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Aid Meflloir 

Richard Cornwell, Head of Current Affairs, Africa Institute of South Africa 

T
IlE Republican Party's determi
nation to reduce substantially 
the l'S aid budget dnd rational
izC' the operation~ of various 

American organizations connected ';\'ith 
the aid effort. ha~ raised questions as to 
whether even the "peanuts' offered by 
the I:S government to President Mandela 
in supfmrt of South Africa's Reconstruc
tion and Development Programme will 
actually materialize. The $200 million 
housing insurance guarantee programme 
seemed under particular threat from the 
legislators at the Capitol. and the abolition 
of the SHOO million Development Fund for 
Africa would also impact upon this coun
try. On a less parochial note. the Ameri
can legislation will affect Africa and other 
developing regions as a whole. not only 
because of the reduction in the l'S aid 
budgC't. but bC'cause of its reflection of the 
changing national mood and the signal 
this sC'nds to thC' remainder of the donor 
community. 

President Clinton has warned Congress 
that he will veto legislation which. by 
demanding a 1.3% reduction in the aid 
budget and establishing firmer criteria for 
identifying recipients. attempts to curb his 
constitutional prerogative to conduct for
C'ign affairs. He is also aware that this is 
only the first stage of a more thorough 
attempt by Congress to curb government 
spending. with the aim of balancing the 
hudget by the year 2002. 

The President has sought to muster 
public support for his position by charac
terizing that of his opponents as the most 
isolationist to come before Congress in 
fifty years. This misses the point on more 
than one score. First. public sentiment 
itself may well be isolationist now that the 
Cold War is won. The American public 
arc only too conscious of the grievous 
socio-economic prohlems facing their 
own society. and are unaware that foreign 
aid takes up only 1.3% of the federal bud
get. as opposed to the 20,}·' of popular 
myth. As far as aid to Africa is concerned. 
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African-American pressure groups are also 
unlikely seriously to tout programmes 
widely seen as diverting funds from the 
upliftment of their o';\'n blighted ghettos. 
Beyond the romantic vision of a historic 
African homeland. this continent makes 
little impression upon the broader Ameri, 
can pUblic, except when the news is 
spectacularly awful. Most. then, see Africa 
as a region of uncontrollable disaster. 

Indeed, a substantial segment of the 
American public may incline even more 
strongly towards isolation than do the 
spokesmen for the Republican majority 
in Congress. Writing in the Spring 1995 
issue of Foreign Policy, Senator Bob Dole 
revealed that the debate now is not be
tween isolationists and globalists. but 
rather between unilateralists (who see the 
US defending its own interests) and multi
lateralists (who believe this can be done 
only by taking a broader view of CS inter
ests. and then in concert with allies and 
international organizations). 

Dole also spelled out the limits to US 
interests, warning against confusing these 
with US hopes and desires. 

Pollution or overpopulation in West 
Africa or South Asia are problems, 
but their effect on American interests 
is peripheral. at best. Famine and dis
ease in Somalia or Rwanda are tragic. 
America should help in humanitarian 
disasters. consistent with our re' 
sources, and in a manner that does 
not undermine our military readiness. 
But events in Rwanda and Somalia 
have a marginal ~ at most ~ impact 
on American interests. 

The promotion of free markets 
and fostering of democratic institu
tions are in America's interests. but 
they are not absolute goals. When 
democratic institutions are manipulat
ed by enemies of America - as in the 
case of radical Islamic fundamentalists 
in Algeria - our long-term interests 
must take I'recedence over the short
term ideal of enlarging democracy. 

Well. at kast now WC' know where we 
stand, and can have Iittk excuse for contin
uing in a miasma of self-deception about 
hovy many sacrifices ';\'e may expect the 
L'SA to make in the cause of consolidating 
South Africa's ne';\" democracy. American 
aid will he used where it can open new 
markets to American traders. and if the 
governments in those new markets also 
insist on close dealings with countries such 
as Cuha and Iran then they must take the 
consequences. 

The Development Assistance Committee 
(DAC) of the Organization for Economic 
cooperation and Development has ex
pressed alarm at \vhat it sees as this sud
den change in the official US attitude to aid 
provision. In almost unprecedented lan
guage it has attacked Washington sharply 
for a "seeming withdrawal from traditional 
leadership" so grave that it "poses a risk or 
undermining political support for develop
ment cool'eration in other DAC countries". 
The International Monetary Fund and the 
World Bank have also taken fright at hints 
that funding from the USA (which currently 
provides I S% of the money for the Inter
national Development Association) may be 
slashed. But one is entitled to ask how 
much of this consternation is due to sym
pathy for the poor of the developing 
nations and how much to concern that 
there may be a contraction in employment 
opportunities among the donor agencies. 

One does not need to support the 
Ik'puhlicans' narrow vie';\' of things to call 
into question the whok issue of the effica
cy of aid. Many seasoned observers of the 
cleveloping world ask whether aid does 
what its proponents maintain. Put simply, 
the idea is that rich countries give money 
to poor countries to help their economic 
growth. Foreign aid is supposed to fill the 
gap left by poor countries' inability to save 
and finance investment. But, it is unclear 
whether developing countries actually do 
suffer from a capital shortage. In recent 
year~ many of the biggest aid recipients 
have also enjoyed large inflows of private 
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capiwl. Nor can low savings r;Ites be ex
plained simply in terms of absolute pover
ty, because even poor countries have rich 
people - though they choose either not to 
save or to save elsewhere. 

Economists have struggled to find a 
firm causal link between aid and econom
ic growth. Much of the variation in aid 
flows between countries is explained by 
the political interests of the donors rather 
than by the economic needs of the recipi
ents: the Pergau Dam project is a recent 
case in point. 

A detailed analysis of aid flows in the 
period 1971-1990 shows that almost all aid 
is spent on consumption, whether private 
or government - practically nowhere does 
it lead to an increase in investments. Only 
in those small countries where foreign aid 
contributes more that 1 '5% of GDP is there 
a significant correlation between aid and 
investment, though even here it has little 
effect on growth. Even this would not be 
so bad if it meant the poor were consum
ing more, or the government was spend
ing more on health and education. Yet 
there is no sign of this in the infant mortal
ity statistics. suggesting the uIlcomfortahle 
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conclusion that it is probably going to 
those who least need it. There ;lppears to 
be no correlation between political sys
tems and this result, though liberal democ
racies do have better human development 
indicators. Some conclude that ,lid there
fore might be spent shoring up democratic 
governments, which tend to have a better 
overall long-term record. 

Every year the rich countries of the 
world "donate" some s60 billion to the 
poor. Not only does much of this largesse 
miss its target, some actually does dam
age, distorting tiny economies in the inter
ests of big country security and status. For 
example, tied aid may force up the price 
of imports or be little more than a dis
guised form of export subsidy. often for 
the construction industry or consultancies 
who provided technical assistance. Oddly 
enough. the statistics reveal that the more 
a developing country spends on arms, the 
larger its aid receipts. 

