the
balanced development of farm workers. Any major land redistribution exercise
would significantly influence the development of farm workers' social and land
rights, given that not only are workers' employment and living conditions expected to
change with land transfers, but also that land reform is expected to transform the
present system of large scale farming in the long run.
Various structural changes can be expected in the large scale farming sector and
agriculture in general if both the National Land Policy (GoZ, 1999a) and the Land
Reform and Resettlement Programme (GoZ, 1999b) are successfully implemented.
These would include:
• The LSCF sector gradually changing in character towards more medium-sized
farms and many more small family farms; that is, in place of 4,500 large farms,
there could emerge some 20,000 farms in this sector;
• Peasant farms increasing from 1 million to 1.5 million;
• Increased service provision to more farms;
• More intensive land use and less land underutilisation leading to denser rural
settlements in redistributed and/or smaller sized LSCF areas;
• More owner-operated self-employing farms or farms employing small teams;
• While some farm workers would be displaced and retrenched, especially older,
infirm and piece-workers, there could be more rural jobs.
At any rate the advent of new export incentives under the ESAP (Economic Structural
Adjustment Programme) macro-economic strategy of the 1990's has seen the
increasing re-organisation of large-scale agriculture and the employment conditions
of farm workers change as a result of shifts in land-use towards more intensive export
crop production in the context of longer-term global market changes, and a revision of
the international division of labour (Moyo, forthcoming). The social and land rights of
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farm workers must thus be seen in the framework of broader structural changes
underlying a trend towards utilisation of more flexible and skilled farm labour.
Flexible labour arrangements, especially the casualisation of work, have particular
implications for the arrangement of farm workers' social and land rights, since many
of these workers have been virtually bonded onto large-scale commercial farms and
many have lived as stateless migrants or 'unrecognised citizens'. As a result of greater
employment insecurity on commercial farms and the declining employment-creation
capacity of the economy, the number of available casual workers without adequate
domicile has grown in relation to the increased land shortage in the Communal Areas.
For example, one recent study of the 'squatter problem' in the province of
Mashonaland West estimated that 18.5 per cent of the population lack legal land
occupancy and that a large proportion of these are former, retrenched or retired farm
workers (Zishiri, 1998). More people now become destitute when retrenched and seek
rights to at least residential land in various areas including the commercial farming
area in general or on those farms compulsorily acquired.
Events since 1995 have reconfigured the context in which farm workers' demands and
agrarian politics are played. These have included: the escalation of competitive
politics since 1995, both within the ruling party and due to the growth in the number
of opposition parties; the intensification of labour strikes in various sectors of the
economy; the 'opening' up of politics caused by the ex-combatants' rebellion against
the ruling party in 1997 and their extraction of immense public resources to pay for
their gratuities; the subsequent Zimbabwe Congress of Trade Union (ZCTU)
stayaways; and the consequent recourse, since 1998, to the politics of broadly-based
policy dialogue and negotiation by the ruling party.
The unprecedented nationwide farm workers strike in October 1997, and even
physical aggression against some commercial farmers, and the growth of rural
grassroots political mobilisation for land occupations, spawned greater social
mobilisation among civil society organisations in the name of farm workers. Farm
workers' organisations have become more vociferous in demanding full employment
rights for workers in general, especially when facing retrenchment due to compulsory
land acquisition by the state. Activists have sought to caution against the 'negative
effect' of compulsory land acquisition on farm workers and demanded that workers
be compensated for jobs lost, although curiously there has been little mobilisation
around the rights of those retrenched, apart from limited efforts by Gapwuz and the
Zimbabwe Labour Centre on commercial farms that have been willingly sold. A
recent upsurge of activities in defence of the rights of farm workers have included:
media adverts and feature articles highlighting the plight of farm workers; seminars
and workshops aimed at raising awareness on farm worker issues; lobby meetings
held with government officials; the introduction by donors of conditionalities in their
support for land redistribution; and major research initiatives around the issue.
Many now demand compensation for workers retrenched as a result of compulsory
land acquisitions, while some suggest that such acquisitions should be stopped
altogether or delayed until an appropriate retrenchment policy is in place, and others
lobby for farm workers' inclusion in the land resettlement programme. Yet, few argue
for a holistic land reform programme that addresses the current and future land rights
of farm workers, while also driving structural reforms in the production relations of
the commercial farming areas and transforming the reproduction of higher quality
labour in rural areas.
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The call for a redefinition of the land rights of farm workers is growing, and is a
logical extension of the more broadly based demand for land redistribution. Even
though these two objectives have at times appeared to be at odds, they share the
common goals of promoting social justice, equity and efficiency in the utilisation and
development of both land and labour resources. There is a strong case to make for
redistributing land in the large-scale commercial farming areas, as discussed in detail
elsewhere (for example, Moyo, 1996,1998; Tshuma, 1997). The structural inefficiencies of the large-scale commercial farming sector are most evident physically in the
distorted patterns of its use of land. In Zimbabwe, this sector does not crop more than
30 per cent of its arable land, nor does it stock up to 50 per cent of its grazing lands
(Weiner et al, 1985). Yet there are about 500,000 Communal Land and 100,000 farm
worker families who are short of land and face food and income insecurity (GoZ,
1998; UNDP, 1998a, 1998b). This means that the large-scale commercial farming
system holds onto about 6 million hectares of idle land, while the country grapples
with masses of job-seekers among families who could use some of this under-utilised
land to crop food and market the surplus so as to achieve sustainable social
reproduction, meanwhile, thereby, helping to supplement below-subsistence farm
wages. Land access would also put farm workers in a better position to avail
themselves of the type of social services typically wanting on commercial farms, and
to develop their skills (Loewenson, 1992). The prevailing system, whereby workers
are crowded into small unsanitary compounds lacking normal public services and
community structures (Loewenson, 1992; Amanor-Wilks, 1995), does not encourage
the creation of skilled labour that more competitive export markets require to ensure
quality, given the increased scientific and technological demands of new global
commodities. Meanwhile the large-scale, capital-intensive farming approach creates
relatively few jobs, while exporting capital for the purchase of machinery and other
needs (Binswanger, Deininger, Feder, 1993). This further reduces the capacity of the
sub-sector to invest in an expanded local production based on a more skilled, but still
labour-intensive, system. For example, the horticulture export sector, a system low on
skills and technology development, imports wholesale its production inputs instead
of developing local skills and expertise to produce such commodities more
effectively. As a result, Kenyan small farmers are out-competing Zimbabwe's
commercial farms in the new exports (Moyo, 2000).
While all national and international stakeholders now recognise the need for a
comprehensive land redistribution programme in Zimbabwe, land reform discourses
around the globe have to date been mainly an agrarian concern. Land reform
programmes tend conceptually and in practice to be focused on the public acquisition
of land monopolised by large scale farmers and its redistribution for agricultural
production to small- (and perhaps medium-) scale owner-operated farms (for
example, Akwabi-Ameyaw, 1990; Myers and West, 1992; Putzel, 1992; Master, 1994;
Coelho, 1998; Mutepfa, Dengu, Chenje, 1998; Pitcher, 1998; Barraclough, 1999; DixonGough, 1999; Spoor, 1999). Policy has been driven by debates over the relative
efficiency of small over large farmers (Binswanger, 1994; Deininger, 1997) and by
political demands to give 'land to the tiller'. The debates thus focus less on residential
and non-farm enterprise land use claims. Nor does the literature pay much attention
to the political and economic benefits of restructuring land ownership in order to
change the spatial arrangement of agriculture's social, technological and human
resource base in the long run (see GoZ, 1998). Thus this has limited the possibility of
mobilising wider human development constituencies to the land reform policy
agenda (UNDP, 1998a).
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Although in the past the need for land reform was rationalised in terms of redressing
colonial injustices as in much of Africa, a greater emphasis has been placed in the last
two decades on the economic costs and benefits of land reform (Moyo, 1995; Skalnes,
1995). Even then the political issues of concern in redressing colonial grievances
arising from land expropriation, and inequitable and unjust land distribution, have
tended to be limited by nationalistic discourses which restrict the claims to land rights
to the 'indigenous' or those who are 'citizens' or 'members of the community' based
upon a narrow definition of these concepts (GoZ, 1998). The politics of belonging and
of exclusion from programmes emphasising social justice, basic human rights and
social security for the weak, has in itself weakened the constituency for land reform in
Zimbabwe, where excluded 'migrant' farm workers may have become 'captured'
politically' by those against land reform. (Endnote 2)
An economically calculated but politically derived rationale for the land reform
programme was long in taking root in Zimbabwe (Moyo, 2000). The emphasis on
rationalising land use by reducing underutilised capacity in large scale farm areas
(Weiner et al, 1985; World Bank, 1991) was adopted in the 1990s. This has given land
reform a largely productionist perspective, which marginalises the broader socioeconomic and human resources and services aspects of rural development, of which
land reform programmes are only a part. Thus the skills, education and technological
basis of, for example, farm and wider rural labour development in the context of
longer term restructuring of agricultural production systems, and the expansion of
non-agricultural land uses, and farm and non-farm services provision, have tended to
be neglected in both the land redistribution and resettlement support services
packages of the land reform programme.
A particular issue that underlies the mostly economic basis of the land reform policy
objectives and strategies is that land redistribution is intended to drive major
structural change in underdeveloped economies as a more balanced distribution of
income works to expand markets for industrial products and services. The focus on
the agricultural-economic aspects of land transfers has thus minimised consideration
of the possible benefits that land reform can deliver in terms of restructuring the social
relations of production among farm workers, as full or part-time employees of large
farm enterprises, or of the existing and new small farmer enterprises in a dynamically
evolving economic landscape, integrating the large and small farm sectors with
various non-farm landholding sectors.
Thus, the land rights of farm workers, and their wider socio-economic needs, have
tended to be neglected in policy and in the social struggles being waged by, with, and
for farm workers. When considered, farm worker land issues have tended to be
tagged onto mainstream government land reform programmes within a framework of
extending smallholder farming among farm workers. This shortcoming is equally
evident in the initiatives of civil society organisations representing or working for
farm workers. These have lacked pro-active and holistic strategies to resolve the
problems facing farm workers, focussing instead on narrowly defined social welfare
approaches, which seek to 'band-aid' problems rather than promote structural
change.

Overview of Approaches to Farm Workers & Development
This section provides a theoretical critique of the three different approaches that have
dominated the limited discussion on farm workers and land resettlement in the 1990s.
Here, the aim is to promote a fourth one, what we call the transformative approach.
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The Nationalist Approach
Shortly after the government listed close to 1,500 farms in November 1997, retired
army commander and MP General Solomon Mujuru, was asked for his thoughts on
the fate of workers living on farms listed for compulsory acquisition. Directing his
reply to farmers, he said: 'All your farm workers are Mozambicans, Malawians and
Zambians and can be shipped home at a moment's notice' ('Muckraker', Zimbabwe
Independent, 5 December 1997). His thoughts summarise what we call the 'nationalist
approach'. This approach assumes that the vast majority of farm workers are
'foreigners' who have no rights in Zimbabwe other than those bestowed by their
employers. Since the late 1980s, this line of thought has been used by politicians and
the media to try to disqualify farm workers from securing land rights in resettlement
schemes or even in Communal Areas (the smallholder farming areas that were
historically carved out as the colonial 'native reserves'). This occurred as a new land
policy was emerging that emphasised, among other things, efficient, productive and
skilled settlers (Moyo, 1995:244ff). Indeed, the impression that farm workers were
settled on many of the resettlement schemes in the 1980s began to be used to explain
the 'failure' of resettlement policy in terms of farm productivity. Farm workers and
'foreigners' in general have been often blamed for the alleged failure of the
resettlement policies of the 1980s as officials, donors and commentators began to
speculate on redesigning resettlement in the 1990s (see Rutherford, 1996). However,
numerous studies have shown that resettlement, including in those settlements with
so-called foreign farm workers, has had positive results (Moyo, 1995; Maposa, 1995;
Kinsey, 1999).
The location of farm workers within the colonial administrative set-up helps to
explain how farm workers have acquired this 'foreign' identity. Most of the 4,500 or
so large scale commercial farmers in Zimbabwe today are white men. In the colonial
period, only people officially classified as 'Europeans' could own and operate these
farms located in the best agricultural regions of the country, while those classified as
'indigenous natives' were required to farm on much smaller plots in what were
usually overcrowded Native Reserves located predominantly in the worst agricultural areas of the colony (Palmer, 1977; Moyana, 1984). As the colonial government
assisted the development of European farms as part of the effort to establish white
settlers in the colony (cf. Rukuni, 1994), more and more people from neighbouring
colonies, began working as farm workers. Many indigenous Zimbabweans either
wanted (and were able) to work as full-time peasant farmers or preferred to work in
the higher-paying jobs in the towns and mines of the region (Clarke, 1977; Rubert,
1998). It was estimated that by the 1950s over 60 per cent of farm workers were
foreign-born (Clarke, 1977:31).
Unlike farm workers, Africans living in the Native Reserves and those living and
working in towns were the targets of a growing post-World War Two administrative
machinery linked to the emerging North-South 'development' industry: Africans
living in Reserves and in urban centres were seen respectively as 'subsistence
cultivators' who needed to improve themselves to become 'yeoman peasants' and as
'detribalised Natives' who needed to improve themselves to become 'urban
proletarians' (Worby, 1994). This 'dual economy' approach - born of the perceived
need to create full-time peasants and permanent urban workers - has continued to
shape administration and development thinking more broadly (Potts and Mutambirwa,
1997).
Farm workers fell between the cracks of this dual economy thinking - officially under
the sole administrative authority of European farmers. There was no central
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administrative overseeing of occupational safety, housing conditions, wages, rations,
or labour relations. Any health care, education or social services that farm workers
received depended on the discretion of the white farmer. Labour officials only had to
ensure that farmers acted as good 'masters', not as employers, and even though the
legislation was tilted heavily in favour of Europeans, officials were still inclined to
turn a blind eye to farmer abuses, including corporal punishment (cf. Rutherford,
1997; Rubert, 1998). This form of paternalistic administration which empowered,
almost totally, the 'European (male) farmer' over farm workers has been called
'domestic government' - 'domestic' in the double-sense of officially promoting the
'private' over the 'public' domain and of administratively valuing paternalistic
family and family-like relations between workers and between workers and farmers
(Rutherford, 1997).
Although Independence in 1980 did away with the legislative props of domestic
government and despite the fact that the vast majority of farm workers are
Zimbabwean-born (Endnote 3), there remains a tendency to view farm workers as
'foreigners' who should not only be denied land rights in the country, be it
resettlement or anywhere else, but who are also said to lack the proper development
'ethos', being accustomed to work only for a 'boss' (Endnore 4).
Under the nationalist approach, then, the nationality of farm workers disqualifies
them from any entitlement to land in Zimbabwe while their tradition of working for
the white boss is said to have prevented them from developing the attitude of
productively working for self and for the broader nation at large. Yet, we argue that
such an attribution indicates more the marginalisation of farm workers in colonial
(and post-colonial) development planning and administration, which concentrated
on 'modernising' peasants and urban residents, than any inherent outlook of farm
workers.
While many farm workers may be officially classified as 'alien' in terms of their
national registration certificate, this says more about their ancestry, the practical
difficulties for many farm workers to register their citizenship in Zimbabwe (cf.
Gapwuz, 1997:32-34) and national stereotypes, than any innate 'foreign-ness'.
Moreover, in some parts of the country many farm workers have already gained
access to land and have been welcomed by local leaders in the Communal Lands
(Endnote 5). While some may be poor farmers, others are good farmers, often using
their contacts with their (former) farm employers to access cheap credit and
agricultural means of production (cf. Rutherford, 1996). The assumed lack of
'development ethos' says more about colonial dual economy models than anything
inherent in farm workers' agricultural knowledge and practices. Finally, this
nationalist approach condemns farm workers to perpetually work as cheap labourers
for farm owners, even threatening the rights to land acquired by many so-called
'foreign' farm workers since independence. This is not only problematic from a social
justice perspective, but also prevents farm workers and other economic actors from
benefiting from this relatively untapped human resource potential. Instead, by
leaving farm workers in the penumbra of development plans, it is predominantly the
minority commercial farmers who benefit from the economic activities of close to onefifth of the national population, as during the colonial period.
The Workerist Approach
This approach converges somewhat with the nationalist approach by assuming that
farm workers should be understood solely as workers. But unlike the former, the
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proponents of this approach argue that farm workers should be at least compensated
for the designation of their place of employment, or if not, receive government
assistance in finding other farm jobs after land resettlement is completed. Here, the
emphasis is on either giving farm workers who have worked the stipulated eight
years (as set out in the Labour Relations Act) compensation packages when they lose
their jobs due to land redistribution, or ensuring that they find other farm
employment.
For example, in February 1999 the secretary-general of Gapwuz threatened legal
action over the issue of compensation for members displaced by land redistribution.
He challenged the government's position that former employers should pay
displaced farm workers, arguing that:
The government, as the new owners who are displacing the workers who did not want to
leave their work place, must shoulder the burden of these people whose future has been

ruined ('As govt moves ahead with land reform plans ... displaced farm workers
press for compensation', Financial Gazette on-line, 18 February 1999).
The following month the Minister of Lands and Agriculture, Kumbirai Kangai,
announced that the government would facilitate the finding of farm jobs for displaced
farm workers. He declared:
If a farm is taken by an individual whose enterprise will require less labour, the
Government will assist the affected farm workers by moving them to other farms which

might be in need of the labour ('Land reforms moving at slow pace, laments ZFU
president', Sunday Mail, 7 March 1999).
Both nationalist and workerist positions thus treat farm workers solely as workers in
terms of land resettlement. They take what we call a workerist position, one that has a
relatively recent history for farm workers.
Historically, trade unions in Zimbabwe have not played a strong role on commercial
farms. The first trade unions amongst African workers emerged on the railways,
mines and in the cities (Raftopoulos and Phimister, 1997). Although kept on the
margins in the 1960s and 1970s, when the sole trade union that emerged for farm
workers in this period was treated as an illegal entity by the Smith regime (Clarke,
1977:188ff), the workerist model became widely promoted following Independence in
1980. This approach to farm workers was championed not only amongst the several
trade unions operating in the agricultural industry but also, and especially, by
government officials, especially those working in the Department of Labour and by
cadres of the ruling Party, ZANU (PF). As discussed elsewhere (Rutherford,
forthcoming), these groups actively challenged existing hierarchies on commercial
farms in the early 1980s, asserting that farm workers should have their rights as
workers respected and that paternalistic practices, such as giving out rations and
corporal punishment, should be ended.
This has been quite a radical position to adopt, especially given the history of
domestic government on farms. Yet the emphasis is on treating farm workers solely as
'workers', as men (and women) who can only function as full-time proletarians. In so
doing, proponents of this approach echo the colonial-era liberal 'dual economy'
discourses that argued that urban Africans should be treated as workers, not as
dysfunctional, 'detribalised' Africans and that they should be encouraged to live and
work as 'permanent' workers in the towns with no ties to the rural areas (cf. Ferguson,
1990; Cooper, 1992). The workerist approach is critical of the continuing tendency to
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view farm workers as 'servants' of (white) farmers , but is also firmly wedded to the
notion that farm workers can only be workers and not also farmers in their own right.
The other side of this approach is apparent in criticisms of resettlement farmers who
seek additional work, based also on the colonial-era dual economy assumption that
peasants should be full-time farmers and not also engaged in wage-employment
(Endnote 6).
This approach thus also follows the colonial dualist thinking of Zimbabwean
development: in this case, assuming that farm workers can only be wage earners.
Again, this neglects the varied economic activities of farm workers beyond working
on commercial farms. Not only are many active on their own musha (rural homestead)
producing crops for subsistence and for sale, but many are also engaged in crop and
garden farming in the farm compound for subsistence and for sale on a localised
basis. A few who have close relations with farm owners even grow cash crops such as
barley, tobacco or cotton. Some farm workers are, moreover, engaged in trading
activities (clothing, electronic equipment, kapenta, etc.) and a variety of services
(tailoring, tin-making, knitting, organising 'discos' in the beer-hall, etc.). These
economic activities do not fit into the 'workerist' model but rather are obscured by it.
Moreover, many of these activities depend on the tacit or explicit support of the farm
operator in a positive and negative sense. The farm operator may permit a few senior
workers to have access to land or hand-me-down sewing machines and other means
of production, thus expanding the economic opportunities of these select few. The
farm operator may also prohibit certain activities, such as marketing agricultural
produce, if it potentially competes with any farm enterprise, such as a farm store
owned by the farmer.
To move beyond this dependence on one person, the farm operator, and to enable an
expansion of some of these activities, requires flexible planning and support to
enhance ongoing activities, enlarge the opportunities for others to engage in them,
and introduce new economic capacities. Such facilitation clearly cannot be envisioned
let alone operationalised under the workerist approach.
The Welfarist Approach
To date, the welfare approach represents the main framework in which most
initiatives to address the problems of farm workers have been formulated in
Zimbabwe. Over the last few years, an increasing number of organisations have
entered the field of farm worker interventions, including farmers and women-led
clubs.
The traditional welfare approach to farm worker issues has seen a tendency to
identify various social welfare problems either piecemeal or in different sets. For
instance, many of the interventions to date have focused on health issues and to a
lesser extent on education problems such as the construction of physical infrastructure and provision of teaching staff. Most of the health interventions have centred on
the Farm Health Worker programme, which has gained coverage rapidly, and more
recently on HIV/Aids-related issues, in both cases focusing on community-based
approaches. Other recent initiatives have begun to address the problems of women on
commercial farms, while a few initiatives have addressed the problem of food
security for farm workers. Initiatives by the bulk of individual farmers mainly
address the physical infrastructure in farm compounds. Together, these interventions
constitute an essentially 'band-aid' approach (put a tap in here, change the shape of
houses a little) that concentrates on the most obvious manifestations of malaise.
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The main shortcomings of the social welfare approach lie in its inability to deal with
two fundamental problems that distinguish farm workers from all other communities. The first has to do with their land rights, while the second concerns their political
rights. Without access to land - a 1994 study by Silveira House estimated that 51 per
cent of farm workers had access to a small piece of land, usually not more than an acre
(Mugwetsi and Balleis, 1994) - and without meaningful local authority support, it has
been difficult for farm worker communities to organise initiatives to improve their
welfare.
Without an adequate policy framework for resolving these problems, and given the
traditional reluctance of many farmers to seek government assistance on labour
welfare issues, the welfare strategies of commercial farmers have been open to wideranging criticism. In the first place, the attitude of some commercial farmers towards
the welfare of their workers has the smack of a defensive strategy offering a measure
of protection from government and public scrutiny, rather than a pro-active one. For
some commercial farmers, welfare provision has appeared as a way of obtaining tax
relief and some will only undertake such activities on this condition. At this stage, the
relevant tax policy allows 100 per cent deducibility on social facilities for farm
workers, which are treated as regular capital expenditure. However, the 2000 budget
introduced additional tax relief for investors who contribute to rural health facilities.
In addition, the welfare approach has appeared to reinforce the system of patronage in
the commercial farming sector with welfare provision seen as an important lever in
the power relations that have enabled farm employers to retain an unhealthy level of
control over their employees. These relations pose a dilemma for NGOs, whose
interventions have to date been largely based on collaboration with farmers. While
this collaboration has been fruitful in many ways, it is also in danger of leaving
welfare programmes to the discretion of individual employers and reinforcing the
patronage system by maintaining farm workers in a system we refer to as 'domestic
government' (Rutherford, 1997) without confronting the complex issue of where farm
workers could best be located socially and geographically.
By choosing the piece-meal approach over the systemic one, this voluntarist approach
assumes a willing farmer by willing farmer rate of progress. It does not provide for
any serious regulation to force farmers to adopt agreed standards in welfare
provision and therefore cannot guarantee that many people will be covered by
programmes. In its failure to lobby for an independent space in which farm workers
can manage their own private lives and public property, the welfare approach
neglects the fundamental need to get land allocated for this purpose. Many of the
social services lacking in farm worker communities cannot be adequately developed
while farm workers lack land, property rights independent of farmers. With the
residential space of farm workers out of bounds to most organisations, it is instructive
that many of the health problems found on commercial farms are related to
overcrowding and lack of sufficient land to undertake nutrition projects for instance.
Government policy to date has also been welfarist. It has not yet been decisive in
terms of setting up a local government system through which welfare services can be
delivered in LSCF areas, as in other communities. There has there been no policy
whereby land can be made available in these areas for the construction of public
services. However, some Rural District Councils have informally asked large farmers
to donate land to the local government in order to be in a position to mobilise donor
funds for the construction of public services on this land, once taken out of private
hands. This approach depends on the goodwill of farmers and has had a limited reach.
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Thus the welfarist approach has been based on political notions of the sanctity of
private property and the rules of transgression. Respect for private property, namely
land in which the state has no jurisdiction, leads to fear of expropriating some land for
social welfare needs. Moreover, because many farm workers originated historically
from poorer neighbouring countries, the sense of social responsibility of the state has
been limited while there has been a tendency for the public to see this as a private
issue between farmers and foreigners. In political terms, this attitude has tended to
change only at election time when the votes of farm workers can make a difference. A
similar philosophy has affected the work of liberal NGOs who, rather than push for
radical solutions through land expropriation, have relied on gentle persuasion that
does not undermine property rights.

A Transformative Approach
Until very recently there has been little development of an approach to land rights
which incorporates farm workers, and certainly not in a comprehensive way vis-a-vis
their socio-economic plight. This is true both in terms of the work undertaken in the
area of welfare by farmers, who have shown little concern about the rights of workers,
and that of NGOs. Farm workers themselves are not sufficiently organised beyond the
scope of Gapwuz, which has a workerist approach. There is not yet a very large
political, NGO or intellectual constituency concerned with these issues, although this
is now beginning to develop. A few NGOs have begun to support a more
comprehensive and rights based approach to farm workers welfare and, in some
localities, farm workers are themselves becoming more articulate in their demands.
The tendency then has been for the land redistribution aspect of social welfare on
farms to be discussed as a separate political economy issue to be tackled by the
government, and not as problem for those dealing with basic welfare. Without
pressure to break the back of a strong agricultural lobby and given the weak
representation of farm workers, the problem remains one being raised by a few
intellectuals with little mobilisation by farm worker support groups. Although this
pressure is now beginning, these groups face a ^problem of credibility over their
attempts to lobby for the rights of farm workers to be considered during land
acquisition. Although Gapwuz and concerned NGOs have focused on the compensation rights of displaced workers, much of their concern has been based on speculation
over how many farm workers are likely to be displaced by the government's land
reform programme. As a result, these organisations have been seen by the
government as critical of land redistribution and have consequently been associated
with the lobby against land reform in general. Thus their basis for arguing for land for
farm workers under a land rights solution to the socio-economic needs of farm
workers has been complicated by the perception that they are inherently anti-land
rights.
What we call the transformative approach takes elements of two of the above three
approaches (the importance of recognising farm workers as workers, of giving them
access to land, and in improving their social welfare) while totally rejecting the
nationalist approach, and combines them to argue that to tackle the structural
conditions that have led to poor living and working conditions for farm workers and
that have contributed to the inefficient commercial agricultural sector one needs to
provide farm workers with land rights. This would create a residential base for farm
labour as well as a nub in the transforming agrarian economy, local government
network, and social service provision.
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Let us begin by saying we will not be trying to lay out a 'blueprint' of what land rights
for farm workers will entail. We believe that such a model (or models) will emerge
from a process that includes inputs from a variety of people, including, most
importantly, farm workers and their organisations. What we want to do here is to put
forward some possible elements in transforming land rights to reinforce our
argument about the importance of recognising farm workers as an important
constituency in transforming rural Zimbabwe.
Land rights for farm workers begin by enabling them to have a residential plot of their
own. Every Zimbabwean should have a plot of land to build a house on. Farm
workers also need land set aside for a small subsistence garden and field within the
homestead. Wages for farm workers are significantly below subsistence levels. The
minimum wage was increased from Z$20 to Z$30 at independence, but at its peak in
1982, still represented only 56 per cent of the poverty datum line (PDL), declining to
50 per cent of PDL in 1990 and just 23.7 per cent in 1999 (Kanyenze, forthcoming).
Thus farm workers require land to supplement their wages for basic subsistence
needs. Most farm owners recognise this by allowing workers to have gardens as well
as by providing them with subsidised or free maize meal, the staple food of the
country.
Since commercial farm earnings are, for most workers, far below the poverty datum
line - the basic consumption line - let alone adequate to pay for children's school fees,
it is implicitly assumed that these workers have access to a homestead plot either in a
communal area or elsewhere. Their wages thus need to be supplemented by about one
hectare of land plus access to woodland resources on farms. Furthermore, homestead
gardens operate in a symbiotic relationship with households in terms of utilising
many household outputs such as waste water and organic manure. An organic
relationship exists between the access to a minimum homestead and garden plot of
about half a hectare (one acre), which a basic family unit can use to provide for its
minimal reproduction requirements, while gaining its larger reproductive income or
products from a job or access to sizeable crop fields, and access to the woodlands for
energy, homestead construction materials and supplementary feeding needs. The
homestead and garden plot are watered using waste water from regular domestic
activities while the family's domestic organic waste provides manure for intensively
cropped and high yielding high value products for relish, fruit, spices, etc. The
reproductive value of an adequate homestead plot assumes access to wood-fuel,
thatching grass, herbs and wild fruit in the woodlands (Moyo et al, 1991; Moyo, 1995).
The amount of land required to avail all farm workers of a basic right of access to one
hectare is estimated to be 400,000 hectares. Land also needs to be put aside as public
property for farm workers. Just as there is land set aside in communal areas and in
towns and urban centres for civic services such as schools, health clinics, community
centres and boreholes, and for business properties, land needs to be set aside for farm
workers to have access to similar social amenities and economic infrastructure. For
every 750 farm worker families, or an average of every 15 farms, 10 hectares could
also be excised for rural social service stands and for small enterprise stands. These
stands require about 5,333 hectares (that is, about 400,000 farm worker families
divided by 750 families/rural service centre x lOha/per rural social service stands). In
sum, a total of approximately 405,333 hectares would need to be excised from the
commercial farms, as part of the 5 million hectares being redistributed by the
government under its land resettlement programme, to provide for the basic land
rights of all current farm workers, to enable the public sector to invest in social
services, and to provide for small enterprises development among farm worker
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communities. The selection criteria for the settlement of farm workers would need to
be carried out in a transparent manner involving stakeholders in each province (for
example, Gapwuz, the CFU Farmers' Associations, NGOs, the Rural District
Councils).
To the estimated area of 405,333 hectares would have to be added land for the
resettlement of farm workers wishing to leave farm employment. Farm workers who
lack land in Communal Areas should have a right to land in a resettlement scheme
like all other landless Zimbabweans. Different surveys have shown that between 25
per cent and 45 per cent of farm workers have access to land in the Communal Areas,
Resettlement Areas, or in the so-called squatting communities (Rutherford, ms.;
Gapwuz-FOS-Belgium, n.d.). Thus, of the approximately 400,000 farm worker
households, up to 180,000 of them lack access to land in Communal or other areas.
Some present farm workers and others squatting in LSCF compounds may choose to
be resettled, as happened during the resettlement exercise of the 1980s. These families
and those displaced on farms transferred for resettlement should thus be provided
land rights outside the farm worker sites, as described above. Furthermore, farm
workers should have access rights to resources found on commercial farms. These
include thatch, wood-fuel, wild trees and plants for herbal medicine and for food, and
water. Access to these resources already occurs for farm workers, but based on the
wishes of the farm owner. A governance system for these rights can be negotiated
through the Rural District Councils.
We would see these farm worker settlements as residential-business-social service
hubs located strategically throughout the commercial farming land area. They could
be built around existing farm compound structures that are of good quality, already
have a significant population density, and have health clinics and school buildings
present or nearby. Sufficient land would be acquired for these schemes to enable the
present number of farm workers and those living with them to live within a 20 km.
radius of the farms on which they work, and also have small farms nearby. Land for
future expansion of such settlements would also need to be designated.
The nature of land tenure rights for farm workers would need to be determined by the
beneficiaries. These could be freehold, 'customary' or leasehold tenure rights.
Leasehold or freehold options might be more appropriate for those engaging in rural
service or business activities, while on-farm workers should probably obtain outright
ownership of land, which might include customary forms of ownership. Those who
want title deeds could pay for them over long periods.
No economic activity should be prescribed for the farm workers settled in the hubs,
but given the need to pay for land tilling and service costs, and also that farm labour
might remain the most viable option for most people, it is envisioned that many
people will continue to work on farms. Others will engage in small-scale farming and
gardening activities, trade, construction, and other economic activities. Loans would
be made available to farm workers to lease and build up their properties as well as to
expand into various business. Capital for such loans could come from donors and
from local and national commercial farming organisations, given that commercial
farmers have profited from the labour of their workers. Mechanisms for enforcement
of loan payments would have to be worked out with farm workers, their trade union,
government agencies, and the local government structures that emerge. Non-farm
workers (entrepreneurs, service providers, etc) would also be permitted to purchase
homes and business stands, though there would be mechanisms in place to ensure
that only a small percentage of housing stands (say 15 per cent) are available for these
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individuals, at least for the first 10 years. This is to prevent over-accumulation by a
few who have the means to do so.
Financing of farm worker settlements would come from a variety of sources,
including: government grants, Rural District Council investments, land reform funds
from donors, rates and taxes from businesses established, cost-recovery mechanisms
for social services, and perhaps a time-limited (say, 10-year) taxation on agricultural
sales by commercial farmers (perhaps after a certain amount, calculated for each
unprocessed and processed commodity, has been sold by individual farmers), in
view of the economic benefits that farmers have accrued from the labour of farm
workers.
The nature of local government has been changing in Zimbabwe. There is now more
emphasis on decentralisation and on increasing the capacity of local government
services. Farm workers, who have been historically disfranchised from local
government elections because they were non-property owners, have since late 1997
been given the right to vote. But there is uncertainty over how to organise farm
workers into political constituencies, given that they live in disbursed communities
on private property and still depend heavily on the farmer for many of their services.
Allowing farm workers (and others) to live in their own rural settlements should
facilitate their formation into political communities that can work with local
government in service provision.
In terms of local government, we envision a model where these schemes would be
actively incorporated into the Rural District Councils. Instead of having the farm
worker resettlement scheme supervised fully by a government official as with the
existing resettlement scheme models, residents of the scheme would have rights to
vote in a village assembly and to elect the ward councillor for the Rural District
Council. These elected members would work with government ministries and the
Rural District Council in setting up and servicing the resettlement scheme. They
would also work with NGOs, the trade unions, commercial farmers associations and
any other civil society group involved in working with those living on the scheme.
Both the village assembly and these civil society organisations would be tasked with
providing social services, accessing finance, and working with other interested
parties (local commercial farmers and their organisations, Rural District Councils,
line ministries, etc.) in identifying the current needs for the regional agricultural
economy. Such knowledge could then feed into established training centres which
could provide the skills demanded, be they in horticulture, irrigation, agricultural
mechanics, organic farming, or occupational health and safety, etc.
We envision the trade union playing an important partnership role in such training
centres and other services in the resettlement schemes, perhaps even having its
branch chair hold an ex officio position on each assembly. This should improve its
visibility and its utility to members as well as generate more income for the union
itself, thereby strengthening it. The history of the Commercial Farmers Union, and its
crucial role in the provision of services and goods to its members provides a model
worth emulating (Murray, 1970; McKenzie, 1989).
The greatest advantage of securing land rights for farm workers would be in
lessening their dependence on farmers for the provision of most social services and
economic opportunities. At the same time, those who continued to work on farms
might still be in a position to access credit, advice, and other forms of assistance from
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their employers. Aside from the economic and human resource spin-offs, living in
independent communities would enable farm workers to not only liaise better with
local government services, NGOs and their trade union, but also develop their own
organisations and associations, without having to work through the strict hierarchy
currently existing on commercial farms.

Conclusion
This article suggests that land reform can be extended towards the rationalisation of
farm labour, farm worker entitlements, a broader basis for rural welfare and
development, and expanding the rural production base to include farm workers and
others in rural settlements to be created by such targeted land distribution.
The transformative approach towards farm workers we have suggested entails a
holistic development agenda that incorporates and goes beyond the welfarist and
workerist approaches while dramatically enhancing the productivity of commercial
farming. It aims to improve the welfare of farm workers beyond the piece-meal efforts
by individual farmers and NGOs. It addresses the main limitation for farm worker
welfare, namely their land rights, while ensuring the provision of much-needed social
services. It establishes entitlements and creates an organisational basis for farm
workers to play an important role in their own governance. The residential autonomy
of farm workers would enfeeble the 'domestic government' regime currently found
on commercial farms and dramatically assist in the improvement of labour rights for
farm workers.
Moreover, the provision of skills and training opportunities in the farm worker
settlements, based on a broader organisational vision of the communities, is possible
in this transformative framework, which would greatly enhance labour productivity
on farms. Skills should be upgraded to match the changing production patterns on
farms, which are increasingly geared to more technical methods in agriculture and in
agro-processing (especially in the fast-expanding horticultural industry) and in
various rural service provision activities. Moreover, equal emphasis should be placed
on occupational health and safety training which is sorely lacking on farms in general
(Loewenson, 1998). Finally, the farm worker settlements complement the policy of
improving land use efficiency on commercial farms, with an emphasis on smaller
farms, better capital/technology mixes, greater processing of goods, and greater
human resource investment (GoZ, 1999a, 1999b). The proposed farm worker
settlement will not only assist a broad segment of the population that has historically
been ignored but will also facilitate wider rural development efforts in Zimbabwe.
The land rights perspective and broader land redistribution strategy elaborated here
draws attention to the basic and reproductive needs of farm workers. Any poverty
alleviation and rural development effort must create the means to ensure subsistence
and access to social services among the most disadvantaged. However, development
strategies should allow farm workers to take care of their own nutrition, augment
their incomes, and also consider alternative means of employment, ensuring they do
not remain at the mercy of farm employers. It also introduces a measure of social
equity and justice, drawing a large section of the population into a process in which
all people's land rights are being considered.
Above all, this approach challenges the current approaches of limiting land reform to
redistributing land through an agrocentric framework focusing only on the landless
and poor in Communal Areas. Land should be redistributed to other needy groups,
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such as farm workers, who should be permitted to use it as they choose, including for
purposes of residence and subsistence. But this perspective also suggests that more
rather than less land should be redistributed to many more types of beneficiaries. The
plight of farm workers displaced by compulsory land acquisition should be seen as an
opportunity for redistribution rather than a reason to slow down land reform.
We anticipate a number of objections to this model, centring on claims that it is
unrealistic, ignores existing infrastructure in farm compounds and, moreover,
ignores the needs of 'authentic' Zimbabweans. However, this article argues that the
construction of such a model is imperative both in terms of achieving social justice for
farm workers and also in terms of spurring positive change in the rural economy.
Under the model, farm workers will be freed from dependence on farmers, yet may
still tap into the skills, expertise, and resources of their (perhaps former) employers.
And given the possibilities of the moment - created by the land acquisition
programme, the emergence of more civil society organisations, greater donor interest
in land and farm worker issues, and most especially the unprecedented 1997 farm
workers strike - the transformative model appears to be the best to promote at this
time.
Sam Moyo, is with the Southern African Regional Institute for Policy Studies
(SARIPS), Blair Rutherford is at the University of Regina, Canada, Dede AmanorWilks is a journalist and researcher.
Endnotes
1. This is also shaped by more overt political concerns as the Movement for Democratic Change
(MDC), an opposition party launched in September 1999 and based in the trade union movement
and more broadly within civil society organisations, actively campaigned for the rejection of the
draft constitution. Given that many white commercial farmers openly support the MDC and that
parliamentary elections are scheduled for April 2000, these land invasions are also seen as
attempts to bolster ZANU PF's base within the Communal Areas.
2. This was the suspicion of a number of commentators when the Commercial Farmers Union
began to lament the plight of farm workers after the designation of almost 1,500 farms in
November 1997.
3. According to government figures, foreign-born workers went below 50 per cent in the 1960s,
down to 33 per cent in 1974 (Clarke, 1977:31). In 1977, the employers estimated that 38 per cent of
males and 33 per cent of females were foreign-born (Agricultural Labour Bureau's Chairman's
Report, 1977). In a survey of 789 farm workers in Hurungwe district, 21 per cent of men (109 out
of 514) and 17 per cent of women (48 of 275) workers, or 20 per cent over all, were born outside of
Zimbabwe (Rutherford, 1996).
4. As a national paper editorialised in 1992, 'Zimbabweans are normally hardworking given the
right conditions to establish homes. But given the labour patterns in the region, there are also those
individuals who are unaccustomed to hard work on the land. These are the individuals who
traditionally have worked on commercial farms and mines. How will they adjust when resettled
in given areas?' Sunday Mail, 22 November 1992.
5. During the colonial period, men who were born or patrilineally descended from outside of the
colony were legally denied access to land (African women had no legal access to land). Although
in practice, some of these 'foreign' Africans did acquire access to land in native reserves through
informal arrangements, it was relatively rare (cf. Rutherford, 1996). But at Independence,
government control over the land tenure system more broadly broke down as many Africans
began to occupy abandoned or unutilised white farms and empty state land (Moyo, 1986; Herbst,
1990; Alexander, 1991, 1993). In some parts of the country, so-called 'foreign' farm workers
comprised a significant proportion of those who occupied this land and became de facto members
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of resettlement farms that were established later during the 1980s (Kinsey, 1983; Herbst, 1990;
Gapwuz, 1997). In 1985, the government granted citizenship to all 'foreigners' (most of whom by
this time acquired this status on the basis of descent, not by birth) who had lived in the country
before 1980 and paid $1. With such assurance of this '$1 citizenship', many so-classified farm
workers also made arrangements to acquire land in Communal Lands where they were welcomed
by land-distributing leaders (Rutherford, m.s.).
6. An example of such thinking is found in a concern expressed by the Marondera Rural District
Development Committee that unproductive resettlement farmers are also working on commercial
farms. According to the news report, 'the committee felt that Government had to take measures to
ensure that all those who were resettled would fulfil their obligation [of being full-time farmers]
and produce for the nation'. 'Concern over unproductive farmers',Herald, 2 July 1998 (for critical
studies of the politics of resettlement schemes, see Robins, 1994; Moore, 1998).
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Dilemmas of the Kenyan Succession
Roger Southall
Under weight of a diversity of pressures, Daniel Arap Moi has announced
his forthcoming retirement from the presidency. The resultant succession
dilemma which dominates Kenyan politics is accentuated by endemic
corruption, economic decline and increasing popular antipathy to the KANU
regime. Yet even in the facing of deepening crisis, the balance of forces
favour the government's capacity to frustrate democratisation. Its control
of state resources, its increasing resort to informal repression and the
reluctance of western powers to encourage a de-stabilisation all imply that
the country's present rulers retain enormous reserve powers. A 'secondbest' solution, which provides negotiated shelter for those who have gained
by corruption or who have abused human rights may therefore prove to be
the most workable way to avoid a resort to armed resistance by present
power-holders and pave the way towards a democratic transition.
Following complicated negotiations between the Government and its opponents, the
Kenyan parliament passed the Constitution of Kenya Review (Amendment) Act in
October 1998 (Southall, 1999). In anticipation of President Daniel Arap Moi's having
to stand down in 2002 at the expiry of his second term of office under the constitution
as amended in 1992, this provided for a five tiered structure for the review process,
namely:
1) a District Forum, (composed of representatives of local stakeholders) would
nominate district representatives to a National Constitutional Consultative
Forum (NCCF);
2) a 26 or 27 person Constitutional Commission (composed of 13 nominees of the
political parties, 5 representatives from women's organisations, 4 from civil
organisations, and 3 from the religious communities, together with the Attorney
General and optionally with an external chairperson) would consult the public
about reform and draw up a draft Bill;
3) the NCCF (composed of all MPs, all the Commissioners, 3 representatives from
each District Forum, 2 representatives from each organisation which participated in the 'Safari Park' negotiations which preceded the 1998 Act, and a
number of representatives from excluded categories, some 500-550 persons in
total) would study the Commission's proposed Bill and debate possible
amendments;
4) the resultant Constitutional Amendment Bill would be put to parliament; and
5) following consideration, would be forwarded for assent to the President (who
would also have participated in the District and National Forums by virtue of
his being an MP).
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Attached to this review process was a timetable which provided for the submission of
nominations to the Constitutional Commission by 23 February 1999, the appointment
of the Commission by the President by 10 March, consultation with the public by the
Commission and the drafting of the Bill by 8 April 2001, the convening of the NCCF
and its consideration of the Bill by 8 August 2001, and the return of the Bill to the
Commission and its forwarding of its final report and Bill to parliament thereafter. If
all went as planned, a new constitution would therefore be up and running by the next
election which, according to the constitution, should be held no later than December
2002 (Wamugo, 1999). However, for all that this could signify something of a new
beginning, there remained considerable uncertainty about Moi's intentions. Would he
go, or wouldn't he? And what were the implications of his decision for his political
accomplices, and more broadly, for his regime?
Given the immense reluctance of the government to concede the need for
constitutional change, the very passage of the Act had been a triumph for the various
political actors (opposition political parties, and non-governmental, religious and
popular organisations) which had been struggling for reform from before the election
of December 1997 (which had seen Moi returned to office with a 40 per cent popular
vote, with his ruling Kenya African National Union (KANU) securing 107 out of the
210 elective seats, albeit under a highly inequitable, plurality electoral system). None
the less, even if it represented a strategic defeat for the government, the promulgation
of the 1998 Amendment Act offered no guarantee that a consequent constitutional
review process would propel existent multi-partyism (conceded in 1990) along the
road to more meaningful democratisation. There were all sorts of particular
difficulties with the Act (for example, the absence of enforcement mechanisms, a too
rigid time-frame, and most importantly, there being no requirement that any draft Bill
submitted to parliament and the President had to be passed). Furthermore, and
critically, Moi himself gave every indication that he was actively considering
remaining in office after 2002. What all this implied, therefore, was that the
democratic possibilities embodied by the 1998 Amendment Act were potentially
reversible.

KANU's Rebuttal of the Reform Process
The detailed timetable laid down by the Act was rendered impractical almost
immediately by a concerted bid by so-called 'hard-liners' within KANU to re-assert
control by challenging for dominance over the reform process. The scene was set by a
first row over the selection in early January 1999 of 5 women's candidates for the
Constitutional Commission by the Women's Political Caucus, a loose coordinating
body of some 40-odd women's NGOs. The particular selection aroused the ire of the
Maendeleo ya Wanawake Organisation (MYWO), a pro-KANU body, which claimed
that it had been excluded from the election process. This objection echoed KANU
hard-liners' concerns that the WPC's selection was entirely composed of opposition
activists, a complaint which was expressed in terms of the WPC being urban and
elitest, and that it was therefore not representative of women nationally. Despite the
fact that both the MYWO and opposition-leaning women's organisations had agreed
that the WPC would serve as the body through which the five commissioners would
be chosen at the fourth and final Safari Park meeting, an application to nullify the
choice was taken to the High Court by the WPC's opponents, where it was swiftly
thrown out. Despite this setback, the MYWO and the National Council of Women of
Kenya went ahead and selected candidates of their own for the Commission, and
submitted these to the Attorney-General, Mr. Amos Wako, for nomination.
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Wako received 41 nominations for the 25 elective positions on the Commission: 7
from KANU, 12 from the opposition parties, 4 from the religious groupings, 5 from
the WPC, 9 from the MYKO, and 4 from organisations representative of civil society.
He responded by calling upon the different stakeholders to compromise, but this led
only to a virtual breakdown of the reform process as it was envisaged by the
Amendment Act. At one level, the inherent fractiousness of the opposition parties was
to blame, with 6 smaller parties with just 12 parliamentary seats between them
demanding that they each be allocated a seat on the Commission, in clear breach of
any sense of proportionality (given that the Democratic Party (DP), National
Democratic Party (NDP), Ford-Kenya (Ford-K) and Social Democratic Party (SDP)
shared 91 seats between them). This division inevitably heartened the KANU
hardliners, who were manifestly alarmed that the ruling party would be faroutnumbered on the Commission by the likely coalescence of opposition party
representatives with the nominees of civil groupings. They therefore set about what
was, in essence, a wrecking process, in part by arguing that the claims of smaller
ethnic groups were being marginalised, and most potently, by demanding that
KANU should be allocated seven out of the 13 seats on the Commission available for
political parties. Although the Safari Park meetings had not arrived at a conclusive
formula for sharing seats on the Commission, there had been a broad consensus that
the allocation would be based upon the proportion of the vote obtained by the parties
at the previous election. But by February 1999, the KANU hardliners were reasserting
themselves, and determined to stall the reform process.
By October, key voices within KANU were calling for the constitutional review
process to be handed back in its entirety to parliament, claiming that the latter body
was sovereign and that it could not delegate its responsibility to unelected bodies.
Moi added that the collection of popular views by a Constitutional Commission was
too expensive an exercise to be shouldered by taxpayers when the economy was in
poor shape. Vocal protests, notably by the churches and Islamic leaders, insisting that
government was seeking to usurp popular involvement, and demanding a return to a
'people-driven constitutional reforms process' threatened a return to the sort of mass
actions which had forced Moi to make significant concessions to the opposition
parties prior to the election of 1997. The ruling party accordingly backtracked to a
position whereby it stated that it was as committed to reform as ever, but that it was
calling upon the Attorney-General to refer the Amendment Act back to parliament in
order to iron out its 'flaws'. This move, in turn, was denounced by various opposition
MPs, who demanded that any changes to be made to the Act should first be
renegotiated by the various stakeholders who had met at Safari Park. This was backed
up by a call by the National Convention Executive Council (NCEC), the urban
pressure group which had played a key roll in mobilising mass action in favour of
constitutional reform back in 1997, for Moi to be impeached for having failed to
implement the existing Act, and by the SDP for the President to resign: 'the rule of
Daniel arap Moi', stated the party's Peter Anyang Nyong'o, is the single most
important obstacle to change in Kenya' (The People Daily, 22 October 1999). However,
for the moment, there the matter sat: the reform process seemed blocked, not least by
Moi's belief in his own indispensability and his personal reluctance to go.

Moi's Predicament
The pressure for reform had arisen from the inherent crisis confronting the Kenyan
political economy as it has been re-shaped since Moi succeeded to the presidency in
1978. Apart from involving the transfer of power away from Kenyatta's Kikuyu-
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centred ruling clique to a Kalenjin-centred alliance, this had also entailed a concerted
centralisation of power under the presidency, whose authority had been deployed as
much (if not more) by patrimonial and coercive, as by constitutional, means. Yet, as all
regimes based around a Trig man' eventually have to find out, this necessarily runs
into a problem of succession.
Moi's Options: Should He Stay or Go?
Both his opponents and his acolytes were increasingly aware that Moi - by now in his
late 70s - was not eternal, even though he is to this day still remarkably robust and
mentally very agile. Yet his more immediate concern was that when he was forced to
open up Kenyan politics to multi-partyism, he was forced to concede the
constitutional amendment in 1992 which dictated that, from the next election
thereafter, presidents would be restricted to serving a maximum of only two elective,
five year terms. Following his victories in the presidential elections of December 1992
and December 1997, Moi's tenure of office could not, as matters stood, constitutionally extend beyond December 2002. This had, inevitably, precipitated a jockeying for
position by KANU politicians and their opponents alike; and in response, Moi had
taken a series of strategic moves to ensure that power would not drain away from
him.
Initially, Moi declined to appoint a Vice-President as was required by the constitution.
As with its US equivalent, there is nothing inherently important about this post,
except in so far as the constitution lays down that if a president dies in office, the VP
steps into his shoes for 90 days, thereby gaining the potential advantage of being able
to consolidate power before having to subject himself to an election. However, not
least because Moi himself served as Kenyatta's long-term VP before he himself
succeeded to office, any incumbent Vice-President has customarily been regarded as
the front-runner for future power. It therefore came as a major shock to George Saitoti,
who had served as VP from 1989, when that post was taken away from him after the
election in 1997 and he was demoted to the relatively uninfluential Ministry of
Planning. Stripped of his centrality to power, Saitoti was neutralised as a political
force, whilst Moi rebuffed any suggestion that he was a 'lame-duck', reinforced his
claim to the status of king-maker, and rendered aspirants to the position thoroughly
dependent upon his goodwill. Eventually, after deliberately devaluing the vicepresidency by ruminating publicly that he might rotate it amongst his cabinet, he reappointed a chastened Saitoti to the post in April 1999, indicating by the casual
manner in which he made the announcement (at Nairobi airport after his return from
a brief trip to Namibia and Malawi) that he regarded the matter as of limited
importance. He thereby deliberately undermined any suggestion that he was backing
Saitoti as his successor, and kept alive his own ability to make whatever bargains he
might deem necessary to rejig his regime and to protect his own position.
Second, whilst Moi had been reported as saying that he had no interest in staying on
in the presidency beyond 2002 ('I am not interested in continuing', albeit adding
ambiguously 'If there is anyone Kenyans think can lead them effectively, why should
I hang on?') (Weekly Review, 9 April 1999), he had also indicated that he has no
intention of relinquishing the chairmanship of KANU. Taking his lead in this (if little
else) from Nyerere (who had retained his leadership of Chama Cha Mapinduzi for more
than two years after he had retired from the Tanzanian presidency), Moi appeared to
be convinced that his own continued presence near the centre of power would be
required to contain the forces of instability that might be unleashed when his own
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turn came to stand down. Along with hints that he would be happy to see the
presidency weakened, all this suggests that he was seriously considering the role of
serving as the power behind the throne.
Third, the role taken by Moi in stalemating the reform process was motivated by his
determination to wrest the initiative away from civil society and to have it brought
back into parliament, which he thought he would be much more able to control.
Constitutional amendments require a sixty-five per cent majority in parliament.
KANU enjoyed only a bare majority of the 220 seats, but Moi's having forged a
working relationship with the NDP (21 seats) after the 1997 election (Southall, 1999),
and his remarkable capacity for twisting arms and purchasing support from
opposition MPs gave every indication that he could reach the necessary target. For all
that, the present position requires him to resign in 2002, there remained the possibility
that he could manipulate an extension of his power by, for instance, dragging the
reform process out so long that he might claim he would be forced to rearrange the
furniture to enable himself to stand for a third term, or merely by extending the life of
parliament on grounds of alleged necessity (Wolf, 1999). It was precisely by keeping
everybody guessing, friend and foe alike, that Moi was seeking to remain the key
figure in determining the timing and shape of his departure.
However, the situation changed dramatically in the latter months of 1999. After a
surge of church-led, popular protest crescendoed in reaction to the government's
attempts to waylay the implementation of the reform process, some 25 KANU
backbenchers (some of whom were threatening to decamp to a new party) staged a
rare rebellion against Moi's proposal that they oppose a private member's Bill,
brought by the NDP's Oloo Aringo, whose effect would be to strengthen parliament
by depriving the presidency and Public Service Commission of the authority to make
key appointments to the National Assembly. Their calculation was quite clearly that if
they were identified as standing against reform, they would stand no chance of
retaining their seats at the next election. Thus it was that they stood firm, resisting
both threats and blandishments, and thereby indicating to Moi, not only that KANU's
bare majority in parliament was under threat, but that he had lost their trust in his
ability to perform as their patron. Hence it was that the government suddenly
performed a somersault, doing a deal with Aringo whereby it would itself move the
Bill, thereby guaranteeing its smooth passage, maintaining a fragile party unity, and
enabling it to claim some shred of credit for a reform which it had earlier tried to
block. Yet more important was that the fact that the backbenchers' revolt proved
instrumental in bringing Moi to the decision that he should indeed withdraw at the
end of his current term. However, his public comment that when he retired he would
make sure that he would leave Kenyans 'united under a leader I will advise you to
elect as a President' (Sunday Nation, 5 December 1999) indicates his determination to
structure his succession in order to secure the essential continuity of his regime. But
this in turn presumes his ability to continue balancing multiple pressures which are
crowding in upon him from both inside and outside his government.
Managing the Economic Crisis
It has become increasingly difficult for Moi's regime to obscure its disastrous
handling of the economy. The main indicators are all extremely depressing, with
virtually every sector (but especially agriculture, whose share in Gross Domestic
Product collapsed from 36.65 per cent during 1964-73 to 26.2 per cent during 1990-95)
in a state of decline. The population has increased from around 15 million in 1979 to
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nearly 30 million at present, but this been matched by a steady reduction in the rate of
economic growth - from an average of 5.2 per cent per annum during 1974-79
(compared to 6.6 per cent per annum during 1964-73), before falling to 4.1 per cent
during 1980-85, and 2.5 per cent during 1990-95. The rate recovered to around 4.7 per
cent during 1995-96, but has thereafter collapsed to 1.8 per cent in 1998 (RK, 1999a;
1999b). The inevitable result has been increasing poverty for the mass of the
population, four-fifths of which is located in rural areas and is overwhelmingly
dependent on agriculture. A recent survey speaks of systematic plundering of smallscale farmers' incomes by marketing authorities which have devastated food
production and income generation for millions of rural Kenyans, whilst the dumping
into the market of cheap imports have ruined the livelihoods of thousands of local
farmers {Finance, 4 April 1999). Meanwhile, there has been a massive deterioration in
physical infrastructure (especially roads, power and communications), and the
provision of educational, health and social services is approaching collapse.
There is widespread acknowledgement amongst Kenyans that the overwhelming
cause of this economic disaster is systematic and endemic corruption on the part of
the country's rulers. Moi's succession to the presidency set the scene for the capture of
the state by Kalenjin and minority elites who were relatively impoverished, and who
in contrast to the Kikuyu elites who had dominated under Kenyatta, had few roots in
the capitalist economy (although as Ajulu (1998) notes, the difference between the
Kenyatta and Moi regimes is not the fact of kleptocracy so much as its intensity). They
therefore embarked upon a determined bid to accumulate wealth by looting the
treasury. For instance, the recent publication of the report of the parliamentary Public
Accounts Committee for 1995-96 indicated that it had had to query expenditure of
nearly 925 billion Kenyan shillings and that 580 billion shillings had either been 'lost'
or not collected (this compared to government current revenue of 7,142 billion
shillings) {Finance, 20 October 1999). The methods of plunder are legion, but they
include questionable purchase of supplies by government departments and parastatals,
unauthorised and irregular expenditures, untendered procurements, abandonment of
projects after firms contracted have been paid in full, evasion of payment of duty, sale
of public enterprises (privatisation) to favoured parties at knock-down prices,
dubious award of consultancies, and massive allocation of government lands and
buildings contrary to law. As noted by my local analysts.
It is noteworthy that until 10 years ago, many locals did not have the capacity to broker
large supply contracts. It was all left to European middlemen, who would pay relatively
small amounts of money to bribe takers and people in positions of influence. Those were the
times when even large road construction projects were undertaken by foreign contractors.
The entry of the local boys - most of them Asians - totally introduced new proportions to the
game. Which is why the mid-1980s and the 1990s will go down in history as the period
when the country witnessed the rise of the largest number of overnight millionaires. By
offering large commissions to European suppliers, and by committing the government to
overpriced contracts, they managed to kick European brokers from the scene by paying large
bribes to decision makers in government {.Weekly Review, 5 March 1999).

It is precisely because the regime itself is identified as the major cause of the problem
that Kenya has come under major pressure from its international creditors, with the
IMF in particular having suspended assistance since 1997, thereby plunging the
economy into further difficulty.
Kleptocracy under Moi therefore has the following key characteristics. First, control
of the state is identified as the principal source of accumulation and patronage funds
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for the ruling elite, as production is subordinated to consumption and to largely
unproductive investment. Second, Kalenjin control of state revenue implies a
redistribution of resources away from the more productive areas of central Kenya to
elites in less productive areas. And third, kleptocracy has led to impoverishment of
the masses and a highly inequalitarian distribution of income, to the extent that the
UNDP's 1997 Human Development Report records that the Gini coefficient of income
concentration in Kenya (with an annual per capita income is only $280) is the highest
(0.57 per cent) amongst the 22 poorest countries of the world, and is lower than only
Guatamala (with a per capita income of $1,340), South Africa ($3,160) and Brazil
($3,640). Or to put it another way, the richest 10 per cent of Kenyans garner nearly 48
per cent of the income (RK, 1999b:24).
The combination of economic collapse, donor strictures and kleptocracy have placed
Moi in a major bind: how can he manage his succession in a way which protects his
ruling clique when both the domestic opposition and international financiers have
identified their control of the state as the root cause of Kenya's precipitous decline?
After his narrow victory in the election of 1997, Moi shocked his principal supporters
(in the so-called 'KANU B' faction) by appointing Simeon Nyachae (viewed as leader
of 'KANU A') Minister of Finance with the apparent agenda of tackling corruption,
slashing expenditure and winning back the confidence of the IMF. The new Minister,
although from an establishment background, rapidly concluded that corruption had
gone too far. He therefore took to his task with unaccustomed zeal, winning
widespread plaudits by declaring the economy to be in 'intensive care', committing
the government to an austerity plan, producing Kenya's first balanced budget for
years in June 1998, and depicting the import-export nexus as run by a mafia before,
fatally, prompting major revelations by the Central Bank of Kenya about how bad
debts owed by a large clutch of cabinet ministers, KANU parliamentarians and
associates had played a key role in effectively bankrupting the National Bank of
Kenya, the country's fourth largest commercial bank (Southall, 1999). All this was
eventually too much for Moi, who responded by removing him from the Ministry of
Finance in February 1999 and attempting to switch him to the far less influential
Ministry of Industrial Development. But Nyachae declined to play ball and chose to
retire to the back-benches. His immediate successor as Minister of Finance, Francis
Masakhalia, committed himself to continuing Nyachae's policies, but seemed
unlikely to earn the confidence of the international investment community, precisely
because he was seen as having been brought in under pressure by KANU B (which is
highly resistant to IMF influence and serious corruption probes). Indeed, at that time,
the IMF was still prevaricating about whether it should even resume talks on new
loan support for which the regime was increasingly in need.
It was precisely to address this problem that in July 1999 Moi appointed the
internationally-respected Richard Leakey to head his government machinery with an
official mandate of rationalising and cleaning-up the public service, even though the
latter had become a significant figure within the Sarafina opposition party. Moi
denied that he had been pressured to make this appointment by the Bretton Woods
institutions, yet there is little doubt that the World Bank and IMF were suitably
impressed. Indeed, after four months in office, Leakey was claiming to have achieved
'more than' had been required by the IMF via a package which included the
replacement of heads of several parastatals, reform of the state tender system and the
drawing up of plans to cut the number of public employees by 30 per cent, and he was
soon to declare that aid was about to be resumed (.Daily Nation, 16 December 1999).
This has yet to occur, but all the public indicators are that Kenya's major foreign
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creditors are being won over and that IMF will resume lending sometime in 2000
(Business Day, 14 February 2000).
Moi's strategy would therefore seem to be to tackle public expenditure and
corruption, just enough to tempt the IMF to renew support and thereby to replenish
his dwindling sources of patronage, which will in turn provide him greater leverage
to manipulate the transition. Yet why was Nyachae denied the opportunity to do what
Leakey is now doing? The answer seems to lie in the intricacies of ruling party
politics, for whereas Leakey is politically marginal, Nyachae is widely viewed as an
opponent of KANU B, the faction of the party which has most to lose by the
imposition of reforms. Precisely because IMF conditionalities threaten the illicit gains
which his regime has accumulated, Moi needs to maintain his freedom as a mediator
in order to structure the succession.
Containing the Political Crisis
Can Moi broker a transition by broadening his regime to an extent which is sufficient
to undercut the contrary thrust of political opposition?
Logic, history and example suggest that Moi is intent upon forging the sort of ethnic
coalition which was created when the Kenya African Democratic Union (KADU)
opposition, which drew its support from the Kalenjin and 'minority' peoples, and
which dissolved itself into KANU (then the vehicle of Kikuyu and Luo ambitions)
under Kenyatta in 1964. However, rather than attaining a de facto one-partyism, the
more likely - and internationally respectable - goal would be the formation of a
Government of National Unity like that which assumed office in South Africa in 1994.
This would require significant compromise on the part of conflicting ethnic elites, yet
a pacted transition could simultaneously limit the change which incumbents fear
whilst facilitating enough movement to draw their opponents into a new beginning.
The immediate problem for Moi is that his own party is deeply fractured. As noted by
Wolf (2000), the demise of Oginga Odinga's radical Kenya People's Union in 1969
brought an end to 'ideology-based policy-choice' politics in Kenya and allowed for
the full flowering of patronage politics as the dominant mode of political resourceallocation, recruitment and mobilisation. The outcome has been the effective
dissolution of KANU as a political party and its replacement by a patchwork quilt of
patrimonial relations which run downwards from the Presidency via a transmission
belt of ethnic (notably Kalenjin) and personal loyalties. In turn, not least to shore up
his own centrality, but also because of the limited availability of patronage resources,
Moi has found it necessary to engage in a perpetual reshuffling of government and
senior state personnel. As a result, KANU is riven with personal rivalries and is
unable to unite around any single project except, at the most general level, that of
clinging to power. And there is most certainly not any consensus at this point around
the idea of forging a transitional 'grand coalition'.
The most widely spoken about division is between KANU A and KANU B. The
principal goal of the prior group (or, as Wolf acutely observes, 'orientation') is
generally defined to be its determination to block the return to state power of the
Kikuyu, who are equated with the forces of an acquisitive national capitalism with
which Kenya's smaller, less educated ethnic groups are unable to compete. In
contrast, KANU B (which provides the core of the 'hardliners' referenced above and
which is identified with major cabinet heavyweights such as Saitoti, Nicholas Biwott,
William Ntimama) is associated with a clutch of Kalenjin who have made fortunes via
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state and commercial linkages, and who are confident of holding their own in any
alliance with the Kikuyu. Importantly, too, they are deemed to be supported by
Kalenjin farmers who have settled in the Rift Valley, where Kikuyu competitor
peasants have been subjected to periodic violent assaults by shadowy militias, who
recognise that their long term economic and physical security requires them to come
to some accommodation with their rivals (Wolf, 1999).
At present, KANU B remains predominant, for not only has Nyachae (viewed as
KANU A's leading light) been displaced, but his principal supporters were defeated
in the party primaries which preceded the 1997 election. But against this, Nyachae's
stint in Finance earned him respect far outside the regime, and suggests that KANU A
could forge a key element in some future cross-party reformist coalition. In contrast,
not only is the KANU B leadership much more hostile to IMF-style reform (which for
the moment it is having to tolerate), but its overtures to the Kikuyu community regularly promoted by Joseph Kamotho, a Kikuyu KANU loyalist - are equally
regularly rebuffed. Meanwhile, KANU B remains incipiently antipathetic to the
cooperative agreement with the Luo-based NDP, led by Raila Odinga. Moi seemingly
regards this as a second-best prize, for KANU B's project of an alliance with Kikuyu
elites is probably closer to his heart. However, Kikuyu distrust of Moi and his clique is
probably now so great that the first prize, if that is what it is, seems unlikely to be
easily realised. Furthermore, the possibilities of combination and disaggregation are
seemingly endless, for KANU A and B do not exhaust the fissures within the ruling
party (which include Coastal versus central, Islamic versus Christian, and a variety of
regionalist tensions).
It is this very fluidity which ensures that, in anticipation of the transition, there are
numerous personal connections within parliament across party, and government and
opposition, lines. Opposition parties and politicians who might in earlier years been
up for purchase now have to calculate the potential costs of throwing in their lot with
what might be a dying order. Moi's strategy, therefore, has to be to convince his
doubters that he retains mastery over the looming transition. In turn, this requires that
he keeps negotiations around the transfer in elite hands, preferably within parliament
(where he can usually triumph) or, if need be, in committees or commissions which
can be manipulated, stalled, stroked or otherwise controlled. The key to this strategy
is not just dividing the opposition, but separating it from the- extra-parliamentary
coalitions of civil society organisations which have the capacity to mobilise popular
action.
Moi's greatest ally is the political demobilisation which the combination of fear,
patronage, poverty and helplessness wrought by his regime has induced amongst the
masses. But against this, the very logic of his regime, which is centred around ruthless
illicit accumulation by the favoured few, inevitably breeds contempt and resentment
of authority when the looting becomes too brazen. Illustrative of this has been the
enormous controversy which broke out in late 1998 about the allocation of plots of
land in the Karura Forest, a public breathing space on the edge of Nairobi, to private
individuals. This led, initially, to opposition demands in parliament that the
government revoke the allocations; but from there it led to opposition politicians
joining with environmental activists to invade the plots, where they proceeded to
burn earthmoving equipment belong to private contractors and to re-plant trees.
Fairly rapidly the initiative passed from the politicians to citizen groups and radicals:
students went on the rampage in protest in January 1999, and senior churchmen
weighed in with promises of support. And when Moi responded by accusing the
Green Belt Movement, led by prominent environmentalist, Professor Wangari
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Maathai of tribalism, she replied with a refrain that cleverly connected religious and
rural sentiments to this very urban-style protest: 'Our God who created and gave us
those mountains, forests and trees and rivers will be our shield and defender' {Weekly
Review, 12 February 1999).
The problem for those pushing for democracy is how to develop such sporadic
crusades into concerted pressure for constitutional change, especially when there is
no one overarching political umbrella to coordinate and aggregate demands. But at
the same time, Moi has learnt to his cost that the outbreaks of popular action are not
only becoming more frequent, but that they are unpredictable. However much he
attempts to remove the issue of constitutional change from the popular arena, he
cannot tell when the urban crowd will rudely intervene, nor how much advantage his
opponents will make of it.
Containing International Involvement
Apart from his battles with the IMF, Moi is also engaged in having to parry other
external pressures. As expressed by a member of a British trade mission to Nairobi,
British investors looking to East Africa are less and less willing to tolerate the high
level of graft and decline of facilities, and would rather go to Tanzania (Interview, 19
October 1999). The same message was proclaimed at a recent seminar by the German
Ambassador, who not only railed against corruption but cogently outlined his
alternative vision of what Kenya should be.
Kenya, he argued, is not condemned to misery and dependence. It is rather a country
of rich natural resources, high business potential and a qualified labour force, with a
broad-based and educated middle class. It is the largest tea-exporting country in the
world, it produces the finest Arabica coffee, and its cut flower industry is one of the
fastest growing anywhere. It has exotic wildlife, breathtaking landscape and beautiful
beaches as the basis for tourism, whilst Mombasa has no competitor as a deep-water
harbour along the Indian Ocean coastline and is the principal entry point for goods to
East and Central Africa. Kenya also has three international airports, a developed
capital market and stock exchange and some 15 public and private universities.
Rather than striving for classic industrialisation, Kenya should seek to maximise
these advantages, in which she holds an edge over all her competitors in the region.
Yet the reality is that the economy and its infrastructure have been destroyed by
'mega-corruption' and theft of public resources.
The way out of this quaqmire, the Ambassador opined, was not merely the
implementation of an IMF-style reform programme, but the launching of a dialogue
between government, the private sector, trade unions and other stakeholders about
how to revive the economy and tackle corruption. Interestingly, he also suggested
that the massive sums of corrupt money which have been exported might be attracted
back by a Private Sector Investment Fund which (presumably with no awkward
questions asked) would provide a source of cheap investment capital for local
development. Finally, he observed that political developments in Kenya were offputting because they were so unpredictable, and therefore urged Kenyans to return to
the process of constitutional reform (Gerdts, 1999).
This is the sort of message emanating from the entire Western investment, trade and
creditor community. Moi and those around him have been told again and again that it
is time to go or to clean up their act. However, apart from the negative investment
advice that Western governments are giving, Moi's more immediate worry is the
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indirect political influence they might wield via quiet dealings with the opposition
and by their funding of NGOs, especially those which work in the sphere of
governance and democracy and which have the potential to coordinate mass action
around constitutional reform. These he has to tolerate if his regime wants to retain any
claim to democracy and western favour, yet at the same time he wants to send out the
message that external assistance to these groups such as the International Commission of Jurists (Kenya Section); Kenya Human Rights Commission; the Centre for
Governance and Development; and the Citizens Coalition for Constitutional Change
- many of which are heavily aid-dependent, and staffed by educated activists plugged
into a variety of human rights and other African and international networks - must
remain low key and limited. Hence his attack upon South Africa following a speech in
October to the Law Society by that country's High Commissioner upon 'The
Constitution Making Process in South Africa'. The presentation drew no explicit
analogy, but Moi's barrage was designed to warn all-comers to keep their distance
from Kenya's internal affairs (Daily Nation, 11 October 1999).

The Limitations upon the Opposition
It is no wonder that Moi finds the South African precedent worrying, for that
transitional model suggests that there should be an organic link between the
opposition politicians negotiating for democracy and an extra-parliamentary mass
movement. Yet Moi can draw comfort from the reality that, in Kenya's case, such links
remain tenuous, and that the opposition parties remained seriously divided. There is
no 'democracy movement', but only a diversity of tendencies and groupings pointing
in that direction.
The Constraints upon Unity & Effectiveness
There is virtual unanimity amongst observers that Moi and KANU won the
presidential and parliamentary elections of 1992 and 1997 not only because the
plurality electoral system is deliberately skewed in the government's favour (Fox,
1994), but because of the inability of the opposition parties to either combine behind a
single presidential candidate or to forge an electoral agreement which would limit
competition amongst them. Instead, because of the overwhelming centrality of
ethnicity in political mobilisation, attempts at coalition have fractured upon the rocks
of personality and ethnic rivalry (Ajulu, 1998; Southall, 1998).
There is no need to repeat this analysis here, save to note that although there are some
encouraging signs (for instance, a recent joint opposition rally on independence day),
there must remain significant doubts as to whether these divisions will be adequately
overcome to confront KANU at the next election. Discussions with opposition
members of parliament from different parties (October, 1999) suggest potential
coalitions for action (for instance, around projected motions of no confidence), but
offer little indication of prospective organised unity around a coherent project. Nor,
although there is acute awareness of the inequities of the present electoral system,
does there seem any serious discussion of proportional representation alternatives
(which might defuse ethnicity as a mobilising force) as opposed to calls for the
elimination of gerrymandering and for a level playing field. Far less is there any
suggestion at the moment that the opposition could unite behind a single candidate
for president to challenge Moi. Indeed, in the wake of Moi's having confirmed his
forthcoming retirement, a clutch of opposition and KANU MPs from Central
Province have already been accused of plotting to secure the presidential succession
for one of their own (Daily Nation, 15 November 1999).
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In contrast, even if the economy and the resources available for patronage are
declining, KANU remains in control of the state. At one level, this structures
opposition parties' calculations about how to position themselves for the transition.
Most notably, this has been illustrated by the Raila Odinga's post-1997 rapprochement with Moi, apparently a move designed to edge the Luo closer to the centre of
power and to forestall any similar emergent coalition between KANU and the
Kikuyu-based DP. At another level, this provides the opportunity for Moi to wheel
and deal, and to demonstrate his mastery of the parliamentary arena. Not for nothing
is he known as the 'professor of polities'. Take the case of Mr. George Nyanja, MP for
Limuru. At a time when there were severe rumblings going on within his party, the
NDP, about the merits of Raila's collaboration, Moi stepped in to save Nyanja from
bankruptcy: T will praise him (Moi) to my grave' he subsequently declared to a
constituency gathering (Weekly Review, 19 March 1999). Under a patrimonial system
where politics revolves almost entirely around material interest, he who holds the
purse is able to disrupt the emergence of a politics of principle almost at will.
Linked to this is the fact that the executive is almost wholly unaccountable to
controlling institutions. This, of course, has colonial origins, yet it almost certainly the
case that it has been amplified by the trend towards centralisation of power which has
exhibited itself throughout Kenya's post-colonial history, notably via its journey
through one-partyism and its shift to an elective, executive presidency. For all that the
return to multi-partyism may have restored some credibility to parliament, the House
of Assembly remains largely toothless (CGD, 1995b). This is illustrated by reference to
the workings of the Public Accounts Committee. This body is charged with
deliberating upon the annual reports of the Controller and Auditor-General. As
suggested by reference to the scandalous findings of the Committee's Report for 199596, the debate upon this item allows for public excoriation of the government for
incompetence and graft. However, hitherto exposure has not lead to prosecution or
any significant remedial action (CGD, 1995a).
Similarly, there has been an evident decline in the standing of the judiciary. The
failure of judges to defend human rights has long been a source of concern amongst
activists, and has led to considerable tensions between the bench and the Law Society
of Kenya (ACR, 1990-92:B329). Significantly, too, the effective protection which judges
have offered to highly placed figures accused of corruption is reportedly making a
demand for the independence of the judiciary part of the IMF's new conditionality
prescriptions for Kenya (.Weekly Review 5 March 1999). As noted elsewhere (Adar,
1999), the shift to multi-partyism may have enlarged the arena of freedom, but it was
only one step towards a meaningful democracy.

The Militarisation of Politics
Kenya may never have experienced military rule, but the attempted air force coup of
1982 is conventionally regarded as having spurred the 'Kalenjenisation' of the civil
service and the security forces.
The Kenyan armed forces (24,200 in 1995) remain formally neutral, yet the key
command positions are reportedly under Kalenjin control. Indeed, researchers
reported in 1992 that non-Kalenjin personnel in the security forces were not permitted
to carry arms when dealing with ethnic clashes, and when on patrol, tended to be
accompanied by armed Kalenjins (Article 19, 1997:17). The senior army personnel
who regularly flank Moi at public gatherings therefore merely symbolise a symbiotic
relationship which would be severely challenged were the regime to be faced by any
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loss of power. Yet even more threatening to the prospects of constitutional reform is
the security forces' loss of the monopoly of the means of violence.
There is widespread agreement that the return to multi-partyism has been matched by
the government's increasing use of informal repression. Most particularly, this has
taken the form of unofficial sponsorship of Kalenjin and Maasai ethnic militias in the
Rift Valley, where Kikuyu communities presumed to support the opposition were
threatened prior to, and punished after, the 1992 election, (at the cost of at least 1,500
lives and the displacement at one point of up to as many as 300, 000 people). Similar
violence was meted out by Kalenjins upon Kikuyu in the Nakuru area (70 killed, 1,500
displaced), by Pokot, Samburu and Turkana raiders upon Kikuyu in Laikipia (50
dead, 2,500 displaced) and by shadowy armed groups upon migrant workers (around
50 killed) in the opposition areas of Likoni and Kisauni on the Coast before the 1997
election. Moi's government continue to portray themselves as above the fray and
regularly blame such fighting upon tribal conflicts about land and livestock, but the
pattern of violence is such as to indicate that it is politically motivated and
systematically deployed. This, indeed, was the finding of parliamentary select
committee appointed to investigate the violence around the election of 1992, its report
singling out Saitoti and Biwott as bearing particular responsibility (only for
parliament itself to reject the report). What is particularly significant is that this sort of
violence occurs at times when the government is on the defensive, whether when it is
defending its electoral turf or when it needs to deflect attention away from
constitutional reform (Article 19,1997).
Even more alarming is an emergent symbiosis between corruption and violent crime.
A recent analysis argues that what it terms the 'bandit economy' (market related
activities such as car hijacking, land grabbing, bank robberies, cattle rustling, and
drug and arms trafficking) generate as much financial return as any sector of the
economy, and is underscored by a close connection to powerful individuals in
government. Fueled by an influx of cheap weapons into the region following the end
of the cold war, the increase in banditry has, most noticeably, militarised and
commercialised live-stock raiding in the North-Eastern and North-Western regions of
the country (where the acquisition of arms is facilitated by exchanges with the parties
to the conflicts in Ethiopia, Sudan and Somalia). It has also given rise to the
development of a number of youth militias, largely recruited from the urban,
unemployed poor, which are available for hire across the country. For instance, one
such gang, ]eshi la Mzee (the old man's army), is drawn from the Kawangware
neighbourhood in Nairobi and is said to be mobilised and paid by a well-known
politician from the ruling party, and has been used to assault those participating in
anti-establishment, civil action (EAA, 1999).
The role that might be played by such militias during the Moi succession remains
uncertain. But there is little prospect that whatever part they do play will be in favour '
of constructive reform. On the contrary, the increasing privatisation of violence in
Kenya by those who fear political change raises a real fear that unless their interests
can be accommodated, the attempt at constitutional reform could provoke massive
civil conflict if not an outright civil war.

Moi's International Bluff
As indicated, the renewal of loans to the Kenyan government by the IMF is subject to
an ongoing battle around the former's willingness to introduce structural reforms,
tackle corruption and satisfy other conditions of 'good governance'. The same
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message is being hammered home by western governments, most notably by Britain,
Germany and the United States, and probably in a quieter fashion by South Africa,
which is rapidly becoming one of Kenya's major trading partners and sources of new
investment. Yet Moi simultaneously knows that his position is not completely
powerless, precisely because he is aware that the principal external concern is to
ensure that Kenya does not collapse into total political and economic disarray.
Existing investment and trading interests need to be protected, and Kenya continues
to be regarded as a major player in the East African region.
Moi can also point to Kenya's relative stability and coherence. His government may
have effectively ceded control to militias and warlords along the borders with Sudan
and Somalia in the far north, and its capacity and will to contain violence and crime
further south may be subject to ongoing erosion. Even so, a relative order obtains
which external interests do not want to see break down. Moi can also count on the fact
that, for all that they may view his regime as deeply flawed, western policy-makers
continue to regard Kenya as one of their clients or allies in a wider region which is
characterised by major conflicts in the Democratic Republic of Congo, Sudan,
Somalia, and Burundi. There have been no major humanitarian catastrophes
demanding expensive intervention by international relief agencies, Kenya's 'Christian values' keep 'Islamic fundamentalism' at bay, and - despite all their differences
with him - the western powers can take much comfort in Moi's pragmatic
conservatism. On their scale of values, Kenya is far from the bottom of the scale of
comparative sin.
All in all, Moi can reckon that although Western powers will be pleased to see him go,
they will want, above all, a smooth transition and are therefore unlikely to make any
dramatic moves in support of any of his opponents. They may be frustrated by the
lack of progress on the constitutional front, and can probably be expected to aid and
abet those working for political change. Yet they prefer to wait and see, they prefer
relative inactivity to active involvement, and Moi is probably correctly confident that
they have no intention of abruptly pulling the rug out from under his feet. In other
words, those struggling for democracy cannot expect serious assistance from the west
until (if at all) they are on the verge of appearing victorious.

Looking Beyond Moi: What Way Forward to Democracy?
The burden of this analysis is that although Kenya is caught up in a downward spiral
of economic and political decline, the balance of forces still weigh against the forces
struggling for democracy. Much has been achieved since 1997 in propelling the
government into making concessions, and the Safari Park negotiations which
culminated in the passage of the latest constitutional amendment act in 1998 have set
the terms for the latest struggles around the right of 'the people' as opposed to just the
politicians to determine the shape of a future, more equitable, political order. Perhaps
most importantly of all, after considerable prevarication, Moi has conceded his
imminent departure. Yet this opens up new dangers, for whilst it heralds what might
well prove a vicious scramble amongst rival aspirants to succeed him, the regime
presently retains sufficient resources to frustrate democratic initiatives until it obtains
a transitional settlement which it can tolerate. After all, Moi himself has given firm
indication that he intends to hand-pick his successor, and he has demonstrated time
and again his ability to manipulate the opposition. So how can Kenyan democrats
respond to this situation constructively?
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The key point must be to the recognise the virtues of a 'second-best' solution (on the
importance of such 'crafting', see Bratton and Van Der Walle (1997:25)). The ideal
might see Kenya progressing to some combination of a free and fair electoral system,
a thoroughly democratic political system guaranteeing basic human rights for all, the
recovery of stolen assets and the prosecution of those guilty of corruption and
offences against humanity. Yet the reality is that, apart from different democrats
having significantly different ideas about democracy, the determined pursuit of these
objectives as a package will almost inevitably elicit further negative, perhaps violent,
reaction from the incumbent regime and lead to further stalling of the reform process.
Indeed, as argued previously (Southall, 1999), there are a number of KANU
politicians who, in extremis, would be prepared to transform themselves into
warlords and plunge Kenya into a violent abyss. In consequence, unarmed democrats
have to respond both creatively and pragmatically.
It goes almost without saying that the opposition is only likely to achieve serious
momentum if it works to overcome its existent divisions and to forge links with civil
society. The mobilisation of an effective opposition coalition, agreed around a
minimum programme, must obviously remain a priority (see 'Reform process fits
"Tower of Babel" label', Daily Nation, 8 November 1999). Yet that is not likely to be
achieved unless all the major elements of such a coalition are prepared to engage in
serious dialogue, between themselves and with the government, around such major
issues as: immunity from prosecution for the leading members of the regime, the
protection of their material interests, and majimbo.
Moi's impending departure represents a strategic withdrawal, not a surrender. He
will do all in his power to hand over to a successor he can trust, who he feels can keep
the country and his regime together. Indeed, so long as Moi and his cronies equate
democratisation with a direct threat to their physical and material security they will,
in effect, refuse to enter into negotiations around any reform process which could
loosen their collective grip on power. Consequently, they will need to be assured that
a democratic future offers them something positive. It is this sort of logic which lies
behind the proposal being mooted by Anyang Nyong'o that a bill be passed which
would guarantee Moi immunity from prosecution for any actions committed during
his presidency, and which would also assure him status and financial security via
provision of a house, pension, bodyguards and so on. Yet the same logic can be
extended to the position of the other major power-holders, such as Biwott and
Nitimama (two of the most hated men in Kenya). Unless they are granted key
immunities, they will do their utmost to mobilise resistance to significant change. In
contrast, assurances of safety and comfort could encourage them to optimise their
personal situations through negotiations. Whilst democrats might find the grant of
such concessions hugely distasteful, they would gain by optimising the potential for a
peaceful transition. And this might require some version of a 'grand coalition' in
which KANU would continue to play a key role.
Whether or not the grant of immunities would be subject to admissions of guilt (as
have been required under the amnesty process in South Africa) would need to be
negotiated. However, as suggested obliquely by the German Ambassador, there are a
large number of pressing questions pertaining to the proceeds of corruption which
may need to be explicitly dealt with if a transition is to be successfully facilitated:
What happens to funds and resources which have been illicitly acquired? Should the
state seek to re-possess these, or should it write such assets off in the pursuit of civic
peace? What would be the cost to the rule of law in a future Kenya it total amnesty
given? Is there an intermediary position whereby illicit assets might be legalised via
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payment of some levy? Importantly, how might illegally appropriated assets which
have been exported be attracted back into the country and made available for
investment? Furthermore, should assets illegally appropriated and exported by either
citizens who have no intent to repatriate them or by foreign citizens be pursued
through the courts internationally? Apart from questions surrounding the capacity of
the Kenyan legal system to resolve such issues, it is evident that there is no answer to
such questions except in political rather than just in legal terms. Or to put it another
way, a transition process which focuses upon narrowly constitutional and political
issues will be unable to untangle the major problems which are presently blocking a
movement to democracy.
All this suggests that issues surrounding political institutions and practices which
presently appear so intractable (addressing inequities in the electoral system, the
status of parliament and rendering the executive accountable) may lend themselves to
surprisingly easy negotiation if the fundamental fears of present power-holders are
addressed. How to balance the need for stability and peace against the understandable desire for justice and retribution therefore becomes the principal matter at stake.
None the less, there are a number of political questions which are so closely related to
unscrambling authoritarianism and kleptocracy that they will require particular
attention.
The key issue is that of majimboism, whose historical and emotive connotations will
need to be defused if significant progress is to be made towards an accommodation
between the government and its opponents. As the crisis in Kenya has intensified,
increasingly vibrant calls for majimboism have begun to emanate from various
quarters in KANU. At one level, these suggest that perhaps a transition could be
managed by, in effect, transmogrifying KANU back into KADU, for which majimboism
(or federalism) represented the erection of regional defences by Kenya's smaller,
peripheral tribes against Kikuyu, centralist hegemony. More negatively, majimboism
can be seen to imply a threat by KANU power-holders to confront any bid for
democracy at the centre by retreating to their ethnic bases and erecting regional
baronies - with all the worst-case potential this implies for secession and civil war.
(This points to the particular importance of defusing conflict between rival
communities in the Rift Valley). However, on the other hand, if the issues concerning
the political and economic liability of the present regime could be dealt with,
discussion about majimboism could be transformed into negotiation about good
governance. Given Kenya's past experience, should there be a move away from a
highly centralised state? Should the powers of the presidency be lessened, and is there
a serious case for devolving responsibility to regional and local governments? And, as
Anyang Nyong'o also argues (Interview, 22 October 1999), will a transition to
democracy also require the abolition of the colonially-derived Provincial and District
Commissioner system, which has done so much to strengthen the presidency at the
expense of parliament?
There can be no prescriptive answers to any of these questions from outside. The key
constitutional dilemmas can only be addressed by Kenyans themselves. Yet workable
answers will only be arrived at by asking the right questions. And the argument here
is that the dilemmas arising out of the Kenyan succession concern less the issues of
how to transit towards democracy, as how to make a successful transition away from
kleptocracy.
Moi has now started making noises about how he may need to stay on as President.
'Some people have said that if I run for the Presidency in the next election, I will have
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ignited a time-bomb. What time-bomb is bigger than the voice and wishes of
Kenyans?' (Daily Nation, 19 April 2000). These comments were linked to his call for
unequivocal support for the Raila Report, a controversial set of proposals
recommending that Moi himself should have powers to nominate 15 commissioners
out of the 21 that Parliamentary parties will propose to oversee changes in the
constitution. Moi also warned the opposition that a resort to mass action would result
in his calling upon the KANU youth 'to come in and help'. Moi's statement came in
response to criticisms from within KANU that his failure to name a successor was
causing confusion. Yet this is merely a sign that the struggle for the succession is in full
flow. However, if Moi does attempt to stay on, the present crisis will not only be
extended, but it will magnify. It remains more likely that Moi's latest pronouncements
are designed to retain his influence as power-broker and to buy time.
Roger Southall, Department of Political Studies, Rhodes University, Grahamstown,
South Africa.
References
ACR, (Africa Contemporary Record) 1990-92, Fox, R (1996), 'Bleak Future for Multi-Party
23. New York: Holmes & Meier.
Elections in Kenya', The Journal of Modern African
Studies, 34, 4.
Ajulu, R (1998), 'Kenya's Democracy Experiment: the 1997 Election', Review of African PoliticalGerdts, M (1999), 'High Economic Potential',
Economy, 76.
The Weekly Review, 7 May.
Adar, K (1999), 'The Interface between Elections Himbara, D (1994), Kenyan Capitalists, the State
and Democracy: Kenya's Search for a Sustain- and Development, Nairobi: East African Educaable Democratic System, 1960s-1990s', in I tional Publishers.
Hyslop, African Democracy in the era of globalisation, Johannesburg: Witwatersrand University International Commission of Jurists (Kenya
Section) Fax: 254 2 562098
Press.
Article 19: International Centre Against Kenya Human Rights Commission, e-mail:
BM_1_
Censorship (1997), Deadly Marionettes: State- (GOTOBUTTON
khrc@africaonline.co.ke);)
Sponsored Violence in Africa.
Bratton, M & N Van Der Walle (1997), Republic of Kenya (RK)(1999a), Economic
Democratic Experiments in Africa: Regime Survey 1999, Nairobi; (1999b), National Poverty
Transitions in Comparative Perspective, Cam- Eradication Plan 1999-2015, Nairobi.
bridge: Cambridge University Press.

Southall, R (1998), 'Moi's Flawed Mandate: the
Crisis
Continues in Kenya', Review of African
Centre for Governance and Development, ePolitical Economy, 75; (1999), 'Reforming the
mail: cgdnairobi@com
State? Kleptocracy & the Political Transition in
Citizens Coalition for Constitutional Change, Kenya', Review of African Political Economy, 79.
Fax: 254 2 571432.
Wamugo, E (1999), 'The Constitution of Kenya
CGD Bills Digest (1995a), 'Muzzling the Review Act: A Review', (Conference on 'Political
Auditor-General', 1, 4; (1995b), 'A Toothless Transitions in Africa: A Regional Dialogue on
Bulldog', 1,5.
Constitutional Processes in East Africa'),
Kampala, 11-14 October.
EAA (East African Alternatives Team) (1999),
'The Militarisation of Politics in Kenya', 'The Wolf, T (1999), 'The Looming Power Transfer
Bandit Economy' and 'Urban Militarisation', East in Kenya', unpublished, mimeo; (2000),
'Contemporary Politics at the Kenya Coast',
African Alternatives, Sept/Oct.
unpublished, mimeo.

Review of African Political Economy No.84:221-234
© ROAPE Publications Ltd., 2000
ISSN 0305-6244

The Land Issue in Eritrea's
Reconstruction & Development
June Rock
At the end of the 30 year-long liberation struggle against Ethiopian overrule, Eritrea was faced with the enormous tasks of political and economic
reconstruction, the repair of the country's physical infrastructure, and the
need to rebuild and rehabilitate the devastated agricultural sector. These
tasks coincided with those of the demobilisation of fighters and the
repatriation and reintegration of some 600,000 refugees that had fled to the
Sudan during the struggle. High on the agenda of Eritrea's decision-makers
immediately after Independence, was the issue of land. A speedy resolution
of the land issue was seen as integral to the government's overall policies
for post-war recovery and reconstruction. This resulted in the introduction,
in 1994, of the Eritrea Land Proclamation, which aimed to radically transform
the country's tenure systems. Some six years later, with the exception of
one or two small pilot projects in the immediate environs of the capital,
Asmara, the Proclamation has still to be implemented. This article examines
some of the specific provisions of the Land Proclamation in order to explore
what would need to be done to initiate it on the ground. It is argued that,
while the principles of the Land Proclamation are well intentioned, its
implementation would be too complex and costly, and that there are
alternative lessons to be learned from the EPLF's own, earlier land reforms
of the mid-1970s and 1980s.

Background to Land Issues in Eritrea
Eritrea is a relatively small territory of about 125,000 square kilometres (World Bank,
10 November 1994). In the absence of any reliable census during the last 60 years
(Endnote 1), and after the massive upheavals of 30 years of liberation struggle, the
population is variously estimated at between 2.6m (of whom 2.1m are rural) and 3.5m
(with 2.8m rural). There is also a large diaspora of refugees, exiles, and economic
migrants in neighbouring countries, the Middle East, Europe and the US, many of
whom are expected to return, in addition to those that have already returned - not all
of them voluntarily. Of the 600,000 refugees that fled to Sudan during the struggle,
over half have returned since hostilities ended in 1991 and a further 147,000 are
expected to return (Endnote 2). To them can now be added over 50,000 Eritreans
deported from Ethiopia since the outbreak of hostilities between the two countries
over their common border in May 1998
Although small in area, Eritrea contains a wide range of agro-ecological diversity
ranging from a high plateau, over 2,000 metres above sea level, in the south-central
areas (an extension of the highlands of the Amhara and Tigray Regions of Ethiopia), to
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lowlands on the coast and to the west. None of the zones are well watered. Put at its
simplest, highland, midland and lowland areas correspond roughly with areas
exploited for agriculture, agro-pastoralism and pastoralism respectively, but with
much variation on this basic pattern.
The most densely populated rural areas are those of the south-central highlands
which comprise the former provinces of Seraye, Akele Guzai and Hamassien and
which now constitute South region - one of six administrative regions created in
November 1996 to replace the old provincial boundaries (Endnote 3). On average, the
region receives low, erratic and unreliable annual rainfall. Nevertheless, these
highland agriculturalists depend on rainfed agriculture, only occasionally enhanced
by small-scale irrigation from wells, to grow a range of cereals, pulses and vegetables
- almost entirely for subsistence. Livestock, and thus access to grazing land, are also
important: oxen are used for ploughing; cattle, sheep and goats provide additional
sources of food and incomes; while donkeys and mules are used for transport and
trade. Animals are grazed on the post-harvest crop stubble and on common grazing
land in the vicinity of villages and, at times, at more distant, lower altitudes.
The lowland plains to the east and west of the highlands can each be divided into
northern and southern sub-zones. They are semi-arid and, with few exceptions, more
suited to livestock husbandry. In the north west and the southern coastal areas of
Danakil and in the, barren, northern-most hills of the former province of Sahel, which
stretch north from the highlands proper, people are more completely dependent for
their livelihoods on pastoralism. By contrast, two areas of intensive cultivation are
found in the northeast, where spate irrigation captures the flash floods which come off
the escarpments inland, and south west, where the lowlands are more fertile and
receive enough rainfall for arable farming - especially near the rivers from which the
area takes its name, the Gash and Setit.
In between highlands and lowlands, west of the former province of Seraye, on the
escarpment toward the port of Massawa, and to the immediate north of the highlands
proper, in the former provinces of Barka and Senhit - areas that have higher
temperatures but hardly less rainfall than the highlands - people's livelihoods are
based on a mix of agro-pastoral activities.

Inherited Systems of Land Tenure in Eritrea
It has become customary in talking about land tenure in Eritrea to characterise distinct
indigenous systems of tenure:
Diesa: Here land is viewed as the common property of the village with rights of access
based on village residence. Land is allocated, and periodically (from between 3 and 7
years) reallocated, by the village for individual or household use. Variants of this
system were found in the greater part of the agricultural highlands (Endnote 4) of
Hamasien, in northern and southern Akele Guzai, and in parts of Seraye before the
1950s. These were not, however, 'traditional' systems everywhere, but were spread by
the Italian colonial government in areas where tsilmi (see below) was the pre-existing
system. In more recent times, variants of the diesa system, at times involving the
combining of villages, were introduced in parts of all three highland provinces by
reforms implemented by the Eritrean People's Liberation Front (EPLF) and the
Eritrean Liberation Front (ELF), and by the Ethiopian government. Reports from the
1980s and early 1990s (LFNS, 1987; 1991) suggest that a majority of the villages in the
highland parts of the former province of Seraye had experienced a land reform to
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introduce a modified diesa undertaken under the initiative of either the ELF or the
EPLF in 1977-78. Some of these villages were subject to a further redistribution of land
and a further modification of the diesa by the Ethiopian government in the 1980s, often
integrating a few villages under a common pool of land administered by a single
peasant association. A feature of these latter reforms was that, in contrast to other
variants of diesa based on equal allocations, households were allocated holdings
according to family size.
Tsilmi: This term is used to describe 'ownership' of land by the immediate family or
larger kinship group (the enda), with rights of use going to individuals through
inheritance, but involving no right of sale or other alienation. This system was, and
still is, found in agricultural areas of the former province of Senhit and, before 1977, in
parts of Seraye. In some variants of this system, sons and daughters have equal rights
of inheritance; in others daughters only inherit land when the deceased has no sons or
brothers, or when the daughter, usually for reasons of poverty, receives no dowry on
marriage, in which case she has equal inheritance rights to that of the deceased's sons
(Nadel, 1946:8).
Quah Mahtse: This term describes cases involving the association of a large area with a
particular local community, members of which are entitled to cultivate any unused
plots which they clear of bush (the term literally means 'with the stroke of an axe').
This system, found in areas of shifting cultivation, is thought to have characterised
middle and lowland areas of Akele Guzai and Seraye.
Domeniale: This describes state-owned land. As in most former colonies, large tracts of
land were designated state land by the Italian government. In the western and eastern
lowlands, in particular, and to a lesser extent, in parts of the highlands (Endnote 5),
large tracts of land were granted as concessions to Italian settlers. This land was
deemed officially to be 'unoccupied', although much of it in fact was under the
jurisdiction of one village or another. In practice, much of the domeniale area
remained subject to the de facto traditional claims of villages, notwithstanding its de
jure status as government land. What the domeniale system did mean, however, is that
land could be privately acquired by clearing and using it, with government approval.