Large turn-key projects may suit donors 
seeking publicity and local politicians 
expecting kick-hacks, but fine urban hos
pitals are expensive to run and difficult to 
maintain and many entice doctors away 

Comment: Aid Memoir 

from rural areas where they are needed 
most. Credit to mechanize farm production 
may throw labourers out of jobs. Uni
versities create unemployable graduates 
where schools could have proVided uni
versal primary education. 

Cynics claim that OECD trade harriers 
deny poor countries the equivalent of 
twice the annual flow of development 
assistance. In terms of this view aid is seen 
as a palliative for refUSing to open rich
country markets to poor-country goods. 

This is an avenue deserving of public 
investigation. It is neither fitting nor 
healthy that South Africa, or the rest of 
the continent for that matter, should plead 
for foreign charity. The very last thing 
Africa needs is to strive to perpetuate its 
dependency on an increasingly indifferent 
world. To say that Africa is morally enti
tled to some consideration when hard 
decisions are being made in the financial 
and economic capitals of the world is not 
to beg for charity but to demand equity. 
Then. other things being equal, Africans 
will he able at last to define and establish 
their own development paths, using their 
own resources, human and material. 
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Wotnen's issues in South 
Mrica: 1990-1994 

Dr Y Sadie and Ms M van Aardt, of the Political Studies Department at 
Rand Afrikaans UniverSity in Johannesburg, examine the current position 
of women in South Africa and identify a number of issues that require 
urgent attention. 

I
T is generaUy accepted that the single 
most important event which set the 
process towards irrevocable change in 
South Africa in motion, was the now 

famous speech by former State President 
F W de Klerk at the opening of Parliament 
on 2 February 1990. The unbanning of the 
African National Congress (ANC), Pan 
Africanist Congress (PAC) and the South 
African Communist Party (SACP) and the 
release of Mr Nelson Mandela paved the 
way for negotiations on a democratic 
future for the country, the abolition of 
apartheid and the first free elections held 
in April 1994. What is less often recog
nized, is that 2 FebrualY 1990 also proved 
a watershed for women in South Africa. 
For the first time women's concerns came 
to the fore. 

This is not to imply that prior to 1990 
women were not part of the political 
scene in the country. Black women, espe
cially, have always been part of the strug
gle against white minority l"tIle! and in the 
wake of the Soweto Riots of 1976 non
racial women's organizations such as Kon
tak and Women for Peace were launched 
in order to present a united, female oppo
sition to apartheid . White Afrikaner wo
men were instrumental in securing the 
franchise for (white) women in 19262 and 
the Black Sash has over many years pre
sented liberal women's position against 
apartheid.3 However, up to 1990 South 
African women, to the extent that they 
were involved in politicS, were committed, 
in varying degrees and depending on race 
and colour, largely to national liberation, 
the struggle against racial domination and 
minority rule, and the struggle for majority 
rights. As political issues, women's issues 
per se, such as provision for basic needs , 

family violence, rape, abortion, low wages 
and lack of legal or social status (to men
tion but a few), hardly received mention 
before 1990. 

It would seem that for South African 
women the hegemony of patriarchy" 
defined the political domain, and issues 
related to the unsatisfactory conditions 
endured by the majority of women were 
pushed from the centre of the political 
agenda as not being "really political ", or 
as issues that would have to stand back 
for the la rger goal of national liberation. 
The process started in February 1990, 
therefore , seemed to herald the start of 
women 's liberation. National liberation, 
the demise of apartheid and the prospect 
of universal franchise and democratic 
elections - in short, the whole process of 
transition - created the opportunity for 
women5 to politicize women's issues and 
to ensure that these would be placed 
firmly on the political agenda. We believe 
that the motivation for inSisting, from the 
start of the transition process in 1990, that 
the unequal power relations between 
men and women should be addressed as 
part of the broad negotiation process and 
all agreements with regard to the restruc
turing of South African politics, stems 
from the disappointments suffered by 
women in Zimbabwe, Mozambique and 
elsewhere. In these countries patriarchy 
and the suppression of women had been 
considered secondary to the liberation 
struggle and after independence was 
achieved, were largely ignored 6 

This is not to say that the struggle for 
women's liberation - an end to patriarchy 
and a genuine empowerment of women -
has been won, or even that it has been 
largely successful. The purpose of this 

AFRICA INSIGHT, VOL 25, NO 2.1995 

,. 

R
ep

ro
du

ce
d 

by
 S

ab
in

et
 G

at
ew

ay
 u

nd
er

 li
ce

nc
e 

gr
an

te
d 

by
 th

e 
Pu

bl
is

he
r (

da
te

d 
20

10
)



article is to present an overview and 
analysis of the current position of women 
in South Africa. paying special attention to 
some of the most important issues which 
still need to be addressed in order to en
sure effective equality for women. These 
issues will be discussed against the back
ground of the position of women in 1990 
and the changes brought about since then. 
The role of women in changing their 
position, as well as their demands and ex
pectations with regard to continuing prob
lems, will also receive attention. 

A discussion of gender issues in South 
Africa only makes sense if the nature of 
other divisions in society is kept in mind. 

Constant reference to the category 
women might be misleading, especially 
with regard to the various problems faced 
by women (discussed in subsequent sec
tions), if the very real differences among 
South African women are not understood 
and accounteel for 7 Women differ in 
terms of race, colour, class, region, reli
gion and party affiliation,S although these 
categories are not mutually exclusive. 
Race might seem to be an obvious and 
even "final" divider of women, yet it is 
often the case that religion anel/or party 
political affiliation serve to form alliances, 
or, at the very least, sympathies among 
women cutting across the apparent racial 
or colour divide. Conversely, race is not 
necessarily a unifying factor. In this re
garel class anel regional differences within 
the ranks of black women especially 
seem to play an increasingly important 
role: without doubt black rural women 
are, and still experience themselves to be, 
the most suppressed and impoverished 
women in South African society, with the 
extremely poor women in the squatter 
camps on the fringes of cities and large 
towns a close second. Over the past four 
years these women constantly have had 
to lobby and inform other women of their 
particular problems and expectations. In 
terms of these differences among women, 
one of the most serious and urgent chal
lenges to the women's movement in the 
country (and one that has, so far, been 
met with a fair measure of success, de
spite problems) is that of preventing these 
differences from becoming divisions that 
could weaken and even render unsuc
cessful the struggle for women's emanci
pation and gender equality. 

The period 1990-19949 was character
ized by two broad developments regard
ing women and gender issues, namely 
decisive changes in the legal status and 
position of women and the development 
of a broad-based women's movement, 
and these developments have facilitated 
the "entrance" of gender issues onto the 
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political stage. Each of these will be dis
cusseel and treated separately in this arti
cle, although it is recognized that these 
processes are to some extent interrelated. 

Equal rights and empowerment 

Before 1990, and actually as late as 1993, 
numerous laws discriminating against 
women were still in existence. As a pre
liminary measure aimed at improving the 
legal status of women, and also with a 
view to normalizing the country's rela
tions with the international community, 
the South African government signed a 
number of United Nations conventions on 
women in late January 1993. Amongst 
these were the Convention on Political 
Rights for Women, the Convention on the 
Nationality of Married Women and the 
Convention on the Elimination of All 
Forms of Discrimination against Women. 
Shortly afterwards the (then National 
Pany) government publisheel three draft 
bills covering the Promotion of Equal 
Opportunities, the Prevention of Domestic 
Violence and the Abolition of Discrimi
nation against \'{fomen. 