The Eritrea Land Proclamation of 1994
A number of pressures combined to put land tenure issues high on the immediate
agenda of priorities for decision-makers in Eritrea:
• the imminent return of some 500,000 refugees from Sudan, and the demobilisation of fighters, the great majority of whom needed to be resettled in new
agricultural schemes or absorbed into existing villages, and all of whom had to
be given land rights;
• the need to demarcate land and specify secure rights for commercial farmers
and other potential investors whom the government was trying to attract;
• the need to clarify land rights collectively claimed by villages which were being
incorporated in peri-urban areas; and
• the need to provide livelihoods for the significant minority of rural landless,
who cannot be found employment.
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A further imperative derives from the government's overall policies for food and
agricultural production. The government aims at achieving national food security,
but believes food self-sufficiency is unrealistic in the short-term. It is, therefore,
seeking to diversify agricultural and livestock production into more specialist
products with export potential, as well as intensifying production through
widespread, small-scale irrigation and other improvements in land use. These
considerations have led to a concern to offer greater security of tenure as a means of
encouraging people to make long-term improvements and investments in production.
This combination of factors required a speedy resolution of the land issue. The body
mandated to draft the country's new land legislation, the Eritrea Land Commission,
was established in 1993; the Land Proclamation was ratified and introduced the
following year. The envisaged reforms were intended to radically transform the
country's systems of land tenure.
The Land Proclamation: Principles & Provisions
The Land Proclamation (Endnote 6) (Proclamation No. 58/1994) is essentially a
declaration of basic principles and guidelines for categories of land interests. In
essence, it vests ownership of all land in the state, and provides for the issuance of
usufruct rights or leaseholds over land to individuals (Cliffe & Shivji, 1994; Lindsay,
1997). The Proclamation recognises three categories of land rights or interests:
• Usufruct: relating to usufructuary rights to arable land in rural areas to be
governed by written statutory law;
• State leasehold: land granted by the state on a concession or contractual basis to
be governed by the terms of the individual contracts or by private law; and
• Customary land tenure: which will continue to govern grazing lands,
woodlands and water rights;
and establishes the following primary land rights:
• all land is owned by the State (Article 3(1));
• life-time usufruct to individuals, with no right of sale or inheritance (Article
24(1));
• every Eritrean over the age of 18 who wants to live by farming is entitled to land,
irrespective of race, religion, gender or nationality (Articles 24(1), 4(4) & 15(1));
• equality of land distribution (Article 11);
• acquisition of land by the state for public or private purposes (Article50) - but
only upon payment of adequate compensation (Article 51).
The Land Proclamation replaces all existing tenures and 'de-recognises' village
boundaries and village authorities over land (Articles 39 & 43). To date, other than
one or two small pilot projects in the immediate environs of the capital, Asmara, the
land reform has not yet been implemented. The concern here, however, is to explore
some of the issues raised by some of the Proclamation's specific provisions and, thus,
what would need to be done for the implementation of the Land Proclamation.
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Implications of the Life-Time Usufruct, with No Right
of Sale or Inheritance
This provision is intended to provide security of tenure, and thereby encourage
improvements and investments in land and production, by replacing the 'traditional',
highland, tenure systems oidiesa and tsilmi. Usufruct rights for life clearly give greater
security than redistribution every seven or so years, but there is some question as to
whether or not it gives sufficient security for the purposes of investment. Cliffe and
Shivji (1994), for instance, see a potential conflict in the application of family labour to
land that will not remain in the family.
But, also questionable is how far official assumptions about the workings of these
highland tenure systems reflect the reality on the ground. Evidence (Ibid.) suggests
that few redistributions under the rotational diesa system have actually taken place in
the last 20 or 30 years. And this, in turn, has probably led to an increase in 'nontraditional' methods of gaining access to land (such as informal leasing or land
borrowing) and to a higher incidence of landlessness in some rural communities.
These periodic land reallocations are the basis on which young households and 'incomers' (such as returnees) get land; thus, where redistributions have been in
abeyance, these households will have been left without land. The incidence of
landlessness is likely to be higher in those communities where the reallocations were
longer ago and where no interim provision has been made by the villagers themselves
for young families and returnees.
Cliffe & Shivji (1994), in fact, provide evidence for this. They cite the example of the
former province of Seraye, where a census undertaken by the Provincial administration found that some degree of landlessness is pervasive, reaching 25 per cent of all
households in some villages. This was further confirmed by the consultants' own field
visits: in two of the three villages studied in Seraye, 80 (22 per cent) and 67 (17 per
cent) respectively of households were 'waiting' for land. In both of these villages
scarcity of land was reported as a problem and the villagers expressed their concern
that, if all of these people were to be allocated land, as envisaged in the Proclamation,
the average size of holding would become even less capable of meeting household
food and income needs. How far these findings are representative of other parts of the
highlands is not clear, but what they do suggest is the need for prior detailed
investigation, in all areas where there are signs of scarcity, so that the available land
can be balanced against the numbers of prospective recipients envisaged under the
Proclamation and that the likely size of holdings can be calculated to see if they can
sustain adequate livelihoods.
What these findings also suggest, particularly in those areas where land reallocation
has lapsed, is that security of tenure is less a constraint on production than the lack of
access to other crucial productive resources: oxen for ploughing, labour, and income
for inputs. That shortage of oxen, in particular, is a major constraint in the agricultural
highlands is revealed in a recent COPE survey of rural livelihoods (Rock, 2000). The
data shows that three-quarters of households do not have enough oxen for ploughing
and half have none at all. Households without oxen are beholden to those who do
own them. A number of arrangements are open to poorer peasants to enable them to
use other people's oxen - such as payments in kind, labour or cash - each of which
may increase vulnerability in the longer term. For example, poorer peasants practise a
form of 'share-cropping', promising a share of the harvest (usually a third) in
exchange for the use of a team (and a quarter or less if they only borrow one ox). These
in-kind payments reduce their chances of building up a grain stock or a marketable
surplus in good years, but does involve paying less in bad years.
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That a shortage of oxen is a critical constraint on post-drought recovery is confirmed
by the findings of other studies (McCann, 1994; Holt & Lawrence 1993) of the effect of
drought in the agricultural highlands of Ethiopia, where the mode of tillage is the
same. Not only is less land cultivated, but yields may also suffer as the limited
number of oxen will be utilised for as long as possible, so some fields will be planted
late.
Implications of the Entitlement to Land of Every Eritrean Over the Age of
18 (Irrespective of Race, Religion, Gender or Nationality) Who Wants to
Live by Farming
Admirable as the principle intended to ensure that there is no discrimination in access
to land on the basis of ethnicity, religion or gender clearly is, it is difficult to see how it
could be implemented in practice, given that no government can fulfil such a
principle. One important category of households without land, or secure access,
which would stand to gain from the Land Proclamation is the significant proportion
of women-headed households. The COPE survey, for example, revealed that womenheaded households accounted for 30 per cent of households without land. Not all
such households are literally landless. The land rights of women on their own, as a
result of widowhood or divorce, can vary. Studies of women's land rights in two
villages in Seraye, for instance, showed that, in one village, prior to the land reforms
of the 1980s, women had the same, full rights to land as men; in the other nearby,
village women with children retained land rights on divorce or being widowed, but
were entitled to only half the 'normal' allocation to male-headed households (Cliffe &
Shivji). Similar findings on women's land rights are reported in a recent study of
livelihoods and land tenure in the agricultural highlands of Akele Guzai (Tronvoll).
Women heads of households clearly stand to gain from the provisions of the Land
Proclamation, therefore, but they are often without other productive resources - oxen,
cash for inputs, and, crucially, labour - to take advantage of them. Social prejudices
against women ploughing means that they often have to provide two days labour
(itself, their most scarce resource given their domestic chores) for each day's lease of a
ploughing team of oxen provided by men.
The position of married women also varies. They rarely have access to land in their
own right: in areas where the custom of seclusion is practised they do not engage in
agriculture or livestock husbandry or have access to the products of the land;
elsewhere women may have some rights to the profits of their labour.
Thus, how women will fare when the Land Proclamation is implemented, what
changes to the existing patterns of family farming it will entail, and what other
resources will be required to enable women heads of households to exercise their
rights and realise the benefits of access to land are also crucial issues that need further
investigation.
Implications of the Commitment to Equality of Land
Distribution
The general principle of equality of land distribution is formulated such that land
allocations for agriculture will be allocated in equal plots. While seemingly well
intentioned, this provision does pose some difficulties, not the least of which being
the practical problems of definition of 'equal' and of 'equity' that result from the
granting of the same rights to women. Thus, if land continues to be worked as a family
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holding, using pooled family land - which would only be possible if spouses had
neighbouring plots - a polygamous family would have more land than a
monogamous one. Nor would account be taken of the differing consumption needs of
larger families, as opposed to their demands for production. This provision on equal
land distribution, in fact, marks a significant departure from some of the reforms
introduced in the recent past, such as that of the Ethiopian regime, in which land was
allocated on the basis of three categories of household size.
There is also an inconsistency in the provision in that the equity principle is not
applied to commercial agriculture (Cliffe & Shivji, 1994; Lindsay, 1997). This, in turn,
raises the question of what is meant by 'commercial agriculture' for this purpose?
This is more than an issue of legal definition, as it has implications for substantive
policy aims. Is the policy to encourage larger investors from outside the area to own
and use large tracts of land while restricting land ownership from within the villages?
If this is so, are indigenous small land users being given sufficient security of tenure?
A further issue raised by the provision on equality of land distribution is that of the
quality of land. Land fragmentation in Eritrea is widespread, villagers typically
cultivate a number of different plots corresponding to different soil types. However,
the evidence suggests that this widespread fragmentation is the result of allocation
responses to the great micro-variation in soils and climate, and not, as in many other
countries, the outcome of shared inheritance. It is less of a 'problem' than often
supposed and more a hedge against risk and a measure to ensure equity (Cliffe &
Shivji).
Fragmentation is often seen as a problem, posing severe constraints on agriculture.
The arguments for and against the issue of land fragmentation are not new and have
been well rehearsed (Bentley, 1987). The 'costs' of land fragmentation are typically
seen as a waste of labour time travelling between plots, and as a constraint on
realising economies of scale in production. Against the labour cost argument, it is
argued that any labour saving potential depends on the distance between homesteads
and plots, and on whether practices involve, as they often do, a single journey
between home and one plot a day rather than frequent trips to-and-fro between plots.
The economies of scale argument usually means in practice mechanisation - a
prospect with only limited possibility in the highlands of Eritrea not only because of
the segmented terrain but also because of major foreign exchange constraints. In
contrast to both of these arguments, others point to the value of risk-reduction and
equity from having different types of plots in conditions where climatic conditions are
marginal for crops and subject to great local variation, like the quality of the soils
themselves.
However, these arguments and the assumptions on which they are based are
frequently conducted in the abstract. What is needed in Eritrea are more empirical
studies to establish the degree of fragmentation in existing land holdings and the
extent to which there is a logic for it in indigenous knowledge of soil and climatic
variation or on the basis of equity, and how such local perceptions match more
objective measures of desirable land use.
In Eritrea, preliminary observations suggest that no realistically feasible programme
of inputs into the soil can eliminate variations in yields between different lands or
control for local climatic variations (Cliffe & Shivji, 1994). In so far as expansion of
small-scale irrigation is perhaps the one hope for lasting improvement in production
in a marginal environment - and the Land Proclamation indeed seeks to offer more
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security precisely to encourage such improvements - future land allocation would
have to provide irrigable and non-irrigable land to everyone in a community, if it is to
fulfil the Proclamation's goal of equity. This would suggest that, in the actual
implementation of the Proclamation it would be prudent to plan for people to have
more than a single plot in many areas.
The Implications of 'De-Recognition' of Village Boundaries & Village
Authority over Land
The 'de-recognition' of village boundaries and the authority of villages over land is
intended to eliminate land disputes by giving life-long usufruct rights to individuals
and by handling land allocations at a level more widespread than a single village.
Disputes over land are reportedly widespread in Eritrea and can often take a violent
form. Most of these disputes appear to be between villages, or between locals and
outsiders rather than between individuals contesting rights to plots. But the official
assumption that de-recognising village boundaries and village authority over land
will eliminate these disputes is questionable.
Recent investigations of land disputes by the local administration of Seraye (Cliffe &
Shivji, 1994), for example, suggest that, in the three year period 1991-1994, there were
no fewer than 60 inter-village disputes, several of which took a violent form. These
disputes were in large part a result of reforms and the redefinition of villages and their
boundaries by the Ethiopian authorities in 1987 and earlier. One of the case studies,
the village of Adi Bezhannes, was reportedly sub-divided in 1987; its customary
village boundaries were eliminated and some 150 hectares of its former land allocated
to other nearby villages. These reforms were resisted at the time (resulting in some 15
villagers being imprisoned) and continued to be a major source of resentment, not
only because of their enforcement, but because they resulted in a significant reduction
in the average size of landholdings. A further example cited, is that of Maedo village,
which was required to merged with two other villages under a Common Peasants
Association. When this was resisted, the village was left to its own devices, but a
proportion of its land was allocated to the remaining, combined new 'village'.
Demands for the return of this land, and conflicts about its use between villages were
ongoing, and have resulted in fights, a death and a refusal by Maedo to cooperate with
local authorities.
What these two cases underscore is the persistent and strong identity village
communities have with an area of land. But, these experiences of the 1980s, also show
how attempts by the Ethiopian authorities to resolve inequalities in land scarcity
between villages and to eliminate old disputes between villages by trying to
administer land within larger units encompassing several villages, in fact generated
new, more serious disputes. Similarly, measures to rewrite the social contract for
access to land so that it is between the individual and the state, rather than through the
local community may reduce, but not eradicate, people's identification of land, and
themselves, with the village. In fact, it is difficult to see what benefits there would be if
any loosening of the social coherence of communities were achieved. Moreover, given
that the Proclamation leaves the management of the commons to customary land
tenure, village community mechanisms will continue to play a practical role in
handling issues to do with pastures, woodlots and water rights that remain in
common.
Other kinds of land disputes that have been reported include those between
'traditional' land users and newcomers. Such tensions are in evidence, for example,
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on the extensive coastal plains around Gahtelay in the former province of Semhar
(Cliffe, Rock & White, 1996). This area had been contested as a battleground for much
of the 1970s and 1980s, even after the liberation of Massawa in early 1990. Much of the
limited arable agriculture customary in the whole area, some of it using spate
irrigation, came to an end during this period. Now those who used to cultivate it are
moving back to reclaim their land, while others are moving into the area and applying
to clan networks for land. Much of this vast area is used just for pasture and has
traditionally had open access to anyone, including local herders and more nomadic
herders from other regions. In these new and somewhat confusing times there are
problems of allocation and about entitlements to cultivable land and about access to
grazing. But, here, the local administration has followed the practice of leaving such
matters to customary practices and indigenous local institutions and networks,
intervening only to troubleshoot when major disputes emerge. Similar kinds of
tensions between 'traditional' land users and newcomers are also in evidence in the
western lowlands of Gash-Setit (see below).
The Land Proclamation may eliminate the formal basis of some disputes and actually
dampen or contain others, but is unlikely to eradicate all inter-village disputes; legal
clarity alone will not automatically remove grievances. As indicated by Cliffe and
Shivji (1994), what needs to be in place in implementing the Proclamation is an
effective and transparent machinery of dispute settlement that would have local
legitimacy and acceptance of its decisions so that it could work swiftly and effectively.
Other recommendations of these studies include: documentation both of existing
village or community mechanisms for dealing with land, in order to determine the
appropriate linkages that could be set up between the village and any larger district
units administering land, and of existing disputes within and between villages; and,
secondly, in the actual implementation stage, the monitoring of the extent to which
disputes are in fact resolved, reduced or aggravated by the form of allocations and the
type of land rights, and, more generally, the general perceptions of people about these
arrangements.
The Land Rights of Pastoralists
The Proclamation purports to repeal all existing tenures, thereby establishing a
uniform system of land tenure (Endnote 7). This provision will abolish the
geographical distinction between lowlands having domeniale and highlands
redistributive systems. Beyond that, the Proclamation makes no provision for the
pastures and grazing lands of pastoralists. Indeed, the Land Proclamation's
provisions are intended to apply to permanently cultivated arable land.
The government's failure to promote the development of pastoralists and protect
their land rights is seen by some commentators as a potential source of internal
instability within Eritrea (Joireman, 1996; Cliffe, Rock & White, 1996). At the end of
the liberation war Eritrea inherited an unusually united people. At the same time,
there is recognition of the need to avoid and pre-empt the one potential basis for
political cleavage, namely divisions which might arise from the socio-cultural
differences between highlanders, who are largely agriculturalist, Tigrinya-speaking
and Coptic Christian, on the one hand, and lowlanders, who are (agro-)pastoralists,
Islamic and speak several different languages, on the other. Some material basis for
this has emerged on a small scale in the western lowlands of Gash-Setit (Hansen,
1994), with disputes over land as a result of incoming returnees and commercial
farmers.
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Gash-Setit is one area where there is thought to be a surplus of land. The area is also
sufficiently well-watered by the two rivers from which it takes its name to allow
permanent agriculture. The availability of unused land has attracted livestock herders
from many different areas, especially as a dry season reserve and, more recently,
newcomers seeking concessions of land for commercial agriculture. The area is also
host to the majority (some 80 per cent) of returnees that fled to Sudan (Endnote 8)
during the liberation war, and the government anticipates that many of the remaining
refugees in Sudan will want to settle here. Land was classified as domeniale, and is thus
legally available for allocation to concessionaires and returnees. But local communities still identify with and lay claim to distinct areas; apparently 'unused' land may be
uncultivated seasonal grazing. The occupation of land by in-comers is reportedly
becoming politicised. A clandestine political movement, Eritrean Jihad, seeking to
operate from that region and using bases in Sudan has tried to stir discontent and has
been responsible for some minor security incidents. The Jihad emerged in the 1990s
with a more explicit rhetoric of Islamist politics, partly from rump elements of the
former ELF still active in Sudan.
Clearly, in implementing the Land Proclamation a different tenure will have to apply
to pasture, but also, and as indicated by Cliffe and Shivji (1994), the Proclamation will
have to include a common core of provision to demarcate the tenure status of all lands
so there are no overlapping systems giving rise to incessant conflict; and, to provide
equal security of tenure in all systems. No one system should be seen as being superior
to the other; they should have equal status and landholders under each one of them
should enjoy equal protection of the law.
Urban & Peri-Urban Lands
Although the Land Proclamation says little about the issue of urban and peri-urban
lands, it does provide a set of guidelines. The intentions behind the Proclamation here
include the desire to clarify the legal status of land in towns so as to simplify and
speed up the granting of land to investors.
The problem as seen in these areas is that, the existing pattern of land and property
rights is obscure. The regulations governing those that still appear to be followed
were introduced during the Italian occupation. Since that time, and until the coming
to power of the Derg in 1974, a concept of 'full private ownership' prevailed, with a
thriving market in land. Improved urban land could be owned and transferred, and
the Italian government established a cadastral office in Asmara that is still in
operation today to record such transactions. Following the nationalisation of urban
land under the Derg, private ownership was technically not possible, but a thriving
market in 'buildings' continued. As a result, the legal relationship between the owner
of a building and the land on which it is located is obscure. The assumption (Lindsay,
1997) of administrators and of property owners is that ownership of a building carries
with it rights over the land on which it is built - but this is not actually spelled out in
any law.
The Proclamation envisages that in the future, urban land will be held under some
leasehold arrangement. But, at the same time, the overall principle of the Land
Proclamation declares all land to be state land and all existing land tenure systems are
abolished. This would imply that urban land also should be held in usufruct, further
raising questions about whether or not land 'leases' are to be held in perpetuity and
whether or not they will remain transferable as at present. But also of concern is the
issue of control over land leases and allocations by state officials. The lesson from
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countries where state control of land has prevailed, is that it is likely to foster
inefficient allocation and even encourage corruption. One example is that of
neighbouring Ethiopia, with a similar new legal provision on leasehold', where the
'inflation' of rents on leases by municipal authorities has generated a crisis in Addis
Ababa.
The situation with respect to peri-urban land claimed as part of any village - the
capital, Asmara, for instance, included the land of five former villages (Cliffe & Shivji)
- is even less clear. The Proclamation does include a provision on compensation for
those who may lose out in the event of appropriations by the state for public or
private purposes and, in the event of collective demands by a village, for this to be
payable to individuals. Less clear, however, is what would happen in the case of any
individual villager seeking to sell a plot of land to a 'developer'.
Also not clear, is the distinction between rural and urban land. This division is
recognised by the Proclamation, but it is unclear how it is to be demarcated. When do
'rural lands' become 'urban lands'? And what happens to existing land interests in
rural lands which are absorbed by urban lands? The problem of loss of land rights by
people in peri-urban areas and the resultant creation of slums is a common problem
faced by many African cities and towns.
Allocation & Administration
The Land Commission (Endnote 9) is empowered to issue directives and guidelines
on issues identified throughout the Proclamation. Actual, on the ground, implementation of the provisions is assigned to so-called Land Administrative Bodies (Article
10), which will be responsible for the allocation of usufructs within particular areas;
for the monitoring of land use; the approval of leaseholds; and, for the maintenance of
land registries (see, Lindsay, 1997). These bodies are to be headed by representatives
of the Land Commission and will work through and with other ministries, notably the
Ministry of Local Government.
A condition for the implementation of the Land Proclamation was the re-arrangement
of the existing local administration. In 1996, six new administrative regions (zobas)
were created, replacing the former eight provinces. The democratically elected village
level baitos (committees), the hitherto lowest unit of administration, were also
replaced by the kebabi or Area Administrative Units with an administrator appointed
by the zoba administration. A kebabi may consist of a single village or a cluster of
villages brought together for ease of administration. Between the zoba and kebabi is the
sub-zoba administrative unit. Preliminary indications are that the Land Administrative bodies will be located within the sub-zobal administration. However, despite the
stipulation in the Land Proclamation that the Land Administrative bodies are to be
constituted of 'members from the village assembly', the formal involvement of
villagers is apparently no longer envisaged (Lindsay, 1997:38).
It is worth recalling some of the experiences of a number of countries in Africa and
elsewhere that, like Eritrea, have tried to implement land law regimes that vest
ownership of all land in the state; dismantle existing community-based tenures, and
provide for government involvement in most decisions concerning the allocation, use
and transfer of land. Among the lessons that have emerged from these attempts is that
states have generally found it extremely difficult to replace traditional tenure systems
by new systems created by statute. In many instances, such efforts have simply
resulted in traditional systems moving behind the scenes. A further lesson from these
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earlier experiences is that states have often found that they have greatly underestimated the costs of a heavy state role in land administration. Land titling consumes
much more money, manpower and time than anticipated; the result is that there are
many half-implemented schemes where the process has ground to a halt. Similarly,
with post-implementation issues, where government's have ambitiously legislated
themselves a decision-making role in most land issues, these functions are often
delegated to under-staffed, under-trained and poorly financed local government
offices that find themselves overwhelmed by the job. A legal and administrative void
is created, and people search for informal or extra-legal ways in which to meet their
land needs.
If, as these experiences from elsewhere indicate, the implementation of the Land
Proclamation is to be achieved, strategies for involving villagers in land decisions will
need to be explored; not only to reduce the demands placed on the government, but
also, to ensure greater compliance.
Other Outstanding Issues on Allocation & Administration
At present there is virtually no institutional framework for the registration of land
rights. The only institution devoted to this task is the cadastral office of the High
Court of Eritrea, which contains deeds and other legal records for an indeterminate,
but relatively small fraction of urban lands. This register will have to be incorporated
into or integrally linked with the Commission's Registration Department and the
system widened, and perhaps modernised, to include a range of additional land:
concessions, etc. There will also be a need to record at the local level the rights to
usage which will be issued to small holders, with national access to all records.
Land registration, although an essentially technical task, can, as indicated above, be a
burdensome and expensive procedure. There are a number of arguments for and
against land registration in developing countries (see summary in Lindsay, 1997). The
alleged 'benefits' of registration are seen as increased security of tenure; a reduction in
disputes over land - by providing clear evidence of boundaries, tenure rights, etc.;
improved functioning of land markets; increased access to credit (formal land titles
can be used as collateral), and better government administration. Against this, it is
argued that land registration can be a disruptive intervention where traditional land
tenure systems are still strong and individuals feel they already have secure land
rights; registration is irrelevant where there is not an active market in land and has
had little or no effect on poorer people's access to credit; and, that systems of land
registration are often poorly designed. The tendency is for countries to adopt models
that are too complex and costly, and out of touch with users' needs.
As indicated above, the implementation of the Land Proclamation may reduce the
formal basis of some inter-village disputes over land but mere legal clarity will not
automatically remove grievances. The only allocation method tried in Eritrea, so far,
is designed for unoccupied land in the peri-urban areas of the capital, Asmara, where
there is a market in land (Ibid.). This involves professional surveying and mapping
procedures. Such procedures - surveyed ground maps that specify the exact location
and dimensions of every plot - are unlikely to be needed in most parts of the country,
given the realities of Eritrea's existing tenurial systems, and would, if applied
uniformly throughout the country, be prohibitively expensive.
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Conclusion
The Eritrea Land Proclamation is exemplary in many of its provisions for equality and
recognition of rights, but, although well intentioned, there are a number of issues, not
least the land rights of pastoralists, that would need to be addressed for its
implementation as the above discussion has attempted to show. There is clearly an
urgent need for some form of land reform in Eritrea. Returnees, demobilised fighters,
and the significant number of landless need to be given secure land rights to rebuild
livelihoods. But what is needed, also, is a land reform that is far less complex, less
potentially alienating and potentially costly (in terms of required institutional
capacity and finance), and easier to implement.
Here, it is useful to recall the EPLF's own land reforms that were implemented
throughout much of the highlands after they had been liberated from the mid-1970s
(Leonard, 1988; Cliffe, 1988). The aim at that time was similar to that of today, namely,
to reactivate and modernise systems of periodic redistribution of land, which had
often fallen into abeyance, leaving many young households with no access to land.
This was done, not through the imposition of a totally new, and potentially alienating,
system of land allocation, but through a modification of the existing tenure systems
that involved the replacing of the traditional land allocating authorities with
democratically elected People's Assemblies in the villages. These measures were seen
as tackling the needs of the poorest, and also as a material basis for mobilising
political support.
There are clearly lessons to be derived from this experience: how, and in what ways,
can Eritrea's existing tenure systems be modified? What type of modifications could
be introduced to provide secure land rights to the landless, returnees, ex-combatants
and other households without secure access, such as those headed by women? Can
these needs be met, in all areas, in a way that doesn't involve a reduction in the size of
holdings to a level too small for adequate livelihoods? If not, what alternative
livelihood opportunities exist, or could be created? What type of modifications could
be introduced to improve the effectivity of local institutional mechanisms for the
management and settlement of disputes over land? These issues cannot, of course, be
resolved in the abstract. What is needed are more detailed investigations of the actual
workings of the country's different, and clearly complex, land tenure systems.
June Rock, Institute for Politics and International Studies, University of Leeds.
Endnotes
1. The 1984 Ethiopian census was unable to penetrate the front-held areas of Eritrea.
2. A plan to repatriate and resettle the 147,000 refugees had to be put on hold following the
outbreak of the Eritrea-Ethiopia border dispute in May 1998 (personal communications with
officials of the Eritrea Relief and Refugee Commission (ERREO).
3. The six new regions are: Southern Region, Central Region, Anseba, Gash-Barka, Southern Red
Sea Region and Northern Red Sea Region.
4. There are few actual field studies of Eritrea's 'traditional' tenure systems, partly a result of the
protracted liberation struggle. Much of what is known about the indigenous systems in the
agricultural highlands of Eritrea is based on a study undertaken in the 1940s by the social
anthropologist, S F Nadel.
5. The issue of land expropriations in the highlands is a matter of some controversy: some early
works, such as by Jordan Gebre-Medhin (1989), may have overstated the extent of such measures
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given a more recent historical account of land tenure in the highlands by Tronvoll (1998).
According to the latter, alienation of land in the highlands was almost negligible, representing less
than 1 per cent of total cultivated land.
6. For detailed discussions of the Eritrea Land Proclamation of 1994, see Cliffe & Shivji (1994),
'Eritrea - Assistance to Land Commission', Consultants' Report, June 1994; and Jonathan M
Lindsay (1997), 'Creating a Legal Framework for Land Registration in Eritrea: Consolidated Final
Report of the International Legal Consultant', FAO Development Law Service, FAO, April, 1997.
7. This is not strictly the case, as the Proclamation does recognise different categories of land
regimes: usufruct, contractual, and customary tenures.
8. By the end of the 1980s the number of Eritrean refugees had reached an estimated 600,000; over
half have now returned.
9. The Land Commission was initially an independent body. In early 1996 it was merged with the
Housing Commission to form the Land and Housing Commission, but, in early 1997, Land and
Housing was decoupled, and a new Ministry of Land, Water and Environment was formed. The
former Land Commission is now a department within this new ministry.
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An Agricultural Strategy without Farmers:
Egypt's Countryside in the New Millennium
Ray Bush
This article argues that Egypt's countryside is at a turning point. The
economic reforms have not delivered the intended improvements in
production and yet there is little indication that the Government of Egypt
(GoE) will manage to work with the IFIs to promote an alternative economic
adjustment. The reforms began in Egypt's agricultural sector in the mid1980s and were eventually matched in 1991 by an economic reform and
structural adjustment programme (ERSAP) and a renewed programme with
the IFIs in 1996. Macro-economic targets set by the IFIs have helped stabilise
the economy, reduce government expenditure, inflation and budget deficits
although large scale privatisation of state assets have failed to emerge and
so too has significant economic growth (Pfeifer, 1999; Mitchell, 1999).
Attention has particularly focused on price and marketing reforms in
agriculture, on the slashing of subsidies and on the promotion of cash
crops for export. Land reform, favouring landowners and marginalising
tenant interests, has also been central to agricultural transformation.
Sustained and diverse economic growth has eluded Egypt's economy.
Unemployment remains a central problem exacerbated by the economic
reforms as levels of rural and urban poverty have also risen.

The strategy for agricultural reform pursued by the IFIs and the GoE is flawed. It will
not lead to sustained higher rates of agricultural output and greater food security and
neither will it address environmental issues like water logging, salination and soil
erosion. Instead, it will lead to greater rural inequality and the possibility of social
unrest, as policy-makers refuse to talk with the people that are most affected by the
economic reforms - the landless, near landless and tenants. Heightened class conflict
between landlords and tenants has been evident in the struggles over the land tenancy
law. While this unrest seems to be concentrated in only a minority of villages, perhaps
100 out of about 3,600, the level of repression that has been used to suppress
opposition has been extraordinary, as has the collusion between landlords and
security services and the absence of the rule of law.
Agricultural reform was certainly necessary, and so too was a proper reappraisal of
the state's regulatory structures that desperately needed overhauling. These issues
needed to be examined in an era of economic and political reform. The problem is the
way in which they have been addressed by the GoE and IFIs and the assumptions they
have made about the efficacy of the market and economic liberalisation to solve issues
of agricultural productivity and sustainability.
It is also the case that the IFIs have failed to think through the possibility of alternative
strategies of reform. They have instead, embraced unquestioningly the Washington
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consensus of liberalisation and deregulation while simultaneously keeping the
political lid on liberalisation, openness, transparency and democratic governance.
The GoE has accepted the menu of reform offered from Washington. Notwithstanding
President Mubarak's rhetoric of opposition to the blanket implementation of the US
led strategy, and the need for the 'Egyptianisation' of economic liberalisation,
discussion within important ministries regarding how to implement reforms
(including the pace of reform) has not been visible. The GoE has not addressed, and
failed to promote, a viable alternative to structural adjustment. The failure to develop
alternative strategies of economic reform and to engage with the specifics of the
Egyptian countryside is particularly baffling when international criticism of the IFI
strategies in the late 1990s has at times reached siren pitch. Criticism has been
extensive. It has raised issues of the continued neo-liberal bias in World Bank and IMF
models and it has criticised perceived collusion between the IFIs and the private
banking sector in whose interest the international agencies are often perceived to
work.
The 'big' IFI failures in Indonesia, Korea and Brazil sit uneasily alongside the
continuity of IFI policy implementation either in terms of crisis management or longer
term structural adjustment remedy. The continued application of neo-liberal
orthodoxy in Egypt is also at odds with the declared jettisoning of the Washington
consensus by the World Bank president John Wolfensohn as an 'open and ready-tolearnbank'.
There are two contradictions here. The first is the reluctance of the Bank itself to
follow through with the announcements made in its World Development Report of
1997 (World Bank, 1997), namely the affirmation of the importance of states to
development. Yet in Egypt there remains a clear view of the greater efficacy of private
investment rather than public enterprise in promoting economic growth. And while it
has also been asserted that where private investors remain hesitant about the area of
public good provision, protecting and promoting environmental 'assets' among other
things, the state should continue to have a role, there remains in Egypt, at least, the
rhetoric to 'downsize' the role of government.
The second contradiction lies with the GoE itself. If there is now a possible window of
opportunity to engage the International Bank for Reconstruction and Development
(IBRD) with its own rhetoric of reform and to carve out a niche for government
transformation, none seems to be taking place. Nowhere is this more evident than in
the agricultural sector where the drive for market and price reform and the changes in
tenure rights have and continue to rule supremely in the crudest neo- classical way.
And it is important to note that these two areas of contradiction, the failure of the
World Bank to deliver, and to take a lead in delivering, a nuanced reform strategy and
of the GoE to promote its own radical reforms, ignores any concern each institution
may have with the need for accountability, openness, transparency and good
governance. In Egypt, the IFIs may have colluded with the lack of transparency in
government as it has suited their broad objectives of putting adjustment in place.
While there has been criticism of the slow pace of reform, and particularly of the
reluctance for the GoE to privatise state assets, the authoritarian regime can ensure
that the economic reforms remain in place despite the increased levels of inequality
and poverty that they have generated.
Instead of the agricultural reforms that are currently promoted I want to argue for
the need to focus on what happens in the countryside during economic reform, and
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to listen to farmers and their families and to try to understand the dynamics of rural
livelihoods. In short, I argue that the view of agricultural modernisation promoted in
Egypt at the end of the 1990s and in the new millennium will too readily promote
land consolidation (although this seems to be problematic as large land-owning
families fight among themselves for land after Law 96) and rural unemployment.
Moreover, this strategy runs alongside two other processes. The first of these is a
historically naive view of development that is wedded to a sense that Egypt's
problems stem from a fragile environmental base. The policies that follow from such
a crude formulation of the country's problems are investments in large development
projects seen recently in the hype over Tushka rather than a recognition that Egypt's
problems actually stem from unequal access to national resources and uneven
regional and capitalist development. The second process that has been running
alongside economic reforms has been a 'deliberalisation' of the Egyptian political
system and increased authoritarianism. This has been shown in a whole range of
government measures but here I want to focus only on the implications that this
authoritarianism has had for rural protest arising from Law 96 and the erosion of
farmer rights: indeed the agricultural reform strategy that is currently promoted is a
strategy to exclude farmers from historical farming rights.

Economic Reform in Agriculture
The detail of agricultural reform is known (USAID and GoE, 1995; Bush, 1998,1999;
Mitchell, 1998, 1999). Briefly, the strategy which has followed from the IFI's
characterisation of Egypt's agricultural crisis is to raise productivity and rural
incomes by divesting the state of previous duties and supporting the introduction of
new land tenure legislation. Problems of declining levels of productivity and
dependency upon food and agricultural imports are regarded as rooted in a history
of excessive state intervention, an intervention considered either inefficient (because
of its rent seeking) or corrupt.
The strategy, therefore, has been to liberalise markets and free prices while seeking
comparative advantage in export markets for cotton and cash crops, fruit and
vegetables. Policymakers have also argued for the increased application of new
technologies to raise yields and improved opportunities for agribusiness. According
to USAID, Egypt has a niche in supplying markets in the production of high value,
low nutrition foodstuffs especially for Europe - strawberries, fine green beans,
peppers and tomatoes, as well as grapes, peaches and other citrus crops. This is also
the view of the Shura Council (2000) but the authors of the recent Shura Council
Report have been underwhelmed by Egypt's export performance.
The modernisation of Egyptian agriculture is now shaped to meet conditions of scale
economies and technical efficiency. These have lead policy-makers to promote
standardisation of farm units by reducing the viability of smallholdings and
changing tenancy rights. The standardisation of rural units of production which will
result from increased social differentiation meets two needs of policymakers - one of
which is unstated. The undeclared aim is the need to continue a pattern of rural
social order which does not effectively challenge the status quo. While the reforms to
tenant-landlord relations challenge the well being of poorer peasants in a more
serious way than ever before, they are offset by the rhetoric that price reforms
compensate for increased costs of inputs and land, although there is no evidence of
this and too little government provision to prevent the undermining of poor farmer
livelihoods.
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Economic reforms in agriculture have been hailed as a success (Fletcher, 1996; Faris &
Khan, 1993). Yet while there have been changes in cropping patterns and
liberalisation of input and output prices the desired level of growth in the sector has
not been met, indeed agricultural growth since 1990 has been less than for the period
1980-1987. There has also been a dramatic increase in agricultural imports the
demand for which is inelastic compared with Egypt's exports that have fallen in
recent years. Most Egyptian agricultural imports include commodities characterised
by low elasticity of demand, like wheat, sugar and edible oils. In contrast, most of
Egypt's exports are marked by elasticity. While agricultural exports may have
increased from LE418 million in 1980 to just under LE1.9 in 1998, agricultural imports
for the same period ballooned from LE1.2 billion in 1980 to LE11 billion in 1998. In
fact, agricultural exports fell from US$615.5 million 1994/95 to $320.7 million 1995/
1996. Agriculture contributed in 1998 to 33 per cent of Egypt's trade deficit. While
there remains intense optimism regarding Egypt's horticultural export potential,
more than a decade of liberalisation has failed to deliver export driven growth. In
1998 Egypt produced an estimated 21 million tons of horticultural crops of which only
5 per cent was exported (figures from Shura Council Report, cited in Al Ahram Weekly,
13-19 January 2000; see also Baroudi, 1993).
There seem to be real problems with Egypt's agricultural strategy. It has led to higher
levels of rural poverty (Fergany, 1998); insignificant increases in production, much of
which has been generated by farmer strategies for improving yields and changing
cropping patterns rather than increases in farmgate prices; and poor export
performance. This strategy has led, in one estimate, to the loss of 700,000 agricultural
jobs in the period 1990/1995 (Fergany, 1998; and Shura Council report, cited in Al
Ahram Weekly, 19-25 December 1996).

Struggles Over Land & Tenancy
Perhaps the most significant aspect of the liberalisation of Egypt's countryside has
been the implementation of Law 96 of 1992. This law reversed Nasser's rather limited
land reform measures which had tried to keep a lid on the size of land holdings held
by a politically and economically strong pasha class. In return for political
compliance, tenant farmers were granted rights in perpetuity and legal status for their
landholdings. Rents were also fixed and for the first time smallholders received
security; this security ended and the insecurity of the pre-revolutionary period
returned in 1997. After a five-year transitional period, and to the absolute
astonishment of tenant farmers throughout Egypt, Law 96 ended security of tenure for
farmers, gave landowners (most of whom are absentees) the right to levy rents at
'market' rates and allowed (unwritten) contracts to last for 12 months only; in reality
these contracts can be and are, in many circumstances, revoked without notice.
Law 96 satisfies the dual concerns of, first, delivering the idea that increases in rents
will improve incentives to invest in land (although the logic of this is not spelt out and
neither is the economic rationale) and, second, sustaining the financial interests of
those who sit in the Egyptian Parliament and more broadly in the GoE (Saad, 1999).
Law 96 has led to widespread dispossessions, increased levels of poverty and rural
indebtedness and increased desire by younger family members of ex-tenants to
migrate for work. It has also generated a new type of indentured labour. This is not the
free wage labour created by the market expansion of rural capitalism; it is the
enforced hiring of labour, drawn from a new lumpen rural proletariat, under extreme
conditions of economic and social duress.
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And there are other issues created by the enforcement of Law 96. A recent report
prepared by the Land Centre for Human Rights documents the extensive level of
violence in Egypt's countryside relating to the implementation of the law. It focuses
on incidents of violence for the period 1998-1999 and includes many cases that date
from 1997. The violence has led to at least 87 deaths, 545 casualties and 798 arrests.
Contrary to the view expressed by state-controlled media and the Ministry of
Agriculture, the levels of violence relating to the implementation of the Act has not
subsided since its implementation in 1997. Indeed there is strong evidence,
documented by LCHR, that the violence used by security forces to ensure the
implementation of the Act has increased. Opposition to the Act has also been
sustained since 1997. Whilst this opposition has not been in the form of the mass
organised protest which emerged in some locations during the transition period 19921997, many farmers and dispossessed have challenged the law and the actions of the
security forces and landowners in the courts. They have also used local forms of
protest against landowners and Government authorities.
The most noteworthy feature of the way in which the Act has been enforced has been
the continued abuse of the human rights of farmers, an increasingly institutionalised
use of torture and unlawful imprisonment of tenants who challenge Law 96. This
undermines the notion that in Egypt civil and political rights are equally guaranteed
for all. While most debate in Egypt focuses on whether or not there is a civil society
and on the nature of legal rights in urban areas, there has been little discussion about
political and civil rights in the countryside. In this regard, it is clear that the
Government of Egypt is still falling short of safeguarding or promoting civil and
political rights.
There continues to be extensive and routine abuse of farmer human rights. There is
the widespread scandal of violence promoted by security forces, of the collusion
between landowners and police and the increasing use by landowners of militias and
armed thugs to intimidate, threaten and beat tenants in the process of getting them to
submit to Law 96. The level of mistrust of the security forces and the level of
corruption experienced by farmers is extensive. So too is the insecurity which the
level of violence has generated through the widespread use of both state (public) and
private terror, in particular the use of hired thugs acting for the landowners. It is clear
that economic reform in Egypt's countryside has been used as a vehicle to promote
and entrench landed interests. The process of the consolidation (in some cases the
establishment for the first time) of extensive economic and political control by
landlords over farmers indicates that fellahin are not free from physical violence or
the threat of it. There is no effective and equal protection of the freedom of movement,
expression, association and assembly and farmers are not free from harassment and
intimidation in working to improve their social and economic rights. There is also
little evidence that government is ready to remedy publicly identified problems and
that resolving rural conflict peacefully is not a priority.
Amongst other things these failings challenge the Government of Egypt's commitment to its ratification of the UN Convention on Civil and Political Rights. Law 96 has
opened a pandora's box of claims and counter-claims relating to ownership and
control of many types of landholding. The Law has led to at least eight types of
conflict: expulsions, contested ownership rights, Awgaf [what is an Awgaf?]
endowed disputes, agrarian reform land disputes, alluvial land disputes, conflict over
dwellings on farmlands, disputes about boundaries, irrigation disputes, and violence
linked to the increased impoverishment of farmers - including murder, livestock theft
and debt.
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The increased impoverishment of tenants has sparked considerable opposition to the
law. It is a protest that the GoE may well have thought was less dramatic than feared
but which to its probable surprise has been sustained for much longer than may have
been initially envisaged. Opposition to the Act has varied between farmers 'weeping
for Abdel Nasser' even though many had never known his regime {Guardian, 7
October 1997); using the legal system to oppose the constitutionality of the law and
resisting working for landlords who kicked farmers off 'their' land. Unrest has been
considerable and the might of security forces has been used regularly by over-zealous
Governors eager to prove the suitability of their 'no nonsense' tactics to crush it.
Opposition to the land act was written up by government as acts of 'lawlessness'. In so
doing the GoE and much of the semi-official press was guilty of marginalising
opposition and often reducing it to 'terrorism' rather than legitimate acts of political
opposition to what was seen as an unjust law.
The issue of privatisation of land tenure has become central to the economic reform
process. There is little evidence, moreover, that acts of opposition to the Land Act
have diminished since October 1997 although the form they have taken may have
changed from open anger to more peaceful use of the courts and covert struggles. Yet
getting an accurate account of the levels of unrest and opposition remains difficult
because it is not something officials want to publicise. Part of the reason behind
farmer changes in tactics recognises the strength of the security forces and the ability
and confidence of landowners to have them at their disposal. Changes in land tenancy
arrangements has generated winners and losers. The winners are landowners renting
out land and farmers with more than five feddan who can afford to pay increased
rents and more easily make decisions about changes in cropping patterns that might
generate increased income. Fellahin (small peasant farmers) that are near landless,
who before 1997 were able to rent in land are now the class of farmers that are more
likely to be dispossessed at the time when opportunities for off-farm income are
diminishing.
The GoE seems to have been mindful of the implications for rural protest but
successful implementation of the act became a measure of GoE authority, its ability to
deliver tough reforming legislation. Nevertheless, opposition has been stronger than
GoE probably imagined. And that opposition became more than a criticism of a state
uninterested in its farmers. It became, by early 1999, a recognition by tenants and
other small landholders, that landlords were using the new law as a pretext to contest
a whole range of land ownership issues. One of the possible consequences of the rush
for land made by landlords and families still bearing grudges at Nasser's (limited)
redistributive reforms is a consolidation of power by landlords. Changing the class
status of the large landholders, enhancing and in some cases establishing, for the first
time, obvious and real sources of economic power in the countryside, may polarise
village and household differences and claims to local resources. Changes in tenure
and higher rents is leading to greater social differentiation and rural landlessness
resulting from dispossession of small holders not absorbed by urban growth. The
policy reforms also assume crop mix and levels of production will be ipso facto
appropriate for redressing the relationship between population growth and food
production. But farmers, like everyone else, are averse to taking risks and shun
uncertainty. Yet it is precisely this that the GoE has forced on tenant farmers. Farmers
express widespread fear regarding their income-earning opportunities now that
many are denied access to lands farmed for more than a generation.
Violent opposition from tenants after mid-1997 seemed most evident in Govemorates
where there were large land holdings as in Kafr el Sheikh and Dakhalia which posed
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particular problems. The Districts of Dekerniss and Madenet el-Nasser were
extremely tense in early 1997 as a handful of large landowners tested the efficacy of
the land law. Yet despite the declared fears of many tenants of a return to feudalism,
Mahmoud Heikal, the head of the local council in Madenet Nasser noted that the new
law was fair, and that the tenants needed to thank God for the very many years that
they had paid only nominal rent.
In July 1997 security forces and government commentators began claiming that rural
opposition to the new act originated from 'elements that want to destabilise the
situation and take advantage of the farmers' discontent' (Al Ahram 'Weekly, 10-16 July
1997). Characteristically, government officials attributed the cause of violence to
Islamists. Disturbances near Beni Suef at the end of June 1997, when a local
agricultural co-operative was burnt to the ground, were blamed on members of the
Islamist Labour Party and the failure of local ruling National Democratic Party
representatives to explain the law properly to peasants. Major General Mahmoud
Ramzi, assistant security chief of Beni Suef, noted that he had advance warning of
Islamist attempts to incite a disturbance but that 'knowing the peaceful nature of
peasants, we did not wish to interfere and frighten them' but the (Islamist) Labour
party 'took advantage of their naive nature [sic] and their attachment to the land to
spread misleading information about the law' (Al Ahram Weekly, 10-16 July 1997).
Violent protest and violent dispossession and arrest continued in 1998 however. That
included areas in Faiyum, Luxor, Sharkia, Mounifia and Giza. In all these
Governorates the use of security forces were used promoting the interests of
landowners against legal tenants before disputes had been properly resolved by the
courts.
Despite mounting rural opposition, the GoE failed to confront issues that have so
vexed tenants and rural communities more generally - namely a perceived renewed
order of landlordism. The GoE portrayal of rural discontent being whipped up by
terrorist sympathisers, thereby making farmer resistance an issue of law and order
rather than criticism of government policy, does not stand up to scrutiny. Yet as the
Land Center has indicated, the level of violence relating to land disputes following
Law 96 continues and with it has been pressure on village communities in the form of
increased economic hardship and (often) increases in theft.
Future discussion may focus on the extent to which many of the diverse struggles
over land become part of an ongoing and uncoordinated political struggle demanding
improved structures of governance and greater farmer representation. There has been
the GoE Shorouk initiative for integrated rural development driven by UNDP and
donor concern for better rural representation. Shorouk has intended to close the
development gap between urban and rural areas by improving local resource use and
improved performance of government and non-governmental local institutions. It has
been very ambitious in its declared aims and objectives. It was launched in 1994 with
a view to including all Egyptian villages by 2002. Its planned life span is until 2017
and it has four main development areas of infrastructure: human resource
development, economic development and institutional development. Yet while the
language of the programme has been that of 'popular participation' and 'providing
democratic channels for the participation of the rural population in the decision
making process' (Institute of National Planning, 1996:85), there is little by way of hard
evidence to suggest it is delivering the even limited governance and institutional
opportunities for farmers to voice out their concerns to GoE. A major difficulty with
delivering anything along the lines of greater rural participation is GoE resistance in
converting rhetoric into effective policy. On paper, the Shorouk initiative seems to hit
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all the right participatory buttons. In the countryside, there has been little evidence of
mobilisation and popular participation.

Rural Transformation
The intention, as we have noted, was for the economic reforms in agriculture to
promote increases in productivity, greater security of tenancy and rural stability. In
contrast rural Egypt since 1997 has been characterised by increasing farmer debt; the
struggle within large landholding families for access to a piece of land - the spoils of
Law 96 (and therefore perhaps the failure to promote land consolidation as intended
by the Act), labour relations based on coercion akin to indentured labour and decline
in school enrolment as previously tenanted families, and especially those womenheaded households, removed children from school to reduce livelihood expenses. In
addition to this dynamic of change, perhaps best characterised by what Polanyi called
the 'tyranny of the market' (1957) there have also been the promotion of classical
survival strategies of the poor. These have included changes in diets and food
purchases to economise on household expenses; extra labour time associated with
searching for cheaper food in the souk and sales of livestock, jewellery and other
household assets. Many tenants who had livestock before 1997 continue to live on the
savings of earlier sales or continue to share livestock with neighbours grazing on a
reduced area where berseem (fodder) might still be grown. The most difficult time for
these households is in many respects yet to come, as savings from previous sales
dwindle, a problem compounded by the loss of the nutritional value of access to milk
and cheese. Their survival options thereafter force them (where possible) onto the
labour market, with all its vagaries.
We can now look at just two cases that illustrate the difficulties resulting from recent
reforms. They are taken from a village in Giza and one in Dakhalia.
Case One
Aziza is 40 and she has two sons aged 12 and 11 and a daughter aged 14 years; her
husband died in 1995. Before the land act Aziza rented one feddan (1 feddan =1.038
acres or 0.42 hectares)access to which was inherited from her husband who died in
1995. Net income from all sources was LE6965. The tenanted land was in the village
and she had two water buffaloes and a donkey. She had grown clover, vegetables and
corn throughout the year and hired in labour at peak times. She had heard about the
Land Law from the owner at the time of her husband's death. There had been no visit
from either government or governorate officials to discuss the implications of the law.
After the land act her tenancy agreement was not renewed. The landowner raised the
rent from LE720 per feddan to LE2400 and she was conscious that the returns from
farming were, in fact, declining. If she had resources to renew the contract it had to be
paid in full at the beginning of the rental arrangement. There was to be no written
contract only a verbal agreement; the landowner, in fact, refused to rent the piece of
land to any farmer from the village. The landowner had also said that there would be
no contract with a woman; she sold her livestock.
Emergence of Poverty: Credit from the agricultural bank was now substituted by
credit from relatives. She also relied on relatives to look after the children. Small loans
of LE25-50 replaced loans of LE500-600 from the agricultural bank. Before the act she
had also borrowed from merchants who required that she sold her produce to them.
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She removed her daughter from school who now helped her mother sell vegetables
bought from merchants in the village. Aziza became partly dependent upon the
charity Society for the Care of Orphans and she also began working as a day labourer
picking vegetables. She had sold milk while her livestock were alive, also benefiting
from household consumption of cheese and milk but she was now entirely dependent
upon being hired by other landowners.
Case Two
Suzanne is 50 and has four sons and a daughter. Only one son is at home; he is 27 and
lives with his wife who is 18 years. Two are married and one has not returned from
Iraq where he began work before the Gulf War. Before the land act Suzanne rented 1.5
feddans that was inherited from her husband who had been dead for several years.
Gross income from the rented land was about LE6420 and rent was LE900; net income
was LE2307. The tenanted land was in the village and she had been devastated when
she heard about the proposed land act from a neighbour in 1992. She had not been
visited by any government or agricultural extension officer to discuss the impending
loss of her tenancy and the NDP official who had been contacted by villagers refused
to visit the village saying he was too busy.
After the land act was implemented, Suzanne could not renew her tenancy agreement.
The landlord insisted that he wanted to rent the land to farmers from outside the
village - to merchant traders who planted vegetables and sold them in a nearby
village. Suzanne had been intimidated by the landlord who threatened her and her
family with the violence that had been directed to eight other villagers who had been
detained and tortured. As a result of this threat she instructed her son to stay in a local
town in case he was arrested. She managed to get a verbal contract for a
sharecropping arrangement on a piece of land of 1.5 feddan five kilometres away
from the village. She took a quarter of the crop and paid for labour hire at peak times.
The landowner paid for other farming inputs and insisted on the cropping pattern of
cotton and rice. The landowner only agreed to a summer sharecrop arrangement
when labour input is greater. He farmed the land himself in winter.
Emergence of Poverty: Suzanne moved from a situation of a net income of LE2307
per annum to a deficit of LE2923. She was only able to get credit after the Land Act
from merchants who lent on the understanding that they could purchase her crops at
less than the market price. Before the Land Act she had received credit from banks
against the collateral of her tenancy. The village now experienced an increase in
sharecropping, notably during summer periods when landowners were confronted
by higher labour needs. Contracts for access to land were only oral and landowners
insisted on blank cheques from tenants or sharecroppers as leverage to remove them
from the land at the end of a season.
Both these women have seen a dramatic decline in their economic and social rights
following 1997 and they are not the worst cases. Previously with land, security,
collateral and opportunity to sustain their families and themselves they have been
coerced into livelihoods that were intended to raise agricultural productivity,
promote agricultural modernisation and rural development. In both cases they have
led to insecurity and the downward spiral to poverty - and there is no vibrant support
mechanism that they can use to promote their rights.
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Agricultural Modernisation - An Alternative
Central to the debate about agricultural reform in Egypt is what type of agricultural
modernisation should the country pursue. On this issue Egyptian policy-makers are
guilty of a failure of imagination. It is clear from the characterisations of agricultural
'decline' and 'crisis' (two often-repeated terms in describing Egypt's agriculture) that
what is believed to be at stake is nothing short of the task of bringing the countryside
into the modern era. This has been a preoccupation with commentators. One of the
most widely read books on Egypt notes, in its introductory chapter on the country's
land and people, that 'isolationism and conservatism were the mainstays of fellah
existence'. And, while the author observes that, 'paradoxically though, the fellah has
easily adapted to the most advanced methods of cultivation' these were brought to the
peasant by his (sic) 'city brothers'. 'Nonetheless/ he writes, 'the fellah continued to
construct his views and images of the universe, the mystery of life, and his relation to
both of these through the earth and the mighty river' (Vatikiotis, 1991:7). This view of
Egypt's peasantry has done much to undermine rural people's inventiveness and the
struggles that have sustained and promoted farmer abilities to transform their
environments. It is a mistake to lay the blame for Egypt's agricultural crisis at the door
of peasant households. For while Vatikiotis is not alone in noting that 'conservatism
and insularity are manifested in the social practices of villagers, in their attachment to
old agricultural methods, in their patience in adversity that derives from religious
belief (1991:9) it remains an ahistorical view lacking analytical rigour. It leads
Vatikiotis to the view that 'conservatism, isolation and a long established traditional
social structure comprise what one might call Egypt's permanent 'Egyptianity' [sic]'
(1991:9).
This view of Egyptian peasants and farmers is shared and built into policy planners
strategies for agricultural reform. It is in many ways a strategy for reform that
excludes the peasant from the policies for modernisation. This is for two reasons. The
continued absence of any political mechanism to facilitate the flow of information and
grievance from the countryside to policy-makers locally at Governorate or subGovernorate level or at the centre of the state. The second reason is because of the
dominant view of agricultural modernisation.
The continued absence of political mechanisms to include peasants into the
formulation of policy or even for an arena in which peasant problems can be
expressed remains a block to agricultural reform. Despite contemporary debates
about the need for effective civil society and its relationship to political and economic
liberalisation, Egyptian peasants have no voice to express their views. Instead,
policies are directed to the dramatised concerns of environmental degradation and
declining productivity which are seen to have been caused by the peasant producer.
Farmers however identify the obstacles to productivity and modernisation as being
unequal access to land and farming inputs at costs that can be borne during a period
of crisis. They also relate to issues of rural infrastructure, employment and notably
educational opportunities for their children.
The IFI and GoE preoccupation with the market as Egypt's saviour is misguided and
self-serving of the larger farmer and state official interests that want to sustain the
status quo. That is a status quo that has already promoted a considerable
concentration of land holdings that began prior to economic adjustment. Between
1961-1982, for example, the amount of leased and rented land fell from 40 per cent to
25 per cent. That meant that some 900,000 feddans passed from the hands of tenants
into the hands of big landlords - the Ministry of Agriculture and Land Reclamation
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accounting for 16.4 per cent of that land. While the declared rationale of policy is to
release the energy and vibrancy of newly burgeoning entrepreneurial forces, the
outcome will merely be to further empower those landowners and political forces
which already exert authority in the countryside and in the state machine. And there
is little to suggest that the release of market forces will do anything in itself to reduce
the level of state rent seeking that has characterised Egyptian politics for so long.
An alternative strategy for economic reform and agricultural transformation will be
to recognise that the market per se is an inadequate instrument for economic growth.
Markets are arenas of economic and political power. They empower as well as
marginalise and while changing farm-gate prices remains the preferred tool of
reformers it will not serve to promote sustainable growth. The reification of the
market, marginalises all other policy initiatives for reform. Egyptian policymakers,
for example, have singularly failed to learn any historical lessons from the newly
industrialised countries in Asia that built their growth on land reform (of the more
equitable variant) and protected local markets from the vagaries of changes in
international crop prices. It is seen to be easier politically and practically more
efficient, to promote urban growth which extends urban interests rather than promote
mechanisms for rural empowerment, effective decision making and efficient
allocation of resources in the countryside. The empowerment of rural actors needs
investment in rural infrastructure, roads, telecommunications, health and education.
Yet investment in these areas is often difficult to promote when the guiding view of
modernity is urban rather than rural, industrial rather than agricultural. With a crude
view of modernisation that seeks to continually channel resources into towns and
cities rather than villages and rural households, there is little hope of effective and
sustainable rural growth.
With the promotion of urban bias the GoE and the IFIs fail once again to recognise the
relative ease with which poverty alleviation and economic growth can be met by
promoting policies favouring the countryside rather than the increased levels of
investment targeted to the towns and cities. Planners have ignored the view that 'a
dollar of rural income, compared with a dollar of urban income, has three or four
times the effect on poverty alleviation' (Timmer, 1995:461). And there has been little
recognition, either, of the problems posed by the many labour migrants moving from
the underdevelopment of Egypt's countryside to the cities to find work and use urban
services. This failure has been an even bigger omission by policy-makers at a time of
Islamist opposition. Although there is no simple one-to-one relationship between
support for the agenda of radical Islam, on the one hand, and increased rural poverty,
on the other, it would be likely that Islamist recruitment would increase as poverty
intensified - if Islamists had effective political structures of recruitment and were
sympathetic to rural interests and needs. In practice, however, the Islamist 'strategy'
of violence, without widespread organic links with the rural poor proved as effective
in preventing the spread of radical Islam as Mubarak's security forces.
There seems to be a strategic amnesia among policy-makers and advisors in Egypt
with regard to agricultural development. The market is seen to have single-handedly
delivered agricultural growth and increased productivity in the agricultural
revolutions of Britain in the 18th and 19th centuries and the US after World War Two.
Yet in both these cases the market was peripheral to growth. In both cases, and
elsewhere more recently in South East Asia, agricultural growth was the outcome of
protected markets and active state intervention to preserve and defend and then to
extend agricultural interests. The idea that the Egyptian state can now simply reduce
its considerable activities and that the result will be sustained agricultural growth is
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untenable - at least if levels of rural welfare are not to continue to fall as dramatically
as they have since 1991. For while the rationale is for the release of market forces to
increase the effective use of land and thereby increase yields and the demand for rural
labour as agricultural output increases, there has been little indication from any
sources that this is happening. Indeed, the pressures on rural welfare levels have been
intense: charges for education and health services have risen and the costs of rural
inputs have outstripped gains from increases in farm gate prices - particularly for
smaller land holders, whose vulnerability to price changes is greater than larger land
holders. The effects of these pressures on the ability of the rural poor to cope with
declining levels of welfare is likely to undermine the reform strategy - not least
because, to take rural education as an example, the impact of increasing levels of
poverty has led to families to withdraw children from school. This will condemn
society to low productivity agricultural workers or, if they leave the countryside, to
low productivity urban workers or the unemployed marginalised.
It is on the issue of land however, that the government has singularly failed to grasp
the nettle of reform. The recent land law will only reinforce the interests of large
landowners, promote speculation and landlessness. And while the government is
committed to resettling expelled farmers on land reclaimed from the desert, the cost to
the farmers of cultivating that land, and of the social and cultural disruption caused
by relocation, is likely to prohibit its success.
What the GoE could have done, instead, is to promote a ceiling on land holdings
above five feddans. There might be exceptions in the case of the new land, or where
large scale cultivation produces selected crops which are important for strategic
purposes and for foreign exchange. But unless ceilings are otherwise placed on land,
pressures in the Delta and elsewhere will undermine the viability of agricultural
modernisation. It is essential, if agricultural modernisation is to be effective and
sustainable, for it to be able to work with household farming practices, the skills and
methods of crop choice and the labour processes of farmers in their familial and
village relationships. Agricultural modernisation imposed or shaped by government
decree or market forces alone will impose a harsh regime and protracted hardship on
farmers, arid will bring to the fore class antagonisms that even the authoritarian state
might have difficulty overcoming without continued resort to emergency legislation
and further abuse of human rights.
If the history of Egypt has taught us anything, it is that the agricultural sector has
managed to 'deliver the goods' despite, rather than because of, state intervention.
While state reforms in agriculture are desirable (in facilitating infrastructural growth,
moderating prices and incentive structures and creating an easier relationship
between urban and rural workers), it is the farmers themselves who have sustained
the viability of production. It is the peasant farmers who must be listened to and who
must not be hindered from providing the agricultural output that will sustain urban
development and national economic growth. That growth will only be sustainable if a
ceiling of 5 feddan is placed on land holdings. This is a viable land holding for average
families. Moreover, it would block or slow the growth of an extractive class of rural
landowners or absentee landlords, who will undoubtedly emerge from, and be
reinvigorated by, government strategy.
A redistributive land reform is not on the political agenda. And many observers
would see its suggestion as preposterous. The alternative, however, is the promise of
accelerated rural social differentiation and the failure of urban economic growth to
absorb rural unemployment. It is Utopian to imagine that national economic growth
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will create employment for the more than 500,000 new entrants to the labour market
each year. And while it might be seen to be equally Utopian to suggest a land reform
which would attack the vested interests of the holders of state power and their rural
intermediaries, it is time that a debate highlighted what the probable outcome of the
current strategy will be and why Egypt's political and economic future will continue
to lie in the hands of its farmers. Without that debate, and without placing on the
agenda the issue of peasant political and economic rights, the collusion between the
IFIs and GoE will merely postpone rather than prevent the possibilities of social
conflict and political opposition to the state.
The start of a new strategy for rural development might begin by de- emphasising
supply side issues - or the stock of Egypt's environmental (natural) assets - and begin
with the demand side of the equation, namely the quality of rural peoples' livelihoods
(Redclift, 1992; Redclift and Sage, 1994; Redclift and Benton, 1994). Redclift for
example, has shown the importance of understanding environmental concerns as part
of agricultural policy and involving 'local people in policy objectives which they have
had no real opportunity to influence' (Redclift, 1992;256). This is not a particularly
new idea but it reminds us of the importance of understanding rural politics, of the
way in which it is constructed and the way in which rural poor formulate their
interests. Opportunities for doing this in Egypt are minimal.
A new agricultural strategy requires a proper assessment of what factors contribute to
social inequality. These factors include differential access to resources, their
productive capabilities and an indication of how these may change over time. This
then provides a map of issues which can help inform policy-makers of the way in
which they can prevent poverty creating destitution: it will primarily require the IFIs
and the GoE to understand the mechanisms of rural decision making (Dasgupta, 1993;
Desai, 1992). Dasgupta has also noted that there are many mechanisms of
dispossession including shifts in population size and density and predatory
governments and 'thieving aristocracies' (Dasgupta, 1993:292).
The GoE and the IFIs are unable and unwilling to grasp the reality of rural struggles in
Egypt because to do so would challenge the status quo. It would also require them to
think about the problems of peoples' vulnerability to economic change and about
how the market, on its own, cannot protect the poor. The GoE and the IFIs do not have
a theoretical perspective which can recognise the importance of understanding the
ways in which farmers live. Fundamentally what is happening in Egypt's countryside
is a change in peoples' entitlements to rural assets and thereby their ability to
withstand the acutest form of vulnerability: destitution.
Egyptian agriculture is now at a turning point. It is a turning point that will in all
likelihood lead to increasing rural social differentiation that will fundamentally
undermine the possibilities for the rural poor to continue to eke out an existence in the
way that they have done since the 1950s. 'Safety nets' are now being taken away.
Market liberalisation is further monetising the rural economy in ways that will make
standards of living almost entirely dependent upon access to the cash economy. Yet
the market economy, especially at a time of economic contraction, penalises most
those with limited financial resources or access to cash.
Market driven solutions to Egypt's problems neglect the existing ways in which rural
people address their uneven access to resources. There is little attention paid to the
way in which people cope with crisis and the impact of market failure. The
international agencies work with an incomplete characterisation of poverty and
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environmental degradation. Among other things, they have linked poverty to
environmental degradation too simply and crudely. They have focused on notions of
peasant ignorance and poor technology; and they regard common resource
management as an anachronism. Policy-makers have failed to consider deeper issues
of land reform and socio-political change which might include even limited
empowerment for farmers to shape and promote their own agendas for reform. In
doing so, they throw away a great opportunity during the present period of
transformation to address political questions with which the GoE is unwilling to
engage.
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State-NGO Relations in an Era of
Globalisation: The Implications for
Agricultural Development in Africa
Korbla P Puplampu & Wisdom J Tettey
The crisis of the African state has been a dominant feature of the continent's
socio-political and development discourse in the last two decades. In a
region where agriculture is the engine of development and the state plays
an active role in agriculture, the crisis of the state has created a vacuum in
the institutional framework required for agricultural development. Nongovernmental organisations (NGOs), consistent with globalisation, have
emerged and filled the vacuum as viable institutions for agricultural
development. This study examines State-NGO relations during globalisation
and the implications of that relationship for agricultural development in
Africa. Exploring the socio-political context of such relations, especially
the nature of investment in the agricultural sector, the study shows how
the uncertain outcomes of State-NGO relations, exacerbated by global
forces, affect the long-term prospects of agricultural development in Africa.

The crisis of the African state has been a dominant issue in the continent's
development in the last two decades. Manifestations of this crisis are most visible in
the area of institutional incapacity, bureaucratic inertia, lack of motivated personnel,
a high turn over rate for professional staff and the inability of state institutions to
initiate or implement policies. With economies dependent on agricultural commodities, declining world commodity prices in the early 1980s, the state's insatiable
appetite for agricultural revenue and natural problems such as drought, combined to
undermine the place of agriculture in national development. The result has been
periodic famine and human tragedy followed by attempts to address Africa's
developmental problems.
Policy responses to the problems of the state and agriculture, however, cannot be
decoupled from two related developments in the international political economy: the
oil crises in 1973 and 1979 and the global depression of the early 1980s. The 1973 and
1979 oil price increases by the Organisation of Petroleum Exporting Countries (OPEC)
led to excess petro-dollars in the international financial system, which created an
enormous expansion in lending to many countries, particularly developing ones. In
many African states, increased borrowing, coupled with declining terms of trade and
high interest rates (which made it difficult for them to pay their creditors) pushed the
continent into the abyss of indebtedness (Mkandawire & Soludo, 1999).
The second development was the global depression of the 1980s which, in turn, led to
the ascension to power, between 1979 and 1981, of conservative governments in the
United States and Britain. These conservative governments launched an attack on
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inflation, called for a minimal role for the state in economic activities and took steps to
address the instability in the international financial system caused by, among other
things, the indebtedness of many developing countries. These changes catapulted
international financial institutions (IFIs), and specifically the World Bank and the
International Monetary Fund, onto the centre stage in global financial and economic
restructuring (Endnote 1).
For African countries experiencing economic decline, two IFI policy documents - the
'1981 Accelerated Development in Sub-Saharan Africa' and the '1989 Sub-Saharan
Africa, From Crisis to Sustainable Growth' - provided the policy framework for
structural adjustment programmes (Endnote 2). Both documents had a negative
assessment of the state's role in agriculture, particularly in agricultural marketing and
pricing. The IFIs stressed the importance of a minimal state, and called for the
restructuring of state agricultural institutions and an enhanced role for the market.
They assumed that previous development practices which had favoured state
intervention in the economy had subjected policy decisions to political considerations, thereby introducing distortions into the allocation of resources and rewards. A
minimal state would, therefore, presumably give the economy the chance to operate
under the discipline of the market.
The restructuring of state agricultural institutions in marketing and input supply,
through a reduction in state involvement in these areas, was expected to trim down
the bloated state bureaucracy and the unproductive expenditure that went with it.
Furthermore, it would permit the private sector to run these activities more
successfully because of the assumption that the market would ensure greater
efficiency than statist orientations. The state's role was consequently to be reduced to
providing an 'enabling' environment, that is
providing market and price information, promoting private and cooperative marketing
activity, building market infrastructure ... and establishing a legal framework that permits
the development of competitive market activities (World Bank, 1989:92).

These changes in the international political and economic climate, and the attendant
reduction of the role designated for the state, at a time when the continent is
beleaguered by severe agricultural problems, has resulted in an increased reliance at
international, national and local levels on non-governmental organisations (NGOs).
These groups, as euphemisms for the private sector, have been expected to take over
the state's role in several areas of the agricultural sector in order to sustain it. Indeed,
there has been 'a striking upsurge ... underway around the globe in organised activity
and the creation of private, non-profit or non-governmental organisations' (Salamon,
1994:109). In stressing the new role of NGOs, Edwards & Hulme (1996:3) argue 'that
now they are seen as the preferred channel for service-provision in deliberate substitution
for the state' (emphasis in the original).
It is worth pointing out that NGOs are not a new phenomenon and neither is their role
and importance in political, economic and social affairs (Najam, 1996; Carroll, 1992).
However, the intensity of their involvement in Africa's development since the 1980s
has been unprecedented (Atampugre, 1997; Gary, 1996; Wellard & Copestake, 1993;
Fowler, 1991; Bratton, 1989,1994; World Bank, 1989). This rise in NGO participation
cannot be divorced from the policy climate, championed by the IFIs, which projects
them as the most effective means of
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addressing the problems of developing societies and the needs of their poorest members in a
manner not matched by government officials. NGOs have learned how to work with
grassroots organisations and how to put together projects with minimal financial and
external technical assistance, thus helping poor people to help themselves (World Bank,
1989:182).
While the literature on NGOs in Africa's development is still growing, the debate on
their effectiveness also rages on (Stewart, 1997; Atampugre, 1997; Edwards & Hulme,
1996; Vivian, 1994; Vivian & Maseko, 1994; Farrington et al., 1993; Wellard &
Copestake, 1993; Clark, 1991). Without discounting the value of this debate, it is
important to situate it within a broader framework which analyses the changing roles
and performance of the state and NGOs as products of current trends in the
globalisation of economic processes. The policy recommendations from the IFIs are
consistent with trends in the globalisation of markets for resources involving the
internationalisation of the production process, and the increased mobility of financial
capital and transnational operations (Hoogvelt, 1997; Mittelman, 1997; Mengisteab,
1996; Drache & Gertler, 1991). Globalisation, however, extends beyond the economic
arena; it is also political and cultural in scope. The political dimension is tied to
changes in the role of the state and the increasingly powerful position of non-state
actors across borders. The cultural aspect, on the other hand, is expressed in terms of
the harmonisation of standards and the homogenisation of tastes associated with the
creation of a global culture.
The significance of globalisation vis-a-vis the activities of NGOs is brought to the fore
with the changing orientations of these organisations. There have been major
conceptual shifts in the way organisations qualify to be referred to as NGOs. In
particular, the literature has yet to begin to confront processes by which many forprofit organisations have occupied a terrain that has traditionally been reserved for
non-profit non-governmental institutions. What is notable about these changes is the
fact that profit-making bodies are clamouring for NGO status while traditional NGOs
are now absorbing the mode of discourse and orientation of the for-profit
organisations. Consequently, the role of a minimal state or NGOs in development will
inevitably be mediated by globalising forces. We cannot talk about NGO participation in development without linking it to the forces that define their role and will
shape the outcomes of their involvement.
It is in this context that this study examines the relationship between the African state
and international NGOs in an era of globalisation and the implications of that
relationship for agricultural development in Africa. Following the theoretical
framework outlined by Bratton (1989,1994), Bebbington and Farrington (1993), Berry
(1993a,b) and others, this article contends that state-NGO relations are uncertain and
that this uncertainty, complicated by the market-driven agenda of global reforms,
does not bode well for the long-term institutional capacity building required for
agricultural development. The basis of the uncertainty will be traced to political and
economic factors which structure the relationship between the two sides and define
the nature of investment in the agricultural sector. In what follows, we first review the
literature on the role of the state in agricultural development in Africa, and then
analyse state-NGO relations in an era of global agriculture. A subsequent section
evaluates the policy implications of this relationship for agricultural development,
with specific reference to agricultural marketing and research institutions, before
concluding with suggestions of how state-NGO relations can be organised to benefit
African agricultural development.
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The State & Agriculture in Africa: Past & Present
Historically, the African state played a major role in agricultural development,
through the provision of human resources, policy frameworks, and institutional
facilities. The state's involvement reflects both the sector's economic importance and
also its value to the sustenance of society at large. In view of the state's central role, it
is not surprising that several studies on the causes of agricultural crisis in Africa have
blamed the state for the failures of post-colonial agricultural policies (Mkandawire,
1989; Chazan & Shaw, 1988; Commins et al., 1986; Bates, 1981). However, the postcolonial state is a product of the colonial one and any analysis of its role must begin
with the colonial state. In contrast to accounts by apologists for colonial rule, there is
now a valuable literature that establishes that the colonial state played an
interventionist, but not always successful nor altruistic, role in governance and
agricultural marketing or research (Berry, 1993a; Phillips, 1989; Berman, 1984;
Londsdale, 1981; Kulick, 1979). Marketing arrangements were a contest between local
producers and (local and foreign) buyers, with the state in a mediating, but not
necessarily neutral, role - often with disastrous consequences for itself, producers and
buyers (see Dewey & Hopkins, 1978; Bauer, 1963). Marketing boards, the focus of
relentless criticism in the 1980s, for example, were not created by the post-colonial
African state. They were established by the colonial state, and served as an important
means of revenue accumulation in the reconstruction effort in many of the 'mother'
European countries after the Second World War. They also helped to provide the
resources needed to run the colonial administration, enabling the colonies 'to finance
their own conquest' (Young, 1988:45). The function of marketing boards in the
colonial era underscores the power of state intervention in the agricultural sector
(Kay, 1975:107).
Similarly, agricultural research in many colonies paid little attention to social and
political, as distinct from purely technical, considerations. It began 'because settlers
introducing cash crops into newly colonised areas found their plants being attacked
by a myriad of diseases and pests in unfamiliar environments and the planters
themselves were being wiped out financially' (George, 1986:91). The role of colonial
botanical gardens was geared towards 'the de facto transfer of plant resources from its
colonial source to a location where specialised, artificial environments were required
for their survival and scientific study' (Deo & Swanson, 1991:190) The research
stations also focused on technical concerns of export crops, research being premised
on the assumption that technical fixes could be found for problems of agriculture and
that all categories of farmers - regardless of social and political considerations would embrace such findings (something subsequently contradicted by the experiences of the 'Green Revolution' in India and other Asian countries (Griffin, 1979;
Frankel, 1971). The Green Revolution's lasting legacy was that the success of
agricultural research depends on the close collaboration between technical and social
aspects of research (Biggs and Farrington, 1991) (Endnote 3). The essential point is
that, despite the vibrancy of colonial agricultural (Eicher, 1989), agricultural research
in many African countries, from the colonial to the current era of globalisation, has
largely had an export bias, without much consideration for the socio-economic
implications of neglecting local food crops (George, 1986; Nweke, 1978).
While the transition from colonial to indigenous rule might have given the
impression of fundamental changes, a critical analysis reveals that, in both phases, the
state concentrated on agricultural exports to raise revenue. In the main, continuities
characterised the transition from colonial to post-colonial rule and policy performance in each era was the product of social and political contingencies (Berry, 1993a;
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Phillips, 1989). These continuities are exemplified by the fact that cash-strapped postcolonial governments, having observed that state power could be used to control
marketing boards to generate government revenues, retained a politically and
economically convenient practice that originated from the colonial era (Arhin, Hesp &
Laan, 1985).
Despite various descriptions of the state (colonial and post-colonial) in Africa as weak
(Endnote 4), bureaucratic entities did exist, and continue to make far-reaching
decisions, including those on agriculture, on behalf of their people with varying
degrees of success and failure (Endnote 5). In the post-colonial era, beginning from the
1950s and 1960s, the Keynesian model that dominated development theory and
planning also favoured a strong centralised African state in promoting statecontrolled or dirigiste economic development and breaking down the structures of
underdevelopment (Galli, 1992:5; Hettne, 1991:49-50; Huntington, 1968). Several
analysts privileged the state's role in agriculture in order to ensure that the sector
made the expected contributions to national development (Endnote 6). The state's role
in agriculture was justified with historical arguments that contended, for instance,
that the risky nature of agricultural investment has, in most places, warranted
government intervention to provide subsidies, trained personnel and research
facilities. Furthermore, it was argued, because the nature of most of these services
made them susceptible to free-rider exploitation, the private sector was reluctant to
develop them.
After decades of promoting the state's role in agriculture, development theorists and
practitioners were confronted (from the late 1970s and early 1980s) with both
declining state capacity and crisis in agriculture, raising questions about government
interventions. The state therefore was subjected to widespread condemnation by
many scholars of different political and ideological persuasions (Endnote 7). Their
unanimity in condemning the state in Africa was unparalleled and conditioned
subsequent discussions on the proper role of the state within a changing global
political and economic environment. The IFIs, operating in the context of these
changes, sought to redefine the state's place in agriculture, as set out in their structural
adjustment packages.
The adjustment or reform policy packages call for liberating farmers by removing the
state from the market and creating a competitive environment for agricultural
transactions. The question, however, is whether a minimal state and market reforms,
without a firm commitment to institutional renewal, will promote agricultural
development. It is in this context that there has emerged a widespread involvement
for NGOs in the sector as replacement vehicles for the state. Assessing the potential of
these organisations in agricultural development requires an examination of the
nature of their commitment and the kinds of interests they represent.

NGOs: Their Origins, Purposes & Relationship with the State
NGOs emerged as a result of activities associated with the founding of the United
Nations. Created as a category to 'describe a specific relationship between civil
organisations and the intergovernmental process ... the term has been loosely applied
to any organisation that is not public' (Krut, 1997:7). As non-public entities, NGOs
have traditionally been seen as non-profit, voluntary and citizen-oriented institutions.
Accordingly, NGOs perform a variety of service and humanitarian functions, seeking
to bring the concerns of citizens to the attention of governments and to serve as
advocates of people-centered policies. They also monitor government policies to
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ensure that they serve the interests of the public. Their extensive network within
communities and their closeness to their target population are held up as two of their
principal strengths, enabling them to involve and reflect grassroots' interests.
NGOs differ in origin, size and source of funding and operate in different ways,
leading development analysts to categorise them in different ways, giving rise to a
proliferation of acronyms: NNGOs (northern NGOs), SNGOs (southern NGOs),
INGOs (international NGOs), GONGOs (government-organised NGOs), GRINGOs
(government-run NGOs), and QUANGOS (quasi-NGOs) (Charlton & May, 1995;
Malena, 1995; Bebbington & Farrington, 1993; Farrington & Biggs, 1990). All the
different types of NGOs have witnessed phenomenal growth in the last decade.
Smillie and Helmich note that in the OECD countries, the number of registered NGOs
increased from 1,600 in 1980 to 2,970 in 1993 (cited in Edwards & Hulme, 1996:3).
Africa has also witnessed significant increases in their numbers. In Tunisia, the
number of registered NGOs jumped from 1,866 in 1988 to 5,186 in 1991 (Edwards &
Hulme, 1996:3). Fowler estimates that Kenya also experienced a steady increase in
registered local NGOs, from 124 in 1975 to over 400 in 1987, and reaching 500 in the
early 1990s. Indeed, between 1978 and 1987 the number of local NGOs in Kenya
increased 130 per cent while international ones registered a 260 per cent leap
(Ndegwa, 1996:19). Zimbabwe had a total of 642 NGOs in 1992. Fifty-eight per cent
classified themselves as local, 16 per cent as foreign, 16 per cent as churches and 10 per
cent as local associations (Vivian & Maseko, 1994:6-7). Gambia recorded 100 foreign
and local NGOs in 1990 (Brautigam, 1994:64). And in Ghana, the number of registered
NGOs increased from 10 in 1960 to about 350 in 1991 (Amanor, Denkabe & Wellard,
1993:187) (Endnote 8).
The growth of international NGOs, in particular, has been accompanied by the
accumulation and disbursement of enormous financial resources. Many international
NGOs receive funding from their national governments. Ten major European NGOs
received 75 per cent of their funding from state coffers during complex emergencies,
such as the crises in Somalia and Rwanda in the early 1990s, while US NGOs received
76 per cent of their funding from the US government in 1993 (Natsios, 1997:289)
(Endnote 9). Most Canadian NGOs secure 50 per cent of their cash income from the
government's Canadian International Development Agency (CIDA), some obtaining
as much as 80 per cent of their operating budgets from this source (Smillie, 1996:160).
With such enormous financial clout, OECD NGOs, in particular, and 'northern'
NGOs, in general, have considerable impact at the national level in many African
countries. The increasing support that these organisations are getting from their
governments reflect the current line of thinking, which is that they are more efficient
in the delivery of goods and services than the state in many developing countries.
Given the extent to which the NGOs rely on state revenue, there are concerns about
who calls the tunes they play in Africa.
For international NGOs operating in Africa, that suspicion has fed the argument
made by some governments that they are spies for foreign interests, especially given
the secrecy and lack of transparency that surrounds their work (Tandon, 1991:142). To
get around some of these suspicions, international NGOs sometimes forge alliances
with national NGOs, although such partnerships are frowned upon by many
governments in Africa because of their fear that foreign funds to the government will
be diverted to local NGOs. Gariyo (1996:136) cites the case of the Foundation for
African Development, an indigenous NGO in Uganda, which was accused by the
authorities of serving 'foreign interests' because of its reliance on foreign donations
and assistance.
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The fact that non-profit NGOs, in one sense, are institutions offering help or
ameliorating existing social conditions for disadvantaged social groups, creates a
tense relationship between them and governments. The state in Africa is, in some
cases, responsible for creating the social groups that need help from NGOs
(Bebbington & Farrington, 1993; Bratton, 1989). By providing the necessary services
and resources for their target groups, NGOs highlight the failings of the state and
weaken its legitimacy. As Bratton (1989:570) puts it, 'the relationship between
governments and [NGOs] is a political question that impinges on the legitimacy of
various types of institutions to exercise power'. In a study of famine in the Sudan
between 1985 and 1989, Keen (1994) clearly illustrates this tense relationship. Unable
to solve long-running sectarian conflicts between the northern and southern sectors of
the country, the state, he argues, created famine in the southwest as a policy
instrument to deal with the conflict. The government therefore viewed efforts by
NGOs to alleviate the food crisis in that part of the country as a circumvention of its
policy. It is this politicisation of the food problem, that informed the government's
decision in 1987'... [to close] down four international NGOs with operations in the ...
south, on suspicion that they provided assistance to an anti-government guerrilla
movement' (Bratton, 1989:580).
Governments in other countries, such as Zimbabwe, Kenya, Tanzania, Uganda and
South Africa have all taken various kinds of action against NGOs at one time or the
other (Gariyo, 1996; Brattton, 1989; Fowler, 1991). These involve a combination of
heavy-handedness, subtle manipulation and cooptation (see, for example, Bratton,
1989; Gary 1996; Ndegwa, 1996; Fowler, 1991). In fact, several governments have tried
to put in place state-controlled institutions which would monitor the work of NGOs.
The Kenyan government, in 1987, announced that a directorate would be set up to
coordinate NGO development activities, while Ghana has been toying with an NGO
Bill since 1995 (Fowler, 1991:65-66; Gary, 1996:162-163).

NGO Reconceptualisation, Agriculture & Globalisation
The central focus of NGOs on relief and humanitarian initiatives in Africa has
changed with the weakening and incapacity of the state, the agricultural crisis and the
resultant human tragedy of hunger, famine and displaced citizens. On the one hand,
these events reinforced the traditional role of NGOs by necessitating 'a shift of
increasingly scarce resources away from sustainable development to life-saving
humanitarian interventions' (Natsios, 1997:288). On the other hand, the events
underscored the need for measures to develop the institutional framework required
for agricultural development, if only to avert another crisis in the future. These two
intellectual responses, caused by the crisis of the state and of agriculture, engendered
a broader conceptualisation of NGO roles to encapsulate both a charitable mission
and a for-profit orientation. In short, the former perspective highlights non-profit
NGOs and the latter orientation showcases for-profit NGOs or Big International
NGOs or Business and Industry-oriented NGOs (BINGOs).
Non-profit NGOs of all stripes responded to the crisis in Africa by establishing relief
and development operations. While 40 international NGOs were in operation in
Somalia in December 1992 when the United Nations's 'Operation Restore Hope' was
underway, 76 others were active at the Rwanda refugee camps in Goma in the former
Zaire in November 1993 (Natsiois, 1997:289). Even though NGOs vary by country and
region, the most notable international ones in Africa include Cooperative America
Relief Everywhere (CARE), Catholic Relief Services, World Vision International, Save
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the Children, and Oxfam. Others with active operations in the 1980s included
Sasakawa Global 2000 (SG 2000) with operations in Ghana, Sudan and Zambia;
ActionAid, which had projects in the Gambia and Ghana; Acord in Burkina Faso; and
the Six S Association (Se Servir de la Saison Seche en Savan et Sahel) linking the Sahel
region and active in Burkina Faso, Mali and Senegal.
Krut (1997), writing on the role of NGOs in a global environment, alludes to the
emergence of business and industry groups (for example transnational corporations)
or their representatives, who 'technically are NGOs and are increasingly visible at
international political events, [although]... their credibility as representatives of civil
society is frequently challenged' (Ibid.:20) (Endnote 10). Theoretically, to the extent
that transnational corporations are non-government institutions, they are nongovernmental organisations. However, since transnational corporations are not
charitable entities but profit-seeking institutions, their appropriation of traditional
NGO status makes it imperative that more specificity and further differentiation be
brought to bear on the categorisation of NGOs. It is in the light of this complication of
the mainstream understanding of NGOs that the distinction between transnational
corporations (TNCs) or for-profit NGOs and their counterparts who operate within
the parameters of the traditional definition needs to be made vis-a-vis agriculture. The
former will be focus of the subsequent discussions.
The importance of these TNC/NGOs in global agriculture is not in doubt. As
Heffernan and Constance (1994:29) argue, the 'driving force behind the restructuring
of the global [agricultural and] food system' are TNCs or groups of TNCs.
Globalisation, which has given rise to the receding influence of the state, has in the
South led not only to the increased significance of actors like the IFIs, lending agencies
like US AID (Endnote 11) and the Commonwealth Development Corporation, but also
transnational capitalist actors like those in agribusiness (Thomas, 1997:13; Little &
Watts, 1994:5).
The evolving character of for-profit NGOs, can best be seen in their new initiatives in
agricultural production and marketing. In the area of production, globalisation of
agriculture involves the internationalisation of agricultural production, creating what
Friedman (1993:45-47) calls the 'New Agricultural Countries' or NACs. Most of the
NACs are in the least industrialised countries of the South and specialise in the export
of labour-intensive and off-season exotic fruits (bananas, pineapples), vegetables
(tomatoes, cucumbers), agro-based industrial inputs (oil palm) and fresh-cut flowers
(roses, lilies). A critical component of the new production arrangements is contract
farming and the use of biotechnology:
Contract farming represents a social organisation ... in which plants and animals are
produced on land in relation to the complex and changing profit conditions of global
capitalism. It does not ensure the preservation of family farming (small-scale commodity
production) but rather is the means to introduce distinctive work routines, new on-farm
technologies and labour processes, a further concentration and centralisation of capital ...to
deepen the form of appropriation by which rural production processes (farm inputs and
services) are converted into industrial products ... (Watts, 1990:149, see also Glover &

Kusterer, 1990:4).
Transnational agro-based corporations (for example, British American Tobacco and
Del Monte in Kenya; Unilever in Ghana) are at the helm of contract farming and
emphasise the production of exportable crops (Little and Watts, 1994:5). There is no
doubt that contract farming resembles the historical plantation system in colonial
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Africa. It is, however, different in terms of the elaborate transnational legal
framework that supports it and the consensus it has generated among national
governments, lending agencies, transnational agribusinesses and export-processors
who uphold it as an inevitable necessity of globalised agriculture (Little & Watts,
1994).
Biotechnology, which involves the application of technological breakthroughs in bioresearch (for example, gene extraction and sequencing, and the production of
genetically altered seeds) to agricultural processes, has become an integral part of the
production process within global agriculture (RAFI, 1999; Buttel, 1990). At the core of
the technological breakthroughs are large private research institutes in the North with
enormous resources to sustain various research programmes and thus seek to benefit
from the research findings. Examples of these organisations, which the Canada-based
Rural Advancement Foundation International (RAFI) (1999) calls the 'gene giants', are
Mosanto, DuPont/Pioneer Hi-Bred International, AgriBiotech, Norvatis and Advanta.
Perhaps, the planting of genetically altered seeds bought from the 'gene giants'
constitutes the ultimate technological threat to the economies of many African
countries which depend heavily on agricultural exports for national revenue. As
Buttel (1990:167) correctly argues, 'the crucial factor in shaping the socio-economic
consequences of biotechnology innovation lies in the structure through which research
priorities are determined' (italics in the original).

The marketing dimension of NGO involvement under globalisation has seen the reemergence of agro-based TNCs like Unilever, Nestle, Tate and Lyle and Lonrho
(Dinham & Hines, 1983). With long histories in Africa's agricultural economy, these
NGOs are calling for the restoration of the free-market and competition. Transnational agro-based industries have enormous power because of their strong financial
position. This strength enables them to set up infrastructure (for example, storage
facilities at national airports) for the speedy movement of fresh horticultural crops to
overseas markets (Little & Watts 1994; Friedland, 1994). For-profit NGOs, whose
activities are selectively concentrated in production and marketing, gain better
concessions from governments in relation to access to resources like land and
incentives such as tax waivers on imported agricultural inputs and retention of
foreign exchange on selected agricultural crops. In many cases, policy makers have
personal interests in these TNCs and so stand to benefit from such policies. The
convergence of interests between some sections of the policy-making machinery and
TNCs discredits the supposedly level-playing field of the free-market.
What the preceding discussion demonstrates is that the state conditions and
determines the space for NGO activities. In many cases, that space favours the forprofit NGOs rather than the traditional ones whose activities tend to focus on the
more deprived segments of society. The privileged status of the for-profit NGOs flows
from the current neo-liberal climate and its attendant globalisation of economic
activities. As will be shown below, the configuration of actors favoured by these
orientations and developments as well as the kinds of interests they pursue, have
worrisome implications for agricultural development in Africa.

The State, NGOs & Agricultural Restructuring
It must be emphasised that 'the nature of the NGO affects its attitude to any
relationship with government activities in agricultural development' (Bebbington
and Farrington, 1993:201). NGO-state relations are shaped by the NGOs own
interests, resources and other political considerations, and how these dovetail with
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those of state officials. In fact, international non-profit and for-profit NGOs vie among
themselves, building alliances, undermining one another, side-stepping or working
with the state in order to pursue their objectives in the agricultural sector.
The objectives of NGOs in agricultural development can be divided into three broad
but related types (Farrington and Biggs, 1990:480). These are: 1) service provision,
both relief and developmental; 2) organisational capacity-building and support, in
concert with local communities; 3) bolstering advocacy capabilities of their
constituents, including lobbying, at all levels of government and within other
appropriate institutions. These three broad objectives incorporate the three major
areas of agriculture: production; marketing; and distribution and consumption. It has
been argued that NGOs can 'oppose the state, complement it, or reform it, but ...
cannot ignore it' (Clark, 1991:75). The task confronting analysts is therefore to explore
how, in the present, changed conjuncture, state-NGO interaction provides a
framework for Africa's agricultural development. The ensuing analysis of agricultural development is limited to and organised around policies and outcomes in the
restructuring of state institutions in agricultural marketing and research.
Restructuring of Export Crop Marketing
A central focus of state-NGO collaboration in agriculture, in the era of global
restructuring, has been institutional capacity-building. From the perspective of the
Ms, capacity-building, especially in agriculture, involves the development of
institutions and practices that can provide an enabling environment for skilled
workers in which economic growth can occur under the guidance of the private sector
and the free-market (World Bank, 1989:5).

Based on this framework and the focus on export agriculture, many African
governments undertook various levels of restructuring of state-owned export crop
marketing institutions and, by 1992, three main patterns had emerged: 1) eliminating
all marketing boards (Nigeria) or the boards for some crops (Madagascar, Kenya, and
Niger); 2) allowing producer prices to reflect world market prices and reforming
aspects of the board's operations (Benin, Kenya, and Malawi); 3) licensing private
sector organisations to compete with the marketing boards in crop purchasing and
exporting operations (Zimbabwe) (World Bank, 1994:81;232-233). Some countries
straddle two or more of these patterns, as they seek to find the optimal option. Ghana,
after years of resisting donor pressure to liberalise cocoa marketing, licensed five
private buying companies in December 1992 to compete with the marketing arm of
the state agency, COCOBOD, and is poised to allow private companies to export
cocoa by October 2000 (World Bank, 1995:62; http://www.ghanaweb.com/
NewsArchive/artikel.php3?ID=6346).
The varying levels of policy implementation are indicative of the dynamics of
domestic policy implementation in each country. Nigeria's frontrunner role in
privatising cocoa marketing did not entice other countries, following cases of cocoa
beans adulteration by private agents who sought to enhance their profits at the
expense of quality (Alderman, 1994, 39; Loxley, 1991:40). As a result of Nigeria's
experience, officials in Ghana argued for the retention of state marketing in order to
preserve the quality of the country's cocoa beans, so delaying the participation of
private companies in cocoa marketing. Events in Nigeria thus served the economic
interest of state officials in retaining control over the cocoa industry (Endnote 12). The
restructuring of the state marketing board in Kenya was also fraught with problems
from the start, particularly with regard to maize sales, resulting in inconsistent policy
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implementation and performance as government sought to curb any negative impact
that the IFIs policy measures might have on the interests of local power brokers
(Gibbon, Havnevik & Hermele, 1993:32-35).
In many African countries, a full-blown privatisation of marketing boards jeopardises
the monopoly role of the state in export agriculture. Loss of that position would mean
the irrelevance of those institutions and the inability of policy-makers to use funds
from those institutions to shore-up their political capital. The move towards private
sector marketing institutions also has to address the question of whether private
investors have the working capital, the human resources, and institutional capacity to
cope with the vagaries of international commodity markets. These critical elements,
Jebuni and Seini (1992) found, were lacking in the privatisation of input supply in
Ghana and the situation is not different in other African countries.

For-Profit NGOs & the Non-Traditional Export Sector
With most states reluctant to give up their role in the marketing of agricultural export
crops, mainly because of political considerations, private sector initiatives in the
export of agricultural crops have concentrated on non-traditional crops. This sector,
as the name indicates, includes the alternative crops that African countries are
exporting under the diversification component of structural adjustment. Because of
fluctuations in the market for traditional exports, the argument for diversification,
reminiscent of an earlier one for plantation agriculture, is that it enables the economy
to better withstand pressures in unstable traditional markets. The crops grown under
the diversification programme (bananas, oil palm, for example) are the high-end
crops of interest to transnational NGOs. The convergence of interests here cannot be a
mere coincidence. Rather, it shows how for-profit NGOs selectively engage only in
those agricultural ventures that hold the best prospects for them, while seeming to
assist African countries achieve their economic goals. For example, apart from
tobacco and tea which have featured in Kenya's contract farms since the 1960s, and are
controlled by British American Tobacco and Kenya Tea Development Authority
respectively, sesame seeds and crops like French beans, mango, pineapple, and
sunflower have become prominent in the last two decades (Jaffee, 1994:98).
Kenyan contract farming, which has a long history, reveals two important features of
African agriculture in the 1990s. There is 'substantial Kenyan government involvement and share ownership as well as donor assistance ... [I]n each scheme the
contracting organisation has enjoyed monopsony control over the targeted crop' (Jaffee,
1994:98, our emphasis). Government and donor support for these firms, and the
resultant control they enjoy, have enabled for-profit NGOs to keep the price paid to
the local farmers below that of the world market, thereby extending their profit
margins at the expense of the local farmers. These practices are obvious manifestations that the forces touting the virtues of the free-market, principal among which are
these for-profit NGOs, pursue policies and engage in activities that circumvent the
stated goals of such a market and, indeed, employ pricing policies similar to those of
the colonial and post-colonial states.
The production of oil palm in Ghana and Cote d'lvoire under contract farming also
shows the close relationship between NGOs, state institutions (Ghana Oil Palm
Development Corporation and Cote d'lvoire's Sodepalm/Palmindustrie) and IFIs
(Daddieh, 1994). The main beneficiary of investments in Ghana's oil palm industry is
Lever Brothers Ghana Limited, a subsidiary of Unilever. It is fair to speculate that it
was the industrial value of oil palm and its attractiveness to for-profit NGOs, such as
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Unilever, that enticed the Government of Ghana and the World Bank to secure the
services of Technoserve, an American NGO, to manage crucial aspects of oil palm
production in Ghana (TechnoServe, 1992:2).
The problems with agricultural development in many African countries go beyond
the inefficiency of state agricultural marketing institutions. Put differently, even if
state agricultural marketing institutions become effective and non-profit or, for-profit
NGOs assumed the responsibility of exporting agricultural commodities, only half
the battle would be won. The other half, the most critical, which has not been given the
necessary attention by proponents of privatisation, is the world market for
agricultural commodities. Traditional and non-traditional agricultural commodities
for export have been the stock in trade in many African countries since the dawn of
colonial rule and they have suffered the consequences associated with that orientation
(Jamal, 1993). In its authoritative assessment of ten-years of adjustment in Africa, the
World Bank (1994:2) concedes that 'there is considerable concern that the reforms
undertaken to date are fragile and they are merely returning Africa to the slowgrowth path of the 1960s and 1970s'. The study also notes that there is no question that
the 'real international prices of Africa's major export crops - cocoa and coffee dropped almost 70 per cent between 1980 and 1990' (World Bank 1994:77).
The world market is no more favorable for non-traditional export crops than for
traditional, especially since their long-term viability is undermined by another
phenomenon of the 1990s - the emergence of trading blocs such as the European
Union and the North American Free Trade Agreement. Trading blocs privilege
members over non-members. For instance, the Dutch-owned company, Volta River
Estates, producing bananas in Ghana, experienced initial difficulties in exporting its
produce into the European Union market because of quota restrictions (The Economist,
1995:51-52). The Company's difficulties, although resolved later on, are a clear
demonstration of the power issues associated with the operations of real markets and
contradict the 'apolitical' market framework that proponents of the free-market often
advocate (de Alcantra, 1993; Mackintosh, 1990).
While agriculture's entry into the General Agreement on Tariffs and Trade (GATT) is
expected to reduce the negative trends associated with the emergence of regional
trading blocs, the I^ulk of the third world has so far received little of value in the
GATT negotiations; not only have prospective Third World gains from liberalisation
of agricultural trade been overestimated (they will be confined to a handful of major
exporters), but also most of the Third World will fail to benefit from the GATT'
(Buttel, 1996:27; also Londofio, 1998). Hence, there is no certainty that the
restructuring of agricultural marketing boards and investment in new commodities
would yield the expected benefits to African countries.

Globalisation & Capacity-Building in Agricultural Research
Partly due to worsening economic conditions in much of Africa, the 1980s witnessed a
sharp decline in governments investments in agricultural research, compared to the
1960s and the 1970s (Pardey, Rosebloom and Anderson, 1991a). This led to the
inability of agriculture research institutions 'to provide answers to the problems
which confront African agriculture' (World Bank, 1981:69). The situation prompted
the proposition of a long-term plan which entailed the delegation of research and
extension services to 'local private companies' (World Bank, 1981:73). The plan also
envisaged the incorporation of national agricultural research into the international
agricultural research system (Endnote 13) making it possible for the '[g]lobal transfer
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of new varieties, pesticides, fertilizers, and machinery as a "package of technology"'
(Deo & Swanson, 1991:194). As part of the scheme to provide a meaningful setting for
the restructuring of national agricultural research systems in Africa, the International
Service of National Agricultural Research (ISNAR) spearheaded studies of the
National Agricultural Research Systems (NARS) in many African countries (for
instance Cameron, Kenya, Ghana, Ethiopia, Zimbabwe, Uganda, Mali, Bostwana and
Lesotho).
Thirty-five per cent of Africa's research expenditure is funded by foreign donors
(Pardey, Roseboom & Anderson, 1991b:305). This, in the midst of economic
difficulties, has raised concern that the continent's research programmes may be
vulnerable to, and dependent on, foreign interests. The re-orientation of agricultural
research so as to make it an appendage of foreign research agendas would only
exacerbate this. Significant questions arise from an extroverted research regime,
including: how will the changes affect the nature of the research conducted? What
types of crops will be selected for research (crops for export or internal markets)?
What human resources will be employed (local or expatriate staff)? Will local
research institutions ever become self-sustaining? Research findings relevant to these
questions come from the ISNAR-sponsored studies in Ghana and Kenya.
An analysis of the 1991 study, 'Review of the Ghana Agricultural Research System'
(Endnote 14), shows that technical issues, like plant breeding/selection and pest and
disease control, are the focus of several projects being conducted by the various
research institutions (Ghana, 1994) (Endnote 15). The crops sector is also the most
researched area, with three crops - cocoa, oil palm and maize - being the most
studied (Ghana, 1994:54-55). The stress has, however, been mainly on export and
agro-based industry crops such as cocoa and oil palm, respectively. It is, therefore,
not surprising that in 1986/87, cocoa alone received about 45 per cent of national
research funds, even though it contributed only 17 per cent to agricultural gross
domestic product (CSIR/ISNAR, 1991:35). Cocoa research continues to be the focus
of the national agricultural research system because the crop generates foreign
exchange which is used by the prebendal Ghanaian state to obtain political capital. In
view of the volatile nature of the world cocoa market, the need to diversify export
crops, and the problem of food security, this skewing does not hold out good
prospects for the future. Indeed, agricultural research in Ghana has not made any
positive impact on the production of major food crops like cassava, yam and
cocoyam (Ghana, 1994:64). Maize, the only food crop among the most researched
crops, has received attention precisely because it has export potential and not
because of its importance to local food needs.
The extent to which crop research is motivated by external factors, even when local
food needs are involved, is illustrated by the activities of Sasakawa Global 2000 (SG
2000), a non-profit NGO. Utilising existing technology developed by the Crops
Research Institute and the Ghana Grains and Legumes Development Board, with
assistance from the Canadian and German Governments, the International Maize
and Wheat Improvement Centre and the World Bank, SG 2000 repackaged the
technology and used extension officers from the Ministry of Food and Agriculture to
transfer it to farmers (SG 2000,1993). The result was a 40 per cent increase in maize
production. SG 2000 also chalked up successes in the Sudan, where a 50 per cent
increase in average wheat yields was recorded (Dowsell, 1993:68). These efforts by
SG 2000 notwithstanding, the increases in yields in Ghana and the Sudan were driven
by the influence of foreign personalities. Former US President, Jimmy Carter, as head
of Global 2000 Incorporated (and partner in SG 2000), raised the profile of the
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organisation and successfully lobbied political leaders in Ghana to back these efforts
(Tripp, 1993:2011) (Endnote 16). Since there is no deep internal motivation to support
the neglected areas of agricultural crop production, there are concerns about the longterm sustainability of efforts such as Global 2000's. By way of contrast, Kenya's
agricultural research system shows a strong presence of TNC/NGOs (for example,
British American Tobacco, Brooke Bond Ltd), as well as non-profit NGOs, and
national companies (for example, Kenya Seed Company) (Hobbs & Taylor, 1987; See
ISNAR, 1981). Here the 'private sector companies ... have generally entered into
agricultural research quite reluctantly, or by default' especially when public sector
research has no 'on-the-shelf-answers' for their needs (Hobbs & Taylor 1987:16).
While public and private sector research programmes intersect, research initiatives by
transnational corporations are geared towards the specific export crops they deal in,
thereby reinforcing the external focus of agricultural research.
Agricultural research is an expensive undertaking and the private sector would not
engage in research activities just because they offer social benefits for society as a
whole (Pray & Umali-Deininger, 1998). In general, private sector involvement in
agricultural research depends on a host of factors, including whether there is already
a basic research platform in existence on which they could build; the cost implications
of that particular form of research; and whether foreign markets exist to confer
expected economic results (Thirtle & Echeverria, 1994; Hobbs & Taylor, 1987).
Research and development by TNCs in Africa concentrate on plantation agriculture,
plant breeding, pesticides and food processing because of the possibilities of securing
patents on those activities (Pray & Umali-Deininger, 1998:1134, See also RAFI,
1997a,b).
The essence of restructuring was to replace inefficient public sector agricultural
research institutions with an efficient market-driven private sector participation. But
without state support to minimise losses, the private sector and the market cannot
sustain agricultural research. It is in this context that Tripp (1993) argues that in the
unrelenting focus on the market, NGOs, far from facilitating research, are potentially
damaging to public agricultural research systems, because commodities which lack
export potential but are vital to national food security needs tend to be neglected. The
subordination of food crops to export crops is based on the argument that African
countries have most 'comparative advantage' in those crops while local food
production is 'inefficient' (World Bank, 1981:64-65). Export crops are expected to
generate the foreign exchange needed to balance payments and to revamp the
economies. Hence, these crops continue to attract a disproportionate amount of the
resources for agricultural research (Deo & Swanson, 1991:192).
In response to concerns about the skewed nature of agricultural research, free market
advocates and a globalised research framework have suggested that national research
institutes would adapt technology from other institutions within the international
agricultural research system. Based on available evidence, there are, at least, two
reasons why we cannot be optimistic about the fate of national agricultural research
systems within this global research framework. First, dependence on foreign sources
for agricultural research support leads to 'a skewing of the agricultural research
priorities [in Africa] ... Research activities of low priority for donor agencies, but
which may have been of high priority nationally, were neglected due to the lack of
sufficient and secure funding' (Tabor, Quartey-Papafio & Haizel, 1993:4). ,
Secondly, there is the issue of suitability of international research for local conditions,
as well as the cost of patents and complications resulting from other forms of
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intellectual property rights. For example, the United Nations Industrial Development
Organisation (UNIDO) has sponsored the establishment of the International Center
for Genetic Engineering and Biotechnology (ICGEB) to conduct research and make its
results available to all countries. It was, however, strongly opposed by the US, UK,
France, Germany, Canada and Japan, who all refused to support it financially, largely
because of strong domestic pressure from established domestic biotechnology
companies (Deo & Swanson, 1991:200-201). Ongoing demands by the 'gene giants' for
payments on patents and intellectual property rights, is becoming a fundamental
problem for TNC/NGO dominance in global agricultural research (RAFI, 1999).
The above analysis is not meant to downplay the importance of public-private and
international collaboration in research. It suggests, however, that instead of speeding
up the demise of local public research institutions on the altar of privatisation and
globalisation, they should be strengthened in a manner that enables them to liaise
positively with international or private agricultural research institutions. This should
be the context for building sustainable institutions for agricultural development in
Africa (Eicher, 1989). As Tripp (1993:2013) correctly suggests:
[W]e should realise that there is much to be done in supporting the public sector. Clearly the
range of options should be as wide as possible, but once we exhaust the contributions of the
invisible hand ... that [currently] punctuate agricultural development strategy, we will
realise that a good deal of unfashionable and motivating public sector research capacity is
still a key part of the solution.