Up to the 1990s legal limitations on 
women of all races and irrespective of 
class, religion or other differences, were 
widespread, as is suggested by the above 
titles of the draft bills. Although it is im
possible to list all these limitations here, a 
few examples would provide an adequate 
picture: in certain civil selvice depart
ments, women employees who married or 
became pregnant, had their services auto
matically terminated; women were not 
deemed competent to sign certain docu
ments or deeds as witnesses; in some civil 

marriages the husband still had marital 
power over the wife; 10 women were pre
vented from performing high risk and 
underground (mining) work; women 
teachers had to retire at age 60 (men at 
age 65) and within common law the 
father of a child born of a marriage was 
considered the natural guardian of the 
child. 

The amendments to various Acts con
tained in the Abolition of Discrimination 
against Women Act (passed by Parliament 
in late 1993) were stated clearly in the Act 
and repeatedly in the explanatory memo
randum preceding the Act as being part of 
a comprehensive programme to abolish all 
forms of discrimination against women, to 
promote gender equality in terms of the 
law and to promote freedom of choice, 
although this did not necessarily mean, for 
instance, that "the Government is now in 
favour of women participating in boxing 
or wrestling tournaments". II These amend
ments were also necessary to bring legisla
tion in line with the stipulations of the 
new constitution's section on fundamental 
rights. 12 

The two Acts dealing with discrimina
tion against women and promoting equal 
opportunities clearly reflect the liberal 
standpoint that equality with men and 
especially equality before the law would 
provide the solution to women's inferior 
position and the various hardships suf
fered by them in a society structured and 
operating in terms of a patriarchal culture. 
After the promulgation of these laws, and 
the Act on the Prevention of Domestic 
Violence (the latter is discussed subse
quently), the National Party, in whose 
term of office these Acts came into being, 
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Women's issues in South Africa: 1990-1994 

basically withdrew its interest in women's 
concerns, believing that it "had done 
enough" for women and that no further 
involvement in the women's movement 
would be necessary, l:l 

The Prevention of Domestic Violence 
Act went beyond the assumption that 
equality is sufficient to provide for the par
ticular needs of women and acknowledges 
implicitly that there are differences be
tween men and women which are not 
accounted for by superficially legalizing 
equality for alL This Act presents a first 
step towards accepting that the "personal is 
the political" and overcoming the publici 
private divide that has for so long put 
women (and children) within the family 
beyond legal protection against rape and 
violence from husbands and live-in lovers, 
The Act provides for, among other things, 
the seizure of a fire-arm when it is used to 
threaten family members and the issuing of 
provisional warrants of arrest to be execut
ed if an offending partner disregards an 
interdict against him, H 

The passage of the above Acts from 
draft bills to acceptance by Parliament was, 
however, not without incident. The two 
main reasons for this were, firstly, that 
women were not consulted during the 
drafting of the various bills, The govern
ment reasoned that the draft bills were 
open for discussion and comments and 
that women therefore were given the 
opportunity of contributing to the final 
drafts, A round of fiery workshops was 
held countrywide, most of them organized 
and sponsored by the Department of 
Justice and the South African Communi
cation Services, during which the draft bills 
were discussed and debated, and objec
tions and suggestions formulated and 
referred to the Justice Department. 111e fail
ure of the government to involve women 
beforehand indicated to some extent the 
conventional paternalistic and patronizing 
approach to women, implying that things 
had to be done for them, rather than by 
them or at least in consultation with them 
and therefore, inherently, these Acts aimed 
at equality had their origin in inequality 
and the disparagement of women, 

The second point which is related to 
the government's heavy-handed approach 
to the formulation of the above legisla
tion, is that the draft bills were almost 
immediately politicized in the sense that 
party political and other political group
ings were used to combat the fact that 
these bills were proposed, rather than 
tackling the contents thereof. At issue was 
the fact that the draft hilb were perceived 
by opposition groups, especially those 
operating on an extra-parliamentary basis, 
to have been both a unilateral action by 
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an illegitimate, minority government!') and 
a ploy to woo the support and, in the 
longer term, the votes of women for the 
National Party,!Cl However, in view of the 
high incidence of family violence in South 
Africa, the draft bill on domestic violence 
was passed in June 1993, well ahead of 
the other two, and with some significant 
changes to it, due to the lobbying of vari
ous women's organizations,!7 

Nevertheless, the debates and discus
sions on the draft bills during March to 
May 1993 clearly indicated that South 
Africa was not to he the exception to the 
general experience in other countries: 
women's issues are still overshadowed by 
party political and other issues related to 
(political) power and dominance, Before 
the acceptance of the new constitution, 
this was again highlighted by the debate 
(in public and at the negotiation forum in 
Kempton Park) on the position and status 
of customary and traditional (indigenous) 
law in relation to the country's new con
stitution, Both the National Party and the 
ANC were keen to avoid alienating the 
various tribal chiefs, 18 Despite the fact that 
customary law often discriminates against 
women (especially in terms of access to 

land) and despite the various parties' 
commitment to equality of the sexes, it 
was proposed that customary law should 
not be subordinated to the new constitu
tion, Again various women's organiza
tions, to the left and right of the political 
spectrum, as well as legal organizations 
and research centres, voiced their opposi
tion, Most women, especially black 
women who are the victims of discrimina
tion under customary and traditional law, 
made it clear that although they did not 
want to demolish all these laws and cus
toms, those aspects which perpetuated 
women's inferior position and status, 
would have to be subordinated to the 
constitution, 19 

Apart from the introduction of new laws 
and the amendments to other laws to legal
ize the principle of equality, the parties at 
the constitutional negotiations also agreed 
to make this principle part of the practical 
negotiation process, Women per se were 
brought into the process in two phases, 
although these phases were not related 
and not pre-arranged, After Codesa I 
(Conference on a Democratic South Africa) 
there was general dissatisfaction with the 
absence of women's representation, It was 
stressed that women form 54% of the pop
ulation and after suggestions and sub
missions by women's organizations, politi
cal parties and other organizations, the 
Management Committee of Codes a decided 
to form the Gender Advisory Committee, 
This committee was charged with the task 

of looking into the terms of reference, min
utes and decisions of each of the working 
groups and advising on their gender impli
cations, The second phase involved the 
requirement that each delegation to the 
negotiations should include a woman,20 
Furthermore, the Transitional Executive 
Council (TEC)2! also included a subcouncil 
on the status of women, constituted and 
mandated in much the same way as the 
Gender Advisory Committee, 

A few comments are relevant vis-a-vis 
the above process of incorporating women 
into the decision-making process, First, the 
incorporation was based, largely, on an 
assumption that equal treatment of women, 
eg 50% representation in some of the 
negotiation forums, or an equality clause in 
the constitution, would ensure fair treat
ment of women, The many outstanding 
issues regarding the position of women 
(see discussion below) belied the validity 
of such an assumption, Furthermore, equal
ity as a starting point does not account for, 
nor does it reflect, the very real differences 
between the life experiences of women 
and men, Legislating against discrimination, 
or insisting on quotas of women's repre
sentation are necessary to improve the 
position and status of women, but are not 
in themselves sufficient. What is also need
ed is a change in attitude and an accep
tance of the way in which gender, as a 
social construct, operates in society, 

Secondly, the various ways in which 
provisions were made for women in terms 
of legislation, and in which women were 
brought into the decision-making process, 
and the dubious level of effectiveness of 
these approaches, echo the perennial 
question of how best to address women's 
issues, Debates around the success of 
women's ministries or bureaus within gov
ernment departments and the search for 
legitimizing women's issues as politically 
important and serious are also, in the case 
of South Africa, not yet resolved, 

The Women's National Coalition 

A second important development during 
the period 1990-1994 was the creation of 
a broad-based coalition of women's orga
nizations, Apart from bona fide women's 
organizations, the women's groups or 
wings of various political parties, religious 
groups, trade unions, the business sector 
and other political and non-governmental 
organizations are involved and they all 
have one thing in common: they are con
cerned with women's issues, whether, like 
many predominantly black groups (in
cluding African, coloured and Asian peo
ple), with the basic needs and living con
ditions of women, or whether, like some 

AFRICA INSIGHT, VOL 25, NO 2, 1995 R
ep

ro
du

ce
d 

by
 S

ab
in

et
 G

at
ew

ay
 u

nd
er

 li
ce

nc
e 

gr
an

te
d 

by
 th

e 
Pu

bl
is

he
r (

da
te

d 
20

10
)



...... 

I ~ 

of the all-white Afrikaner groups, with the 
culrural aspects of women's lives. 

In April ] 992 the Women's National 
Coalition (WNC) was founded, comprising 
initially 70 organizations and increasing to 
more than 90 by April 1994. The impor
tance of the establishment of the WNC 
cannot be over-emphasized. For the first 
time in South African history women from 
literally a ll walks of life got together: the 
Coalition includes women from different 
religions (Christian, Judaic, Buddhist, Mus
lim, African indigenous and animist 
churches), cultures, languages, races and 
classes. In the words of the convenors of 
the Coalition: "What seems to have held 
the women together was the fervent need 
to ensure that they were not marginalized 
out of the political process and have deci
sions about their furure taken by men. ',22 

The objective and mandate of the 
Coalition revolved around ensuring effec
tive equality for women. In this the Co
alition's approach to women's issues and 
concerns differed markedly from that of the 
government of the time and most of the 
parties represented at the negotiating table 
in that effective equality was defined as 
equality that took difference into account. 23 

Becoming "honorary men" would prove to 
be unacceptable to the members of the 
Coalition and from the outse t it was 
stressed that although the abolition of dis
crimination was necessary, this would not 
be sufficient. Gender oppression was to be 
addressed, and this meant going beyond 
equality to tackle issues also of a soc io
economic nature. In other words, 
the Coalition approached women's issues 
from a gender perspective, based on the 
assumption that women's needs involved 
more than legal equality or proportional 
representation during negotiations or in 
Parliament. The process of achieving the 
mandate entailed a campaign to reach as 
many women as possible in order to find 
out what they wanted in a new democrati
cally elected government, culminating in 
the Women's Charter for Effective Equality 
adopted during the WNC'S national confer
ence in June 1994. 

Apart from drawing up the Women's 
Charter through an inclusive process 
(based on the results of an extensive 
research campaign) and generally acting 
as a lobbying group for and watchdog on 
women 's issues, the WNC is also impor
tant in terms of the following: 

• It provided South African women with 
the opportunity of getting to know each 
other and to develop an understancling 
of each other's needs and aspirations; 

• it challenged women to overcome their 
differences in terms of culture , values, 
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background etc in order to realize a 
common goal;24 

• it presents political leaders, as well as 
other decision-making structures of 
authority (government departments, 
tribal leaders, the business sector) with 
a force to be reckoned with when it 
comes to women; 

• it consists of a well-organized, highly 
motivated stru cture through which 
women 's concerns can be channelled 
in the long term; and 

• it serves as a reminder to ordinary wo
men that they as individuals are repre
sented by an organization that has as 
its first and foremost goal the uplift
ment and empowerment of all South 
African women. 

Despite these achievements, the Coalition 
has also suffered some drawbacks in 
terms of the dynamiCS generated by the 
sometimes vast differences that had to be 
accommodated,25 the intense political 
activity surrounding the run-up to the 
April] 994 elections26 and a lack of skills 
and resources in addressing post-election 
opportunities for e mpowering women 
and exercising the Coalition's potential 
influenceD The latter is of special con
cern in view of the various problems 
faced by women, as many , if not all of 
these can only be addressed effectively by 
the wielding of politica l rower and, in 
practice, by government policy. 

Despite the fact that women's suborcii
nate status and position have now been 
made part of the politica l agenda, many 
issues remain unresolved. A few of these 
are discussed in the following section. 

Women's issues in South Africa: 1990-1994 

Women's issues 

Issues relating to women in 
employment 

Until the early 1990s, as pointed out above, 
women in employment in South Africa 
were restricted by either the existence of 
various laws, or the lack thereof, from par
ticipating equally in the workplace. No leg
islation protected women from discrimina
tory practices such as unequal salaries for 
equal work o r provided job security for 
pregnant women. Employers have also 
always had gender- (and race-) based 
recruitment policies. [n some instances', 
particularly in the craft unions, these have 
been supported by male workers. On the 
other hand women were legally discrimi
nated aga inst in respect of pensions, hous
ing and other employment benefits . 

The status of married female employ
ees is reflected in laws such as the Public 
Se rvice Act of 1984 which does not make 
provision for a married woman to be con
sidered a "head of household" unless she 
proves that her husband is permanently 
disabled.28 

Because of their race, African women 
have , in addition, been affected by former 
apartheid legislation such as the migrant 
labour system which restricted them to 
the bantustans until 1986. Those who did 
enter the labour market outside of these 
areas generally did so "illegally". 