Policy makers in agricultural research in Africa, therefore need to be aware of the
intricate differences between public and private sector research motivations in order
to maintain the proper balance between the two - especially in an era when
globalisation and post-Fordist capitalism have eroded notions of geographical loyalty
and commitment.

Conclusion
In this study, we have argued that the role of the state and NGOs, whether non-profit
or for-profit, in agriculture is conditioned by global forces. Globalisation has served
only to reinforce existing patterns of unequal economic relationship between
countries in the North and the South, and among peoples in particular countries. In
Africa, where agriculture continues to play a pivotal role, globalisation of agriculture
has implications for politics, economic and social arrangements. Africa's agriculture
suffers not only from institutional incapacity but also the nature of investment that
would ensure the sector's critical role in society. Global agriculture has given rise to
uncertainties in institutional development and also heightened questions of power
and control.
Any sustainable agricultural development efforts require the long-term effectiveness
of available institutions. The restructuring of production and marketing systems did
not lead to any substantial move towards developing sustainable institutions but has,
rather, stunted the prospects of addressing local food needs. For example, contract
farming, a noticeable aspect of production under global agriculture, has resulted in
the diversion of resources to export crops, to the detriment of local food security
(Watts, 1990:156).
TNC/NGOs wield a great deal of political and economic influence vis-a-vis smallscale indigenous farmers and farm labourers in the market place. The relatively
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strong base from which these companies operate can be attributed largely to the
support that is lent to them by the neo-liberal economic orientations of governments
and multilateral financial institutions. It is ironic, however, that in their attempts to
shore up the activities of these for-profit TNC/NGOs, governments and IFIs have
been happy to compromise critical tenets of their free-market agenda. Thus, instead of
allowing the free hand of the market to determine the fate of these companies,
restrictive and anti-free market policies continue to be pursued in order to protect
these companies (McMichael, 1994). In sum, globalisation and neo-liberalism are
allowing old actors to employ new rhetorics and collaborate in new ways to serve
their parochial interests.
In exploring how African countries can shore up agricultural development in a global
era, a number of points can be highlighted. The internal (regional) and external
(global) nexus of Africa's agricultural development will require some strategic retuning. With many countries in the world forming regional trading blocs, African
countries would also have to give serious thought to the coordination and integration
of the existing regional groupings (for example, the Economic Cooperation of West
African States (ECOWAS) and the Southern African Development Community
(SADC). These organisations need to initiate dialogue that will give the continent a
visible presence and a strategic role in global negotiations.
In the area of agricultural research, the work of the Consultative Group on
International Agricultural Resarch (CGIAR) sponsored institutes in Africa (for
example, the International Institute for Tropical Agriculture in Nigeria) would have
to be sustained in order to address agricultural research within the region while
liaising with international research institutes whether public and private. The need
for Africa to have capable internal institutions in agricultural development is simply
this: external sources of help, including international NGOs cannot be substitutes for
serious domestic policy planning because external assistance promotes the interests
of the donor. As such, the assistance could be directed to areas that may not
necessarily be important to national needs as the case of the crops that dominate
agricultural research clearly indicates. Against this background, a framework for
domestic planning to serve as a guide for external assistance cannot be overemphasised.
Finally, agricultural development in Africa will have to pay attention to the issues of
resource flows to the state. After more than a decade of dismantling the state, the
World Bank (1997:7) is calling for measures that will 'reinvigorate the state's
institutional capability' and to explore the mechanisms through which the state
operates. The World Bank, probably because of the relentless criticisms of its concept
of the state and development, the pragmatic views of its current President, James
Wolfensohn (Endnote 17), the willingness to listen and adopt a less domineering
attitude, seems to be offering new tools to analyse the state and the problem of
development in the developing world. While it is gratifying to note the World Bank's
changing attitude, the real test of the Bank's success will be seen in the extent to which
the Bank backs up its call for the reinvigoration of state institutions with the required
resources and commitment, most of which had disappeared in the last decade. Then
again, the role of a credible domestic agenda is crucial to complement and provide the
context for the effective use of external resource flows.
Korbla P Puplampu is in the Department of Sociology, University of Alberta,
Edmonton, Alberta, Canada; and Wisdom J Tettey is in the Faculty of General Studies,
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Endnotes
1. The presidency of the World Bank, for example, changed from the liberal McNamara to the
conservative Clausen to chart a new path to confront the global financial instability and economic
recession (Brown, 1995:65).
2. Kenya committed to the policy initiatives in 1980, with Malawi, Mauritius and Senegal taking
their turn in 1981. Reforms were underway in Ghana in 1983 and by 1989, the programmes were
in vogue in 32 countries in sub-Saharan Africa, with three more following by 1993 (Drunen &
Kraaij, 1994:15; Staatz & Eicher, 1990:22).
3. Technical research to serve a social purpose, should not only be concerned with the generation
of new agricultural technologies, but also select prevailing problems among farmers and ensure
that research findings address specific problems. Social research will, for example, identify factors
that militate against the success of technical research or proposed technical solutions that are
socially not workable.
4. For some insights on the nature of the colonial and post-colonial state in Africa, see Fatton
(1992), Phillips (1989), Berman (1984), Kulick (1979), and Kay (1972). See Faaland & Parkinson
(1991) for a theoretical overview of the nature of the state and agricultural development.
5. State involvement in agriculture highlights the political context of agricultural development
policies, an area that is now receiving the nuanced analysis it requires (Berry, 1997,1993a; 1993b;
Herbst, 1993; Widner, 1993; Bourenane & Mkandawire, 1987).
6. There is considerable agreement in the literature on the role of agriculture in most of the present
industrialised and developed societies. Consequently, there is the assumption that agriculture can
play an effective role in the development efforts of many African countries. See Johnson (1993),
Eicher and Staatz (1990), Schultz (1964), and Johnston and Mellor (1961).
7. There is an extensive literature showing the broad consensus, between the two main analytical
camps in the debate about Africa's agricultural crisis, that is, the internalists and externalists. See,
for example, Amara & Founou-Tchuigoua (1990); Mkandawire (1989), Commins et al, (1986),
Chazan & Shaw (1988), Micah (1989), Gakou (1987), Osaghae (1985), Eicher (1982), Bates (1981),
and the World Bank (1981).
8. There are no indications that NGOs are declining in numbers, hence the figures are likely to
have increased by now.
9. An OECD (1994) study showed that between 1980 and 1993, the total spending of these NGOs
increased from US$2.8billion to US$5.7billion. Although it is important to show what kinds of
NGOs are reflected in these figures, the complexities in aid transfer from national governments
through NGOs to governments and NGOs in the south make such an exercise difficult. However,
it is also common knowledge 'that funds are now flowing at an accelerated rate to large private
companies' hence the view that 'the multilateral development banks are using the private sector
and multinational corporations, ostensibly to deliver development and social welfare, while really
providing corporate subsidies' (cited in Krut, 1997:19).
10. The proliferation of transnational corporations at the United Nations as NGOs in the traditional
sense of the concept, prompted the Women's Environment and Development Organisation
(WEDO) to produce a guideline for NGO participation in the activities of the organisation
(WEDO, 1995).
11. See Hearn (1998) for an account of the 'NGO-isation of Kenyan society' involving USAID's
role in health care.
12. Even though the goal of reforming cocoa marketing was to provide farmers with 55 per cent of
the international price by 1988/89, cocoa producers, in 1993/94, received only 41 per cent of the
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world market prices while the government institutions, including COCOBOD took about 59 per
cent of cocoa proceeds (Commander, Howell and Seini, 1989:112; World Bank, 1995:64).
13. The Consultative Group on International Agricultural Research (CGIAR) is the fulcrum of the
international agricultural research system. For an overview of the CGIAR, see Strong (1996) and
CGIAR (1991).
14. Recommendations from this study formed the basis of Ghana's strategic plan for the National
Agricultural Research System (Ghana, 1994).
15. As argued in an earlier section, the success of agricultural research depends on the integration
of technical and social aspect of research.
16. Another high profile personality involved in Sasakawa Global 2000 in Ghana was Nobel Peace
Prize laureate Norman Borlaug. Borlaug won the Nobel Prize in 1970 for his research on plant
genetics and contributions to the Green Revolution launched in south east Asia in the 1960s.
17. See for example, Wolfensohn's (1997) speech to the Board of Governors of the World Bank in
Hong Kong, China.
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Land Reform in South Africa
Lionel Cliffe
The newly-elected South African government began in 1994 to make laws
and implement a programme for land reform. It consisted of three
dimensions: redistribution (transferring white-owned commercial farm land
to African users); restitution (settling claims for land lost under apartheid
measures by restoration of holdings or compensation); and land tenure
reform (to provide more secure access to land in the former bantustans).
Only a few restitution claims have been so far resolved. After much
rethinking a revised draft of a land tenure bill is to be presented to Parliament
in late 2000, but as one stated aim is to give 'land to tribes', it remains to be
seen whether it will bring increased democratisation, allowing for common
resource management, or will entrench 'decentralised despotism'.
This article concentrates on the most actively pursued dimension of land
reform: redistribution. Under the diverse influences of rights-based activism
of earlier years and of World Bank advice about a 'market-led' approach,
the government has set up mechanisms to help finance and facilitate
'community' initiatives to acquire land, to settle on it and, if possible, to
make productive use of it. What was advocated as a more rapid and less
bureaucratic approach than a government agency acquiring and
administering resettlement has instead spawned a sprawling edifice, some
of it out-sourced to an array of consultants, often with little experience and
few credentials, and has led to a protracted process of transfer of a much
smaller amount of land in five years than, say, Zimbabwe managed in the
same period. The reasons for this are examined.
A policy rethink during 1999 has led to changes in emphasis which,
hopefully, will speed up the redistribution of land, provide more back-up to
those resettled, and prioritise future grants for more productive agricultural
use. This latter formula, however, is constricted by old-fashioned 'modernist'
(and often implicitly colonial) orthodoxies still current in South Africa, not
least in the ANC and government. These are fixated on 'commercialisation'
- which usually translates into larger-scale and high-tech - and the
promotion of the interests of a would-be black agrarian entrepreneurial class,
rather than those of the propertyless. Some hope may derive from the
inclusion of experiments in the new programme to chart an alternative to
the 'market-led' formula which would instead allow redistribution of land
as an element within district-level planning.
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With the end of the apartheid regime in South Africa in 1994, the newly elected
government introduced a programme of land reform. This had three components:
• land redistribution,
• land restitution and
• land tenure reform.
Following the elections of 1999, a new Minister for Agriculture and Land Affairs
announced a moratorium on new land redistribution and sent the draft Land Rights
Bill, which would have enacted a comprehensive land tenure reform, back to the
drawing board, while she reassessed policy on the basis of evaluation of the past five
years' experience. Now after six months of deliberations, a new policy has been
outlined. It seeks to accelerate redistribution of white-owned commercial farm land,
setting a target of 15 per cent of it to change hands in five years, but seeking to orient
reallocation to black commercial farmers of varying scale of operation; there will also
be some pilots for a switch to a less 'market-led' form of redistribution. Restitution
will be speeded up and reoriented to incorporate a more developmental rather than
simply a rights-based approach. Land tenure in the former bantustans will be subject
to reform legislation, different in some respects from the draft Land Rights Bill of
1999, to be introduced this year, which will aim to give greater security under a
rationalised system, utilising local institutions. This article will seek to assess the first
five years of land reform, explore the characteristics of the new policy and examine
how far it meets the shortcomings of the old.

Outline of the Programme*
With the end of apartheid in the early nineties, the Mandela Government launched an
active programme of land reform, manifested in new legislation and its White Paper on
South African Land Policy, 1997. The primary objective throughout has been to redress
the gross imbalance in landholding, where more than a third of the population is
concentrated in 13 per cent of the land area, and occupy land in insecure and
secondary ways. In contrast, the minority 'white' population of South Africa hold vast
tracts of land in secure freehold type regimes. In broad terms, the reform programme
comprises three parts: initiatives to redistribute land, measures to restore property
appropriated through racially discriminatory laws and policies, and a programme to
reform the manner in which property is actually held.
Redistribution
The Land Redistribution Programme aims to reallocate land to the landless poor,
labour tenants, farm workers and emerging farmers for residential and productive
uses in order to improve their livelihoods and quality of life. Special attention is to be
given to the needs of women. The following legislation has been enacted to facilitate
the programme:
• The Provision of Certain Land for Settlement Act, 126 of 1993 (renamed in 1998):
provides for the designation of land for settlement purposes and financial
assistance to people acquiring land and for settlement support;
• This section is derived from a briefing from Robin Palmer, Oxfam/UK Land Reform
Adviser, with thanks.
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• The Development Facilitation Act, 67 of 1995: introduces measures to speed up
land development, especially the provision of serviced land for low-income
housing.
The programme gathered momentum so that by June 1998 almost 250,000 people, in
279 projects, had received land. More people received land during 1998 than in the
previous three years combined. In the first quarter of 1999, more than 50,000 people
obtained land through the redistribution programme. By mid-November 1999, the
Department of Land Affairs had 447 redistribution projects in the implementation
phase which involved 360,256 people (55,424 households) and the transfer of 714,407
hectares of land (see below for details).
Restitution
A Land Restitution Programme aims to restore land to those dispossessed of their
rights in land since 1913 through racially discriminatory laws and practice. The
objective is 'to promote justice and reconciliation'. The Restitution of Land Rights Act
22 of 1994 was enacted to guide implementation and give it a legal basis. As of 31
March 1999, 63,455 restitution claims had been lodged. Finalised claims totalled 241,
involving the restoration of 311,484 hectares to 13,584 households (83,378 beneficiaries). A further 4,365 claims were gazetted by March 1999, with another 200 nearing
completion of the work required to certify claims. Some 284 claims were rejected.
About 80 per cent of all restitution claims relate to urban land and involve substantial
financial settlement rather than resettlement on the land confiscated originally. The
status of this programme is that once a claim is recognised by the Claims Court, the
government is required to compensate the existing 'owner' and/or pay recompense
to the claimants; the commitments under it are not limited by specific budgetary
provision or shifts in policy.
Tenure Reform
The Land Tenure Reform Programme deals directly with the means through which
land is owned. In particular, it seeks to address issues pertaining to the insecure,
overlapping and disputed land rights resulting from the previous systems of
governance, especially in the former bantustans. The following laws have been
enacted to facilitate reform: The Interim Protection of Informal Land Rights Act 31 of
1996, a mechanism to protect people with insecure tenure from losing their rights, and
interest, in land pending long-term reform measures; the Communal Property
Associations Act 28 of 1996, which enables communities or groups to acquire, hold
and manage property under a written constitution; and The Land Reform (Labour
Tenants) Act 3 of 1996, which provides for the purchase of land by labour tenants and
the provision of subsidies to this end. In addition, the Extension of Security of Tenure
Act 62 of 1997 ('ESTA') provides for tenure security in two ways: first, by helping
people living on rural or peri-urban land to obtain stronger rights to the land on
which they are living, or on land close by; and second, by laying down certain steps
that owners and persons in charge of rural or peri-urban land must follow before they
can evict people. The Act also regulates the day-to-day relationships between owners
and people living on rural or peri-urban land. A proposed Land Rights Bill was
intended to finalise the programme and, pursuant to the 1997 Land Policy, was to
significantly reform the context within which South Africans in the ex-homelands
occupy property.
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Origin & Logic of 'Market-led' Land Redistribution
The thrust behind this package of measures was a curious hybrid of pressures and
perspectives. On the one hand, policy grew out of those initiatives concerned with
land issues during the previous decade's mounting mobilisation against apartheid.
By and large these involved struggles to assert the claims of those who had lost rights
to land or who were threatened with loss of access. These included attempts to defend
the interests of those occupying T^lack spots' of land within designated 'white areas',
existing and former workers and 'labour-tenants' still resident on white owned
commercial farms or squatting precariously on pockets of land, and peri-urban
dwellers threatened by urban development. They also included the assertion of the
rights of those removed from land, whether by recent removals and dispersals or by
historic land seizures. These struggles had spawned a range of different forms of
mobilisation of groups and communities, some based on traditional, even chiefly,
identities. In KwaZulu-Natal, for instance, there were reportedly over 100 nkosi
(chiefs) who, with the people who swore allegiance to them, were landless. Such
bodies were often advised or mobilised by activists and crusading lawyers. This
constituency was drawn to formulations that would have government move in to
assert, consolidate and guarantee those rights for which they had fought campaigns,
often defensive ones.
It was this thrust that was behind the inclusion of a land restitution provision in the
land reform package, distinct from the patterns of land reform in ex-settler colonies in
southern Africa where the complexity of establishing and implementing such historic
rights was put aside in favour more simply of land redistribution. But South Africa's
formula was also different from those in Zimbabwe, Namibia, even Swaziland and
before that in Kenya, in that the redistribution programme was not implemented
through a government agency acquiring large areas of land and then parcelling it up,
providing infrastructure and back-up services for individual African smallholders.
Instead redistribution was left to be initiated by 'communities', envisaged as similar
to those that would be pursuing restitution, but without qualifying legally under that
programme. Government would play a facilitating role, making grants available for
such communities to purchase land through the market. This grants-based approach
also owes much to the limited number of previous activists who had pursued land
causes in the recent past: one of the few constituencies from which policy makers,
advisers and reform implementing officials could be drawn.
On the other hand, this approach to redistribution through grants and land transfer
through the market was also very much to the economic thinking of another set of
actors: the World Bank and other international 'experts' wedded to a 'market-led'
land reform. This perspective is perhaps best represented in a collection of papers,
most of them general readings of international experience or of South African realities
and designed to yield a model for the right policy choice, authored by interconnected
'experts' from the World Bank, herded together by a senior analyst from Washington,
Hans Binswanger. They included those from the Southern Africa Development Bank
waving apartheid era reformist, verligte credentials and some agricultural economists
based in one academic institution (Van Zyl, Kirsten & Binswanger, 1996). Their
influence was fed into the policy-making process through a series of conferences and
other dialogues with the ANC, government and activists from the early 1990s. Their
thinking was based on a particular reading of the lessons of experience elsewhere in
Africa, and in other parts of the world, such as Central America, which were dealing
with different inherited structures and thus were of limited relevance. What must be
recognised about this approach is that World Bank officials and experts have been
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urging some degree of land reform in South Africa since the start of the transition in
1991. Their reasons are straightforward:
• Politically it is essential so as to avoid 'decades of likely peasant insurrection,
possibly civil war, combined with capital flight and economic decline'
(Binswanger & Deininger, 1996: 94);
• In micro-economic terms, a 'small farmer' strategy will lead to inverse
economies of scale, through more intensive use of labour and relatively less
capital (hitherto available through unjustified subsidies to 'white-owned
farms);
• In macro-economic terms, transfer of land will allow a resolution of the 'debtcrisis' affecting many white-owned commercial farms as a result of liberalisation and removal of subsidies, without the need to devote state revenues to debt
forgiveness or debt relief.
The validity of these assumptions continues to be part of the analytical and
ideological debate in South African circles (see Lipton, 1996; Bernstein, 1996 etc.) and
can only receive brief mention here. However, it is striking to an outside observer
how little the classic debates around such issues of agrarian change are either
understood or actively pursued by policy makers or analysts in South Africa. In both
camps it is common to argue against the first, counter-revolutionary imperative by
stating that the rural poor in South Africa don't want land but jobs, security and social
services (Longusile, 1998), a convenient device to exclude the vast majority of
residents of former bantustans from the process of land redistribution. I even heard
that line of argument from a local official dealing with land, who then blithely went
on, without any awareness of the contradiction, to defend a redistribution which
legally recognised the de facto land rights of a very large group of 'black-spot' dwellers
on the grounds that it had headed off the looming threat of a massive land invasion!
Bernstein (1998) is right to criticise the view of those like the Liptons who assert that
small always will be more efficient. However, all too often in South Africa the polar
opposite position is so deeply embedded in the subconscious that it is beyond the
powers of persuasion even of the World Bank experts to convince many practitioners
that smallholder farming might be more productive in certain circumstances.
Bernstein (1998) is also correct that one common approach to generating guidelines
for redistribution is simply to scale down, without fundamentally changing, the mix
of factors of production on large commercial farms to some minimum viable scale.
One can add that the supposed 'technical' basis for the inherited regulations which
preserve the size of farms by prohibiting sub-division beyond a certain 'floor' is
derived from assumptions of what is an appropriate target income for a white farmer
(in some cases a generation ago, and for a 'poor white' as well) rather than any logic
relating to economies of scale of production!
Whatever the status of these arguments, it is the consequences of some of the World
Bank's type of thinking for the shaping of policy that should be noted here. Convinced
of the necessity for some redistribution, authors like Binswanger (1996) have
marshalled arguments against any approach based on confiscation of land: to do so
without any compensation, they felt, was precluded because the political situation
was not revolutionary enough to overcome the inevitable opposition - probably a
correct reading of the situation even in the early 1990s - and in any case this was
precluded by South Africa's new constitution. But they also argued against
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confiscation with compensation, especially if below the market price of land, on the
grounds that it would be costly and slow, involving contestation through the courts
or in the political arena, and would have to be administered via a state agency which
should be avoided at all costs, as it would be bureaucratic and would ultimately be
rent-seeking.
Combined with the 'rights-based' tradition, this thinking led to a policy that allowed
some restitution of judicially established rights of evicted peoples and envisaged
greater security of tenure in former bantustans, but also put the major emphasis on 'a
market-led redistribution' approach. Land would be transferred on a willing-buyer/
willing-seller basis, where the transaction would be between farm-owners and
communities, but where the latter would be entitled, on application, to a grant (as a
recognition of historic wrongs) from government. This approach would obviate the
need for a separate land reform bureaucracy (although as we shall see the market-led/
application-grant based approach (MAG) succeeded in spawning a considerable one).

Overall Performance of the Programme
The Approach to Redistribution
The Land Reform Pilot Programme sought as one of its aims to provide a range of
experimental approaches which could generate a learning experience to inform a
more widespread programme. The variety of actual 'projects' and beneficiaries was
indeed extremely wide, as we shall document. But the process of land redistribution
that emerged corresponded increasingly to a single pattern. The rules put the onus on
groups and communities of would-be beneficiaries to take the initiative: to form a
group, and eventually a legal entity, that could be assigned ownership of the land; to
indicate a targeted piece of land or type of land they were seeking; and on that basis
apply for a grant to make the purchase. The formal stages of this process and the
approvals required are listed in the next section. In practice the Department of Land
Affairs (DLA) not only registered the groups but advised on forming legal entities and
on drawing up 'business plans' for farms that were sought. Indeed, the grant had to be
approved by the Minister and was only so 'designated' on the basis of such an
approved plan. A single formula evolved as the basis of the grant - the provision of
R15,000 (later R16,000) per beneficiary household. Once 'designated', a more detailed
plan for land use had to be worked out for the new owners to implement.
DLA sought to meet these needs by adding a lttle to the grant, but also by farming the
planning out to 'consultants'. The advice provided was often lacking or superficial,
and seldom coupled with continuing support such as credit and agricultural advice:
some consultants never consulted their clients. In those regions away from the main
metropolitan centres where there were few local consultancy firms or NGOs,
provision was particularly problematic. Without the expertise to provide the required
range of assistance, and inhibited from becoming a 'rural development agency' by the
programme's conceptual framework as 'market-led' reform, much of the pre- and
post-plan making and other advice, as well as some core functions of the DLA itself,
were 'out-sourced' in a manner in keeping with the pattern in today's climate of
economic liberalisation around the globe. While scarcely preventing the emergence of
a very considerable bureaucracy, these measures inhibited the emergence of an
agency that could institutionalise the lessons of the experience that was accruing and
the build-up of a trained and experienced cadre of professionals that could perform
the many and complex tasks required.
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To these design shortcomings was added a peculiar characteristic of South Africa
under transition. Over the last few years there have been successive waves of
restructuring and institutional transformation throughout the public service. One
essential element of these processes has been a concern to redress the racial imbalance
in senior staff. DLA seems to have devoted massive amounts of time, creative
thinking and finance (including aid funds) to analyses, inquests, designing proposals
documentation and discussion sessions around these structural issues. One wonders
whether these have not sometimes been at the expense of, rather than a means to,
effort and creativity being devoted to critique and refinement of policy and strategy.
These efforts have been justified on the grounds that appropriate structures are a
prerequisite to the right policies. But it is only against the yardstick of policies and
their requirements that the 'appropriateness' of structures can be assessed. Moreover,
the new initiative in 1999 to reconsider policy owed more to changes in personnel at
the level of Presidency and Cabinet than internal restructuring.
In sum, a sizeable bureaucracy has emerged, requiring complex processes of approval
built onto a notionally 'market-driven' redistribution. The consequence is that these
processes have been long and drawn out. It is not unusual for it to take two to three
years for a group registering an interest to take possession of land. And, perhaps
inevitably under such a system, many initiated projects never reach fruition. At the
same time, the consultants brought in on expensive contracts to plan with groups
often have little competence in agricultural enterprise planning, and on occasion put
together documents without on-site observation or discussion with beneficiaries - nor
does this aspect of the process yield much of a learning experience.
In spite of these cumbersome processes, efforts by DLA provincial staff have since
1997 begun to see a significant number of projects emerge at the end of a long pipeline.
But overall the process has been modest by most measurements. Against the ANC's
target of redistributing 30 per cent of white-owned land in five years, less than 1 per
cent has changed hands. Compared with Zimbabwe, for instance, where the World
Bank's nightmare scenario of a state-led redistribution nevertheless led to over two
million hectares (about 15 per cent of the large-farm sector) being redistributed in five
years, the market-led system with its much vaunted speed and efficiency, achieved
just over a third of that aggregate and the transfer of only a tiny proportion of whiteowned farms in a vastly larger country.
Review of Projects & their Implementation
The most concrete measure of the achievement of DLA is in the actual projects that
have been initiated and processed. In land redistribution, which has been the main
area for projects, the procedures laid-down envisage a project going through fivestages, from the coming together of a group of beneficiaries around a desire to acquire
and utilise a piece of land, to the implementation of a specific plan. These phases, each
with its own sub-phases, are: Project Identification; Feasibility Investigation;
Designation & Land Transfer; Detailed Design; Development & Support.
Given the nature of the grant/application system, and the often rather vague
aspirations around which initial proposals are framed, large numbers of projects
lodged at the early, formulation stages, never come to fruition. Inevitably, therefore,
DLA offices have portfolios with large numbers of projects on their books at any one
time, and as of mid-1999 when the new Minister called a moratorium on new projects,
most were still at the pre-transfer stages. Significant catching up with this backlog has
been achieved up to March 2000, however, when the moratorium was lifted.
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The crucial two stages at which a project becomes a reality are those in Phase 3, the
moment when it is 'designated' by the Minister and announced in the Government
Gazette as approved, authorising the subsequent actual transfer of title to the legal
entity formed by the beneficiaries. Therefore, while the total number of projects on the
books, including those in the first two stages, is useful in indicating how many are in
the pipeline, the number having reached Phase 3 is more indicative of what is actually
happening on the ground.
The latest figures supplied by DLA, to mid-November 1999, and summarised in the
Table below, indicate that the number of designated projects was officially 447,
benefiting over 55,000 households on land totalling 0.7million hectares.
Table 1: 'Designated' Projects, Beneficiaries & Areas by Province
(mid-November 1999)
Province

Eastern Cape
Free State
Gauteng
KwaZulu-Natal
Mpumalanga
Northern Cape
Northern Province
NorthWest
Western Cape
Total

Number of
Projects
49
130
20
52
42
50
34
30
40
447

Beneficiary
Households
17,047
3,465
1,464
6,024
7,642
3,667
4,966
8,700
2,449
55,424

Womenheaded
Households
1,093
548
581
543
1,109
684
1,771
433
498
7,260

Area of
Land
(hectares)
51,555
56,042
5,426
156,839
29,427
334,008
26,012
13,532
41,566
714,407

These totals include 46 Commonage Projects and 35 Equity schemes; the number of beneficiaries of the former
are particularly difficult to quantify as the use of these areas can be open to all (poor) municipal residents.

The great majority of these projects are of the mainstream land redistribution type,
but they do contain significant numbers of equity (joint ventures of registered groups
with commercial farmers) and commonage (transfer of mainly peri-urban state land
for use as common grazing and other uses by residents) projects. There are also a
number of projects that have emerged as a result of restitution cases and the granting
of security to labour tenants, which are not included in the Table One.
One limitation of the DLA project database from which the above figures are taken,
whether as a management or evaluative tool, stems from the paucity of data retrieved
about the type of project and the composition of beneficiaries. The data from some
provinces merely classifies projects into two categories: where land is used for
production and where it is used for settlement. This simple two-way categorisation is
used routinely by DLA in its reports and policy documents, including the influential
Transformation Workshop Document which sought to define 'The Products of the
DLA' (December 1998). However, some of the data supplied by Provincial DLA
offices incorporate further distinctions as to the type of production - irrigation,
livestock, commercial crops, etc. Such information is badly needed for planning and
review purposes, and certainly for prioritising between products.
In contrast there has been a tendency in the present policy-revision environment for
some in the DLA and many in other spheres of government to address the core of the
problem in stereotypical fashion. The picture they portray is of a long 'pipeline' of
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project applications, many by sizeable groups of would-be beneficiaries, mostly
strangers to each other, who have been rather randomly brought together in order to
seek a grant and thereby obtain secure title to the land they already occupy or upon
which they hope to build a residence. These are typically regarded as 'unsuitable'
projects, now classified as 'non-products' by DLA. They are in contrast to smaller
projects where people want land to make a commercial success of farming. There is
often a corresponding mode of thinking that holds that prospective beneficiaries can
be divided into two parallel social categories: those only interested in finding a secure
place to live and those regarded as 'real farmers'.
This kind of stereotyping of projects and people is a throwback to official mentalities
found throughout colonial or apartheid southern Africa in previous generations that
led to the belief that only a minority of Africans, capable of becoming 'master
farmers', were worth resourcing. It is hardly informed by the 'smallholder' lobby of
the World Bank and the thinking of the Liptons. But it continues to be subscribed to by
a significant body of African policymakers. It has little basis in fact, as many successes
of small-scale, peasant farming in the region, often after resettlement (see Moyo in this
Issue) have indicated. Nor by any means do the actual projects that DLA has
supported fall into these two polar opposite categories. Of the 19 projects, at various
stages of pre- and post-designation, that I saw at first hand, only two could be
categorised as solely to do with secure settlement; the rest all had some productive
potential, however limited (see the 'sketches' of some of these below). Admittedly this
constituted a small and not necessarily representative sample - all the more need,
therefore, for more detail about land use and potential on projects and for empirical
testing of the categories used in planning. However, even this tiny, unrepresentative
sample contains enough exceptions to cast doubt on the simple dichotomies used in
planning documents.
Table 2: Productive Activities on Transferred Land: Numbers of Projects,
by Province 1999
Type of Land Use

we

FS

NW

G

EC

KZN

NC

NP

Mp'a

Total

Cultivation
Grazing
Other agricultural
Forestry
Business
Tourism
Residential
Unutilised
Total

74
18
4
1
2
1
3
6
109

100
4
3
0
1
0

16
0
0
0
2
0
1
2
21

14
1
1
0
2
1
6
2
27

52
8
3
1
1
0
1
7
73

280
32
42
0
0
7
29
11
401

56
26
8
0
1
0
0
3
94

102
2
1
0
0
0
2
0
107

125
7
3
0
1
1
4
13
154

614
98
66
2
10
10
46
44
890

0
0
108

Data supplied by DLA. ;Key: WC - Western Cape; FS -- Free State; NW- North West; Ci - Gauteng; EC Eastern Cape; KZN — KwaZulu-Natal; 1VC - Northern Cape; NP — Northern Province; Mp'a - Mpumalanga

Available figures that seek to give a more nuanced view of actual situations are
presented in Table 2. These tend to demonstrate the falsity of the view that land is
used essentially for residential purposes in a large minority of designated projects.
Only 10 per cent could be said to correspond to the literal definition of what in DLA
parlance is a 'settlement' project, that is, where the land was unutilised or used
primarily for residence. The overwhelming majority involved some agricultural
usage of the transferred land, for either cultivation or grazing - although these
categorisations do not allow distinctions to be made as to the level of production.
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However, the data do suggest that guidelines based on polarised categories of
'production' and 'settlement', for instance in the new policy's emphasis on
'commercial farm' redistribution, may well not correspond to the realities. It would
perhaps be more appropriate to deal with projects currently in the pipeline by
identifying mechanisms for utilising the productive capacity of particular land to the
full, given the nature of intended beneficiaries and the substance of their plans.
'Communities' & Organisation of Production
The application/grant-based approach grew out of the assumption that there were
'communities' in existence that were keen and able to take advantage of opportunities
to acquire farms and put them to productive use. A number of studies (see Kepe, 1998)
have cast doubt on this assumption, arguing that part of the legacy of apartheid is that
local communities have been displaced, eroded and/or atomised to the point where
many people dwell in artificial social circumstances. This view seems to be supported
by empirical findings about the nature of the groups of beneficiaries applying for
land. It is suggested that many are sets of individuals who have come together with
little if any previous mutual involvement for the sole purpose of constituting
sufficient critical mass to purchase a farm. There is, however, little hard evidence
about the origins of groups to support or refute such generalisations; detailed
sociological research into how groups come together, their basis and coherence and
the group dynamics as they make plans and acquire land should be undertaken to
inform this aspect of policy. My impressions are that there are often some connections
on which groups are formed - workers or former workers on a particular farm (even
if not the one being sought), residents on a black spot or squatter locale, those owing
allegiance to an nkosi (even if not resident in the same place). But these are often
tenuous. More importantly, they may not be an adequate basis for them to share
property, to plan its collective use or to manage the land, its use and some groupbased economic activity.
This last concern, with the type of collective activity and joint property arrangements
envisaged or implied in a project, has been even less investigated - although it goes to
the root of the appropriateness of the past policy approach. In fact, an important
assumption behind the application/grant-based approach is that the land is
transferred to a single legal entity made up of a group of households and/or
individuals, with the further implicit assumption that they will organise productive
use of that land as a collectivity of some kind. Little provision, legal or managerial,
seems to be made for land use and thus for rights to it to be sub-divided to individuals
or households. Thus within the 'market-led' approach there is a hidden presumption
for cooperative production - even within a new policy emphasis on commercial
farming ventures. Yet any kind of cooperative or collective organisation of
production is notoriously complex and difficult to introduce and maintain - desirable
though such aims might be in terms of equity and social cohesion. Such challenges
and difficulties are compounded in circumstances where the members of the group
are moving onto new land, where there is limited sense of community, and where the
only types of farms with which they are likely to be familiar are those of the individual
family plot or the authoritative management of a capitalist farm, rather than any form
of self-managed collective activity. Such problems are made more acute where the
members include those who are in fact 'workers', seeking to use the land as their main
source of livelihood, and others who are 'shareholders' with other sources of
livelihood, often at some distance away.
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The DLA has a Community Support Facility, funded by international donors, which is
in theory one resource to help project groups acquire the skills necessary for
cooperatively organised activities. But it seems seldom to be used for such purposes perhaps due to the lack of successful pilot experiences and thus of the acquired knowhow and available facilitators and trainers in South Africa. Such expertise in selfmanaged activities or even in commercial small-holder production is also lacking in
the various departments of Agriculture, which come under provincial governments
in the South African constitution - and even more crucially in the assumptions which
inform the whole practice of agricultural professionals and structures in South Africa.
These assumptions are often justified as 'technical', but are more often covers for
social and economic value judgements about desirable levels of farmer incomes and
thus of the overall distribution of income in the country, and about what is considered
to be the appropriate sociological and cultural make-up of a 'real' farmer. Although
such assumptions reflect an implicit, though far from crude, form of racial
stereotyping, they are also often swallowed as part of the common sense economic
and technical wisdom by African technical personnel and policy-makers.
Some data about the actual level and type of group activity on projects was beginning
to come out of the Quality of Life Survey undertaken as part of DLA's work in late
1999. Thus, the Survey reveals that out of 87 projects for which respondents supplied
data, only 35 had any kind of 'communal farm'. However, some 45 cited other kinds of
common productive activity or shared facility.
A more immediate feel for what this programme has in fact delivered in terms of
projects may be gleaned from the following thumb-nail sketches of a selection which I
visited. While they are in no sense a representative sample, they underline the great
diversity of projects: extending from 10,000 beneficiaries in one case to a single
extended family in another and from intensive commercial crop production under
irrigation to a housing estate. They may be a useful corrective to simple
dichotomisation into 'settlement' versus 'production' or real 'commercial' farmers
versus 'subsistence', or other stereotypes.
Cornfields, KwaZulu-Natal
This is a real 'community' which formerly occupied a 'black spot' in a white farming
area, having successfully resisted removals since 1910. They were given title to the
land and a grant to buy three neighbouring white-owned farms under legislation of
the transitional government in the early 1990s. Between 8-10,000 people are
beneficiaries; many are migrant workers who have a home-base to fall back on
through resident family members. These latter have 'block farms' and are hoping to
start other group enterprises (more irrigation, poultry, handicrafts). A piped water
supply and access road are being completed, utilising a DLA redistribution grant. But
land-based economic activities are not likely to provide a sole source of adequate
livelihood for more than a proportion of beneficiaries. Some tensions still exist with
local white farmers ('we may get beaten up when we go to recover livestock that have
strayed').
Tumbleweed, KwaZulu-Natal
This is a collection of some 50 households gathered together by a 'landless' nkosi
(chief) to whom they owed allegiance. They used a grant to buy a farm in a peri-urban
area where some prospect of jobs exists and are building a small housing estate upon
it.
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Ngxito, Free State

This consists of two brothers and their families, who have years of experience as small
traders. They have acquired a peri-urban small-holding to use for vegetable growing,
as a fattening pen for sheep, and as a base for a range of trading activities in animals
and manufactured goods.
Irrigation Cooperative, Mpumalanga
An enterprising group of 20 households from former bantustan areas with
agricultural know-how occupied a set of vacant 5 hectare plots formerly designated to
'poor whites' at one end of a vast irrigation scheme. Efforts are still being made to
transfer ownership to them so they can't secure loans. They are cultivating a range of
irrigated crops - sugar, tobacco, wheat, and vegetables. They have an effective
management committee for organising the distribution of water and other common
resources to individual plots. Most households have pick-ups or other vehicles. They
are still being over-charged and in other ways hassled by super-racist members of the
local white farming community.
Perhaps only the latter of these four cases would be prioritised under the new policy
guidelines for enhanced grants.

New Policy Initiatives
The new measures to be launched later this year start from an ambitious goal of seeing
a much more significant transfer of land from the white-owned commercial sector in
the next five years than has been achieved in the last, though still only half that
promised by the ANC government. They also reflect current government thinking in
associating redistribution with facilitating the emergence of a class, or rather three
strata, of black capitalist farmers. These formulations are not completely at odds with
DLA's own thinking, which has been shaped by some systematic learning from the
pilots of the last five years.
One point of consensus that has emerged is to give sharper focus to grant/application
redistribution by prioritising such projects as have a clear potential for improving
livelihoods through meaningful land and resource-based productive activities. There
has also been a realisation that the rigid formula of a Rl 6,000 grant per household is
unrealistic, given the present market price levels of high potential land. This emphasis
has been given a particular interpretation in the new formulations of March 2000
which announce that 'commercial farming' projects will be the main focus of the new
policy, and that they can qualify for higher levels of grant than the basic one, but at
three levels: small, medium and large-scale. This is seen as the most important shortto-medium term measure for achieving the target of redistributing 15 per cent of the
white-owned farm sector. Certainly, the Rl 6,000 formula has meant that a group's
total grant has often been insufficient for meeting purchase costs, let alone
development, and that more people than could obtain a reasonable livelihood from
the land have had to be incorporated to come up with enough money to get the land.
Circumstances could well remain difficult for groups looking to move into 'peasant'
farming, and to engage in commercial as well as subsistence production. Whether the
level of enhanced grants will provide working capital, or even enough to buy the high
potential (irrigated) land, is by no means certain. Nor is it clear whether this new
formula offers any mechanism for the redistribution of one huge portion of
commercial land that is marked by its owners' readiness to sell at reasonable prices:
the large maize (plus cattle) farms of the high veld (see Bernstein, 1996).
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A more welcome dimension of new policy is that it incorporates some of the emerging
thinking that has questioned the whole market-led, application/grant-based approach. It will include a parallel approach to land reform programmes that is 'supplydriven', in the common but inappropriate current terminology, whereby suitable land
coming onto the market is earmarked, purchased and then made available to
identified beneficiaries, and where such activities are more closely situated within
district-based spatial and development plans for integrated rural development that
are formulated by a cohort of district councils, provincial and national line ministries,
with participation from community-based organisations and the public at large.
However, such a shift of emphasis will require the development of new guidelines for
plan formulation and implementation, and amended methods of work and skills, not
just for DLA, but also for a range of other staff in ministries of agriculture, housing
and in local authorities. It will also require major breakthroughs in promoting 'cooperative governance', the South African jargon for coordination. And it will
necessitate the working out of appropriate approaches to specific areas and their
physical and social environments: e.g. the maize Boer heartland, densely populated
former bantustans along with neighbouring areas, agro-pastoral areas, specialist tree
crop plantations and estates.
Pilot district-wide programmes will be initiated in the next plan period to generate
the necessary learning experience to allow South Africa to transcend the 'market-led'
approach that their own rights-based political traditions - and their reliance on one
narrow-band of international 'expertise' - has landed them with and which, in the
eyes of this analyst, is one of the reasons for the limited extent of land reform so far.
The oft-repeated explanation of radical critics, that there is a 'lack of political will' is
not wrong but it is simplistic. A 'capitalist' reform may be the best that can be
expected in the present conjuncture, but the nature and extent of such reform should
not just be left to capitalists and, in particular, not to those whose calculations are
short-term and opportunistic. But more radical entrants to this (still ongoing) policy
debate need to generate concrete formulations. They must also challenge two
dominant paradigms in the process: first, the so-called 'technical' formulae of the oldfashioned paternalist white agriculturalists and, equally, the black officials and
policy-makers who have bought their assumptions of World Bank-type
'smallholderism'. Only then will it be possible to go beyond aspirations of merely
Africanising prevailing (massively inegalitarian) production relations.
Another crucial area of the policy shifts is in relation to land tenure, especially in
former bantustans. After some hesitation over, and redrafting of, the 1999 draft of a
Land Rights Bill, a new law that will seek to overcome the present, often chronic,
insecurity of tenure will be presented to Parliament this year (2000). Its precise form is
thus not yet known but it aims to provide a basis for security of rights which go
beyond simply registering individual, negotiable titles. There is also talk that it will
lodge such rights with 'tribes', though what that means in practice will have to be
clarified in law. It also remains to be seen whether it will imply a democratisation of
allocation of land use and will facilitate common resource management, or be a
vehicle for reinforcing what Bernstein (1998), echoing Mamdani (1996), correctly
refers to as the system of 'decentralised despotism' set-up under apartheid.
Lionel Cliffe is in the Institute of Politics and International Studies, University of
Leeds, UK.
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Between Governance & Underdevelopment: Accumulation & Africa's
'Catastrophic Corruption'
Morris Szeftel
Capital eschews no profit, or very small profit, just as nature was formerly said to abhor a
vacuum.With adequate profit, capital is very bold. A certain 10 per cent will ensure its
employment anywhere; 20 per cent will produce eagerness; 50 per cent positive audacity;
100 per cent will make it ready to trample on all human laws; 300 per cent and there is not
acrime at which it will scruple, nor a risk it will not run, even to the chance of its owner
being hanged. If turbulence and strife will bring a profit, it will freely encourage both.
Smuggling and the slave trade have amply proved all that is here stated.

T J Dunning, quoted in Karl Marx, Capital I (1976:926, fn.).
This paper explores aspects of the tension between, on the one hand,
international efforts by multilateral and bilateral creditors and aid donors
to reduce corruption in developing countries and, on the other, the role
played by political corruption in promoting local accumulation of wealth,
property and capital in Africa. The process of globalisation includes a
concerted effort to reduce the costs and increase the predictability of
international business activities. The effort has been particularly directed
at countries undergoing economic restructuring and democratic change.
The weak bargaining position of African states, where debt and
underdevelopment make dependence on international creditors and aid
donors especially acute, has led to a variety of direct, unsubtle pressures
to force these states to undertake 'governance' reforms. While many of these
measures address important problems undermining African development,
they also misunderstand the nature of corruption as an African problem in
two important ways.
First, they seek to impose rules and norms of proper public behaviour,
developed for and within liberal democracies, in environments where liberal
democracy is not established. And, second, they threaten the dependence
of the African petty bourgeoisie on access to the state and its resources. In
the context of underdevelopment, local accumulation rests heavily on
political power and the ability it provides to appropriate public resources.
Corruption provides a means of transferring public resources to the new
middle class and bourgeois strata which emerged in the post-colonial order.
And underdevelopment ensures that dependence on political power for
accumulation is continuous. Africa's development crisis has intensified
dependence on the political domain even more and increased conflict as
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claimants fight over a diminishing pool of resources. Far from arresting
the upward spiral of corruption, liberalisation and governance measures
imposed by the donors have encouraged the development of new forms of
corruption.

A World Fit for Doing Business: Governance & Corruption
Corruption is now a major governance issue. In the last ten years, international anticorruption activities and campaigns have become increasingly prominent in Western
efforts to promote political reform and 'good governance' (Riley, 1993, 1998, 2000;
Szeftel, 1998). The problem has been discussed at meetings of G7 and the OECD and
has been a central element of the negotiations between aid donors and debtor nations,
for instance in annual reviews of adjustment and debt rescheduling held at
Consultative Group meetings in Paris. This emphasis on tackling corruption
represents a shift of attitude on the part of international financial institutions (IFIs),
western governments and multinational corporations (and some liberal scholars, too)
who might legitimately have been accused or being rather too tolerant of international
and 'third world' corruption before the nineties. From the sixties, some observers
tended to reject 'moralistic' condemnation of corruption and, instead, draw attention
to ways in which corruption could, sometimes, encourage entrepreneurship by
cutting 'red tape', promote investment and growth by concentrating the surplus in the
hands of those who could use it productively, prevent turmoil by enabling excluded
or marginalised groups to gain access to the state's resources, permit the state to
function effectively despite a low tax revenue base (by allowing officials to 'top-up'
their low salaries through bribes), and humanise the bureaucracy by making the
administration more accessible to ordinary citizens (Leff, 1964; Bayley, 1966; Nye,
1967; Huntington, 1968; Theobald, 1990). Even as late as 1989, a former Zimbabwean
minister took up an appointment with the World Bank despite having been forced to
resign under a cloud as a result of the 'Willowgate' corruption scandal (Endnote 1)
('Zimbabwe Country Report', Economist Intelligence Unit, no.3,1989). By September
1997, however, the Bank's president, James Wolfensohn, spoke of the 'cancer of
corruption' and the threat it posed to development and democracy. Corruption, he
indicated, has gone from being a subject scarcely mentioned to being a central item of
the Development Committee's agenda. The prevailing consensus in the nineties has
become that corruption seriously threatens development, democracy and stability
(Riley, 1993,1998; Charlick, 1993).
In part, this shift reflects the political conjuncture after the end of the Cold War. No
longer required to compete with the Soviet bloc for clients, creditors in the
metropolitan core are less tolerant of officials in peripheral states diverting aid, in
particular, and public resources, in general, into their own pockets. In part, it reflects
the economic crisis in the South and in the former USSR and the need to ensure that
governments in these regions repay their debts to their (Western) creditors. That is
why the IMF and World Bank have been so important in regulating it. In part, also, it
reflects the dominant neo-liberal concern to promote 'market friendly' development,
both locally and globally, by reducing the role of the state in economic affairs and
strengthening private ownership and 'free' markets. Tackling corruption, from this
perspective, involves reducing the ability of state officials to impose political costs on
business by appropriating resources for themselves. And, in part again, the emphasis
on corruption reflects the fact that virtually all creditors and aid donors regard it as a
threat to the programmes they administer. Whether they prioritised economic
restructuring (like the international financial institutions or IFIs) or poverty reduction
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(the World Bank and DflD since 1997) or governance reforms (Britain, the EU) or
human rights and democracy (the Nordic countries), corruption represents a threat to
their programmes (Szeftel, 1998:223-7).
This threat was illustrated by the high costs of corruption, both to the countries
affected and to the aid programmes undertaken. In China, the country's president
called the war against corruption 'a life-or-death struggle' for the Communist Party
after two politburo members had been found to have helped themselves to $2.2 billion
in 1995. In Indonesia the ruling Suharto family and its friends looted the state and
even stole from the donors. In 1998, for example, the World Bank's office in Indonesia
was embarrassed by a leaked Bank report which estimated that more than 20 per cent
of international aid to Indonesia was lost through corruption (Time, 22 June 1998) .The
late Mobutu Sese Seko is thought to have raked off between $4 billion and $6 billion
during his years in power in Zaire. The former Nigerian president, General Sani
Abacha, is estimated to have stolen more than $4 billion in less than five years as head
of state, quite apart from what was stolen by his associates (Newsweek, 13 March 2000,
pp. 18-21). Looting by Russian officials and groups of 'new capitalists' has increased
economic crisis and reduced the legitimacy of the post-Soviet order. In 1998, Russia's
government auditor observed that there was little purpose in Western governments
providing more aid since what had already been given had mostly been 'stolen or
wasted' (Time, 22 June 1998). The Yeltsin presidency came to its squalid end amid
investigations into the laundering of Russian mafia money through the Bank of New
York and the suspected theft of IMF loans by elements within Russian political,
business and criminal society (The Independent on Sunday, London, 26 March 2000).
World Bank sources indicated that if only 5 per cent of direct foreign investment and
imports into countries perceived to be extremely corrupt were lost through
corruption, the take would be $80 billion a year (Time, 22 June 1998).
Fundamentally, the new intolerance of corruption, and the policy emphasis given to
tackling it, reflects efforts to construct a 'new world order7 in the aftermath of the Cold
War (see the discussion in ROAPE 50, 1991), to give political direction to the
internationalisation of capital. At the heart of this is the determination, on the part of
Western governments, to promote market capitalism and the liberal democratic state
as the only institutional arrangements appropriate for globalisation. Or, as the British
opposition spokesperson on international affairs put it, commenting on recent events
in Zimbabwe, the basis for assisting any country should be 'the rule of law, elected
and accountable government, and an open economy' (BBC, April 2000). For
international donors, therefore, 'a limited, legitimate, honest and transparent state
ought to be at the centre of the development process' (Riley, 2000:144; and see World
Bank, 1997). The IMF's internal guidelines hold that 'a serious attempt to tackle
corruption is an essential part of the governance framework within which economies
prosper' (Riley, 2000:145). The World Bank, for its part, commits itself to setting a best
practice example in its own projects, helping governments undertake anti-corruption
activities, and supporting international efforts to combat bribery (Ibid.:146). Britain's
Department for International Development (DflD) places new emphasis on poverty
reduction in developing countries and identifies corruption as both a burden on the
poor and a human rights issue; it committs itself to co-operating with international
and local efforts to reduce it (Riley, 2000:143).As one element of this process, and to an
unparalleled extent, global rules and norms governing the conduct of public affairs
are being laid down - and these rules are taken from standards developed in liberal
democracies (on which, see Theobald, 1990: chapter 2) which are now presented as
universal in their applicability.
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To these ends, the donors have encouraged, through aid and political pressure, a
number of strategies to further the governance agenda (Szeftel, 1998:227-32). First,
they have sought to build a global anti-corruption culture through seminars,
conferences, training schemes and so on. The World Bank (1999) states that 'anticorruption surveys and workshops can provide useful information regarding
corruption, and citizens' attitudes about corruption, and can help to mobilise public
opinion against corruption'. In these efforts, Transparency International (TI), an NGO
headquartered in Berlin, has been especially important. Set up by Dr Peter Eigen, a
former World Bank executive motivated by experiences of working with corrupt
regimes in developing countries, TI has focussed international attention on global
corruption and campaigned for reform internationally and locally. Avoiding the
development of any significant bureaucracy, it has organised on lines reminiscent of
Amnesty International, sponsoring local chapters run by local figures throughout the
world. Many of the leaders of these chapters in developing countries are prominent
democracy and human rights campaigners, thus linking anti-corruption activities to
the broader range of democratic campaigns in Africa, Asia and Latin America. TI has
published a considerable amount of literature (in print and on the Internet) about
ways to tackle corruption, has publicised instances of corruption and campaigned for
international legal action against corrupt practices (1997; and http://
www.transparency.de/).
Often working with USAID, on whose organisational capability it would seem to rely,
TI has sponsored international conferences on corruption and public sector ethics.
Some 12 such conferences had been held up to the end of 1996 (Delia Porta &
Vannucci, 1999:12) and others have followed it. Several of them were held in Africa in
the nineties, in Senegal, Uganda (Aderinwale, 1994), Namibia (NID, 1997) and, most
recently, in South Africa in late 1999. The seminar on 'The Promotion of Business
Ethics and Combating Corruption in Namibia', in June 1997, was fairly typical.
Sponsored by the Office of the Prime Minister in Windhoek, it was supported by TI
and a number of western donor agencies. It featured speeches by national officials and
politicians concerned with corruption (and by a South African cabinet minister, Kader
Asmal, and the former commissioner of Hong Kong's Independent Commission
Against Corruption). It also considered a raft of discussion documents, statutes and
position papers drawn from previous meetings on controlling corruption, emanating
from the United Nations, the OECD, Hong Kong, USAID and the Namibian
government.
Second, the donors have sought to encourage and support legal, institutional and
administrative reforms within the state sector, including anti-corruption commissions, drug enforcement agencies, independent electoral authorities, new tax and
revenue authorities, improved public sector financial management, strengthened
judicial and policing capabilities and, to a much lesser extent, civil service reform. The
World Bank (1999) considers that 'internal checks and balances within government
need to be stronger', and 'anti-corruption laws must be adequately enforced, the key
"watchdog" institutions made strong and sufficiently funded, and corrupt practices
visibly punished'. It holds that 'a weak and corruptible judiciary cannot enforce
contracts and property rights [or] prosecute wrong-doers' (Ibid.). Third, they have
tried to aid and encourage the development of non-state institutions and organisations, such as an independent media, because 'civil society needs to be betterorganised and equipped to hold governments to higher standards of transparency
and accountability' (Ibid.).
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And finally, and by far the most important, they have linked anti-corruption
measures to debt rescheduling, balance of payments support and other economic aid
- making compliance a condition for receiving aid. The World Bank specifically
linked its lending to the reduction of corruption (Riley, 2000:146) and committed itself
to curtail lending where corruption affected its own projects or national development
objectives and where 'governments are reluctant to act' (Stevens, 1998, quoted in
Riley, 2000:146). Among bilateral donors, Britain's then Overseas Development
Administration also linked political reform to aid; speaking at Chatham House in
1994, Baroness Chalker observed that
Where a government wants aid to help with a transformation to democracy, to strengthen
its institutions, to weed out corruption and incompetence - we will give it. But where a
government turns its back on democracy, ignores accountability, flouts human rights and
allows corruption to flourish, our aid will only be of a humanitarian nature to help the
people in real need. No taxpayer in any donor country should be asked to contribute to the
Swiss bank accounts of corrupt third world politicians. There are courageous leaders
undertaking difficult economic and political transformation without seeking personal gain.
These are the countries Britain should help (ODA, News Release, 6 July 1994).