What is evident in South Africa, is that 
women will not be liberated only by 
entering the workforce on an equal basis 
with men. as liberal feminists would 
argue. Although the introduction of laws 
in 1993 banning every form of economic 
and educational discrimination is certainly 
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Women's issues in South Africa: 1990--1994 

<1 step forward in empo\yering \\'()J1wn, 
the former lack of such protection and the 
existence of discriminatory legislation is 
certainly not the only reason for the pre
sent status of \\'0111en (as discussed he-
100y) in employment. As radical feminists 
would argue, women Gill he totally liber
ated only through profound changes in 
South African culture anll institutions. A 
Conservati\l' Party Iv1P made the 1'0110\\

ing apt remark during a parliamentary 
debate on the rights of \yomen in feh
ruary 199:\ with regard to the fact that no 
single woman had been appointed to a 
senior policy-making positiun in the civil 
selyice in 1992. I Ie said that \yomen \yere 
discriminated against as a result of the 
"male chauvinist attitude \yhich this gm
ernment has been applying m'er years".2') 

In South Africa, women generally re
main less likely to be employed than men, 
and those women who are employed are 
concentrated in the lowest-raid sectors. 
Although women constitute ')'1')10 of the 
population, they constituted only two
fifths of the paid \vorkforce in 1991 
(39,'1%).l() 

In the formal economy, occupational 
segregation hetween women and men is 
clearly evident. Women workers are con
centrated in particular sectors and occu
pations. Although women make up :\9,4°;() 
of the workforce, they account for as 
many as 68,4% of all seryice workers amI 
more than half of all clerical and sales 
workers. Women also occupy a significant 
majority of the so-called pink-collar jobs. 
They comprise: 96% of registered nurses, 
more than 90'Yi) of occupational and radio
therapists, 86% of social workers, 78,6% 
of hairdressers, (l7% of teachcrs and 96% 
of domestic workers who are paid on 
average less than R400 (approximately 
LJS$11 ')) per month (73,:\°/1) or women in 
the ahove-mentioned service occupations 
are domestic workers), il 

At the other end of the spectrum, 
women workers arc ohviously under-rep
resented in the follOWing categories: arti
san, apprentice and related occupations 
'),1% (0,2% of African women workers ,Ire 
artisans), transport, delivery, communica
tions occupations ,),9%, registered engi
neers 3,1%, judges or magistrates 9,(l%. In 
1990, there were no women apprentices 
in the furniture, huilding or motor vehicle 
trades, and only 0,8% of those in the 
metal and engineering industry were 
African womcn. In 1992, there were 1800 
African apprentices in the metal and engi
neering sector and only seven women..'2 

With regard to women in senior posi
tions in the corporate sector, '19 ( 1,3%) of 
the :\ 773 directors of the Johannesburg 
Stock Exchange's 6')7 companies are 
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\yomen. The t9 \yomen share soml' ')') 
directorships among them. Fourteen of 
the women are either executi\ e directors, 
chairwomen or managing directors. In the 
\\'ords of Dr Diu dIu of the Graduate 
School of Business Leadership at the l :ni
\'l'rsity of South Africa, these figure.', 
indeed renect "old boy" management 
strategies in that aITirmati\'e action has 
thus far concentrated on rectifying racial 
inequalities to the disadv~mtage of gcnder 
iml lalances .. i.i 

The results of a three-year sun'ey puh
Iished in 19'):1 re\'ealed disparities between 
male and female managers in the areas of 
responsihility and remuneration, even 
though average age, experience, qualifica
tions and hours spent at work \vere equal. 
The survey found that male managers had 
twice as many suhordinates as femall' 
managers. Furthermore, for every man 
earning les.', than R60000 (llSS 1 ') ')00) a 
year there were eight women, while twice 
as many men than women earned more 
than HIOO 000 (llS$2(l ')00) a year. The sur
vey found that these inequalities acted as 
"significant disincentives" for women man
agers to advance, as they were cxposed to 
increasing discrimination the higher they 
rose in an organization.' 1 

Another feature of South African wo
men in emplovment is that. h\' virtue of 
the racial group to which thl'v helong, 
they continue to enter the labour force 
under different conditions, \vith different 
levels of education and joh training, and 
are incorporated into the joh market at 
different levels. The 1991 population cen
sus showed that females ha\e less educa
tion than males and that more females 
than mall's are illiterate. An alarming fact 
is that this difference increased het\\'een 
198'1 and 1991. Of all women, it is African 
women, and especially those in the rural 
areas, who ha\'e the least education ami 
who are tile most likely to be illiterate.'s 

l'ost-matric (post-schoo\) degrees or cer
tificates are held by 14% of white \vomen, 
4% of Indian \vomen, 2%, or coloured 
women and 1% of African women .. '" 

Although women \vorkl'rs are generally 
concentrated, as indicated abo\'e, in the 
service, clerical and sales sector;" anll pro
fessionaL semi-professional and technical 
occupations, not all women are equally 
likely to he in the occupational categories 
listed. A V<lst difference exists bet\\'een 
white amI African women for example. 
White women (20, 40ft, of a II l'conoll1ica Ill' 
active women) are over-represented in 
managerial, executive and administrati\'e 
occupations, where 77,6%, arc white. In 
clerical and sales occupations ,)7,80/0 are 
\yhite and in professional, semi-profes
sional and technical -t'),-t% are white. Only 

'i'~11 or white women are in sen' icc occu pa
tions. African women ((H,2% of all eco
nomically acti\'e \\'omell) are over-repre
sented in service occupations on the other 
hand (where 8:\,-t'~,) are African) and in 
contrast, under-represented in other occu
pations. i

- Thirty-eight per cent of African 
\vonwn \\'orkers do menial work such as 
tea-making. The situation is also not 
improving. There is presently a larger per
centage of African women in meni<ll work 
lhan \vas the case in 19(1') , and a lower 
percentage doing sellli-skillell work. iK 

It is thus clear that the South African 
lahour market is very skewed: occupation
al segregation between women and men 
clearly exists amI. from the differences 
between workers, it is apparent that \VO
mcn do not constitute a homogenous 
group. Women's subordination remains 
interwoven by significant race and class 
differences. White women generally have 
access to higher status and hetter paid 
johs, whereas Indian, coloured and Al'rican 
women tend to he over-represented in 
lower status jobs as service, production 
and related workers. 

Problems presently experienced in 
employment 

According lo extensi\T rl'search.l') bv the 
Women's l'\ational Coalition during the 
period Fehruary 199:\ to December 199:\, 
which included the issue of employment, 
sl'ver<ll problems amI demands were elicit
ed. Some of the major problems experi
enced hv \HlI11l'n will be highlighted. 

The majority of respondents as \vl'lI as 
alI110st e\'erv focus group raised the issue 
of equal pay for eljLlal work. While \vhite 
women wanted the same salary as their 
male equivalents, African, Indi~m and 
coloured women \\ anted, in addition, to he 
paid equal ""ages for ""ork and qualifica
tions equi\'alent to their white female coun
terparts. Furthermore, hoth colour and gen
der discrimination is experienced in the 
area of promotion in the \yorkplace. Black 
\yomen specifically also complained that 
they \Vl're the first to go when a company 
retrenched \vorkers. In addition, \vomen 
fed they lack equal access to skills dl'\'e1-
opment and training in the workplace. III 

A second category of problems centre.', 
on the effect on women's employment of 
the lack of suppon sl'n'ices and social net
\vorks, for example maternity leave ~md 
joh security. The lack of childcare facilities 
prevented women not only from being 
able to gain paid employment but to 
accept promotion which often comes with 
more responsihilities anc! timc demands. 
Research showed thal paid maternity leave 
for three/six months (women differed on 
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the time) as well as the same employment 
guaranteed on return from confinement 
were conSistently demanded 41 

The tension between calling for equal 
treatment on the one hand and insisting 
on women's special needs on the other, is 
clearly reflected in the problems alluded 
to above that women experience. In 
South Africa it is still very evident that the 
liberal equality principle with regard to 
women in the workplace is the goal. The 
biological "d ifference" aspect is as yet not 
Simultaneo usly taken into conSideration 
with the principle of equality. For women 
to have an "equal right" to work, they 
may actually need more than men. They 
need, for instance, paid maternity leave, 
workplace nurseries and extra safety con
ditions when pregnant. As PhilipsQ2 rightly 
remarks: "liberalism pretends we can be 
equal in the public sphere when ou r dif
ferences are overwhelming in the private: 
it exhorts women to apply for good jobs 
while treating their babies as their private 
affair; it offers them equality with one 
hand and takes it away with the other", 

The above lack of recognition of a 
woman's reproductive roles43 is further 
reflected in women's complaints that they 
have a double workload when working 
outside the home for a wage. Not onl), do 
husbands not share responsibilities but, as 
statistics show, a large proportion of wo
men are actually single mothers and/ or pri
mary breadwinners in their families: 43% of 
African children and 52% of colo ured chil
dren, for example, are born to single moth
ers whereas 59% of rural households are 
headed by women44 (this last will be dis
cussed below). It is calculated that women 
often work between 15 and 18 hours a 
day, which includes paid work and unpaid 
domestic work at home45 

Lastly, according to the WNC's re
sea rch, women in South Africa , particular
ly black women, frequently experience 
sexual harassment in the workplace. Not 
only is harassment from male colleagues 
widespread, but in gaining employment 
women were expected to provide sexua l 
favours to prospective employers 4 6 

As noted above, women in South Africa 
make up 39,4% of the workforce (exclud
ing the former independent homelands), 
However, these statistics seriously underes
timate in particular the number of women 
who are engaged in unpaid labour, which 
include: the large group of people (mainly 
African women) in subsistence agriculture, 
unpaid work in the informal sector and 
unpaid domestic labour performed by 
wives and other family members. 

More obvious implications of taking 
unpaid labour into account are for exam
ple:47 
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• In divorce settleme nts a value would 
need to be imputed to all the lahour 
time which the woman spent caring 
for and rearing the family When de
ciding on the division of assets this 
would be added to time both partners 
have spent earning cash in the more 
formal economy 

• In social securit), provisions, maternity 
benefits, workmen's (sic) compensa
tion, and other benefits would be cal
culated on the basis of a value which 
incorporates an imputed amount for 
unpaid work both in the home and 
elsewhere. 

• With regard to taxes it could mean con
Sidering women 's reproductive work in 
the home as a tax which women pay in 
unpaid labour rather than cash. 

Although the central role of unpaid labour 
in the economy is not recognized, it was 
a commitment articulated by the ANC in 
May 1993: "Economic planning will take 
into account the contribution that unpaid 
labour makes to the creation of wealth, 
The ANC will progressive ly introduce an 
additional set of nationa l accounts, reflect
ing the value of unpaid labou r "4R 

Reflecting unpaid work in the national 
account will provide information which 
will enable planners and au thorities to 
devise policies which will remedy the sit
uation. In a progressive society the statis
tics are used to ensure that state policy 
helps distribute the burdens and benefits 
of society more equitably. By taking 
account of the burden of unpaid labour, 
account is taken of the hardships of the 
most disadvantaged sectors of the popula
tion - particularly rural African women. 

Women's Issues In South Africa: 1990-1994 

According to sociologists, housework 
has been vanously estimated as account
ing for between 25 and 400/0 of the wealth 
created in industrialized societies. 49 If thi~ 
could become common knowledge, much 
could be done in placing real value on a 
key area of what women do. 

The gendered nature of unpaid labour 
is more acute in South Africa than in most 
other cou ntries. There is so little concern 
abou t unpaid labour that people have 
been engaged in: for example, subsistence 
agriculture is not even included in official 
labour force statistics but is regarded as 
"unemployed". In the words of Budlender: 
"Race, class and gender combine to make 
them invis ible". This is despite the fact 
that as early as 1966 the International 
Conference of Labour Statistics recom
mended that labour figures include "all 
persons of either sex who furnish the sup
ply of economic goods and services", 
whether or not the work was rewarded in 
money. 50 

Employment and rural women 

Forty-rhree per cent of South Africa's pop
ulation is rural. This excludes the former 
independent homelands. 51 One o f the 
striking features about rural communities 
in South Africa is the large number o f 
women who live in these areas.52 In add i
tio n, as many as 59% or rura l ho useholds 
are headed by women. Women play a 
vital role in the functioning of rural areas 
in that they maintain households, sustain 
agricultural production and are responsi
ble for the day-to-day running of the com
munities. In the words of Lydia Kompe, 
founder member of the Rural Women's 
Movement, women in rural areas "face 
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Women's issues in South Africa: 1990-1994 

oppression from four sides - because they 
are African , because they are women , 
because they are poor and because they 
live in rural areas."'>3 

Rural women (the majority are African) 
lack the facilities and conveniences of 
their urban siste rs. Issues th at confront 

them are similar across the country. 
Despite their common concerns, it is very 
difficult for rural women to become orga
nized. Because of the patriarchal system 
they live under, they do no t have [he 

experience in talking publicly or forming 
structures. 

A major problem facing African rural 
women is their lack of access to land 
ownership. Trad itionally land is owned 

and controlled by the male head of an 
African househo ld . Since many rural men 
have to migrate to cities for work, women 
have taken on responsibility fo r the land 
but are given no formal contro l over deci
sion-making regarding land and its use. 
As African customs do not recognize wo
men as heads of households and land
owners, African women in rural areas 
have little or no access to credit and other 
resources needed to participate in agricul
tural projects 54 Another problem experi
enced by wives o f migrant labo urers is 
that their husba nds often desert them for 

urban women, leaving them as breadwin
ners of their families, but with vely little 
ability to earn money5S 

A lack of resources such as health-care 
facilities , water, sa nitation and education 

are further burdens to rural women. The 
standing committee on water supply and 

sanitation estima ted that in 1990, only 
53% of rural households had access to 
improved water supply ("improved" water 
su pply requires upgrading before it can 

86 

be defined as adequate for domestic use) , 
while only 30% had ready access to an 
adequate water supply'i6 In add ition , only 
11 % of ru ral households had access to 
adequate sanitation (this includes pit 
latrines ancl flush latrines with on-site dis
posal). The level of access to electricity 
for Africans in rural areas is "velY low". In 
the former homelands electric ity is only 
available to between 5%-10% o f the pop
ulation. The Department of Forestry said 
in April 1993 th at 30% of the population 
was dependent on firewood as its main 
feu l resource."7 

The questio n now arises as to the 
impact of the lack of the above amenities 
o n lural women and employment. Water 
and fuel must be fetched and carried great 
distances - tasks which can take most of 
the day. Many communities walk as far as 
7 km daily to fetch water.'i8 The lack of the 
above services lea ves little time for pro
ductive work . Van Aardt59 points our, for 
exa mple, thaI i t is clue to these time-con
suming demands on women that projects 
such as the Farmer SUppOIt Programme of 
the Development Bank of Southern Africa 
in the Northern Province region are start
ing to fail. 