Her comments echoed similar sentiments expressed in 1991 in Amsterdam by the
head of the European Commission to assembled representatives of the African,
Caribbean and Pacific signatories to the Lome Conventions. Since 1997, DfID (ODA's
successor) similarly made clear that, where governments were 'not co-operative' in
eradicating corruption, it would try to work through NGOs instead (Riley, 2000:143).
A number of African countries had experienced suspensions or withdrawals of aid
and balance of payments support for non-compliance by the end of the 1990s.

Anti-Corruption as a Disputed Strategy
Some 35 years ago, Colin Leys suggested that corruption could frequently be
understood as an expression of particular political conflicts and that it was important
to ask again who was calling who corrupt and what was being described as corrupt
(1965:53-8). It is now appropriate to ask who determines prevailing views about what
is acceptable and what is not. An important indication of the answer to this question
can be found in the annual Corruption Perception Index (CPI),published by
Transparency International in collaboration with the Center For Corruption Research
at the University of Gottingen. This provides an index score and rank for countries
according to their perceived levels of corruption. Although the Index has no official
status, it influences the way countries are perceived internationally. A poor CPI score
is unlikely to be helpful to governments seeking aid, debt relief or approval of their
progress on adjustment. It has come to be cited regularly by media and by policymakers alike and is thus significant in creating an international anti-corruption
climate and in influencing how various countries are perceived in terms of
corruption. The 1999 CPI (see Figure 1) ranks 99 countries from the most honest
(Denmark) to the most corrupt (Cameroon worst and Nigeria next). The CPI rankings
confirm (despite a few notable exceptions) widespread perceptions that corruption is
worst in developing countries, authoritarian regimes and the former communist
states and least troublesome in the most developed economies. To this extent the
Index reinforces the traditional view that corruption is a 'phenomenon characteristic
of developing countries, authoritarian regimes or, at the outside, 'Mediterranean'
societies in which the value system favoured clientelism, vertical relationships or
neopatrimonialism' (Delia Porta and Vannucci, 1999:5).
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Figure 1: Categorising Countries Acording to Levels of Corruption Using Transparency International's 1999 Corruption Perception Index
Ranking of 99 Countries
(Index Score: 10 = very little if any corruption; 0 = highly corrupt)
Countries perceived as having low or moderate levels of corruption (Index scores between 6.0 and
10.0)
1
2
3
5
7
8

Denmark (10)
Finland (9.8)
New Zealand
Sweden
Canada
Iceland
Singapore (9.1)
Netherlands

9
11
12
13
14
15
17

Norway (8.9)
Switzerland
Luxembourg
Australia
United Kingdom
Germany
Hong Kong (7.7)
Ireland
Austria

18
19
20
21
22

United States
Chile (6.9)
Israel
Portugal
France
Spain
24 Botswana (6.1)
25 Japan
Slovenia

Countries perceived as having high levels of corruption (Index scores between 4.0 and 5.9)
27
28
29
31
32

Estonia (5.7)
Taiwan
Belgium
Namibia (5.3)
Hungary
Costa Rica
Malaysia

34 South Africa (5.0)
Tunisia
36 Greece (4.9)
Mauritius
38 Italy
39 Czech Republic
40 Peru

41 Jordan
Uruguay
43 Mongolia
44 Poland
45 Brazil (4.1)
Malawi
Morocco
Zimbabwe

Countries perceived as having very high or endemic levels of corruption (Index scores between 0.0
and 3.9)
49
50

El Salvador (3.9)
Jamaica
Lithuania
South Korea
53 Slovak Republic
54 Philippines
Turkey
56 Mozambique (3.5)
Zambia
58 Belarus
China
Latvia
Mexico
Senegal (3.4)
63 Bulgaria
Egypt (3.3)
Ghana

68
70
71
72
74
75

80
82

Macedonia
Romania
Guatemala
Thailand
Nicaragua
Argentina (3.0)
Colombia (2.9)
India
Croatia
Ivory Coast (2.6)
Moldova
Ukraine
Venezuela
Vietnam
Armenia
Bolivia
Ecuador
Russia

84 Albania
Georgia
Kazakhstan
87 Kyrgyz Republic
Pakistan
Uganda (2.2)
90 Kenya (2.0)
Paraguay
Yugoslavia
93 Tanzania (1.9)
94 Honduras
Uzbekistan
96 Azerbaijan
Indonesia
98 Nigeria (1.6)
99 Cameroon (1.5)

Source: Extracted from Transparency International, Corruption Perception Index 1999,
http://www.transparency.de/documents/cpi/index.html. The division of countries into three groups has been
done by this author, however.

Not surprisingly, this rough divide between an honest North and corrupt South is
largely how those who were surveyed (and whose views were aggregated in the
Index) see it. The CPI presents an index score which calculates how corrupt each
country is perceived to be by influential individuals. They are overwhelmingly the
perceptions of western business executives, politicians and media correspondents.
The 1999 CPI, for instance, was calculated from 17 surveys of corruption by 11
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organisations. In all but two cases, those surveyed fall into one of the following
categories: expatriate business executives, business analysts in Europe and the US, US
academic experts, top and middle level management in foreign and domestic
companies, senior business leaders, expert staff, foreign and domestic business
executives (http://www.transparency.de/documents/cpi/sources.html). The two
exceptions were a 1997 Gallup survey (which asked some 34,000 people in 44
countries how honest they thought their officials were) and a 1997 International Crime
Victim Survey (which collected attitudes about how people felt they were treated by
the police and other officials) .The index thus represents the views of a narrow,
privileged elite as far political corruption goes and a slightly wider public as far as
administrative performance is concerned. The values by which corruption and
honesty are judged are those of the people who manage the globalisation process,
who lend money, reschedule debts, and conduct business and diplomatic activities.
Even the political and business elites in developing countries are poorly represented
in the sample surveyed. Donor attitudes about the nature of corruption in African
states thus reflect a narrow, if extremely influential, stratum.
For all that, there was much support for this perspective in both Africa and the West
in the early '90s. Most would have agreed with William Rees-Mogg, the former editor
of The Times, that
No doubt wealthy advanced economies can support the marginal cost of corruption, but
weaker economies cannot. Russia has been looted and ruined. The Asian depression of 1998
was partly caused by corruption; Indonesia has been ruined by it. Even the two countries
with the largest populations, India and China, see corruption as a major economic handicap.
Several sub-Saharan African countries have also been ruined by criminal dictators, such as
Bokassa or Mobutu, who shifted much of the national wealth to their own Swiss bank
accounts. In these countries children die of malnutrition because of past corruption (The

Times, London, 15 February 1999).
And, while they would doubtless have put it differently, many would have
recognised the caricature composite of 'His Excellencies the African leader' drawn by
Blaine Harden, a former Africa bureau chief for the Washington Post:
His face is on the money. His photograph hangs in every office in his realm ... He names
streets, football stadiums, hospitals and universities after himself ... he undercuts
pretenders to his throne. He scapegoats minorities to shore up popular support. He bans all
political parties except the one he controls. He rigs elections ...He blesses his home region
with highways, schools, hospitals, housing projects, irrigation schemes, and a presidential
mansion. He packs the civil service with his tribesmen. He awards uncompetitive,
overpriced contracts to foreign companies which grant him, his family and his associates
large kickbacks. He manipulates price and import controls to weaken profitable businesses
and leave them vulnerable to takeover at bargain prices by his business associates ...He
espouses the political philosophy of whatever foreign government gives him the most
money. He is ... the richest man in the country. He buys off rivals by passing out envelopes
of cash or import licences or government land. He questions the patriotism of the few he

cannot buy ... (1993:217-8).
Moreover, these sentiments were echoed by many of the intellectuals, professionals
and business interests in Africa which advocated democratic change and liberal
economics. For them too, corruption was an important cause (perhaps the main
cause) of crisis and instability. Many agreed with Riley (2000:138) that its effects in
Africa had been 'catastrophic'. In this context, the attractions of the market and of
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legal-rational norms governing public administration were preferable to the caprice
of authoritarian one-party and military regimes. Even Harden's polemic finds echoes
in the writings of Achebe and Sembene, and in the remarks of Femi Kuti during the
Nigerian elections in 1999:
We're not saying we want to take over. We're saying, steal the money if you want. When
you die don't forget to take it with you. Take your car. Take your house. Take everything. If
you forget, we can put it in your grave for you. No problem. Just give us the simple
amenities of life. Good schools. Health. Light. Water. Food. Why can't any government

provide that? (Pamphlet produced by the Movement Against Second Slavery
(MASS), Nigeria, February 1999).
Yet, there is evidence that high-level corruption is much less an African (or 'third
world') disease, and much more a universal problem than the rankings of the CPI
would imply. The accompanying box, for instance, briefly describes the main
corruption scandals current in Western Europe (as reflected in the British press)
during the second half of 1999 and the first half of 2000. Although it is neither detailed
nor comprehensive (and excludes petty corruption by low level officials), it indicates
that serious cases of corruption affected most countries in the region, and that 'the
thesis of an inverse correlation between corruption and economic development ...
[can be] convincingly challenged' (Delia Porta and Vannucci, 1999:5). Moreover, the
cases cited do not seem to be that different, in qualitative terms, from the kinds of
corruption scandals that surface in Africa - slush-funds, gun-running, drugs, the
looting of public corporations, bribery, all have a familiar resonance. When one
considers individual cases of corruption, the distance between 'most corrupt' and
'least corrupt' does not seem as great as is implied by the CPI scale. Given that
globalisation proceeds in circumstances of increasing chaos, state breakdown and
growing international crime, it would have been surprising if these executives had
not found dealing with 'foreigners' less predictable and less congenial than working
at 'home'.
Given the narrow interests defining the governance agenda, it is not surprising that
the consensus of the early '90s quickly evaporated. Dealings between donors and
African governments came to be conditioned by a degree of mutual suspicion and no
little acrimony. The policy has faltered on the fact that what is seen as rational and
desirable from the perspective of international capital and the Western donors, is
threatening to public officials and political leaders in Africa. This was to be
anticipated in the case of governments - like Moi's in Kenya - which had always
resisted political conditionalities attached to aid and debt management. But it has
been true also even where new governments initially embraced reform enthusiastically - like the MMD in Zambia. In both cases, aid was suspended or disbursement
held up as a result of donor dissatisfaction with the conduct of elections, in 1996 and
1997, and of lack of action against high-level corruption, including some cases of
criminal activities such as drug-trafficking. Whilst many African governments have
been prepared to accept economic conditionalities and austerity, there has been a
seething resentment of what is seen as interference in internal matters and even as an
attack on national sovereignty (Endnote 2). One Zambian minister, for example,
remarked that donor demands in this area interfered with 'the responsibility of the
government to respond to the demands and aspirations of its own political
constituency' and noted that this was something the IFIs or US government 'would
not have expected Chancellor Kohl or President Chirac to put up with' (Interviews,
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January 1997). Even governments previously enthusiastic about reform, and prepared
to implement adjustment policies which impose severe austerity on their citizens,
have baulked at accepting the governance demands of the donors and have even been
prepared to forego aid rather than accept governance demands.
Why this should be so has not been adequately explained. To a large extent the lack of
such an analysis is because most recent emphasis has been on trying to understand the
consequences, rather than the causes, of corruption. In policy statements by donors,
and in the programmatic research of many scholars, as well, corruption is presented
as a major determinant, sometimes as the major determinant, of underdevelopment,
authoritarianism, turmoil and state breakdown. Even the best research tends to deal
with corruption as sui generis, as having a life of its own, concerned with how it works,
how much of it there is and what it does, rather than where it comes from and what it
is symptomatic of. Such an approach does not help us to understand why in some
countries high levels of corruption go along with rapid growth (Japan, the 'Asian
tigers', China), why in others high levels of corruption do undermine growth but
nevertheless produce relative political stability (India), and why in yet others (much
of Africa) corruption has these 'catastrophic' effects. To the extent that explanations of
corruption are offered, they tend to be ahistorical and ethnocentric. Take, for instance,
the one offered above by Rees-Mogg: the inability of weak economies to cope with the
destructive effects of corruption where more robust systems manage to survive. It
does not help us to explain how South Korea, with economic indicators in the '50s
very like those of many African states, was transformed in just a generation despite
(because of?) high levels of corruption. Or take explanations based on cultural factors,
like customs of gift-giving, which are held to be conducive to corruption. In Asia, a
number of countries with such characteristics have achieved rapid growth and strong
states or, at least, not succumbed to the turmoil found in Africa.
In seeking to promote anti-corruption strategies, the concern of the donors (and much
recent research) is to remove the obstacles which corruption places in the way of
global enterprise. In turn, this does not encourage consideration of two questions.
Firstly, there is the problem of how appropriate and realistic the assumptions about
what constitutes corruption really are both in themselves and in the context of African
realities. In particular, the role played by conceptions of corruption in the legitimation
of power in capitalist societies needs attention. And, secondly, there is the problem of
how far corruption reflects patterns of accumulation in Africa which run counter to
the requirements of international capital. The donor strategy creates both opportunities and problems for African petty bourgeois politicians: by forcing local markets to
open to global capital flows, it provides new opportunities for accumulation outside
the state, not least through new aid funds, privatisation of state assets and some trade
opportunities; but it also threatens the large proportion of the petty bourgeoisie who
are dependent on the state - by reducing budgets, retrenching public employees,
attacking patronage and punishing attempts to appropriate public resources for
private purposes. To the extent that the state has been the main source of
accumulation for many, anti-corruption measures can threaten livelihoods. Yet as
economic crisis has intensified in Africa, the dependence of such strata on prebendal
accumulation becomes the more acute. As the state's resources shrink in circumstances of crisis and austerity, those shrinking resources may become all the more
important for those dependent on them. In what follows, I want to explore some
aspects of these two problems. First the question of the relationship between
corruption and legitimation.
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Is Africa's Corruption So Special? ... Western Europe 1999-2000
African corruption would seem not be as 'exceptional' as is often supposed. It is a
problem for liberal democracies and industrial states as well. At the millennium,
a whole range of scandals affected almost every country in Europe and exhibited
many of the features - nepotism, clientelism, personal appropriation of public
resources, subversion of state institutions, and abuse of power - usually held to
be typical of Africa. Some examples include:
Austria: A former MP of the far-right Freedom Party was on trial for taking party
funds to finance his brother's chicken processing business.
Belgium: The governing centre-left coalition was defeated in June 1999 elections
after a number of corruption scandals affecting the Socialists. These included a
suspended prison sentence for Willy Claes, former NATO secretary-general, on
bribery charges. Two former prime ministers were also charged with corruption.
European Union: All 20 EU Commissioners were forced to resign in 1999 after
some had been implicated in corruption scandals. Claims included the charge
that Edith Cresson, one of the French commissioners and a former French Cabinet
minister, had employed her family dentist as a researcher and consultant on
health matters. Her immunity from prosecution was rescinded by the Commission in April 2000.
France: The French President, Jacques Chirac was under investigation for alleged
illegal party funding while he was Mayor of Paris. These charges had also forced
his Prime Minister to resign. France s constitutional equivalent of Chief Justice
was under investigation over various allegations which included gun-running.
Chirac's predecessor, the late Francois Mitterand, allegedly funnelled £10 million
through the state oil firm, Elf Aquitaine, to bolster the election funds of Germany's
CDU during the nineties, in order to ensure the re-election of Chancellor Kohl.
Nearly 500 French politicians have been indicted in corruption scandals during
the nineties.
Elf would seem to have been used by French officials to distribute some £300
million to friends of Mitterand, the recipients said to include: the then foreign
minister, the president's campaign manager, the president's golf partner, a
former interior minister, half a dozen MPs, and 'a clutch of African presidents'
(The Guardian, London, 7 February 2000). The Elf management allegedly funded a
company secretary who was the former foreign minister's mistress to the tune of
nearly £7 million. And the novelist, Francoise Sagan was allegedly paid £900,000
for influencing Mitterand to intervene on Elf's behalf over a contract in
Uzbekistan (Ibid.). And more than one observer has suggested that corruption
has been encouraged by 'the French politician's innate belief, justified up till now,
that elected office means immunity from the law'.
Germany: The first quarter of 2000 was dominated by revelations that the
German CDU had operated electoral slush funds while in power - in defiance of
legal prohibitions they had themselves inaugurated. In addition to the £10m said
to have been laundered from France (as part of the sale of an East German
refinery to Elf) the CDU admitted to £3m in funds that it could not account for.
The scandal led to the suicide of one of its leading figures and then resignation of
the party's chairman in February. Former Chancellor Helmut Kohl, the most
important German political figure over the last 20 years, was forced to admit that
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he had personally received some £650,000 for the CDU slush funds from donors
he would not name. He faced the possibility of criminal prosecution and some
members of the press took to calling him 'Don Kohleone'.
Italy: The fever of seventies corruption scandals, which destroyed the ruling
Christian Democrats and Socialists, abated in the 90s. Still, the leader of the
centre-right, Silvio Berlusconi, faced charges of bribery and tax evasion with
regard to his business affairs. It was unlikely that the legal process would work
fast enough for him to be prosecuted within the time limit allowed. His trial on
charges of bribing judges over his purchase of Italy's biggest publishers began in
March but he may become Prime Minister again before it is resolved, in which
case it would lapse. And 700,000 lost' files relating to 'forgotten' court cases were
discovered in a Rome basement in January 2000.
Ireland: After a Price Waterhouse audit of Dunne Stores, Ireland's largest chain, a
series of revelations emerged to indicate that the family owning the firm had
made payments to all 3 parties in the ruling coalition and the opposition as well.
The prime minister rejected demands for resignations as 'political lynchings',
'mob justice' and 'media hysteria'.
Spain: Allegations surfaced in April 2000 that about £10 million of German
taxpayers' money was paid to various Spanish political parties in the 70s and 80s.
United Kingdom: The Conservative candidate for London Mayor was forced to
stand down when it was discovered that he had asked a friend to provide him
with a false alibi. A Tory MP faced suspension from the House of Commons for
failing to disclose her business interests and 'abusing her position as an MP'
(Guardian, 18 February 2000). The Tory treasurer was condemned for a £3 million
donation to his party paid through the Belize Bank Trust Company. Members of
every party condemned his subsequent peerage. In March, the Metropolitan
Police's anti-corruption squad, involved in a 6 year investigation of police
corruption, was itself under investigation over the methods it used (Guardian, 4
March 2000).
In addition, an investigation by The Observer newspaper (12 March 2000) claimed
that major multinational firms had 'donated' expert advisers to work, often free
of charge, in various government departments which were responsible for
making decisions affecting their profits, including policy changes and contracts
worth millions of pounds. British Aerospace, which had 8 staff in the Defence
department, had won defence contracts worth billions and had profited from the
Labour government's decision to continue arms sales to Indonesia and
Zimbabwe. The same ministry also had staff from Rolls Royce and Vickers. At
least 5 construction giants had 'key staff working inside the Transport ministry
which dealt with road-building programmes. The oil company, BP, was paying
employees to work in Britain's Washington embassy and on the Middle East desk
of the Foreign Office. Both BP and Shell had employees working in the Trade and
Industry department which also had employees 'donated' by tobacco and biotech
TNCs. A spokesperson for Friends of the Earth said: These corporations are not
giving up their staff for free out of charity. Quite clearly it is lucrative for them
and it highlights how this government is increasingly being dictated to by big
business'. A government spokesperson said: 'We are committed to using private
sector expertise to improve government and promote good practice' (The
Guardian, 18 February 2000, main source).
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Corruption & the Legitimation of Democracy
One source of the acrimony which has arisen between donors and African
governments is misunderstanding over just what it is that is being exported under the
banner of tackling corruption. A possible explanation for this uncertainty, popular
with Western observers, is that cultural differences mean that Africans 'do not
understand' or 'have not internalised' the values and norms needed to define and
combat corruption. That is why so much of the donor effort is educative and
propagandistic. Yet, while this might be true in some cases, it seems debatable as a
general principle. The Zambian minister quoted earlier, resented donor interference
in internal politics but still enthused about democratic reform and took satisfaction
from the achievement of independent status for the country's anti-corruption
commission (Endnote 3). The comments of Femi Kuti quoted above, the novels of
Ng'ugi, Achebe, Soyinka, Sembene and scores of others, the campaign rhetoric of
democratic reformers, the attacks on official misconduct by the independent press, the
popular songs and slogans articulated in bars and townships, all attest to a very
strong sense of what is proper and what improper in Africa. What is seen as 'honest'
and 'dishonest' may vary with place and time (as they do in Europe and the US) but
there are invariably decided views about what is what. The problem is that the donors
presume 'corruption' to be an unproblematic idea with clear rules which can be
implemented as long as the political will exists. The reality is otherwise. Corruption is
often a slippery notion difficult to pin down and its application to real or practical
politics is more difficult still.
There are many contemporary definitions of political corruption (Heidenheimer et al.,
1993:3-14) but the vast majority of them would include or embody this idea: political
corruption involves the abuse or misuse of public office, public resources or some
public obligation or duty for purposes of private (personal, group or sectional) gain.
The concept has not always had such a narrow or formalistic meaning. Aristotle saw it
as a deviation from or perversion of monarchy. In 18th century Britain the term often
described the encroachment of executive power on the legislature. In the '50s and '60s,
however, the concept underwent a narrowing of perspective away from such wider
considerations of 'institutional decay' towards the idea of personal or private gain at
public expense as a result of the misuse of office. In the United States there was a
momentary return to a broader concept immediately after Watergate, with
commentators speaking of corruption as a violation of political norms and as the
unethical use of power (Ibid.). For the most part, however, political science has stuck
to this narrower, more formal view of corruption, not least because it reduces
possibilities for making 'corruption' a label for almost any and every form of
unethical or reprehensible behaviour.
The current concept rests on three key premises about politics in a modern democratic
state. First, it assumes that defined rules and norms exist (laws, regulations, traditions,
customs) which are known and understood and which govern the conduct of office so
that it is possible to know when there has been 'misuse or abuse'. The conduct of
public affairs needs to be both transparent and accountable. Second, it assumes the
necessary separation of public duty and private interest in modern states (such as state and

market, state and civil society, public office and private business, etc). And, third, it
includes an assumption that public duties will be undertaken in ways that are
equitable and fair to all who are entitled to have access to government services. Modern
public administration, based on principles of legality, is taken to operate according to
principles of impartiality and equity rather than personal favours and prejudices.
And democracy, at the very least, assumes citizens are entitled to equal treatment.
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Set against these assumptions, the reality of African politics seems a long way from
the requirements of honest and democratic government. The rules governing public
conduct are not always clear or widely known, the activities of the bureaucracy
honour principles of equity and fairness more in the breach than in the observance,
and the separation of the public and private domains is very weakly defined. Yet this
formal concept of corruption is an idealised view of the liberal-democratic state as
well, never mind a realistic project for new African states to take on. The assumptions
set out above are problematic even in established democracies. It is often difficult to
identify the rules and norms which govern in all cases. Regulations are not always
clear, coherent or consolidated, even in the most established and stable states. In some
cases, there may not be any rules to determine behaviour. The separation of public
duty and private interest is also seldom watertight in theory and almost impossible to
police in practice. The boundaries between state and capital, between business and
politicians, are always - and inevitably - under siege in a capitalist economy (note the
item in the accompanying box about multinational companies 'lending' experts to the
British government to work in ministries responsible for contracts or policies of
interest to their firms). And ideas of equity and fairness are difficult to establish and
maintain given the constant and competing claims of a multiplicity of needs and
interests. The formal rules thus do not always, or even very often, describe the
realities of practical politics.
Despite such difficulties, however, these principles are essential for the legitimation
of state power because corruption threatens the stability both of democracy and of
power arrangements resting on social inequalities. If power is not wielded according
to rules, it becomes arbitrary and threatening to citizens. If private interests determine
public affairs, special interests set aside democratic decisions. If there is no equity and
fairness in the treatment of citizens, inequality of access to the state becomes the norm.
Thus Delia Porta and Vannucci speak of 'democracy's fragility in the face of
corruption' (1999:4). And they quote Pizzorno's comment that
corruption tends to act upon those conditions of political activity without which democracy
is not democracy at all: the principle of transparency and what might be called equality of
political rights, equal access to the state for all citizens ... corruption undermines the
political control exercised by citizens (Ibid.:9).

Democracy's fragility in the face of corruption also imperils the stability of patterns of
social inequality - the class divisions and excluded or marginalised communities which power expresses. If the legitimacy of the state rests on the consent of dominated
classes to the power set over them, this consent requires their perception that
dominant interests are not given special privileges, that power is exercised over all
classes and communities alike. Democracy is a particularly effective means of
obtaining such consent. Where the state comes to be seen as an instrument of the
interests of a single section of society (including the ruling class), support for the
political system rapidly withers away. The formal rules and norms governing the
exercise of power may contribute considerably to the legitimation process in that they
not only prohibit certain kinds of behaviour, they also legalise others through the
rituals of formal procedure.
The relationship between democracy and corruption brings us to another, and more
important difficulty that receives scant consideration in the demands the donors
make of African governments. Corruption does not exist simply as the narrow, formal
idea defined earlier. It is also part of the political process, part of the discourse of
conflict between competing interests (Leys, 1965). Corruption is not just an analytic or
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legal idea, it is a folk concept as well. The public also has its ideas about what is
corrupt and what is not, and its ideas are often different from what the rules define.
Often, public perceptions run ahead of (or contrary to) official rules and regulations
governing corruption; public disquiet or political unrest results in rule changes and
reforms. Certain actions might be proper according to law or administrative rules but
regarded as unacceptable by many people. Other actions might be illegal but widely
tolerated in society or regarded as not very serious. And, if this were not complicated
enough, there might be several 'publics' concerned about a particular issue, some
regarding official actions as proper and others seeing them as corrupt. The press, the
churches, the political opposition, various communal and class associations will
bring their own interests and perspectives to an issue.
Public perceptions of official behaviour may not always, or even often, be guided by a
sense of what the formal rules permit or prohibit. Lawyers and public officials might
view particular actions along a continuum operating between the polarities of what is
'legal' and what is 'illegal'. The voters and interest groups in the political arena.are
more likely to have broader, less formal ideas and instincts about what is 'right' and
what is 'wrong' in accordance with how they would like their political system to
work. In other words, corruption has moral connotations in politics as well as legaladministrative ones. To the extent that there is widespread public acceptance of
formal rules and procedures governing corruption, the dissonance between perceptions of what is lawful and what right will be reduced. Where people have little
knowledge of the rules and procedures, or care little about them, the gap between
'legal' and 'moral' will be greater. This is as true of Britain (where there was
widespread public concern about 'sleaze' even though little of it was actually illegal)
as of Africa.
This dichotomy is illustrated in Figure 2. The diagram sets out the logical possibilities
which arise from the intersection of a continuum measuring actions in terms of how
lawful or unlawful they are according to formal rules with another indicating
perceptions of the Tightness or wrongness of official behaviour. Where public
behaviour is both lawful and regarded as 'right' (quadrant a) or where it is unlawful
and regarded as 'wrong' (quadrant d) the formal rules and public opinion agree that
the first is not corrupt and the second is corrupt. Problems arise in the other two cases.
There may be cases where officials behave in ways that break the rules but where
there is widespread support for what they do (quadrant b). Such cases can range from
the benign (perhaps averting famine by rushing food aid to a locality without
observing required tender procedures) to the sinister (discriminating against
unpopular minorities on racial or religious grounds). Where such cases occur, it is
likely to be difficult for governments to act against corruption even should they be
inclined to do so.
Finally, there may be cases where officials behave more or less properly in terms of
the law but where public opinion considers their actions to be improper (quadrant c).
Again, these will range from the benign (refusing to discriminate against unpopular
minorities) to the mildly controversial (exercising constitutionally-approved patronage powers) to the reprehensible (using discretionary powers to pardon criminal
behaviour by associates or to prevent prosecution for corruption).
Corruption is thus far more complex than the donors elect to view it. Aid and pressure
which serves to strengthen anti-corruption activities in areas covered by quadrants a
and d are likely to receive much public support and to strengthen democratic
development. They may well find a more positive response from ruling elites as well
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Figure 2: Comparing Formal Legal-Administrative and Public Perceptions
of Corruption

'Right'

'Lawful'

'Unlawful'

'Wrong'

(although this is less certain where regimes have collapsed into warlordism or where
governments have undertaken policies which render the rule of law nugatory). Where
pressure is exerted to force changes to patterns of behaviour that affect large groups of
people negatively, there is likely to be far less 'political will' to act against corruption.
If anti-corruption measures reduce the capacity of ordinary people to access the
bureaucracy, for example, or are seen to punish political opponents, while leaving
political leaders free to accumulate large fortunes and loot national revenues, such
measures may themselves come to be regarded as inequitable or corrupt. However
well intentioned donor aims might be in this area, there are no universal principles,
no one-size fits all solution.

Corruption, Underdevelopment & Post-Colonial Accumulation
If the way in which corruption is conceptualised for export creates serious problems
for African governments, even where they wish to undertake the reforms demanded,
there is a second, and more fundamental problem which the donors' agenda poses for
ruling groups on the continent. Anti-corruption initiatives threaten the dependence of
much of Africa's petty bourgeoisie (Endnote 4) on state power and state resources for
access to personal wealth, opportunities for accumulation and an affluent lifestyle.
The nature of underdevelopment makes capital accumulation in the marketplace
hazardous and relatively unrewarding. The legacy of imperialism excludes the
indigenous petty bourgeoisie from entry into the most advanced or capital-intensive
sectors of the local economy, confining it to the peripheral activities of commerce,
artisanship and small-scale or petty commodity production. Without access to state
office or officials and, thence, to state resources, individual and group prospects are
extremely limited (Szeftel, 1987; Baylies & Szeftel, 1984). To the extent that a
'bourgeois society' has developed in Africa, it has depended on the state and on the
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capacity of individuals or groups to appropriate state resources (funds, jobs,
contracts, loans, etc) for themselves. Processes of class formation are inexorably
bound up with - and dependant on - transferring and acquiring parts of the social
surplus through the mechanisms of political power and public office. Exclusion from
opportunities for such appropriation, by loss of office or of access to officials,
threatens the very possibility of accumulating wealth. Corruption and class formation
thus rest on prebendalism, on the control and use of state position. And power and
office, once acquired, must be held, sometimes by whatever means necessary (see, for
instance, Reno, 1995, for an outstanding study of the process in Sierra Leone). Politics
becomes a zero-sum game. Thus corruption becomes intimately bound up not only
with appropriating wealth but also with the abuse of power and the use of coercion;
the state becomes not only a resource in itself, to be used or even looted (Ibid.; Szeftel,
1982) but also a means of perpetuating control (Allen, 1995).
For the donors, the problem seems relatively simple: how do they create conditions
for international capital accumulation across the world economy. The problem,
however, is that capital accumulation is often resented and has little public support in
poor countries. Thus people perceive increasing wealth on the part of certain
individuals as illegitimate and corrupt. Even where such activities are perfectly legal
(as in regulations promoting business opportunities for indigenous citizens), they
must often be undertaken in stealth because the process enjoys little popular
legitimacy. As Mushtaq Khan (1998:16) observes:
One reason why it has been difficult to allocate resources in developing countries in ways
which are always strictly legal is that for a wide range of critical rights any state allocation
would be perceived to be illegitimate ... these early developmental allocations are widely
and correctly perceived to have consequences for generations to come when new classes
stabilise ... Thus, even in countries where rapid growth takes place, there has been a
tendency for state allocations to be not fully exposed to public scrutiny and so susceptible to
corruption.

For propertied interests in Africa, the problem is how to find a niche somewhere
between underdevelopment and the domination exercised over the local economy by
foreign capital. Petty bourgeois officials seek to use their control of the state to
appropriate parts of the social surplus for their own use (Szeftel, 1982). Not
surprisingly much serious corruption surrounds foreign capital and international
trade (especially in primary commodities). Public office very soon translates into
personal financial rewards as foreign multinationals and settler capital offer an array
of inducements to ensure that the new regime is a benign one for them. Ruling elites
learn that gate-keeping functions (trade licences, contracts, foreign exchange) bring
huge rewards (far greater and with far fewer costs than legitimate business). MoodyStuart (1997:13) describes how the size of contracts may determine the nature of the
bribery needed by business to influence officials: 5 per cent of $100 million may net a
head of state, 5 per cent of $10 million may interest a minister and key staff, 5 per cent
of $1 million and one is down to permanent secretaries, and so on. From there, it is a
short walk to looting the state's revenues through bogus trade deals and false
invoicing. The 'Goldenberg scandal' in Kenya, involving some $300 million being
syphoned from the public exchequer to assist mineral exports which never occurred
or existed, has implicated Cabinet ministers as well as private businessmen with close
political links to government.
It has been suggested (Iyayi, 1986) that corruption might represent a form of
'primitive accumulation' in which the plunder of state resources was a means of
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transferring surplus from peasants and workers to bureaucrats and businessmen and
so a means of class formation. It is just possible that the corruption of the '60s might
have provided the pre-accumulation capital funds for subsequent investment, that the
early phase of corruption might have turned out to be an African version of the
'robber baron' phase in American history. But it is unlikely. Corruption in Africa did
transfer large revenues from the masses to a ruling elite and did allow the petty
bourgeoisie to accumulate wealth and property. But it did so without affecting in any
profound way the prevailing conditions of production or the basis of class formation.
As Marx indicated (1976:873-4, 876).
So-called primitive accumulation ... is nothing else than the historical process of divorcing
the producer from the means of production ... those moments when great masses of men are
suddenly and forcibly torn from their means of subsistence, and hurled into the labourmarket as free, unprotected and rightless proletarians. The expropriation of the agricultural
producer, of the peasant, from the soil is the basis of the whole process.

No such process attended the appropriation of surplus through the state. In any case,
the question was rendered irrelevant by the crisis and spiralling debts which have
devastated the continent since the mid 70s. No significant development of an
autonomous capitalism occured. The dependence of the petty bourgeoisie on access
to the state and its resources continued and continues.
With crisis and debt peonage has come an intensification of corruption as factions
compete for diminishing state resources and increasing repression as ruling groups
fight all the harder to keep hold of state office. During the late 1980s and through the
1990s, corruption turned into full-blown spoils systems in many countries, with
ruling cliques making little effort to conceal their looting. In 1983, for instance, after
the overthrow of the Shagari government to 'save Nigeria from rampant corruption',
soldiers arrested Sani Barkin Zuwo, the Kano governor. In his official mansion they
found 'huge bundles' of banknotes belonging to the state government. Barkin Zuwo
openly declared that this was public money being kept in the state government's
official mansion by that government's most senior official. Moreover, he insisted that
the amount of money the officers had actually found in his official mansion was much
greater than the amount the new military government claimed to have found. In other
words, that those arresting him had helped themselves to part of the booty (Agbese,
1998:x).
The crisis of development which has ravaged Africa since the mid '70s thus increased
pressures for corrupt behaviour. But such pressures were greatly magnified by the
structural reforms introduced by the donors to regulate debt servicing. In part this
was because liberalisation created new opportunities for private appropriation of
public resources, not only in Africa but everywhere (Heywood, 1997). More
importantly, by reducing the role of the state, the donors both reduced its resources
and the opportunities for access to those resources. At the same time, the crisis did not
reduce dependence on state resources for private accumulation. Corruption has
tended, since 1975, to go well beyond the appropriation of surpluses and extend to the
looting of the very fabric of state itself. At the same time it has intensified competition
for the right to plunder. Corruption in 2000 is more widespread, more pernicious,
more devastating than it has ever been. The irony of the donor reform programme is
that, in setting out to guarantee the conditions for capitalist accumulation and liberal
democracy, it has produced increased pressures for corruption.
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Conclusion
The donors recognise the seriousness of corruption as a problem in Africa, perhaps
more clearly than do many African leaders who continue to plunder their states
despite the manifest damage done by the process. Many of the reforms they promote
seek to strengthen regulatory state institutions and many of their economic reforms
seek to attack the capacity of 'gatekeepers' to charge rents. But adjustment and
governance are primarily concerned with the stabilisation of what might be called 'a
bourgeois order' (markets, private enterprise, the liberal state, urban and middle class
'civil society'). The problems of accumulation of capital and private property in
conditions of historic underdevelopment and debt do not form part of their discourse.
Part of the anti-corruption strategy, like much of the wider structural reform
programme, is concerned with reducing state intervention in the economy. Crises of
underdevelopment and debt are understood as consequences of corruption rather
than as its causes. Corruption is elevated to the level of an explanation for a whole
array of African problems but the role played by internal processes of capital
accumulation in driving it - driving it even beyond the point where the state can
survive the looting - is not evaluated. In consequence, the remedies offered by the
donor strategy are simplistic. Institutional reforms are assumed to be sufficient to
eradicate corruption and the appropriate institutions are assumed to be those of the
market and liberal democracy. Not surprisingly, corruption has survived and
prospered - precisely because such change has not affected the structural forces
which give rise to it. It will be no surprise if corruption consumes the institutions of
reform (valuable and necessary as they are) just as it consumes the carcass of the postcolonial state.
Morris Szeftel is in the Institute for Politics and International Studies at the University
of Leeds, England.
Endnotes
1. The 'Willowgate' scandal involved Willowvale Motor Industries, a public com-pany, owned by
the Industrial Development Corporation of Zimbabwe in partnership with foreign motor
manufacturers, which assembled motor vehicles. Vehicles produced by the company were sold at
controlled prices and protected by import restrictions. There was thus a waiting list for new cars.
A number of government ministers jumped the queue, buying at the control price and then selling
to other individuals at some four times what they had paid. One minister was convicted of illegal
dealing and perjury and imprisoned (although he was later pardoned). Another, as I have noted,
resigned and moved to the World Bank. The main casualty was Maurice Nyagumbo, the party
chairman and third-ranked minister in the ZANU-PF government, a hero of the liberation struggle
and the 'conscience of the party'. Although he was held to have been naive rather than corrupt, he
resigned his positions in early 1989; his suicide followed a week after that.
2. These comments are based on a wide range of interviews conducted by the author as part of a
collaborative study of 'Aid, Political Conditionality and Democratization in Africa' undertaken by
members of the Centre for Democratization Studies, University of Leeds, funded by the ESRC
(R000234986).
3. It might be appropriate here to editorialise that, in 25 years of research on corruption in
southern Africa, the author has yet to interview a politician who genuinely did not know what was
corrupt and what was not.
4. 'Petty bourgeoisie' is used crudely and loosely here, as a holdall category to cover the various
elements (the middle classes, professional elites, intellectuals, small business interests, commercial
farmers and so on) who make up the inchoate 'bourgeois society' that has been struggling so
painfully to find its feet in Africa for more than half a century. It is precisely because the
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consolidation of a local tiourgeois order' has been so difficult to achieve in conditions of
underdevelopment and crisis that such strata remain dependent on state office and public
resources for accumulation and survival.
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Zimbabwe: Structural Adjustment,
Destitution & Food Insecurity
Rupak Chattopadhyay
This article examines the persistence of hunger in food surplus Zimbabwe
during the 1990s. It combines a discussion of the literature on hunger with
an analysis of the Zimbabwean structural adjustment programme using the
'entitlements' theory of famine as the point of departure to examine
'persistent starvation'. The article questions the extent to which the
structural adjustment programme and increased food production have
contributed to food security and welfare. It notes that destitution resulting
from structural adjustment polices have increased food insecurity by eroding
the purchasing power of large sections of the population. The article further
argues that in addition to economic causes, destitution is exacerbated by
the effective lack of accountability on the part of the key decision-makers.

Introduction
Harare was rocked by violent food riots for three days in January 1998 (The Economist,
1998). Until then Harare was considered one of Africa's most tranquil capitals and
Zimbabwe thought to be one of the success stories of African agriculture. Except for
the drought of 1991-1992, Zimbabwe has been largely self sufficient in the production
of staples. Furthermore, during the drought the government was able to prevent a
potentially disastrous famine. Not only was the expansion in Zimbabwean
agriculture meant to provide national food security, but until South Africa's
admission to the group, Zimbabwe served as the Southern African Development
Community (SADC's) granary. SADC's agricultural policies have been successful
enough to turn the region into one of food surplus (Haarlov, 1997). So what explains
discontent and destitution in the midst of food surpluses? Zimbabwe appears to be
suffering from a food security paradox (Salih, 1994) food surpluses (supply factors)
are insufficient to ensure food security. Demand driven factors are equally important.
While recognising Zimbabwe's achievements in agriculture, this article seeks to
analyse why Zimbabwe's structural adjustment programme has rendered food
security such an elusive goal for so many Zimbabweans.

The Framework for Analysis
The analysis of starvation in policy circles is centred largely on Malthusian or neoMalthusian approaches. These postulate that starvation results from a decline in
aggregate food availability. The key flaw in this approach is the view that as long as
food output grows as fast as population, starvation will not be a problem. Yet the
Zimbabwean case demonstrates this premise to be problematic. The difficulty is the
assumption that improvements in the supply of food are met automatically by
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increases in food consumption per capita. The Malthusian approach merely
highlights one of many symptoms associated with the onset of famines, it says little
about the causal mechanism and cannot explain the occurrence of famine or
starvation in the absence of food shortages. It may be uncontroversial that famine and
starvation occur when there is a general contraction in food output but Malthusian
mathematics is unable to explain why starvation should exist in the midst of plenty
(Devereux, 1993; de Waal, 1989; Sen, 1982).
A more plausible explanation for the Zimbabwean situation may be constructed
using an entitlements framework (Sen, 1981). The 'entitlements' approach gives us a
number of useful concepts with which to diagnose and analyse starvation. It is the
relationship between food and entitlements which is a key to the analysis of
starvation: a person is reduced to starvation if a change in his/her endowment (for
example, alienation of land, or loss of labour power due to ill health) or her/his
exchange entitlement mapping (such as a fall in wages, rise in food prices, drop in the
price of goods he buys and sells), makes it impossible to acquire a commodity bundle
with enough food. As Devereux (1993) notes for self provisioning farmers the two
types of failure are often linked. The entitlements approach treats starvation as the
inevitable outcome of a collapse in effective demand for food. Proponents of the
entitlements approach have successfully pointed out, that generalisations drawn
from aggregate variables such as food availability per capita imply nothing about the
distribution of food. The corollary of this observation is that hunger is rarely shared
equally among all elements of a population. Thus in order to understand the
dynamics of starvation in Zimbabwe we need to look closely at economic conditions
and their effects on the real demand for food staples across society.
Starvation occurs in many forms and with differing consequences (de Waal, 1989).
Famine and endemic hunger are but two of the most common facets of starvation. For
Sen (1981) in what has become a well known observation: 'Starvation is the
characteristic of some people not having enough food to eat. It is not the characteristic
of there being not enough to eat. While the latter can be a cause of the former it is but
one of many possible causes'. Sen moreover, advances a definition of famine as a
process:
In analyzing starvation in general, it is important to make a clear distinction between three
different issues. (1) lowness of the typical level of food consumption; (2) declining trend of
food consumption; and (3) sudden collapse of the level of food consumption. Famine is
chiefly a problem of the third kind.

The emphasis on the 'sudden collapse' of food intake enables a distinction between
famine and endemic hunger. Even critics of Sen's characterisation of famine as a
situation of starvation induced mass death (de Waal, 1989), concede the existence of a
qualitative distinction between starvation of many kinds. An 'entitlements' based
analytical framework has wide applicability because it does not specify a singular
causal mechanism, but instead focuses on the key feature of famine, that is, a rapid fall
in food intake over a period of time. Sen's approach also allows us to identify two
features associated with endemic hunger; namely 'lowness' of food consumption and
a declining trend in that consumption. Food security is not achieved unless both
declining trends (endemic hunger) and fluctuations in food intake are arrested.
Tackling these two issues may require different policies. I will now explain why
Zimbabwe has been successful in overcoming the problem of famine but not endemic
hunger.

Zimbabwe: Structural Adjustment, Destitution & Food Insecurity

309

Preventing Famine
SADC's first food security goal was to remove impediments to production. A regional
early warning unit (REWU) was established with FAO support in order to get
advance assessments of expected harvests. REWU carries out regular assessments
and can trace yields while crops are still in the field. That data facilitates produce
marketing and planning for food security. The region's lack of any early warning
system or database on weather and drainage patterns until 1986 was a serious
handicap to its food security goals. Zimbabwean agriculture was a major beneficiary
from SADC food security projects.
In 1981 the Southern African Center for the Coordination of Agricultural Research
(SACCAR) was established. SACCAR allowed member countries to pool resources in
order to develop high yield seed varieties of food staples that are well suited to
regional agro-climatic conditions. Under Zimbabwean guidance, consultative technical committees (CTC) were set up to assess regional food security (Mhone, 1993).
These committees brought together regional and international experts to offer
technical advice on marketing, credit and land tenure. By removing technological and
financial obstacles to production, SADC's policies allowed the region to become
largely self sufficient in grain by the early 1990s. Individual countries nevertheless
continued to struggle with national self-sufficiency in food production. By 1986
Zimbabwe had almost two million tons of surplus grain (about three years equivalent
of domestic sales), and a further four years supply of sorghum was held in storage
(Thompson, 1991, 1993). The government invested heavily in storage facilities to
maintain strategic reserves that could be put to use during food shortage emergencies.
The success of these agricultural and transport policies were put to the test by the
drought that struck the region between 1992-1993. Although the drought of 1992-1993
affected over 20 million people in the region, famine was largely averted in
Zimbabwe. The only regional famine related fatalities were reported in the Angolan
and Mozambican war zones (Marcus, 1993). Zimbabwe's agricultural surpluses
provided the basis around which a drought relief plan was put in place. The Food
Security and Technical Unit (FSTAU) of SADC was fully aware that Zimbabwe alone
could not sustain the entire region during drought. Zimbabwean surpluses allowed
the targeting of any regional entitlements protection programme: those deemed most
at risk would have their entitlements protected prior to the arrival of external
assistance (Salih, 1994). An example of this policy in action was seen in November
1992. Malawi at that time was deemed as being most at risk from famine. Zambia
loaned Malawi some of its stored maize and additional trains were made available by
Mozambique to carry food into Malawi (Meldrum, 1993; Thompson, 1993).
Preventing millions of deaths during the famine seemed to vindicate the production
(supply) based approach to food security. By generating surpluses the region was able
to meet a severe short term crisis. The extent of the crisis deemed it acceptable for
Zimbabwe and other countries in the region to forgo market based allocation of food.
Even when facing IMF-World Bank sponsored readjustment programmes, the
prospect of high mortality rates was unacceptable, and these programmes were put
on hold. While the Zimbabwe government acted quickly, for the relief system to work
it only had to achieve a minimal standard. The purpose of re-distribution during the
drought was simply to keep people from dying in large numbers (Maxwell, 1994).
Furthermore, the drought caused a supply induced problem, and the manner in
which it was handled does not explain why people continued to starve in normal
agro-climatic conditions during the 1994-1998 period.
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Structural Adjustment
In 1990 Zimbabwe introduced its five year Economic Structural Adjustment
Programme (ESAP). Zimbabwe had entered the decade of the 1990s with a large fiscal
imbalance and declining tax revenues caused by declining commodity prices. This
was accompanied by virtual stagnation of the economy and record levels of
unemployment (IMF, 1997; Si thole, 1996). Although billed as a home-grown
adjustment programme, ESAP needed IMF support for access to US$ 3.5 billion in
foreign exchange for its implementation (EIU, 1998). The first phase of ESAP began in
October 1990 with the introduction of trade liberalisation which scrapped quantitative import controls. US$700 million pledged for the first phase did not become
available until March 1992. By then Zimbabwe was reeling from a massive balance of
payments crisis exacerbated by drought. As a result Zimbabwe had to make further
concessions by agreeing to more stringent IMF conditionalities.
ESAP required the government to scale back its expenditure by imposing wage
restraints, reducing subsidies and cutting social spending. The government was also
encouraged to free trade restrictions and devalue the currency. ESAP called for a more
vigorous export programme and despite claims and hopes to the contrary, the
negative impact of the programme has been more than transitory. An IMF study
(1995) across a number of countries admitted that stabilisation programmes were not
working as well has they had hoped, and that their impact on gender inequality had
been particularly disastrous (Kanji & Jazdowska, 1993). Zimbabwe has not been
exempt from the negative impact that the mindless application of the ESAP has had.
ESAP led to the increase in the prices of food and other basic commodities. Cuts in
government subsidies led to sharp increases in the cost of living and health and
education provision (Kanji & Jazdowska, 1993; IMF, 1999). Currency devaluation
assisted the movement of Zimbabwe from a middle income to a low income country
almost immediately after the implementation of the economic reforms .{Zimbabwe
Press Mirror, 1992; Wetherell, 1998). The hardships caused by economic restructuring
were compounded by a culture of political patronage, where populist measures were
implemented at the cost of meaningful reforms. One such decision, that of buying off
the challenge to the government from war veterans has been particularly costly and
unpopular. Thousands of war veterans were granted lump sum payments of Z$50,000
plus a Z$2,000 a month pension (Bond, 1998). In the spring of 2000 violent clashes
erupted between veterans and white farmers over access to farmland.
Public expenditure had been the driving force behind Zimbabwe's strategy of 'growth
with equity' but ESAP called into question the country's welfare state provision. The
adjustment programme had been intended to boost government revenue but it
achieved the exact opposite. According to the IMF between the fiscal year 1993 and
1997, Central government revenue fell by over 27 per cent in real terms (IMF, 1997,
1999) The main reason for this has been a shrinking tax base resulting from the growth
of a large informal sector.

Changes in Healthcare
The first victim of a squeeze in public expenditure has been the health care system.
Although in 1994/1995 health care spending amounted to 8.8 per cent of government
expenditure, compared to 8.2 per cent in 1990/1991, the reduced size of government
expenditure has meant a decline in real terms. Total real spending in 1994/95
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amounted Z$386.7 million against a figure of Z$566.8 million for 1990/91 (EIU, 1998;
IMF, 1997). The absolute size of the health care sector has continued to decline since
the mid-1990s. It's contribution to GDP declined by an average of 5.4 per cent each
year between 1996 and 1998 (IMF, 1999) The effect of real falls in recurrent spending
have been felt throughout the system, but preventive and outreach programmes
appear to have been among the hardest hit. Real earnings for health workers declined
by nearly 30 per cent between 1991 and 1995. Some of this loss was recovered in wage
increases in 1997. Although health workers were protected from retrenchments,
reductions in Ministry of Health and Child Welfare (MOHCW) administration and
maintenance staff reduced efficiency and may have added to a range of other
difficulties. Declining life expectancy and increased maternal deaths are symptomatic
of the reduced quality of general health care. Life expectancy peaked at 61 years in
1990 fell to 52 years in 1997 and 51 in 1998 (EIU, 1998; World Bank, 2000). Similarly,
maternal deaths increased from 73 per 100,000 in 1987 to 144 per 100,000 in 1997
(World Bank, 1999).
Between 1990 and 1993 maternity fees in Harare were raised from Z$150 to Z$500
(Kanji & Jazdiwska, 1993; Renfrew, 1992). The biggest jump in costs came between
December 1993 and March 1994, when the burden of comprehensive care jumped by a
164 per cent for the average family (IMF, 1997). The average wages in the urban areas
at that time were about Z$300 a month placing the benefits accruing from maternity
care outside the reach of a large number of people (Loewenson et al., 1991).
Significantly, it is women who have most to loose from changes in the health care
system, not just because of maternity associated issues but also because of general
aliments arising from under-nourishment and overwork (Kanji & Jazdowska, 1993).
The cuts in health care could not have come at a worse time, especially in light of
Zimbabwe's AIDS crisis. It is estimated by the Ministry of Health that in 1996 some
300 people a week were dying from AIDS related causes (EIU, 1997).
The AIDS epidemic is particularly significant for food security because, the majority
of those affected belong to the age group which is economically most active. Indeed it
is estimated that by 2002-2004 life expectancy in Zimbabwe may fall to 21 years
(World Bank, 1999). Skilled and unskilled workers who are often victims are unable to
exchange their labour for income which consequently leads to the impoverishment of
their families. Also as a consequence of a deterioration of child care facilities
Zimbabwe's infant mortality rate increased from 49 per 1,000 in 1990 to 73 per 1,000 in
1998 (UNDP, 1998; World Bank, 2000). Most infant mortality was attributable to
ailments stemming from under-nourishment - which increased fourfold between
1998 and 1994 (World Bank, 1999). Nonetheless, it is has been the removal of subsidies
on basic commodities that have hit the public hardest.

Inflation
Inflation has been the most persistent problem since ESAP was put in place. The
downward spiral in the exchange rate (a 75 per cent decline during 1997 alone) has
fueled inflation (Bond, 1998; IMF, 1999). The composite consumer price index (CPI)
has risen by a factor of 4 between the start of ESAP in 1990 and December 1996.
Between 1991 and 1996 the price of food more than trebled (IMF, 1997; EIU 1996).
Within the first six months of ESAP the price of grain increased by 60 per cent (Kanji &
Jazdiwska, 1993) In January 1998, the price of maize increased 21 per cent compared
with two earlier price increases in the preceding year alone (The Economist, 1998). In
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September 1998 the price of food and other basic commodities rose by another 40 per
cent (Sunday Standard Online, 1998). This was followed by a 24 per cent rise in the
period up to the January 1999 (IMF, 1999).

Food on Every Table
Food consumption among a number of occupational groups, such as landless
labourers, have been declining since the late 1980s (Kanji & Jazdiwska, 1993; EIU,
1998). It is estimated that since the late 1980s calorific intake among large sections of
the regional population have declined by as much as 20 per cent (EIU, 1997). Twothirds (63.3 per cent) of the population now live in absolute poverty, a large increase
since independence (EIU, 1998; IMF, 1999). Yet these downturns in welfare have been
taking place in the midst of record harvests. There were record harvests in 1997-1998
suggesting that the persistence of starvation was not a function of food production
collapse. Instead there seems to be a break in the relationship between production and
consumption. Production does not get translated into consumption either because of a
faulty distributional mechanism or because of a lack of consumers with effective
demand: both these issues are discussed in greater detail.
Problems with the distribution of food arise in two ways. In countries where the state
has a central role in production and distribution, like many within SADC, it becomes
the intermediary between producer and consumer. It is often the state which
purchases agricultural output, that is then marketed through a state run grain
marketing board. In the event that the state is unable to meet its financial obligations
to the farmers, the harvest does not get brought in. Where public finances are in a
perilous state as in much of sub-Saharan Africa in general, and Zimbabwe in
particular, the states' ability to acquire the year's harvest is subverted by other
spending priorities or corruption (Thompson, 1991). In recent years that spending
priority has focused on meeting debt obligations even at the cost of squeezing welfare
at home: when the money exists for procurement, poor transportation links often
make grain collection impossible (Mellor, 1994). So even when food is plentiful the
mechanism for getting it to consumers is inadequate. In emergency situations, such as
a natural calamity, it is easier for governments to disregard costs of transportation or
procurement in order to get food to as much of the population as possible. However,
to sustain such an effort over a longer period of time requires a fiscal capacity beyond
that of the Zimbabwean government.
Grain marketing boards provide an important source of patronage for the ruling elite
in many countries, Zimbabwe is no exception. (Haarlov, 1997; Uvin, 1994). Such
boards are an important source of employment mainly to the urban elites, whose cooption is a prerequisite for the maintenance of political order (Marcus, 1993). Even
where agricultural reforms have been introduced, this merely involved the freeing of
producer prices. National governments have been reluctant to scale back the
influence of grain marketing boards, despite paying lip service to such policy. Thus
Bates' (1981) thesis continues to remain valid. By attempting to control the market for
grain, national governments have created marketing bottlenecks resulting in higher
prices and inefficient distribution. Even in Zimbabwe, where higher producer prices
have produced bumper harvests, the limited marketing capacity of the national grain
marketing board have prevented the distribution of the grain, resulting in higher
consumer prices and a loss in potential export revenue (EIU, 1998). In addition to
being the major cause of marketing bottlenecks, these grain marketing boards are a
drain on the exchequer because funds earmarked for the procurement of harvests are
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often diverted for other things. Vested interests of national ruling elites preclude the
establishment of an efficient regional distribution system.
Desperate times require desperate measures hence the non-market based response to
alleviating starvation during the 1991-92 drought. However, in the longer term such
solutions are not sustainable. Most countries, especially Zimbabwe, do not have the
economic or fiscal ability to support a regular large scale distribution of free grain. As
a practical alternative one must look to 'market-based' solutions as the foundation for
food security. In this sense policy on food security cannot be divorced from economic
policy making in general. By using the term 'market based' solution, I have tried to
indicate that the state has an important role to play in ensuring food security. A free
market solution would have, almost by definition, excluded the state from this realm.
For any market to work the consumers and suppliers need to reach a mutually
acceptable price. The consumer's ability to establish a command over a commodity is
a function of his or her income, both monetary and/or non-monetary. In an ideal neoclassical economy the market clearing price is automatically reached such that all
stocks of the commodity are sold. However, as Joan Robinson's theory of imperfect
markets and Mankiw and Romer (1991) suggest there are many intervening variables
which prevent a market from clearing.
In the context of food security imperfect markets can be extremely problematic. As
noted previously, southern Africa is a grain surplus region yet hunger seems
endemic. The dynamics of such food insecurity are quite simple. The cornerstone of
any market based approach must be the creation of a solid base of consumers. Food
security for consumers is guaranteed when they have sufficient income (exchange
entitlements) to purchase available grain, or have access to it as a result of owning the
some of the produce (endowment entitlements) (Sen, 1981). There has been an erosion
of these entitlements in Zimbabwe. Rhetoric not withstanding, Zimbabwe has been
unable to deliver 'growth with equity'. Zimbabwe's move from the ranks of middle
income countries to low income countries is one example of such failure (IMF, 1995;
1999). That a greater proportion of the Zimbabwe's population live in poverty in 1998
than at independence is also indicative of the failure of 'growth with equity', and the
consequent erosion of entitlements. Indeed, price increase after price increase in the
absence of matching growth in income also leads to a reduction in the number of
consumers with effective demand.
There are three major sources of income in the Zimbabwean context; income derived
from land, income derived from jobs in the private sector and income derived from
employment by the state. The public sector in Zimbabwe has historically been a
significant employer. However, given the precarious nature of public finances, many
governments in the region have squeezed the incomes of their employees. Those most
affected by this cut back in public expenditure are employees who are at the margins
of the system. Healthcare and educational workers are examples of such groups and
as I already noted expenditure in both these areas was slashed by ESAP.
The Zimbabwean government has continued to squeeze entitlements while squandering resources in supporting vested interests. In 1996, the parliament voted to give Mr.
Mugabe, his Vice-President, their families (including the illegitimate children)
pensions for life, the use of government transportation and public accommodation
after their retirement (.Zimbabwe Press Mirror, 1996). The government and the leaders
have also spent millions on building new state residences in the midst of a public
spending squeeze (EIU, 1996,1997). In early 1998 Mr. Mugabe in Zimbabwe imposed
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a 5 per cent surcharge (later repealed) on Zimabaweans to finance a populist move,
paying huge sums of money to the powerful war veterans lobby. Coupled together
with the arrest and intimidation of critics of government policy, it is unsurprising
that Harare was rocked by violent food riots in January 1998. The continuing political
unrest in Zimbabwe feeds off a general disatisfaction with the country's economic
performance during the 1990s. That a threatened Mr.Mugabe continues to subvert
the last vestiges of Zimbabwean democracy further aggravates domestic political,
and economic crises.
Eighty per cent of Zimbabwe's agricultural production comes from 4,500 commercial
farms (EIU, 1998). These producers have access to the most fertile lands. While
economically efficient, this reliance on commercial farming deprives peasant farmer
livelihoods. The unviability of peasant farming is a major cause for rural
unemployment within SADC. While the commercial farms do provide a source of
employment to some, for the vast majority it is not an option. Also seasonal labourers
who work in the countryside are poorly paid and lack job security. So they remain
very vulnerable to fluctuation in the price of food and agro-climatic conditions. The
rationale behind supporting peasant farmers is that it endows a large section of the
regional population with a means of sustenance in the midst of market failures. At
independence many of the SADC governments promised to radically alter property
relationships within the region. Most commercial farms were run by settler
populations prior to independence and international pressures have played a major
role in maintaining the status quo. (Thompson, 1993) Even where there was
appropriation of land by the state, its redistribution was carried out benefiting the
least needy. In Zimbabwe, the ZANU-PF government allocated almost all its
appropriated land to senior party officials and ministers (EIU, 1997).
Under intense political pressure through much of 1999, Mugabe resorted to populist
measures on the question of land re-distribution. In the spring of 2000, thousands of
communal farmers and war-veterans were encouraged to squat on prime farmland
owned by the commercial farms. The need for land re-distribution notwithstanding,
the resort to populism is no substitute for serious effective policy making (The Herald,
2000). Government approved legislation in April 2000 to seize land from the
commercial farmers without compensation encouraged land seizures. Based on
dubious legal grounds, such moves have serious implications for the country's future
food security. Zimbabwean agricultural success is largely built on the output from
these commercial farms. To re-distribute their land holdings, without the corresponding extension of technical and financial support to their future peasant owners,
threatens to undermine Zimbabwean agriculture. Furthermore, by encouraging its
supporters to resort to extra-constitutional means, ZANU's actions may also
undermine confidence (and therefore future investments) in both agriculture and the
economy, thereby worsening what is already a very bad situation.
The failure of entitlements is therefore occurring at two levels, one economic and
another political. The two are not unrelated. The unaccountability of the regime is
undoubtedly responsible for its indifference to the hardships faced by a large section
of the population in light of the ESAP programme. The government's response to
criticism has been coercive in nature. In addition to intimidating the opposition, the
government has reacted harshly to critics within the ZANU-PF party. It instituted
disciplinary action against Mavhaire Dzikami, senior MP from Masuvuyo and
Provincial Chairman for ZANU-PF, in response to his calls for greater government
accountability (Zimbabwe Independent Online, 1998a). Attempts to stifle opposition
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by enacting a new constitution in March 2000 was defeated in a nationwide
referendum. In spite of this, ZANU-PF and Mr.Mugabe remain firmly in control of the
country and its instututions (Zimbabwe Press Mirror, 2000). From an economic
standpoint, the collapse in incomes around the country render it more difficult for the
population at large to secure adequate nutrition. Zimbabwe's food surpluses
therefore do not improve the welfare of its population.

Conclusion
The impact of economic adjustment in Zimbabwe and its effects on hunger allow us to
draw several lessons. The Zimbabwean case is illustrative of a wide scale failure of
entitlements under normal agro-climatic conditions and the absence of war. The case
is also illustrative of the fact that entitlements analysis, originally conceptualised to
study famines, is relevant to the analysis of endemic hunger. The Zimbabwean
example strengthens the case for those who argue that increasing the supply of food to
a population is insufficient to mitigate starvation. Increased supply needs to be
matched by adequate means for the population to consume the produce. Empirically,
endemic hunger within Zimbabwe results from the nature of production and political
relationships within the country; an inequitable distribution of power and economic
opportunities. In failing to reform the nature of these relationships, Zimbabwe has
failed to create and protect basic entitlements that serve as the foundation for strong
economies. Endemic hunger is a function of the maldistribution of economic
resources and as long as it does not lead to widespread death there seems to be little
incentive to eradicate it (Dreze & Sen, 1989). By neglecting the demand side of the
equation government policy has failed to create a solid consumer class to sustain
economic growth. The ESAP, which was conceived of as a vehicle for economic
change, has turned sour. The harsh nature of these reforms have been compounded by
political corruption. The absence of open government only encourages corruption
because of a lack of checks on governmental authority. It also means that the system
lacks legal mechanisms via which policy makers are sensitised to the needs and
concerns of those most affected by policies. The government's seeming apathy to the
impact of a 30-40 per cent increase in the price of food during September 1998 and a 20
per cent increase in electricity tariffs during the same period are illustrative of that
lack of sensitivity (Sunday Standard, 1998). The government's treatment of its critics
and its passivity in the face of worsening economic conditions call into question its
commitment to improving the welfare of the governed. Under these circumstances
the establishment of a pluralistic and transparent political system can only improve
things.
Rupak Chattopadhyay, is in the Department of Political Science, University of
Toronto, Canada, e-mail: >rchattop@chass.utoronto.ca>. I am grateful to Merle L
Bowen and William G Martin for useful comments and advice.
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Cuban-African Relations: Nationalist
Roots of an Internationalist Policy
David Gonzales
To understand the type of relationship that Cuba has had with Africa for
the past four decades, one must understand what happened on 1 January
1959, a watershed date in Cuban history. On that day after several years of
armed struggle, dictator Fulgencio Batista fled, a Revolutionary Government
led by Fidel Castro took power and Cuba ceased to be the neo-colony that
it had been for over 56 years.

The new policies that began to be implemented by the Revolutionary Government
basically targeted a redistribution of wealth, and therefore, a gradual rearrangement
of social relations, including race relations. Ambitious social programmes, particularly in the fields of health and education, began to benefit the vast majority of the
population, regardless of race or social status. Those policies resulted, in time, in the
construction of a fairly egalitarian society, in which the links between individuals
would be characterised by bonds of solidarity rather than by a commoditation of
human relationships, as had been the gradual trend in pre-revolutionary Cuba.
These objectives reflected on Cuban foreign policy, in the sense of unflinching
support for national liberation movements throughout the world, the defence of the
principle of sovereign equality among nations and the extension of solidarity to
underdeveloped countries. In this context, Cuba's policy for Africa in the past 41
years has in particular generated some controversy, in academia as well as in the
worldwide media. Even among Cuban academics there is no consensus about
whether there is indeed a specific Cuban policy for Africa, or whether one should
speak more generally of a Cuban policy for the underdeveloped world at large, as
expressed in Cuba's active involvement in the Non-Aligned Movement since its very
inception in 1961.
In this article I will argue that first, there are enough grounds to sustain that there is an
identifiable Cuban policy for Africa and second, that this policy is linked, on the one
hand, to the peculiar perception of the role of Africans and their descendants in Cuban
history and, on the other, to the coincidence, in time, of the triumph of the Cuban
Revolution (1959) and the first wave of African independence. The Cuban
Revolutionary Movement perceived itself as a part of a second liberation wave in the
Americas, and therefore would view with interest ongoing developments in Africa.
When reviewing 39 years of Cuba's African policy, certain salient features become
apparent: 1) That it has been consistent, if one compares rhetoric to concrete actions; 2)
That the basic principles underlying that policy have remained unchanged through
the years; changes that might be perceived in that policy relate more to form, scope or
intensity than to substance; and 3) That this policy has exhibited, therefore, an
outstanding degree of adaptability to changing scenarios and conditions affecting
Africa, Cuba and the world at large.
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I will briefly outline six basic characteristics that have consistently marked Cuba's
African policy which allowed it to sustain its consistency, its permanence in time and
its adaptability.
The first two characteristics have to do with the altruistic nature of Cuba's relationship
with Africa. They relate to the absence of material interests in that relationship (and,
therefore, the establishment of links, with states or national liberation movements, on
the grounds of solidarity); from there, the absence of economic, political or other
conditionalities in the extension of assistance to Africa. Cuban President Fidel Castro
frequently speaks of 'the duty of compensation' of Cubans to Africa, owing to the role
of African slaves and their descendants:
• In our revolutionary wars. Cuban patriots who started the wars of independence against Spanish rule in the XIX century were aware of the fact that the
struggle would have scant possibilities of success if African slaves were not
freed and invited to fight, alongside white, coloured and free black Cuban
patriots, for an integrated nation. The same remained valid for every Cuban
social movement that emerged ever since.
• In the building of the Cuban nation. Africa provided basic elements in the
configuration of Cuban culture, in the way Cubans think and act today.
• In the creation of the wealth that successive generations of Cubans of all races
have enjoyed.
In a world increasingly ruled by calculations of profit, this might sound as hollow
political posturing if it were not consistently proven by facts. For instance, President
Castro also stated repeatedly that when Cuban soldiers would return home from
Angola, they would only bring back - he said - 'the remains of our dead'. This was
strictly so. This policy based on moral principles was attacked by interests that have
exploited Africa for centuries and show no inclination whatsoever to assist Africa in
times of need. For instance, in the 1980s, the Reagan administration's strategists
argued that Cuba's military presence in Africa was disruptive of the world order
precisely because Cuba was not a major power and had no 'legitimate (read
'material') interests' in that continent.
Cuba's policy for Africa, based on moral principles, was indeed costly at times.
Havana frequently put at risk its relations with certain European powers - that were
vital for Cuba in the light of US hostility. Our active support extended to Algerian
patriots in the early 1960s brought us into confrontation with France, as our support
for the Western Sahara freedom fighters in the early 1970s jeopardised our relations
with Spain. Solidarity for Africa has induced Cuba to forego even certain essential
principles of its foreign policy at times. For instance, after 1960, when the US broke off
diplomatic relations with Cuba and pressurised other countries to follow suit (until
only one country - Mexico - maintained diplomatic relations with Cuba in the
Americas), the Revolutionary Government adopted the policy principle of never,
under no circumstances, break relations with any country whatsoever. In spite of this
principle, when Israeli troops entered into Egyptian territory in 1973, and most
African countries severed relations with Israel, Cuba took the same step in solidarity
with Africa. This move not only countered an essential principle of Cuba's
international behaviour, but also resulted in the termination of important agricultural
assistance that Israel was giving Cuba at the time. Moreover, in 1963 Cuba sent
doctors to Algeria at a difficult time: half of the 6,000 doctors that Cuba had in 1959
were migrating to the US, a development that rendered difficult the Revolutionary
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Government's objective of extending free medical care to every Cuban. In spite of
those circumstances, Algeria received badly needed Cuban doctors free of charge.
Even if cooperation was, of course, more intensive with countries whose governments
had a closer identity of views with the Cuban leadership, in time cooperation was
made available to all African countries. At present, most African countries have
hosted, at one time or the other, Cuban doctors, teachers or technicians. In 1999, Mali,
Niger, Gambia, Chad and Burkina Faso requested Cuban doctors, in figures that go
from 100 to 200 for each country.
Until the late 1970s, Cuban cooperation was extended completely free of charge,
including travel costs for Cuban experts and technicians. Of course, this was made
possible not only by Cuba's disposition and capacities, but also by the excellent
economic relationship that Cuban enjoyed with the former Soviet Union and other
Eastern European countries.
By the late 1970s, the number of African countries requesting Cuban assistance grew.
A new arrangement was proposed: that recipient countries with financial capacities
(and Angola was at the time the only one in this case, owing to its oil wealth) would
pay a minimum charge in order for Cuba to extend assistance to other countries that
could not pay. In fact, this arrangement lasted only a couple of years, because the
intensification of war in the early 1980s devastated Angola's economy, so Cuba
reverted to the former practice of taking charge of all expenses once again. Other
kinds of payment or cost-sharing experiences were introduced later on, but in general
the costs for recipient countries remained minimal.
It is a proven fact that Cuban cooperation never intended recipient countries to adopt
a particular political or economic model. The syllabi of the African schools in the Isle
of Youth, attended by thousands of African students, did not include any of the social
science subjects taught to Cuban students at Cuban schools. Instead, they were
replaced by subjects having to do with the history, culture and languages of their own
African countries, taught by teachers from their countries.
The ultimate proof that Cuban cooperation with Africa was de-linked from political,
ideological and economic conditionalities lies in the fact that cooperation continued
unchanged with countries that experienced changes of government: to mention but a
few, the People's Republic of the Congo in the 1960s, Guine-Bissau in 1980 and 1999,
or Zambia, Cape Verde or Sao Tome-Principe in the 1990s.
Another salient characteristic of Cuban cooperation with Africa is that it seeks to
promote self-sufficiency that will make external cooperation unnecessary in the long
run. This would not seem so in certain cases in which Cuban cooperation has been
massive and has a tremendous local impact. For instance, it is true that there have
been African countries in which, at one time, Cuban doctors amounted to well over 50
per cent of all doctors in said country. It is also true that there are several small
African countries such as Guine-Bissau, Sao Tome-Principe, Guine Conakry,
Seychelles and others in which a high percentage of cabinet ministers, parliamentarians and other high-placed officials studied in Cuba; even OAU Secretary-General,
Salim Ahmed Salim studied in Cuba. In some countries, just a handful of doctors or
teachers can make an enormous difference.
In spite of those circumstances, the objective has always been to train local personnel
which would in time replace expatriate experts. This is evident in both military and
civilian cooperation, as:
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• the presence of Cuban troops and experts is usually coupled with military
training that would ultimately make the Cuban military presence unnecessary;
• intensive medical cooperation usually goes along with training of local medical
personnel and ultimately (in cases such as that of Guine-Bissau, a country that
lacked a university) in the opening of medical schools. The presence of
hundreds of Cuban doctors in South Africa goes along with dozens of young
South Africans travelling to Cuba to undergo medical training.
• massive teacher training programmes - either in Cuba or in recipient countries also point in the same direction of strengthening the country's capacity in local
experts, as is the case of educational cooperation with Zimbabwe.
A fourth characteristic of Cuba's relationship with Africa is that although military
cooperation has figured more prominently in the world media, Cuban civilian
cooperation has always superseded military cooperation. In the past ten years,
civilian cooperation has been more constant and permanent, and has extended to a
wider variety of forms and countries than military cooperation. Every country or
organisation that has received military cooperation (Algeria, Congo-Brazzaville, the
patriots struggling in Congo-Leopoldville or Guine-Bissau's PAIGC in the 1960s,
Angola and Ethiopia from the 1970s to the 1990s) also received massive civilian
cooperation. These programmes have included building vital roads, airports,
housing; assistance in agriculture, building factories or - what is much more difficult
- rebuilding them after the ravages of war. But the most popular forms of cooperation
were those that had to do with social fields in which revolutionary Cuba experienced
dramatic progress at home: medicine, education and - in time - sports.
The first Cuban teachers were sent to Africa - and African students started pouring
into Cuba - very shortly after the doctors. By the mid-1960s you would find Cuban
teachers anywhere from Mali to Congo Brazzaville, and in Cuba you would find
students coming from Algeria, Tanzania and Southern Africa. Cooperation in the
field of sports is comparatively a more recent phenomenon. But it is now a common
sight to find Cuban trainers accompanying athletes of various sports in different
national teams taking part at the All-Africa Games.
A higher stage in cooperation in the field of education was achieved in 1978 when
young Namibians, orphaned by the Cassinga massacre and who could not be cared
for in Angola, began to arrive in Cuba. The Cuban government then began to put in
place a new cooperation programme in the Isle of Youth. On that small island to the
south of Cuba, a dozen African countries each received one or several secondary,
technical or teacher training schools or colleges for their nationals. Many an African
have studied in Cuba throughout all their secondary, tertiary and even post-graduate
education.
The adaptability of Cuban cooperation is a manyfold phenomenon. In general, Cuban
technicians have tended to live in modest conditions, fairly integrated to the
communities in which they are based. Another proof of adaptability was that
cooperation projects with Africa did not cease abruptly (as opposed to the cases of
African students in Eastern Europe after the political changes of the late 1980s and
early 1990s) when Cuba experienced very severe economic difficulties. Those
difficulties translated in a dramatic drop of about 40 per cent of economic output in
very few years. However, African students were not sent back home abruptly. The
education programmes in the Isle of Youth were completed. In some cases, such as
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Zimbabwe, the schools were transferred to Africa and classes continued with Cuban
teachers. Since the mid-1990s medical cooperation programmes are now again
expanding. This all goes to prove that Cuba's relations with Africa have a solid base,
and that a small poor country can do a lot with political will and creativeness.
A fifth characteristic of Cuba's links with Africa has to do with military cooperation,
and is related to the fact that the presence of Cuban combat troops and military
advisors in Africa has always been guided by very precise and long-standing
principles. One basic principle is that troops and advisors are dispatched at the
request of a legal government, or of a liberation movement recognised by the OAU.
Here, one would have to open a parenthesis to explain the respect and admiration that
Cuban leaders have always displayed towards the OAU. From 1960 to 1963 (before
the foundation of the OAU) African countries were divided essentially into two
groups: the Casablanca group (considered the 'progressive' group) and the
Brazzaville group, in which one would find less radical or even overtly neo-colonial
governments. It was only natural for young revolutionary Cuba to be inclined to
establish close relations with the Casablanca group (Nkrumah's Ghana, Toure's
Guine, Nasser's Egypt and Keita's Mali) and, through them, to enter into contact with
various national liberation movements, such as the ANC and the movements of
Portuguese Africa. Hence, Cuba's early support to Algerian patriots.
But as soon as the OAU was founded, Cuban policy for Africa always took into
account the position of the OAU, strongly supporting African unity in the framework
of third world unity, as well as the de-colonisation and anti-apartheid struggles which
would consolidate African unity. Several reasons explain Cuba's respect and
admiration for the OAU, regardless of its shortcomings. President Fidel Castro
repeatedly pointed to the fact that the OAU was a more independent organisation
than the American regional organisation, the Organisation of American States (OAS),
because the former colonial powers were not members of the OAU; whereas, in the
case of the OAS, the presence of the US as a full member turned the organisation into
a neo-colonial machine. Another source of admiration for the OAU was, of course, the
unflinching support that it extended to national liberation movements in Africa,
together with its posture with regards to sovereignty, equality and non-interference in
the internal affairs of nations. Shortly after the foundation of the OAU, Cuba began to
provide active support to Guine-Bissau's freedom fighters.
When Cuban combat troops have gone to Africa at the request of a legally established
government, the basic principle has been that their role is limited to protecting the
country against foreign aggression, and not to be involved in internal strife nor
counter-insurgency missions. As soon as the aggression or threat of aggression
ceased, or as soon as the host country would request it, Cuban troops would return
home. Cuban troops were present in Angola for 15 years. They confronted UNITA
only when attacked by UNITA's forces or when UNITA fought alongside South
African forces involved in combat with Cuban troops. The Cuban government always
expressed its disposition to repatriate its contingents as soon as Angola was given
security guarantees against aggression. Cuban never linked the presence nor the
withdrawal of its forces from Angola to other matters, even if, at one crucial point in
the war, the Cuban leadership declared its disposition to maintain its troops in
Angola, defending that country's independence and territorial integrity, if need be,
until the very demise of apartheid.
It was the US - not Cuba - that conditioned Namibia's independence to a withdrawal
of Cuban troops from Angola, but in the end, this 'linkage' strategy backfired. The
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Agreements for South Western Africa, signed in December 1988, established
Namibia's independence and - more than that - the beginning of substantive internal
negotiations in South Africa prior to the complete withdrawal of Cuban troops from
Angola.
One final, and very seldom remarked characteristic of Cuba's African policy is the
extent of its grassroots support at home. For Cubans of different races, our
relationship with Africa for the past 39 years has become an important page of
personal, family as well as national history. If the 1990s have been difficult years of
economic hardship and unfavourable world changes, developments in southern
Africa have nevertheless awarded Cubans the occasion to feel that they have
contributed to changing the course of history for the better in a distant part of the
world: from the early 1960s to late 1989, 2,085 Cubans lost their lives on military
missions, and 204 others while on civilian missions in Africa. Most of them - 1,426 were victims of disease or accidents. All of them volunteered and were willing to put
their lives at stake for what they firmly believed - and most Cubans still do - were
their internationalist duties. A much stronger duty in the case of Africa, because they
died convinced of the vital role that Africa and Africans played - also at the cost of
their lives - in the consolidation of our nation.
A total of close to 400,000 Cubans have lived in Africa for extended periods, on either
military or civilian cooperation missions in the revolutionary years. This is an
extraordinary figure for a non-African country that never was a colonial power, a
poor country of barely 11 million people. The number of Cubans on civilian missions
in Africa since the early 1960s now totals 76,771. The number of Africans who have
studied in Cuba in those years is also surprisingly high: the total of graduates
approaches 40,000, and the figure keeps growing, because there are still many
Africans among the 8,097 foreign youths studying in Cuba in the year 2000.
Cuba's African policy has been replicated at home by the dissemination of
information on Africa. No other Latin American country has published nearly as
much African literature, usually in first translations to Spanish language. Early in the
1960s, African history began to be taught as a separate subject in Cuban universities.
By the 1980s, children in Cuban primary schools were expected to learn about the
kingdoms of Ghana, Mali and the Monomotapa alongside the Greeks, Romans,
Aztecs and Incas.
At the South Summit held in Havana in early April 2000, the Cuban government
announced its decision to increase the number of doctors in Africa. Cuba now has a
total of over 60,000 doctors (over ten times the figure that it had in early 1959, before
half of them emigrated), to care for a population that has not yet doubled that of 1959.
At the Summit of the Group of 77, several African countries committed their
contribution to a fund that would make it possible for those 3,000 additional Cuban
doctors to go work in African countries in need. This will of course not totally solve all
of Africa's complex health problems, but it does highlight the potential of SouthSouth cooperation in certain specific and sometimes highly critical areas.
But, finally, one is tempted to ask: what has Africa provided Cuba with in these 39
years? What has Cuba gained, or what does Cuba expect to gain from Africa?
Certainly not much in the economic field - not markets for Cuban products, nor
sources of raw materials, nor capital nor markets for capital. And yet, Africa has given
Cuba a lot during these years. It is obvious that African countries have extended
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crucial political support to Cuba in international fora and at crucial stages of US
aggression; this has been vital from Cuba's viewpoint.
Moreover, Africa has provided Cuban technicians and experts the opportunity to
experience work in different, sometimes very difficult conditions, and exposure to the
roots and consequences of extreme underdevelopment, colonial and neo-colonial
exploitation. This is no small gift for the professional and political formation of the
younger generation: in times of hardship, scarcity or disasters, our doctors and other
workers are better trained to cope unleashing the creativity that they put to work
during their testing African experiences.
But perhaps more importantly, Africa has given Cubans the opportunity to test the
depth of their internationalist commitment and of their human values. It has
contributed to their sense of pride, of self-esteem and the esteem of others, and to their
spirit of solidarity, of sharing with other peoples in need. That is another type of
training that proved to be invaluable when Cubans underwent, in the 1990s, the
severe hardships experienced as a result of the sudden disappearance of the Western
European socialist block.
Finally, the African experience has allowed Cubans, once again, to close ranks around
what has been - and still is - a major national project based on the acknowledgement
of the strength of moral values that have proven their worth and have put their
country in the history books of other regions of the world. And for all this, once again
in time, Cuba is in debt with Africa.
David Gonzales is the Deputy Director of the Centro de Estudios sobre Africa y
Medio Oriente (CEAMO) in Havana. This paper was given at the ROAPE Conference
in Leeds, April 2000.
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Briefings
RUF in November 1996. This came only
after growing resentment within Sierra
Leone's armed forces at Kabbah's use of
Will Reno
Kamajor irregulars as a pro-Government
auxiliary fighting force that resulted in
The Lome Peace Agreement between the growing clashes between Kamajors and
Government of Sierra Leone and the regular forces.
Revolutionary United Front (RUF) rebels,
signed on 7 July 1999, collapsed after ten Foreshadowing the collapse of the Lome
months. On 1 May 2000, fighters of the Agreement, RUF repeatedly violated the
Revolutionary United Front (RUF) seized 1996 agreement. RUF fighters refused to
500 UN peacekeepers. RUF leader Foday report to disarmament centres. In late
Sankoh's disappearance on 8 May amidst March, a pro-Sankoh faction of RUF
RUF gunfire into crowds of Freetown kidnapped anti-Sankoh faction members,
protestors effectively ended the Lome together with Sierra Leone's ambassador
Agreement's power sharing arrangement to Guinea, and attempted to use them to
that brought RUF leaders into Govern- bargain for Sankoh's release from Niment. Sankoh's capture on 17 May called geria, where he was held of alleged
into question the Lome Agreement's am- possession of arms.
nesty provisions, which excused RUF
members from prosecution for human Kabbah seemed convinced that RUF
rights abuses in return for acceptance of would not uphold its end of bargains,
the Agreement. British troop deployments and observing growing international frusbegun during the second week in May tration with RUF's apparent intransiraised the question of whether a negoti- gence, opted for a military solution to
ated settlement would be pursued at all. Sierra Leone's insurgency problem. The
predictable result was Kabbah's overThese developments to a remarkable throw in May 1997 by officers loyal to the
extent parallel experiences of the past marginalised regular armed forces, who
four years in Sierra Leone government- resented Kabbah's use of Kamajors inRUF relations. They illuminate features stead of the army. Kabbah's replacement,
of this war that make it especially resist- Major Johnny Paul Koromah believed
that he had resolved Sierra Leone's conant to a negotiated settlement.
flict through the incorporation of RUF
into the country's armed forces.

No Peace for Sierra Leone

The Sierra Leone Government's
Problem of Consistency

Sierra Leone's government has pursued a
vacillating policy since 1996. It has alternately negotiated with, and then fought
RUF, usually depending on the degree
and direction of outside backing or pressure on officials. The government of
Ahmad Tejan Kabbah, elected in February 1996, signed a peace agreement with

Meanwhile, the exiled Kabbah managed
to gain backing from a complex array of
British officials, a London-based security
outfit, and Nigerian troops. Together,
they reinstalled Kabbah in March 1998.
The Sierra Leone Government then pursued a policy of retribution, which included trials of key RUF and army
personnel. Sankoh, who had been de-
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tained in Nigeria, was brought to RUF's detention of the 500 UN peaceFreetown where he was sentenced to keepers on 1 May, who were also relieved
death by the High Court. In all, 24 were of weapons.
executed, though Sankoh was spared.
These actions betray a deep RUF suspiThe Sierra Leone Government's use of cion of the Sierra Leone Government and
capital punishment and military cam- outsiders who back it. This is justified,
paigns as an antidote to its security given Kabbah's vacillating policies toproblems helped provoke the RUF on- ward RUF. Demonstrating his unwillingslaught of January 1999, which briefly ness to rely on Sierra Leone Government
forced Kabbah into exile a second time. security, Sankoh only arrived in Freetown
Outside backing for RUF, particularly on 3 October 1999, after UN officials
from Liberia, enabled RUF to challenge signalled their intention to deploy forces
the government. These military prob- in Sierra Leone
lems, and awareness that Nigerian troops
would not remain in Sierra Leone for- A more fundamental problem lies in the
ever, prodded Kabbah's government back aims of RUF. The organisation does not
to the position that recognizing Sankoh attempt to administer areas that it conas a legitimate head of RUF and engage- trols, except with cursory gestures such
ment in negotiations was the only viable as the appointment of complaint chiefs. It
strategy.
does not seek grassroots support through
building parallel political institutions. It
The result was the July 1999 Lome Agree- does not style itself as a reformist government. In fact, this agreement conceded ment-in-waiting with a particular promore to RUF than did the 1996 agree- gramme, as did insurgent leaders such as
ment. New provisions included appoint- Uganda's Museveni, Ethiopia's Zenawi,
ment of Sankoh as a vice president and or Eritrea's Afwerki. Two factors contribcommissioner of diamond resources, and ute to this lack of interest in what
three other RUF members to cabinet generally could be called governance.
First, RUF engages in significant composts.
mercial activity, often with support from
neighbouring states. Sankoh's stated poRUF's Problem of Compliance
litical aims highlight the second.
As in 1997, RUF fighters refused to
comply with disarmament provisions of RUF's diamond mining activities attracts
this agreement. More seriously, Sankoh foreign backers. The United States Govmade public statements signalling the ernment asserted in July 1999 that the
resolve of RUF to remain armed and his president of Liberia armed RUF. A Washunwillingness to allow UN peacekeepers ington Post correspondent described how
significant access to territory under RUF business networks moved weapons to
control. On 14 February 2000 Sankoh left RUF via Liberia {Washington Post). A
Sierra Leone for South Africa and Cote January 2000 report from the Ottawad'lvoire (in violation of a travel ban based Partnership Africa Canada eximposed by the UN Security Council). He plained how RUF's exchange of diamonds
was widely suspected of travelling to sell via Liberia in exchange for weapons
diamonds that were mined in RUF-held fuelled combat (Partnership Africa
areas. On 10 January, RUF fighters seized Canada). Sankoh's suspicious February
about 500 automatic weapons, ammuni- 2000 trip to South Africa and RUF's
tion and vehicles from a Guinean contin- unwillingness to permit UN access to
gent of the UN force. Later, two Kenyan mining areas suggests that channels for
UN units were ambushed and surren- arms supplies still exist, and can be
dered their weapons. This foreshadowed intensified as the country returns to war.

Briefing: No Peace for Sierra Leone

It appears that RUF's organisers have
opted for a strategy of quick access to
arms in lieu of the longer-term efforts to
build popular support and mobilise people under their control. Exploiting diamond resources enables RUF to acquire
guns to fight a government that they are
convinced cannot negotiate in good faith.
This activity places a premium on skills
relevant to commerce amidst violence, to
the detriment of critics who nurture
ideological or programmatic alternatives
to Sierra Leone's Government. Armed,
aggressive entrepreneurs, whether miners or looters, may find that they are
much more valued in RUF than they
would be in wider Sierra Leonean society. Their activities contribute to the
abuse of local people, further precluding
a mass-based political strategy. Continued support from outside of Sierra Leone
for these commercial networks reinforces
this perspective, since it facilitates RUF's
acquisition of resources without having
to appeal to Sierra Leone's population for
support.
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RUF's remedy is to replace these officials
with RUF, but not change the nature of
that exercise of power. Like those who it
claims to oppose, its aims are essentially
private, related to its control over diamond resources and the quest to conquer
state power to claim its prerogatives for
personal gain. The logic of the corrupt
officials whose actions led to the collapse
of Sierra Leone's state institutions and its
economic crisis and RUF fighters who
oppose them is much the same.

The Current Crisis
It is unlikely that RUF will be asked to
return to the bargaining table, but not
only because of its intransigence. This
latest military campaign against RUF is
likely to be more prolonged and intense
than those since 1996, and reflects a
fundamental shift in the political will of
Kabbah's foreign backers. It also reflects a
growing conviction among some western
powers that negotiated settlements only
prolong civil wars. For example, a widely
cited study concludes that 75% of all civil
wars end when one side wins a decisive
military victory. Of the other 25% that
end in negotiated settlements, half return
to war that ends when one side emerges
victorious (Lichlider).

This lack of interest in building political
institutions appears in Sankoh's statements. In a warning to UN peacekeepers
in a speech in Makeni in February 2000,
Sankoh addressed the issue of RUF's
mining activities and failure to disarm.
He said:
The deployment of 1,300 British troops
has made clear that the Blair Government
has returned to its 1998 strategy of
People ask why RUF mines diamonds.
backing the Kabbah Government's miliWhy didn't they ask Jamil [a business
tary campaign against RUF. Even US
partner of a former president] or Shaki [a
officials have begun to drop their reflexformer president] about that when they
ive references of return to negotiations.
were in poiver? Yes, we mine. We in
RUF's widely publicised, systematic vioRUF believe in wealth, arms and power
lations of human rights earns it negligible
in people's hands. We aren't going to
levels of international support outside
give our diamonds or guns to anybody.
West Africa. Recent publicity about the
And we will get power this way (For Di
role of diamond trading in supplying
People, my translation).
arms to rebels will translate into intensiSankoh's words illuminate the way in fied pressure on governments that have
which this rebel force conceives of itself backed RUF, particularly Liberia's. The
as a replacement for corrupt government. IMF's issuance of a positive report in
It criticizes how officials have used pre- April 2000 as a prelude to Liberia's return
rogatives of state power to privatise the to global credit markets raises the ante for
country's resources and abuse its people. Charles Taylor, giving him more incen-
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tives to limit trade with RUF. Sierra
Leone's government retains residual legitimacy among many Sierra Leoneans,
owing to its origin in the popular 1996
election. It is also recognised as the
conduit for international help in the
battle against RUF. The alternative, a
RUF-led government would present grim
possibilities. Aside from its legacy of
human rights abuses, it would not likely
achieve widespread recognition of its
sovereignty. International sanctions
against the 1997-98 RUF-army regime
likely would be even more intense, denying it any form of assistance and emboldening its opponents.

on television how RUF fighters have
abused their soldiers. RUF atrocities
against civilians have also been widely
reported in Nigeria

Kabbah's Government still faces considerable internal threats. Persistent corruption and a lack of economic opportunity
continue to lend credence to RUF's critique of politicians, if not to RUF itself.
The rally of regular army forces, under
the command of former RUF ally Johnny
Paul Koromah, is bound to result in
further tension between pro-government
irregular Kamajors and the Armed Forces.
Fundamental issues such as Sierra Leone's dismal economic record and lack of
Can Kabbah and his backers win a opportunity persist.
military struggle against RUF? Two hundred fifty well-armed and organised em- The consequence is not likely to be
ployees of the private security firm democracy and prosperity in Sierra Leone.
Executive Outcomes succeeded in push- Instead, it will return the country to the
ing RUF fighters into isolated enclaves status of a protectorate in fact, if not in
during 1995-96 at the cost of about $35 name. Eventually outsiders will face pomillion (Musah, 2000:91). Proposals to litical pressures at home to disengage. A
increase UN forces to 13,000 will do little probable alternative will be found in
to increase the Sierra Leone government's farming out administration and security
military prospects by themselves. More to private firms, much as Blair's Governimportantly, the UN presence raises the ment attempted to do in 1998, and as
stakes for foreigners to contemplate aban- Executive Outcomes accomplished in
doning Sierra Leone's government again. 1995-96. In this sense, Sierra Leone is not
To do so would seriously undermine the an out-of-the-way case of anarchy and
credibility of future UN peacekeeping collapse. Instead, Sierra Leone is a test
operations in anything but the most case for international responses to disorpacific roles. British backing for an ex- der and the consequences of state colpansion of the UN's presence appears lapse elsewhere. Whatever arrangement
intended to force other UN sponsors to that results is likely to be influential
remain committed to a military strategy among officials who increasingly doubt
and to share in its costs.
that civil wars can be resolved through
negotiations, and usually end when one
Longer term backing appears in the form side or another wins on the battlefield.
of a 3,000 strong Nigerian contingent that
will not be under UN command, but may Bibliography
end up protecting its forces. That alone
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and inevitably livelihoods is already
under
way. The bloody nature of the
Partnership Africa Canada (2000), The Heat of
the Matter: Sierra Leone Diamonds and Human conventional tank-trench battles will conSecurity, Ottawa, February.
tinue to claim many thousands of young
lives. In the light of these daunting
Washington Post, 16 October 1999.
prospects, it becomes even more pertinent to probe just what are the connections between war and the prospect of
to which the world has been
War & Famine in Ethiopia & famine
alerted in the last few months.

Eritrea

Philip White & Lionel Cliffe
The following Summary is taken from a
longer report just completed by the authors.
'Conflict, Relief and Development: Aid Responses to the Current Food Crisis in the
Horn of Africa' is available from the University of Leeds. See end for details.

This new study has carefully analysed
just how far these two events are connected, seeking to go beyond the simple
and extreme postures that are often taken:
'war has caused the famine' or 'war has
nothing to do with the famine'. Some of
the main findings are summarised here under two heads:
How severe is the threat of famine and who

and where are the people at risk?
The Ethiopian blitzkrieg into south-west
Eritrea beginning on Friday 12 May has
shifted the two-year old war from grumHow exactly has war impacted on food
bling stalemate to hot realities. It has also
security?
fundamentally altered the terms of the
war.
The study then goes on to ask:

This is no longer a border dispute that
has got out of hand. The political gains
which Ethiopia is seeking through its
military onslaught go far beyond reclaiming territory - though it is still not
clear exactly what these are: forcing
concessions so Eritrea will sue for peace,
destroying the Eritrean military capacity,
reconquering the country, or replacing its
government forcibly? If any of the latter,
these would be prescriptions for massively prolonged warfare. The terrain of
Eritrea alone means any further advances
into rugged mountainous areas beyond
the plains Ethiopian armies have just
swept will be far from easy.
Even if the future course of conflict is still
unclear, the humanitarian consequences
are already starkly evident. Hundreds of
thousands of refugees are fleeing the
areas of fighting in south west Eritrea into
Sudan and into northern parts of Eritrea.
The destruction of towns, infrastructure

What can aid agencies do to feed the
hungry and promote peace?
What Famine?

Aid agencies have rightly so far resisted
calling the current food crisis in Ethiopia
and neighbouring countries a 'famine'.
Thankfully, there have been relatively
few deaths from starvation.
However, severe conditions are threatening people in many regions of several
countries. Most severely affected so far
this year are not the 'traditional' famine
areas of the highlands of north-east Ethiopia and of Eritrea, scene of the horrendous images of famine in the 1980s, but
lower and even more arid areas of southern and eastern Ethiopia, of eastern Eritrea, north-east Kenya and Somalia. The
people of these areas depend primarily
on livestock. Their herds, their grazing
and their water sources have been se-
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What Famine?

Aid agencies have rightly so far resisted
calling the current food crisis in Ethiopia
and neighbouring countries a 'famine'.
Thankfully, there have been relatively
few deaths from starvation.
However, severe conditions are threatening people in many regions of several
countries. Most severely affected so far
this year are not the 'traditional' famine
areas of the highlands of north-east Ethiopia and of Eritrea, scene of the horrendous images of famine in the 1980s, but
lower and even more arid areas of southern and eastern Ethiopia, of eastern Eritrea, north-east Kenya and Somalia. The
people of these areas depend primarily
on livestock. Their herds, their grazing
and their water sources have been se-
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verely depleted by three years of drought.
But these are all areas far from conflict
free. Indeed, the threat of famine is all
that much greater as many people in
these and other areas of the Horn of
Africa have scarcely recovered from the
ravages of earlier decades of conflict and
famine. Being left without breeding stock
or having herds too small to live off and
having to sell any new-born animals
always makes recovery for poorer herders a longer, more difficult process. Peasant farmers with arable land can at least
be given seeds and tools to plant a new
crop next year, but the numbers of
herders who are vulnerable and the
depth of their vulnerability makes them
all too prone to new disasters, whether
drought or war.
Moreover, governments and aid agencies
tend to neglect these herding people in
their longer term development plans.

failure of this year's belg rains these
figures were expected to increase.
Alarm bells began to be sounded at the
start of the year when relief supplies ran
low and numbers in need increased.
Substantial quantities of relief 'delivered'
in Ethiopia by donors in late 1999 had
actually been borrowed from the country's Emergency Food Security Reserve
(EFSR) against pledges which had not yet
materialised. Things became critical when
there was a delay of 2-3 months before
donors made new commitments.
Now adequate commitments have been
made, and a full-blown famine can be
avoided if these are honoured and supplies arrive from mid-2000. Eritrea, relatively small and compact, the port capacity
of Massawa on the Red Sea and a welloiled distribution system should have
been able to take care of the task of
reaching those in need. The remoteness of
some of the affected areas in Ethiopia and
the reliance on the limited capacity of the
one port in neighbouring Djibouti has
cast doubts on what is possible.