As mentioned above, lack of education 
limits rural women 's options in all re
spects, making women not only depen

dent on men but restricting them in find

ing employment. Research undertaken by 
th e Department o f Local Government and 

N<lt ional Housi ng in 1992 in Mambastad 
(nea r Pretoria) indicated that many rural 
women were compelled by unemploy

ment to move to urban areas for survival, 
and hereby become part of the informal 
sector, which is composed mostly of wo
men in South Afr ica. Hawking fruit and 

vegetables is their common activity. The 
income generated is sent to fam ilies in 
rural areas, each woman supporting an 
average of seven people there. The wo
men sleep illega lly in wooden shelters 
whicb double as stalls during the day be
cause they cannol afford township hous
ing. Fifty-six p er cent of the women inter
viewed had received no schooling at all. 
Illiteracy makes it impossible fo r them to 
keep records of their expenses and prof
its. Sixty per cent had never had any 
work experience in the formal sector -
experience most would welcome because 
it would provide a more steady income. 
However, their lack of education makes 
formal employment virtually impossible60 

Customary law and the status of 
women 

Although the practice of customary law is 
subject to Chapter 3 (Fundamental Rights) 
of the constitution (see above), the lives 
of African (and Muslim) women are still 
vely much determined by rules o f cus
tomary law. 

Owing to the status of African women 
in society (which can largely be attributed 
to patriarchy), the lack of knowledge 
abou t constitutional change and equality, 
and practical impediments such as lack of 
education (illiteracy), transpo rt, money 
and knowledge of legal proced ure, it is 
doubtful whether these women (particu
larly the lural women) would be in a 
position to make use of the clause in the 
constitution which overrules trad itional 
law practices (see footnote 19). 

As the researc h by the \XfNC revealed, 
many black women regard certain cus
tomary law practices as either oppressive 
or undermining o f the status of African 
women and feel therefore that they 
shou ld be abolished. Harsh comments 
were recorded, such as that "customary 
law and customs tota lly destroyed the life 
of black women in the soc iety", "o ppres
sive customary law should be done away 
with" and "lives of black women in South 
Africa would be easier without customary 
law,, 61 Women who are in favour of re

taining customary law believe that much 
o f it could be changed in order to be fair

er to women. 
A brief overview of some of the major 

issues regarding customary law that give 
ri se to outcries from women will now be 

given. One of the most serious problems is 
that women are treated as minors. Their 
access to land is limited and can usually 

only be gained through marriage, though 
not permanently. Not owning land means 

that women cannot keep their own cattle 
and grow their own crops. This in turn 
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means that they have no access to financial 
backing owing to the lack o f collatera l as 
has been mentioned above. They have no 
say in the home, yet they cany full respon
sibi lity there - panicularly whi.le the ir hus
bands are away as migrant labourers. As a 
result, these women tend to have low self
esteem and feel inferior to men 62 

CustomalY law provides for the practice 
of polygamy, which is becoming a ma jor 
problem in tha t men often have severa l 
wives in both rural and urban areas. Wives 
in rural a reas complain that they receive 
less considera tion than urban \vives. 
Escaping such a marriage would mean su r
rendering their access to land or a house. 
African women in rural areas (and Muslim 
women) are often married not in a civil 
COUlt bu t in a traditional ceremony. These 
women often cannot access the (limi ted) 
benefitS and protection enjoyed by women 
married in c ivil couns. Women married 
under customary law are left with very few 
rights. They ca n , for example, be evicted 
from the home when the husband brings 
home a civil-law wife. For these and other 
reasons a large majority of African women 
in South Africa feel that polygamy shou ld 
not be a llowed 63 

Related to the topic of marriage is the 
issue of lobola, a custom which the major
ity of women find to be outdated and 
oppressive. It is seen as a trad itio n that 
makes women servan ts rather than pan
ners in a marriage.6-i The treatment of wo
men as a possession continues even after 
a husband's death in that a woman has 
no right to choose the man she wants to 
live with, but has to live with the hus
band's brother65 

From the above it is clear that there is 
a need for a thorough review of a number 
of cu ltura l and traditional practices which 
hamper the development of women and 
keep them trapped in a mesh of taboos 
that serve to keep them in perpetual 
bondage. 

Women and violence 

The Prevention of Domestic Violence Act 
(discussed earlier) is an indica tion of the 
acknowledgement of the fa ct that many 
women expe rience violence and abuse 
within the home. It is also an attempt by 
the state to provide legal assistance to 
these women by criminalizing cen ain 
actions of male panners. However, this Act 
fails to come to grips with other forms of 
violence. Neither are Police Service mem
bers adequately trained to deal with the 
many manifestations of violence directed 
against women and children. 

It is genera lly accepted, at least within 
a fem inist perspective and more specifi-
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ca lly utili zing a radica l feminist approach 
to violence against women, that such vio
lence is both a refl ection of unequal 
power relationships in society while also 
serving to maintain this unequality: "It 
reflects and maintains the power that men 
have over women in society generally 
and also , therefore, within their personal 
relationships.,,66 In this secti on, violence 
refers to more than the usual definitions 
o f the term. Although all actS of hulting or 
degrading women and impairing their 
ability to control intimate conta ct are in
cluded, we also refer to acts of violence 
that fall under public violence; acts that 
are aimed at women in order to subdue, 
abuse or intimid;lte a community at large. 

Violence against women can broadly 
be divided into private and public vio
lence ,67 ;lnd each of these into the threat 
o r fear of violence and the actual use of 

Women's issues in South Africa: 1990--1994 

violence 6 8 Whether actual or thre;ltenedl 
feared, it remains one of the most serious 
problems facing women, not on ly owing 
to the physical o r psychological damage 
done to them, but also because of the 
lack of suppon systems to back them up. 
In the words of a victim of politica l vio
lence: "You are only a homel ess refugee 
but you ;I re still expected to be a wife and 
mothef,69 

Acts of vio lence against women take 
many forms. It is estimated that the approx
imate ly 32000 rapes reported every yea r 
make up only 5% of the total number of 
annua l rapes in the country. A particularly 
brutal and shocking form of rape is called 
"Jackrolling" It refers to gangs of young 
men who roam the townships intent on the 
kidnapping and multiple rape of young 
g irls as part of a game that they play70 
Serious assau lts, including sexual abuse of 
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children undl'r the age oC 1-1. incre;l~ed h> 
nearly 'i'i(!" in 1')9() alone. the \;Ist majority 
of the \'ictlm~ heing girls,-I In the public 
~phere political yiolence is rite, \Vollll'n arc 
oCten tl1L' \'iClim~ oC ~hootings. Immings and 
brutal a.ssault because they arc .sel'n to Iw 
"soCt target~ \yho will not hit b:lck".-2 there-
11Y presenting opportunities Cor heing 
humiliated. subdued. illlilllieLited ami. ulti
nutely. controlled, \'V'itch hurnings have 
hecollle n1Orl' cOllllllon since 19H'i, These 
usually occur in rural \'ill.lges where 
women - often elderlv WOllll'n - ;Ire held 
responsihle for political or economic proh-
1l'ms or crop failures allli drought. 