Some of the farming communities are
threatened by more recent failures of
rain. In north-east Ethiopia and a few
parts of Eritrea, farmers take advantage
of the second, 'short' rainy season in
March and April - the belgr&ins. Until the War & Famine: the Findings
end of April, these completely failed this
year. This will probably add a further 2 How then has war made the needs
million people who need food relief. The greater and how might it impede aid
return of rains in early May came too late delivery?
for belg crops, and though in time beneficial to grazing actually made the immedi- The study shows first how a long history
ate situation for both people and animals of conflicts in the whole region, some of
worse by impeding relief delivery and them ongoing, continues to cause vulnerheightening disease risks.
ability. The affected areas have all staged
outright wars and rumbling low-level
There are more or less effective early conflict since the 1970s: the Eritrean war
warning systems for advance detection of of liberation from Ethiopian over-rule;
food shortfalls in countries of the Horn. the regional civil wars that eventually
By late 1999, the number of people at risk unseated the military regime in Ethiopia
was put at almost 6 million in Ethiopia in 1991; the warlord conflicts in Somalia,
and nearly 400,000 in Eritrea. Appeals for which has spilled over into border refood aid to the international community, gions of neighbouring countries. Wartaking into account past reserves and torn countries take years to recover,
what could be bought, were for 760,000 especially without a Marshall Plan. The
tons and 66,000 tons of grain respectively many impoverished in poor countries
for these two countries - plus 75,000 for have often disposed of all their producKenya and 17,000 for Somalia. With tive assets and have no base from which
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to rebuild. For people dependent on
livestock recovery takes an' especially
long time. Their emergency mechanisms
for survival - their underground grain
stores, distant reserve grazing areas, social obligations to lend that they can draw
upon - have also been eroded and curtailed by continuation of conflict. The fate
of the so-called Somali Region of Ethiopia, one of the worst affected, is a striking
example. Wracked by war between Ethiopia and Somalia in the 1970s, and repression against them by the military regime
throughout the 1980s, over a million fled
as refugees. Many of these were herded
back when Somalia itself disintegrated in
the 1990s. Administrative controls on top
of war have restricted the flexibility of
herd movement. Security threats forcing
people together into safer areas have led
to local crowding and over-grazing of
pasture.
The region also exemplifies some of the
less dramatic local conflicts which are
found in many areas, several of which
have been reinforced or redirected by the
main event, the present war between
Ethiopia and Eritrea. The local movement
that led opposition to the military regime
in the 1980s has not found a place within
the new politics of Ethiopia, and a lowlevel insurgency has marked the region's
relationships with government.
Now the Eritrean government is finding
common cause with this Ogaden National Liberation Front (ONLF) and fuelling internal conflict there and in the
Oromo and other regions of Ethiopia. In
the same way, the Ethiopian government
is fuelling exile opposition to the Eritrean
regime systematically exploring the actual impact of the war itself, the study
acknowledges that neither in Ethiopia
nor Eritrea is the situation a replica of the
government indifference and barbaric
use of famine as a political weapon that
occurred in the 1980s. Both governments
have fairly effective machinery for detecting famine threats and for relatively fair
and efficient delivery of relief supplies.

There seems to be no direct diversion of
aid deliveries to troops. The Ethiopian
government has been at pains to account
for a major reduction in the large food
stocks held in 1999, pointing to the aid
agency draw-downs of the EFSR.
However, armies have to be fed and the
estimate is that these non-producers of
food will consume perhaps 150,000 tons a
year of the food available in the two
countries. It will be part of the financial
bill for the war. Estimates of the costs of
arms supplies run into hundreds of millions of dollar resources that otherwise
might be available for development if not
relief. Some of this could have gone into
specific measures to reduce the impact of
drought, such as pre-positioning of stocks,
improving roads and ports, the replenishment of herds and other measures in
the affected livestock areas.
There is also a massive diversion of
personnel, especially in Eritrea with its
much smaller population. Schoolchildren
have had to be mobilised to harvest in
Eritrea. Perhaps most critically key middle-level officials that provide the link
between central authorities and rural
communities have had to be remobilised.
In the Somali region of Ethiopia exactions
to pay for the war are collected roughly
every two months - and are often resented. They normally consistent of each
family yielding up some of its dwindling
herds - or a young man as conscript is
demanded of those too poor to spare a
beast.
The displacement of people from each
country as a direct result of the war has
already added to the numbers in need. A
majority of those for whom food relief
was sought in Eritrea, 372,000 out of
584,000 were classed as war-affected victims - internally displaced, expellees
from Ethiopia and those in host communities under pressure. Almost 350,000 of
those for whom Ethiopia is appealing for
food aid are war-displaced.
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The immediate effect of the war on food
production itself had been confined to
pockets of affected border areas. Related
livelihoods have been affected, however.
Seasonal agricultural labour migration
within and between Tigray and Eritrea
has been disrupted. Trade in grain and
animals across borders has been curtailed.

What Can & Should Be Done?

There has been an inevitable debate
sparked off by the incongruity of appeals
for food aid by governments that are
prepared to commit massive resources
and efforts to war, and that have been
incapable of resolving their differences
politically. After some hesitation, which
itself may have led to unfortunate delays
Now the Ethiopian incursions of May in food aid delivery, outside govern2000 into parts of south-western Eritrea ments and aid agencies have by and large
which are among the few potential grain committed themselves to food and other
surplus areas will have a major direct emergency relief. The starving should not
impact on food production. Moreover, be the victims, when it is their governthe timing of the military drive and the ments that are under criticism.
resultant displacement of people could
not have been more dramatically timed. At the same time many aid agencies have
May and June are the times of land held up or scaled down longer term
preparation for the main rains.
development and financial aid. There is a
justifiable logic to this, but the study points
The effect on people and their livelihoods out that the distinction between 'relief and
is not confined to the two countries at 'development' aid is a problematic one,
war. Ethiopian incursions into Somalia and that there is a danger of excluding the
have fuelled conflicts, disrupted herd kind of disaster prevention and preparedmovement and added to needs there. ness measures which might have averted
Sudan, Djibouti and even parts of Kenya this year's food crisis and will be needed to
have been similarly affected. Generally avoid famine in the coming months and
the attention of governments has been years. Acute hunger is usually a manifestacrucially distracted from the long-term tion of longer-term problems that call for
longer term assistance to bolster the secuwell-being of their people.
rity of livelihoods such as those of herding
The study shows how relief food delivery communities, and much of this assistance
has been affected. The bottleneck of could be characterised as 'developmental'.
Ethiopia relying entirely on Djibouti is
itself a consequence of the blocking of The study also looks for possible forms of
access to Eritrean ports. Now that drought aid and means of delivering it that can
has struck in the north-east, that blockage make some contribution to peace, either to
will require longer distance hauls. Ethio- end the war in the short run or to enhance
pia's turning down of a US proposal in future peaceable development. Sight should
April 2000, accepted by Eritrea, of a food not be lost of the possibility of constructing
corridor from the ports of Assab and 'food for peace' corridors and other delivMassawa will make matters worse. Aid ery mechanisms that involve some form of
agencies in Ethiopia have complained dialogue. It also urges commissioning of
moving relief supplies has been made future blueprints for when fighting evenmore difficult by the requisitioning of tually stops: what will then be the tasks of
haulage capacity for military use. The rehabilitation, and what will be the basis
bombardment in the vicinity of Massawa for economic links and movement of
in May also threatens disruption of food people between these neighbouring counaid delivery inside Eritrea.
tries, who have shared so much history,
and the other countries of the Horn?
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The Politics of Famine in
the Ogaden
Mohamud H Khalif
Hot Winds and hunger cries Ethiopia
Flies in your baby's eyes Ethiopia
Walking Sticks on burning plains
Betrayed by politics
Abandoned by the rains
On and on the human need
On and on the human greed profanes
Ethiopia Ethiopia Ethiopia
(Lyrics of the song 'Dog Eat Dog' by
Joni Mitchell, October 1985)
Ethiopia is no stranger to famines and
other natural or man-made disasters.
With the vivid memories of the 1984
television pictures of walking skeletons,
spearheaded by film footage of the late
Kenyan photojournalist, Mohamed Amin,
the name Ethiopia has become synonymous with famine in the minds of many
in the West. It was those pictures that
galvanised the international community
to mount on a massive fundraising campaign on a global scale led by famous
artists in the Band Aid and Live Aid
concerts. But what the international community thought at the time was a transient accident of fate seems now to be a
constant hallmark of life in the Northeastern African country.

parts of the country late January this year.
One of the hardest-hit areas is the Somali
National Regional State also known as
the Ogaden. According to the official
statistics of the DPPC, over 1.3 million
people in this Region needed emergency
assistance in the first half of this year. It
later turned out that the number of
people in need was 2 million in a region
whose total population is estimated by
the government to be about four million.
In other words, one out of every two
people in this Region is at risk of dying
from starvation, unless the international
aid sector is in the mood of being
generous and exceptionally philanthropic.
This is not, of course, the first famine that
the people of the Ogaden Region are
experiencing. In fact, famines and
droughts have been the rule rather than
the exception in this ecologically fragile
arid region for the past several decades.
In general, two phenomena make the
Ogaden especially vulnerable to droughts:
the ecological pattern of the region, which
we shall discuss later, and the lifestyle of
its people whose chief way of life is
pastoral nomadism. Over the past four
consecutive years, for instance, both Gu
(spring) and Deyr (autumn) rains failed,
leading to severe food shortages and the
death of livestock in hordes. By the end of
February, 95% of cattle and 70% of sheep
and goats perished leaving destitute families that were previously wealthy by the
standards of the area. Other major
droughts that hit the Horn including the
1974 deadly drought and the infamous
1984 famine did not spare the region
either. Unfortunately, however, famines
in the Somali State are brought to the
attention of the global aid circles only
when the disaster is nationwide rather
than region-specific. As we shall see
shortly, the reasons for this have to do
with the political position of the Region
in relation to the federal government.

The Disaster Preparedness and Prevention Commission (DPPC) of the Ethio- In November 1998, the Somali State
pian federal government issued an regional bureau of DPPC made it public
international appeal for food aid in many that over half-a-million people were about
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pian federal government issued an regional bureau of DPPC made it public
international appeal for food aid in many that over half-a-million people were about
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to die from lack of food. The main culprit,
the head of the bureau said, was the
failure of the two preceding rainy seasons. Strangely enough, however, the
federal DPPC, while agreeing to the
existence of famine in the Region, disputed the figures given by the Somali
State DPPC office in Jijiga. Instead of halfa-million famine victims, the head of the
DPPC public relations department at the
time, Mr. Teferi Asfaw, put the number at
221,000 people. This was obviously an
attempt to downplay the magnitude of
the disaster that the nomads in the Region
faced. The previous year a disaster of
similar proportions struck the region,
along with other parts of the country. In
less than a year, from December 1996 to
mid-1997, the government had made
three official appeals for food aid, none of
which was responded to by the donor
community as had been expected. And
the government did little on its own in the
way of ameliorating the deprivation.
The attitude of the Christian highland
rulers towards the Muslim and ethnic
Somali nomads in this region has always
been one of ambivalence as they expected
them to leave, sooner or later, the Empire.
And hence the dereliction of the region in
terms of development. The first primary
school was built in Kebridehar in 1956
and the whole region remained without
secondary schools until the mid 1990s
after the ascendance to power by the
Ethiopian Peoples' Revolutionary Democratic Front (EPRDF). Even after the
advent of the EPRDF, the number of
schools in the Region is still much fewer
than enough with the secondary schools
being about five throughout the Somali
National Regional State which is the
second largest regional state in the whole
country. The number of pupils attending
classes is less than 5% of the total number
of school age children. Apart from the
regional capital, Jijiga, hospitals exist, in
the several major townships such as
Gode, Degahbur, Kelafo, and Kebridehar,
in a dilapidated condition with no medi-

cal supplies. Qualified physicians and
other medical personnel are scarce too.
The patient-doctor ratio is about a million
to one. In terms of road infrastructure,
there is only one old gravel road built by
the Italians in the 1930s that connects the
major urban centres.
In the wake of yet another major nationwide famine, it is inevitable to face the
question of the underlying root causes of
the recurrent problem. Even though government officials would like to have you
believe that famines of this kind are
natural disasters over which they have no
control, many intellectuals challenge that
conclusion. They argue that famines are
not necessarily the result of diminished
availability of food.
As documented by the 1998 Nobel laureate in Economics, A.K.Sen, what changes
during a famine is not the adequacy of
food but rather the distribution of food
and shifts in the ability of certain groups
of society to buy it1. In the 1973 Sahelian
famine, for instance, the overall amount
of food available in the countries affected
did not decline, according to Sen. To the
contrary, in some countries such as Senegal and Mali cash crop exports increased
during the famine years. He observed
similar trends in the great Bengal and
Bangladeshi famines.
Also in the 1971-74 famine in Ethiopia,
which led to the eventual downfall of
Emperor Haile Selassie, UN/FAO country reports showed that enough food had
been harvested in the country, and yet
close to six million people risked mass
starvation. In the present case, the feeling
that the problem is one of distribution
rather than lack of food has been echoed
by many international figures including
the UN Secretary-General, Kofi Anan and
the EU Development and Humanitarian
Assistance Commissioner, Poul Nielson.
Despite declining food production in
certain parts of the country, the overall
harvest of cereal crops across Ethiopia is
expected to be 10 million metric tons this
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year, some of which will be exported fied by ecologists as arid. It has the worst
abroad2.
soil moisture in the entire country. As a
result of the scanty rainfall and the
Thus, the heart of the problem, at least in dryness of the soil in the Region, the
the Somali region, lies with the authori- vegetation situation is very poor with the
ties' inaction in terms of redistributing exception of the Haud. The Haud, coverfood stocks within the country and the ing an area of 40,000 square kilometres,
bureaucratic red tape of delivering aid to lies in the Northeast of the Ogaden and
remote rural areas. In a press conference borders with Northern Somalia. Thereearly April, the DPPC head, Simone fore, the situation in the Ogaden is a
Mechle, announced that the government delicate one in which the pastoralist
was in the process of sending 100,000 nomads are under the constant threat of
metric tons of food to the Somali region. chronic drought in a vulnerable ecologiMany people could not help but wonder cal condition.
why the government had waited that
long to dispatch the food to the hardestThe War Factor
hit region before the situation got to a
crisis proportion.
In light of the ecological conditions of this
region, no doubt there is a natural component to this crisis. Equally important in
Ecological Fragility3
creating the current crisis, however, is the
To ascribe the entire problem to the state role played by the simmering local and
negligence of the Region is to do injustice regional wars. There are two wars that
to the government. Other factors such as contributed to (and continue to aggrathe complete non-existence of infrastruc- vate) the unenviable situation of the
ture, political instability and the war with people of the Somali National Regional
Eritrea play their part in making the State, and especially the famine victims.
situation intractable. But, by far, the most First, the Eritrean war, whose impact the
crucial element, after the ambivalence of Region shares with the rest of the country. Since the battlefront is thousands of
the government, is the climate.
miles away from the Somali region, the
There is an acute natural scarcity of war with Eritrea does not pose any
rainfall in the Ogaden. The region re- security risk, at least in the short run, for
ceives an annual rainfall between 200 and the inhabitants of the Ogaden region. But
300mm and more than 90% of it gets less the issue is one of resource allocation and
than 300mm. To make matters worse, the government attention.
seasonability of the rainfall is both high
and volatile. There are only two seasons The Addis Ababa regime's leadership has
in which the rain is scattered over few been at great pains to convince the
weeks, spring and autumn. Moreover, international community that its war
the reliability of the rainfall pattern in the campaign against Eritrea had nothing
region is the lowest in the whole of whatsoever to do with the famine. This,
Ethiopia. The coefficient of variation for however, defies logic, for the more than
the Ogaden is between 40 and 90%, while one-million-dollars a day that the govplaces like Southwestern Ethiopia have a ernment spends on maintaining its troops
variability co-efficient of 10%. Tigray, would have been more than enough to
with the second least reliable rainfall in feed its hungry. In addition, the governthe country has a coefficient of rainfall ment expended US$467 on weaponry and
variation of 31 to 40%. In terms of soil other military hardware in 1999 alone4,
moisture, which is determined for the which could have gone a long way in
most part by the interplay of precipita- preventing starvation had it been used
tion and temperature, the region is classi- for development purposes. As a matter of
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fact, military spending more than trebled Islam. Not to mention the proxy war it
from US$140 million in 1998 to about has been fighting with Eritrea in Somalia
for the last couple of years. Also elements
$500 million in 1999.
of the Oromo Liberation Front (OLF) that
And so, development projects and social collaborate with the ONLF allegedly use
programs suffered a great deal as a result the region as a springboard for launching
of the war. Throughout the country attacks against the government.
funding for long-term development programs went down by about 50% since the Thus, prior to the global media focus of
war began5. The country is one of the the drought in the Horn, the government
poorest in the world and is ranked 172nd has opted to turn a deaf ear to the
by the UN in its 174 country listing6, with predicament of the civilians in this rea GDP per capita of about US$100.
gion, apparently, in retaliation for the
secessionist organizations' activities
Despite the government's initial attempt (which the authorities suspect enjoy poputo detach the war from the famine, the lar local support). Exacerbating the situaPrime Minister admitted on 5 May that tion is the fact that local crop production
the war was taking a crippling effect on is minimal, due to poor ecological condithe economy in general and, by inference, tions, and the bulk of food consumed in
the region is imported from outside.
on the famine victims.
Local trade has been curtailed by the
Moreover, the fact that the government martial-law-type emergency rule enforced
was technically at war with another by the army, which imposes severe recountry discouraged donor countries to strictions on the movement of petty
donate food, even though in the end they traders who depend on the ports of
did not tie relief aid to the peaceful Bosaaso and Berbera for most of their
resolution of the conflict. This, coupled goods. To make matters worse, the region
with a widespread suspicion among West- has been virtually closed to relief agenern officials that Ethiopia had been di- cies until the situation got out of hand in
verting resources meant for the people in early April, with the exception of one
need to the army, hindered swift action local NGO, the Ogaden Welfare Society
by the international community to stave (OWS) that was instrumental in exposing
off famine. This concern was expressed in the famine threat in the region.
no uncertain terms by a number of
international figures, prominent among The political implications of a recurrent
them Clare Short, UK's International famine in the Ogaden for the EPRDF
Development Secretary. In an address to regime are inconsequential for a number
the media on 12 April, she said
of reasons. First, the economic importance of the Ogaden within the broader
context of Ethiopia is trivial, with the
If the international community pays for
exception of perhaps the Kalub Gas
Ethiopia's social services and developProject. Second, the votes of the Ogaden
ment projects during a war, that just
constituents are not critical to the power
frees them to spend more on defence.
holders in Addis Ababa. In other words,
Effectively, we would be helping them to
the public opinion of that Region's resiincrease defence expenditure. We are not
dents does not count in the political
willing to do that.
calculus of the ruling EPRDF party, for
Besides the war with Eritrea, the govern- the EPRDF is a political alliance with no
ment is embroiled in a low-key, albeit Somali component and whose power
insidious, local conflict with nationalist base is formed by Tigre, Oromo and
movements such as the Ogaden National Amhara parties. For instance, regional
Liberation Front (ONLF) and Alitihad Al- and parliamentary elections took place
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on 14 May throughout the rest of the
country, but were postponed indefinitely
in the Somali National Regional State.
The decision to put off elections for this
region was apparently based on the
famine situation. But if regions that were
being fought over could participate in the
voting, why not the Somali region, which
is not the only one experiencing severe
drought conditions? Third, and perhaps
most important, there is no press (be it
electronic or print) in the whole region.
This, coupled with the Region's chronically low literacy rate, effectively allows
the government to relegate the needs and
aspirations of the Somalis in Ethiopia to
the backburner. For these reasons the
government applies a quick-fix band-aid
solution to a chronic problem in the
Region.
It is a moral responsibility binding on all
governments to protect, to the best of
their ability, their citizens from manmade disasters. The Ethiopian government is not an exception in this respect. It
is actually a basic human right that
everyone is entitled to be free from
hunger. To this end, paragraph 1 of
Article 25 of the Universal Declaration of
Human Rights states that:
Everyone has the right to a standard of
living adequate for the health and wellbeing of himself and of his family, including food, clothing, housing and medical
care and necessary social services, and
the right to security in the event of
unemployment, sickness, disability,
widowhood, old age or other lack of
livelihood in circumstances beyond his
control.
In a similar vein, the World Food Summit, which took place in Rome in 1996
stipulated that the fundamental right to
adequate food must be the overarching
goal of food and nutritional security
policies both at the global and national
levels. The politicisation of the famine as
a tool and the use of hunger both at the
global (donors) and national (Ethiopia)
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levels to achieve certain diplomatic or
political objectives contradict the spirit
and the letter of these provisions. Finally,
it goes without saying that, given the
political will and the right economic
policies, Ethiopia is rich enough to feed
its hungry. It all boils down to the proper
use of resources and to getting the country's priorities right. But the ultimate
challenge for the government is now that
the famine seems to be subsiding with the
advent of the rains to devise a recovery
and survival mechanism for the impoverished nomads in the Somali region whose
livelihood collapsed with the decimation
of their livestock. Farmers can easily
rebuild their lives when the rain comes,
but it takes years if not decades to breed
livestock. And for those who lost all their
herds, it is next to impossible to get off
the ground.
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Western Sahara - Point of
no Return?
David Seddon

But a proposal put to the Security Council
by Namibia, to stick to the referendum as
outlined under the UN peace plan, was
passed and the Security Council voted
unanimously to adopt its resolution of
29th February 2000 on these terms.

The Referendum: an Official July
2000 Deadline

But Moroccan 'Appeals' Risk
Further
Delays...
In the December 1999 (no. 83) issue of the

Review we noted the postponement of the
long-awaited referendum on the future of
the Western Sahara and its people until
July 2000. We also noted that voter
registration has proved a continuing issue over the past decade.
In mid-January 2000, the completed voter
registration list was eventually announced. The 86,000 confirmed voters
correspond closely to James Baker's estimate back in 1997 when he brought new
life for a while into a process which had
effectively stalled, by direct talks.
Now, as the Moroccan government persists - as it has done throughout the socalled 'peace process' - in obstructing
progress towards the referendum, James
Baker has been called in again to negotiate with both parties to the conflict prior
to the July deadline, in order to ensure
that the referendum is indeed held at that
point.
Even with the voters' list officially approved, the Moroccans continue to object, and to lodge appeals with a view to
delaying the process yet again. Others
have colluded in this effort to postpone
the referendum. An amendment put forward to the UN Security Council by
France - which was, however, lost proposed 'exploring alternatives to the
referendum', while Morocco has argued
that a 'negotiated settlement' is now in
order, given the 'difficulties' that persist
over agreement on the voters' list. For
Morocco, a 'negotiated settlement' would
mean some form of limited autonomy for
Western Sahara under Moroccan rule.

In his report on 'The Situation Concerning Western Sahara' (December 1999), the
UN Secretary General reports that, with
respect to the voters' list, MINURSO
might have to consider the appeals of
tens of thousands of applicants, and the
referendum could not then be held before
2002 and or even later. The appeals
procedure requires an appellant to produce written evidence, but it appears that
the evidence lodged by the majority of
appellants consists only of the names of
individuals who, it is claimed, will adduce new facts in support of the claim at
the hearing itself.
On 15 January Lord Avebury wrote to
Peter Hain, Minister in the Foreign and
Commonwealth Office, ask that the appeals mechanism be clarified so as to
provide that an appeal can be dismissed
as ill-founded unless the appellant lodges
substantive written grounds, rather than
keeping the arguments in reserve pending an oral hearing. A legal opinion
solicited by Lord Avebury concluded
that Morocco is right that everyone has
the right of appeal, but suggests that this
is a right to lodge an appeal, not a right
for the appeal to be deemed admissible.
This opinion was sent to the UN before
the Security Council voted on the Secretary General's report.
If MINURSO were to adopt this method
of work (already agreed in principle by
the two parties), the appeals process
might be completed in a much shorter
time than envisaged in the report of 6th
December - the year 2002 or beyond.
Nearly all of the appeals filed by the
Moroccan authorities name witnesses
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only, and would therefore not be admissican Organization for Human Rights
ble. But there is no guarantee that the
(OMDH) released a report criticizing
appeals already lodged - which numthe violent police action and the judicial
bered 79,000 in December 1999 and may
process.
now be as high as 135,000 - will indeed be
processed as fast as many hope.
More recently, in March this year, the
town of Smara within Moroccan-occupied Western Sahara was the scene of
... and Human Rights Violations
violent confrontations between Saharawis
Continue
and the Moroccan security forces. A
In the last Briefing, we drew attention to peaceful demonstration was held on 1
the persistence of human rights abuses March by Saharawi students to celebrate
within the Moroccan-occupied Western the 24th anniversary of the proclamation
Sahara. On 25 February 2000, the US of the Saharan Arab Democratic Republic
Department of State for Democracy, Hu- (SADR) and to demand the release of
man Rights and Labor issued a report for those jailed in the events of the previous
1999 on Morocco and Western Sahara. It September. The student demonstration
was joined by thousands of other
stated that
Saharawis, singing and shouting slogans.
in what were clearly the worst instances
of police excess during the year, police
authorities in Laayoune used brutal force
to break up demonstrations organized by
students, unemployed graduates, miners
and former Saharawi political prisoners
between September 22 and September
29. The incident began as a peaceful
protest over a variety of social grievances.
There were also credible reports that the
Laayoune police encouraged local thugs
in civilian dress to break into, loot, and
destroy shops owned by local Saharawi
residents of the city. The thugs also
reportedly were encouraged to attack
local Saharawi residents.
The police detained roughly 150 persons
in connection with the demonstrations.
Most were released within two weeks.
However, 54 persons eventually were
charged with various criminal offences,
and 46 eventually were sentenced to
prison terms ranging from 2 months to
15 years. Attorneys representing the 46
convicted persons on appeal stated that
in no case did the prosecution produce
eyewitness testimony against any of the
persons charged. The only evidence presented by the prosecutors was the police
report of arresting officers. The Moroc-

The police, supported by 8 truck loads of
Moroccan 'auxiliary forces', moved in,
and bloody clashes took place, in which
armed security forces with riot clubs
confronted the demonstrating Saharawis,
who picked up sticks and stones in a
Saharawi intifada. As a result of 10 hours
of struggle, some 56 Saharawis were
reported to have been injured and 13
Moroccan police, among them two seriously hurt.
A few days later, on 4 March, some 2,000
Saharawi students demonstrated in El
Ayoun in solidarity with demonstrators
in Smara and following demonstrations
in Moroccan universities in Agadir, Rabat,
Casablanca and Marrakesh, calling for
the release of Saharawi detainees, now on
hunger strike, accused yet not charged of
being POLISARIO spies.
The demonstration was dispersed by
Moroccan security forces. Eyewitnesses
reported cars on fire in front of one of the
city's hotels and others in the market
area. Demonstrators carried the Saharawi
flag and chanted slogans condemning the
continued Moroccan occupation of Western Sahara. Leaflets were distributed and
clashes continued through the night, despite a curfew and the patrolling of the
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streets all night by Moroccan military UN peacekeeping agreement, which includes a commitment to the referendum.
vehicles.
He also referred to 'the legitimate grievThe Moroccan authorities deployed the ances held by the people of the Western
security forces in an attempt to shut off Sahara' and noted that 'the recent disthe whole city. The POLISARIO Front missal of the Interior Minister. Mr Basri,
appealed to the UN and to MINURSO to by the King of Morocco is a very encour'defend the rights of the Saharawi citizens aging sign, because there were serious
against the brutality of the Moroccan human rights abuses there'.
forces' and to life the state of siege.
In early March, the Moroccan Minister of
Human Rights met a handful of MPS at
Support from Outside Western
the House of Commons to express conSahara
cern at the Early Day Motion, and the
In February this year, Saharawi students Minister's speech, and then met also with
in Marrakesh organised a demonstration human rights organisations at the Morocat the university campus to express soli- can Embassy to present the Moroccan
darity with their oppressed fellow side of the dispute over the Western
Saharawis inside the occupied territory Sahara. It would appear that the Morocof Western Sahara. Students in Rabat also can government remains officially comheld demonstrations towards the end of mitted to its intransigent position, despite
the month, and were followed by stu- strong arguments against such a position,
and some signs of a strengthening deterdents in Agadir.
mination by Britain and the US, and other
members
of the Security Council, to
In February also, the Intergroup 'Peace in
pursue
the
official line - which would
Western Sahara' was re-launched in Strasbourg during a meeting between sup- lead to a referendum very soon and
porters of a just and lasting settlement in which would, at long last, give Saharawis
the Western Sahara (including a delega- a right to vote for self-determination and
tion from EUCOCO - the European national independence, if they so wish.
Committee for the Coordination of Support for Western Sahara) and Members of If Moroccan intransigence is permitted to
the European Parliament and their staff. continue, however, President Abdelaziz
of the Saharan Arab Democratic Republic
In Britain, an Early Day Motion proposed (SADR) has warned that the UN's misby Jeremy Corbyn MP in January and sion will be proven a costly failure and
signed by 119 MPs (including 1 SLP, 3 that the cease-fire will come under presConservative, 3 Plaid Cymru, 3 SNP, 22 sure. POLISARIO has no wish to resume
Liberal and 86 Labour Party members of the armed struggle, but is unwilling to
parliament) called upon the government accept the abject betrayal of all the
to ensure that the parties to the conflict Saharawis have fought for and for which
strictly abide by the terms of the signed they have endured decades of an almost
Houston and UN Appeals agreements, to unbelievably harsh existence in the refuprevent the kind of delays to the referen- gee camps near Tindouf.
dum date feared if Moroccan sponsored
appeals were to be regarded automatically as admissible.
In February, Minister in the Foreign and
Commonwealth Office, Peter Hain, reported that the British government was
indeed urging the parties to abide by the
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Africa at the First South
Summit in Havana
David Gonzales
African heads of State and Government
had a very full international agenda in
April. Early that month, the EuropeAfrica Summit in Cairo closed a triad of
high-level but meetings between the European Union and the underdeveloped
areas of the world. Africa had been the
last Third World Area to meet with the
leaders of EU countries, but this was not
only due to the problems that opposed
Morocco to the Saharahui Arab Republic,
OAU member. It was also due to strong
differences of view with respect to the
very agenda of the meeting: Europeans
tended to favour of discussing only political issues, while Africans were adamant in including vital economic topics.
Barely a few days after the Cairo conference, the South Summit was scheduled to
be held in Havana from 10-14 April 2000.
The Group of 77 would meet at the
highest level for the first time since its
inception in New York City in 1963.
International relations had indeed undergone deep changes since that time, to the
detriment of the Third World and in
particular of the poorest African countries. Some even questioned the purpose
of holding what they called an 'assembly
of the poor'. Others expressed doubts
respect to whether African leaders would
travel to Havana so shortly after having
met in Cairo. Yet others recalled the
recent unexpected 'Seattle rebellion',
when, to put in the words of Cuban
Foreign Minister Felipe Perez Roque the WTO 'capsized' after pretending 'to
hold a scarcely transparent meeting, deserving but a few'. Africa's determination
to do away with that type of negotiation
was instrumental to the impasse created
in Seattle. After all, for all the adversity of
the new world order, Africans were now
holding important international posts:
Nigerian President Olusegun Obasanjo
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chaired the G-77, South African President
Thabo Mbeki chaired the Non-Aligned
Movement, and Kofi Annan was Secretary-General of the UN.
When the G-77 was born 36 years ago, it
functioned merely as a pressure group, a
negotiating body of the developing world
on economic and social issues in the
framework of the UN, usually meeting at
the level of experts and sometimes at
ministerial level. But by 1997, the increasingly adverse conditions facing the underdeveloped world had deteriorated at
a faster pace, and the idea of holding of a
Summit meeting (basically to coordinate
positions on the road to the Millennium
Summit, scheduled for September 2000 at
UN headquarters) was approved. In 1988,
Cuba's proposal to host the South Summit was accepted by the G-77.
A certain degree of expectation surrounded the first South Summit. Representatives from 122 countries represented
in Havana, including 42 heads of State or
Government, 13 Vice-Presidents or VicePrime Ministers, 67 Ministers of Foreign
Affairs, Royal Highnesses, Ministers or
Ambassadors. African leaders - and in
particular those from Southern Africa were massively represented in Havana.
As with most Third World meetings quite distinct from the 'greenhouse' caucus type of closed negotiations in vogue
in the WTO - a number of non-Southern
governments and international institutions were invited. Of the 56 non-member
States invited as observers, 34 sent their
envoys, together with officials from some
35 international organisations and agencies. And yet, most Western media chose
to ignore or downplay the conference, in
spite of the fact that over 500 journalists
from 80 different countries travelled to
Havana to cover the meeting.
The G-77 had set an agenda composed of
four basic topics: globalisation and the
world economy, North-South relations,
South-South cooperation and know-how
and technology. Three main documents
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were elaborated by as many working
groups: a Final Declaration, a Programme
of Action and a Report on South-South
Cooperation Projects. Apart from the
formal speeches delivered by the heads of
delegations, an interactive dialogue was
established in order to more informally
present and debate proposals and ideas,
particularly on the critical issue of how
the South should defend its positions and
interests. Nigerian permanent representative to the UN, Arthur C. I. Mbanefo,
stressed that participants had not come to
deliver speeches, but rather to establish a
dialogue. When opening the Summit,
Nigerian President Olusegun Obasanjo
stated that the meeting was not to be just
another round of negotiations. He also
called on them to send a clear message to
developed countries with respect to the
fact that existing North-South disparities
were an important threat to international
peace and security.
Africans were particularly active in reviewing the effects of globalisation. Eriya
Kategaya, Ugandan First Vice-Prime Minister, argued that globalisation is a process started by colonisation as a first step.
For Mozambican President, Joachim
Chissano, the process began with slavery,
and 'the South never obtained the least
benefit from it'. President Obasanjo observed that, in fact, what exists in the
Third World is 'the globalisation of poverty and underdevelopment'. What became clear at the Summit was that
neo-liberal globalisation proposed to the
South a model of development that Southern countries see not only as undesirable,
but outright suicidal. Therefore, the Final
Declaration of the South Summit clearly
warns that the modalities of production
and consumption that predominate in
industrial countries are unsustainable
and threaten the very survival of our
planet.

they are into an increasingly adverse
situation in the neo-liberal world economic scenario, with no substantial sign
of relief in sight. Seychelles Vice-President, James Michel, emphasised the limited degree of economic progress attained
by developing countries in spite of drastic adjustment programmes imposed on
them. In line with those approaches, the
Programme of Action approved by the
Summit charged a high-level advisory
group of eminent persons of the South - a
revitalised South Commission, brilliantly
led by late former Tanzanian President
Julius Nyerere - with the task of drafting
a detailed report about the repercussions
of globalisation on developing countries,
as viewed from the Third World. The
South would therefore clarify its own
interpretation of globalisation.
A major problem identified at the Summit - and which was discussed at length
in Cairo between African and European
countries with scant results - is the
inescapable debt cycle, to which participants referred at length. President
Obasanjo stressed that
it is very difficult to speak of democracy
to populations that have to dispose of up
to 35% of their resources for payment of
their foreign debt, which is often of
dubious origin.

His concerns were echoed, among many
others, by Seychelles Vice-President James
Michel, Guine-Bissau President Koumba
Yala, Malawi Vice-President Justin
Malawezi, Ugandan First Vice-prime Minister Eriya Kategaya and Angolan President Jose E. dos Santos. Mali's President
Alpha Oumar Konare observed not without irony that Africa would require 100
years to repay its debts. Cuban President
Fidel Castro dismissed the Heavily Indebted Poor Countries Debt Reduction
Initiative as a project exhibiting 'a long
Discussions also tended to underline the name, but poor results', and warned that
unattainability of that model for the 'today, the external debt is one of the
underdeveloped countries, cornered as greatest obstacles to development, and a
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bomb ready to blow up the foundations interesting related matter included in the
of the world economy at any time during Programme of Action is that, even if
an economic crisis'.
acknowledging the sizeable technological retardation of their countries with
Both Mozambican President Chissano respect to the North, the G-77 commits
and his South African counterpart, Thabo itself to preserve and develop its cultural
Mbeki, underlined the link between in- diversity. It therefore invites the institucreasing foreign debt and decreasing tions of the South to promote the diverworld market prices for Southern goods. sity of traditions, cultures and identities
At a lecture at Havana University, UN of their peoples, as well as their autochSecretary-General, Kofi Annan, put the thonous and local traditional knowledge
stress on that link. Many other Southern and practices. In fact, the possibility of
leaders echoed their concern with respect organising a Cultural Assembly of the
to the fact that debt repayment becomes South as well as a Southern Artistic
all the more difficult with falling prices Festival are among the proposals that the
for their exports, decreasing flows of G-77 will continue to study.
financing and assistance from the developed world and the ever growing prob- Participants from every region of the
lems of acquiring modern technology world noted with concern the erosion of
and know-how. Other participants ar- certain norms of international law in
gued in favour of a positive approach to these times of globalisation, and therethe link between debt and development fore adamantly insisted in the need to
assistance. In his opening address to the uphold and reaffirm principles such as
Summit, President Obasanjo highlighted sovereignty and sovereign equality among
the need of adopting an energetic declara- States, independence, territorial integrity,
tion that would emphasize the need for free self-determination, non-interference
the international community to adopt in internal affairs, the commitment to
urgent measures in order to revert the peaceful means of solution to controverdecrease in development assistance. The sies and conflicts and the right of every
Final Declaration warns that an allevia- nation to chose its own political, ecotion or a cancelling of the South's external nomic and social order. Various particidebt cannot be undertaken to the detri- pants coincided with the concern voiced
ment of official development assistance. by Guine-Bissau President, Koumba Yala,
about the need for the South to assure
Another aspect in which the backslide of national sovereignty over its natural rethe South became evident and gave the sources. All these principles were clearly
North increasing leverage over the Third enshrined in the documents approved by
World is technological marginalisation, a the Summit.
problem that was debated at length at the
Summit. In the light of that threat, the G- The gradual exclusion of the South from
77 decided, in its Programme of Action high-level international decision-making
approved in Havana, to put science and circles in recent years - criticised by
technology as a priority item on the Algerian President and OAU Chair,
North-South cooperation agenda. With Abdelaziz Bouteflika - inevitably led
respect to the thorny issue of the South's participants to discussions around the
brain drain, various measures were rec- need to strengthen the role of the UN and
ommended - among them, setting up to restructure international financial orsystems that would afford Southern sci- ganisations. The task will certainly not be
entists and professionals the opportunity an easy one. Cuban President Fidel Castro
to get in contact with their Northern told UN Secretary-General, Kofi Annan
counterparts without the need to perma- — with humour, but also with realism nently leave their countries. Another that the latter's post was 'the most diffi-
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cult one in the world'. South African
President and Non-Aligned Chairman
Thabo Mbeki echoed his Venezuelan
counterpart's view when he said that the
South cannot limit itself to presenting
demands, but must meet the challenge of
democratizing international institutions.
Both King Mswati of Swaziland and
President Obasanjo stressed the need to
strengthen the role of the UN in channelling development aid to the Third World.
The Summit's Programme of Action considers that the forthcoming Millennium
Summit, scheduled for September at UN
headquarters, will provide an important
platform to stress the role of the UN in
international cooperation for development in the new context of globalisation.
The G-77 will work at that conference
towards a stronger role for the UN, in
order to assure that decisions on critical
economic issues adopted by the IMF, the
World Bank and the WTO will favour the
interests of the developing world.
Concerning the rearrangement of international relations, the Final Declaration
clearly rejects the practice of economic
sanctions that affect civilians and the
capacity of Southern nations to develop.
It also rejects the so-called 'right to
humanitarian intervention' while reaffirming traditional principles and norms
of international behaviour. Most importantly, the Declaration states that globalisation and interdependence cannot be
used as an excuse to weaken those
principles. The Declaration also stresses
that the new world order should rather
seek to reverse the growing inequalities
between the rich and the poor (between
various countries as well as inside each
country) through equitable growth, the
eradication of poverty, increasing productive employment and development of
social integration. It also states that the
new spirit of international cooperation
should be based on common benefits and
on common but differentiated responsibilities between the less developed countries and the industrialised nations.
Therefore, the North-South dialogue

should be based on a spirit of association,
mutual benefit and true interdependency.
The Declaration argues in favour of a
more democratic and transparent international financial architecture, together
with a clair programme to promote actions that would tackle problems of
interdependence having to do with finances, trade, technology and development. It also voices the need to restore
confidence in the multilateral trade system, but underlines that this must be
attained by making that system contribute to the development of the South.
In the Programme of Action, the G-77
expressed its determination to become a
more influential participant in the new
world order, through the establishment
of new mechanisms and more permanent
structures, in order to pursue the goals of
the South. Foreign Ministers taking part
in the Havana Summit issued a press
release on 12 April, in which they called
for the democratisation and modernisation of the UN, in the belief that they can
only improve their destiny as developing
countries by demanding a more equitable
participation in the UN's decision-making process.
Nevertheless, irrespective of the course
of their links with the North, the developing world also reviewed the enormous
and sometimes untapped potential of
South-South cooperation. At the South
Summit, the working group in charge of
proposals to that respect was the first to
achieve its work, after having reviewed
120 such projects. These had to do with
health, education, public administration,
information technologies, biotechnology,
agriculture, SMEs, trade, and business
cooperation among others. A permanent
yet flexible mechanism was created in
order to study every possibility of financing them. Even if Cuban Vice-Minister for
Cooperation and Foreign Investment, Raul
Taladrid, admitted that the moment is
very unfavourable due to the lack of
resources for development, the draft report of the experts' meeting identified
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various modalities: national funding; that should allow us to make faster
funding through multilateral agencies, progress. According to Cuban President,
bilateral donors, the business commu- Fidel Castro,
nity, NGOs and foundations; and funding through triangular cooperation, as
this is no time for begging from the
well as regional and inter-regional project
developed countries or for submission,
funding from UNDP.
defeatism or internecine divisions. This
is the time to rescue back our fighting
spirit, our unity and cohesion in defendIn this same perspective, and also taking
ing our demands.
into account the need of a new spirit of
international cooperation (based on common yet differentiated responsibilities), He argued that:
Cuban President Fidel Castro proposed
that 'differential treatment to countries in
fifty years ago, we were promised that
different stages of development should
one day there would no longer be a gap
be an indispensable principle of justice in
between developed and underdeveloped
world trade'. He exemplified with the
countries. We were promised bread and
price of oil, which he said should be
justice; but today we have less and less
preferential for poor Third World counbread, and more injustice.
tries, while rich developed countries prone
to big spending and consumerism, could He concluded that:
be charged much higher prices. He expressed the view that 'this could be a
the world can be globalised under the
concrete and effective way to turn Southrule of neo-liberalism, but it is impossiSouth cooperation into a powerful instruble to rule over billions of people who are
ment of Third World development. To do
hungry for bread and justice.
otherwise would invite self-destruction'.
Participants lauded the Nigerian chair as
With Africa's active participation, the well as the Cuban hosts, whose work they
South Summit succeeding in sending an considered very instrumental to the sucunequivocal message to the developing cess of the Summit. The peculiarities of
world on the dangers of the existing the Cuban situation in the existing world
world order, and how these could be order frequently came to surface in the
averted. While accepting the challenges speeches and discussions. Among many
posed by globalisation and interdepend- others, Gabonese President Omar Bongo
ence, and expressing openness in a con- called for an end of the US blockade of
tinued dialogue with the North, the South Cuba. Ghanaian President Jerry Rawlings
also defined its own concept of globalisa- stated at the closing meeting that, altion and interdependence, and explored though the Cuban hosts had made it clear
the enormous potential of South-South that the US blockade should not be a
cooperation. President Obasanjo and subject to be discussed at the Summit, he
Mbeki - in their capacity as chairs respec- was proposing that the Summit should
tively of the G77 and the Non-Aligned address the US government in order to
Movement - were mandated to inform have it lift the blockade. Algerian Presithe G-7 in their coming meeting in Japan dent Abdelaziz Bouteflika proposed a
of the results of the Havana Summit. A resolution of gratitude to Cuba for its
proposal coming from Ghanaian Presi- struggle and solidarity with the Third
dent Jerry Rawlings was accepted to World, its social and economic developconvene the II South Summit in 2005. In ment, and for Fidel Castro's struggle in
the words of South African President, favour of his people and of the Third
Thabo Mbeki, in the Havana Summit the World. Both proposals were approved.
South gained a more potent voice, and
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Both Mozambican President Joachim
Chissano and Seychelles Vice-President,
James Michel, lauded Cuba as 'an inspiration and a model of South-South Cooperation'. UNDP Administrator, Mark
Malloch Brown, hailed Cuba as 'an example in the development of cooperation
with other countries of the South, in the
areas of education and health'. Cuba
submitted more than half of the 120
South-South cooperation projects presented to the Summit, and President
Obasanjo announced Havana's disposition to send up to 3,000 more doctors to
poor African countries, in a project to be
financially supported by Botswana, Libya,
Algeria, Nigeria and other countries.
According to President Fidel Castro, the
project includes the creation of Medical
Faculties in order to allow recipient
countries to train their own doctors.

respect to the worst hardships of life. He
also said that Cuba's successes show
what countries can do on the basis of
their own resources, if they commit
themselves to respond to basic priorities,
in particular health and education. He
further stated that, in spite of its size,
Cuba occupies a special place in the
conscience of the world. Many African
and other Third World leaders coincided
with this view.

It is a pity that most media in the
developed world did not cover the Summit more extensively. A better coverage
would certainly have allowed people in
industrialised nations to have a clearer
picture of the urgency with which the
South views the need to change the
existing world order. A more informed
view would certainly prevent the North
from being overtaken by unpleasant surUN Secretary-General Kofi Annan also prises such as that of Seattle just a few
had kind words for the Cuban hosts. In an months ago.
address at Havana University, he underlined that Cuba has a lot to share with the
Third World. He expressed that social David Gonzalesis the Deputy Director of
achievements place Cuba in a good posi- the Centro de Estudios Sobre Africa y
tion to face the challenges of today, even Medio Oriente (CEAMO), Havana.
if it might seem ironic to speak of
globalisation in the case of a nation References
subjected to a continued embargo. He
added that, in spite of that embargo, See various issues of Granma and Gramma
Cuba's achievements could be envied by International, 11-16 April 2000; 12/04/
much richer nations. Referring to Cuba's 200http://www2.cuba.cu/gobierno/
discursos/2000/ing/fl20400i.html
successes despite the blockade, President
Fidel Castro suggested that this has been
possible 'thanks to (Cuba's) privileged
position as a non-member of the IMF'. He
went on to argue that a financial system
that keeps immobilised enormous re- What is CEAMO?
sources,
CEAMO is a scientific, autonomous, nongovernmental association. Its creation in
1979 responded both to the impact of
badly needed by the countries to protect
African and Arab traits in Cuban culture
themselves from the instability caused by
as well as to the evolution of Cuban
that very system that makes the poor
relations with Africa and the Middle East
finance the wealthy, should be removed.
since 1959.
In another statement, the UN Secretary
General underlined that Cuba has proven It gathers a multi-disciplinary staff of
that even a poor country does not need to researchers and collaborators who unleave its population defenceless with dertake studies with different approaches
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tion to face the challenges of today, even Medio Oriente (CEAMO), Havana.
if it might seem ironic to speak of
globalisation in the case of a nation References
subjected to a continued embargo. He
added that, in spite of that embargo, See various issues of Granma and Grattma
Cuba's achievements could be envied by International, 11-16 April 2000; 12/04/
much richer nations. Referring to Cuba's 200http://www2.cuba.cu/gobierno/
discursos/2000/ing/fl20400i.html
successes despite the blockade, President
Fidel Castro suggested that this has been
possible 'thanks to (Cuba's) privileged
position as a non-member of the IMF'. He
went on to argue that a financial system
that keeps immobilised enormous re- What is CEAMO?
sources,
CEAMO is a scientific, autonomous, nongovernmental association. Its creation in
1979 responded both to the impact of
badly needed by the countries to protect
African and Arab traits in Cuban culture
themselves from the instability caused by
as well as to the evolution of Cuban
that very system that makes the poor
relations with Africa and the Middle East
finance the wealthy, should be removed.
since 1959.
In another statement, the UN Secretary
General underlined that Cuba has proven It gathers a multi-disciplinary staff of
that even a poor country does not need to researchers and collaborators who unleave its population defenceless with dertake studies with different approaches
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to social sciences, particularly history,
sociology, politics, international relations
and economics. Its research results reach
Cuban and foreign specialized institutions and the public in general through its
publications and the academic performance of its members.

esses; Migrations and refugees; History
of Cuban-African relations; Environment
and development; Women in the regional
context. For more information contact us:
Ave. 3ra, No. 1805, e/ 18 y 20, Miramar,
Playa, La Habana, Cuba. Tel: 22 1222, 22
1098 Fax: (3 57 221222)

Objectives
Publications

• To expand the study of African and the
Middle East and the impact of their CEAMO publishes bulletins, papers, recultures in our country, as well as search works and books. It also publishes
Cuban policy towards those regions;
the journal Revista de Africa y Medio
Oriente (RAMO) twice a year in English
•To establish working groups including and Spanish. With readers in five conticollaborators and researchers inter- nents, RAMO basically embraces the
work of CEAMO's researchers, collaboested on those topics;
rators and other associates, but also
• To enlarge the scientific degree and invites contributions from other specialists. It mainly contains articles dealing
technical skills of its staff;
with current events along with historical
• To pursue the edition of its journal and and international topics and the impact of
foster the publication of other books African and Middle Eastern cultures in
the Americas.
and bulletins;
• To systematize international and na- For subscription details write to the
tional seminars, workshops and scien- Editorial Division at the above address.
tific sessions;

Information Division

• To promote academic exchange with
similar institutions through joint CEAMO possesses the most complete
and up-to-date library specialized in Afprojects;
rican and Middle Eastern themes with 5
• To convoke summer, postgraduate and 000 books, 4 000 documents, 450 titles of
periodicals, a data base of 10 000 records,
master courses;
250 reference works, as well as unpub• To uphold consultation, counsel and lished studies and papers.
lectures in other associations and universities;
Public Relations
The Center holds collaboration and exchange relations with more than 200
institutions and 500 scholars and experts.
Research Topics & Projects
The Center gives priority to formal links
Socio-political processes; Economic poli- and agreements with scientific bodies
cies; Regional security and conflicts; The devoted to the study of Africa and the
O
new international framework; Crises, con- Middle East.
flicts and negotiations; Islamic political
religious movements; Effects of neoliberal
globalization; US and European policies
towards both regions; Integration proc• To enlarge its public relations.
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Commonwealth SecretaryGeneral's Statement on
Zanzibar
In a statement issued in London, the
Commonwealth Secretary-General, Chief
Emeka Anyaoku, called upon the political leaders of Zanzibar, and in particular
the leadership of the ruling Chama Cha
Mapinduzi (CCM), to implement the
Commonwealth brokered Agreement of
9 June 1999 in full as a matter of urgency.
Chief Anyaoku said:
When the Commonwealth-brokered
Agreement between the political parties
in Zanzibar (Tanzania) was signed in
June 1999, it was greeted by all Zanzibaris
with great joy. The Agreement between
the CCM and the Civic United Front
(CUF) held out the prospect of true
reconciliation and an end to the tension
and division resulting from the elections
of October 1995.
I welcome the progress made towards the
implementation of the Agreement by the
inauguration of the Inter-Party Committee (IPC) comprising representatives of
the two parties to facilitate its implementation, the return of CUF members to the
House of Representatives and, more recently, the work of the teams of consultants on the review of the Constitution
and the electoral laws, the reform of the
Zanzibar Electoral Commission (ZEC)
and the judiciary. I also commend the
steadfast support of the donor country
ambassadors in Tanzania whose contributions remain central to the success of
the initiative.
But I am deeply concerned at the lack of
progress in other critical areas of the
Agreement. The appointment by the President of Zanzibar of the two new members
into the House of Representatives from
the ranks of CUF has still to be made. The
appointment of an Independent Assessor

to examine the claims about damaged
properties also remains outstanding. And
there is the issue of the appointment of a
committee to look into allegations of civil
servants and students unfairly treated for
political reasons.
Of the outstanding issues, however, the
most urgent is the reform of the ZEC as
agreed in order to ensure that its composition is a matter of consultation between
the Government and the parties, that it is
truly independent and that its management of the forthcoming and subsequent
elections is transparent and credible. That
is the accepted practice in other parts of
the Commonwealth.
Even at this increasingly late hour, I
believe that the Agreement of 9 June 1999
can still help to achieve national reconciliation and consolidate democracy in
Zanzibar. I therefore call on all concerned, especially the leaders of the CCM
in Zanzibar, to implement it in full as a
matter of the utmost urgency. The highest
national interest of Zaraflodx, and indeed
of Tanzania as a whole, demands no less.