Neither the equality CLlll~l' in the con· 
stitution. nor the \';lrious ch:1 ngl'~ to the 
country's LI\\,~. nor the higll percentagl' of 
\\'()Illcn eleul'd to l'arklillent scem~ to 
hayl' c1nngl'd the high incidencc of \'io
lence against \\'OnlL'n. This is till' onc arca 
\\'ithin socicty whcre a largc-.,>cale ch;ll1ge 
of Pl'l'Ccption through education and 
socialization is of crucial importance. It 
\\'(llllci scelll that thi~ is not y'~ry higll on 
thc gm'ernmcnr's list of priori tics. Thl' 
IU)!' rdel'.'> to \\'()mcn only in terllls of 
unlocking "houndle'~~ l'l1L'rgies and CIT

ativitv suppre~sed hy racism and discrimi
nation" and "ensuring a full and equal 
\"Ole for wOl11en".-" hut in pra.:rical tcrllls 
very little> is heing done to a;klress \'io
lence against \\'OIlK'n or ~upport the 
efforts of religiou~ and ch:lritv organiz;l
tions in proyilling care for, and coun· 
selling to. till' yictillls. 

Reproductive decisions: 
Aids and abortion 

Partly related to the i.'>~Ul' of \'iolence. i~ 

tile right 01' \YOmell to haye control o\'Cr 
their hodie.,>, Thi,., implie.,> a choice for 
\yomc'n in tkIt thl'y h;I\'(" to iw ;Ihk to 
control thc aC'Cl'~S of lllcn to thcir hod· 
ie~,-' [n the South ArriCll1 ~iru'lli()n [his 
i.ssul' is crucial to the pll),sil'al wl'll-hl'ing 
oC \YOlllc'n. a~ \\ l'lI a~ to the status of \\'0-

Illl'n. especial I\' \\ith regard to ;\id~ ;llld 
ahortion Ll\vs, 

\X'omcn arc increasingly nJ\l1L'rahk to 
Aids. largely O\\'ing to their 1m'\' status in 
socictv and their suhordination ((I llnil' 
power. which makc.,> it \'t:IY elillicult for 
\YOlllCn to refusl' sex to their hushand.s' 
lovers. or to insist on the usc of condoms, 
Yet Aids is fast becollling a femllli7L'd di~
e;lse and the prohil'm is compoulllied by 
tile fact th;lt \\'Ol11en often tran~mit thc 
IIl\' \ irus to their unborn cllilclren, Ih 
.lulv I')') I approximatcly (lOD (II)(J South 
AI'ricllls \\'l'rl> infected hy Iil\'. a figure 
\\hich is doubling (,\'LT\' U month~,-' The 
most disturhing treml \\'ithill the~l' figurc~ 
i~ the high incidence of I II\ infc'ction 
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alllong \\Ol1len: up to I in 2'i. compared 
to I in jO for I11en, ;\t Baragwanatil Hos
pital (tile LIrgest in the southern hemi
sphere) in Soweto, I in IS women attend
ing the ante-natal clinic is IllY' positive. 
comlxlrl'd to I in 2'iO five vears ago, -I, 

In South Africa. ahortion is illegaL 
except in certain narrow!v' defined cases 
such a.s rape. incest or whcre the mother's 
life is in danger. The process or getting 
permission from a Supreme Court judgc' 
for an ahortion is often length\' ;\I1d a\vyays 
expensi\'e. nuking it almost impossible for 
poor \YOl1len to get :\11 abortion, Couplcd 
to this is the \\'idespreacl resi.'>tance to birth 
control hy ml'n in black society and 
\YOll1Cn's ignorance ;Ibout family planning 
and contracepti\'es The result i~ recourse 
to hack-strcet abOr1ions,-s 

Tackling the issuc of \\'omen's right to 

reproductin' decisions \yill not he easy. 
l'.spel'ially l1l'causl' of religious and cus
toman: resistance to and disapprm'al of 
abortion. and. in the case of sexually 
transmitted diseases. owing to women \ 
inferior status and the distortion of pl'r
sonal relationships as a re~ult or violence. 
pmerty and ~(lCial instabilitv, A first step 
towards addressing these prohil'ms is the 
Women's Charter \yhich demands the 
right for \yomeJ1 to have control oyer their 
hOllie,s, Yet thi~ demand presents. at this 
stage. little more than symholic re~istance. 
From till' ~idl' of the gl)\'ernment there is 
a notable hesitation in formulating an oth· 
cial policy on ahortion. hecause of the 
potential for conllict inherent in such a 
.'>ensitin' issue. 

Basic needs 

It h difficult to do justice to thc issue of 
basic needs in .,>uch limited space as is 
;1\ ;liLIbiL' here. hut a short discussion is 
l1ecessarv' to compil't(' the picture on gen
ller issues in South Africa. Although ilasic 
nel'd~ arl' l'xperiel1cL'll Il\; all mCl11ilers of 
.society. WOlllcn arl' l'~pc'ciallv vulner:lble 
hecause or their reproducti\'e responsiilil i
tie~.-<) Acccss to clean water. afforcbhle 
C'l1l'l'gv ~ources. l'ducation. primary health 
care and other basic amenities is important 
to \\'()mL'n as these needs pertain to their 
children or other fami!v' members for 
whom they carl', The \\'idespread una\'ail
ability of many of these basic sen'ices im
po~es :1 hea\'y hurden on \yomeJ1. mam' of 
\\'hom arc' also de facto or de/II re heads of 
household~ and till'rdore of tell the .sok 
hread\\'inners in thl'ir familics. 

The underlying problelll of basic 
necds as rl'iated to gl'mil'r bsues is tInt 
these need.s con.stitutl' ,,>o-called second
and third-generation human right~. noto
riou~ly difficult to guarantee and impk-

ment. not il'ast because of the financial 
burcien placed on the state. Although sta
tistics relating to rural women werl' given 
in a previous section. an overall indica
tion of the lack of infrastructure and 
otlll'r amenities is presented here. Out of 
a population of 40 million. 12 million do 
not have access to clean water and 21 

million do not have adequate sanitation. 
Only )M{, of households have electricity. 
In 1990 the urhan housing backlog was 
estimated at hct\yecn I.) million and ) 
million units. growing by 2()OOOO per 
year. Approximatl'iy one-third of children 
under the age of 10 arc malnourished or 
undernourished. Although South Africa 
spends 1{'i'iO per capita per annum on 
health care (almost 10 times more than 
the World 13ank's e~timate to provide 
basic puhlic health services), the health 
care sector is grossly inefficient and inad
equate owing to fragmentation. misman
agement and uneven elistribution SIJ This 
is a formidable list of challenges facing 
the new government and supports the 
vie\vpoint that although first generation 
rights as guaranteed in the constitution 
arc neces~ary. women's lives are still very 
difficult and many issues remain unre
solved. especially with regard to women's 
triple role (see footnote 45) and their low 
statu.s in "(Kidy. 

Conclusion 

Although the first step in the direction of 
empowering women in South Africa has 
been taken with the aholition of discrimi
natory legislation against \vomen and the 
entrenchment of a non-sexist society in the 
constitution, it is clear from the discussion 
above that gender equality has by no 
means been achieved. as the status of 
women in South Africa is largely a subor
dinate one hoth insie\v and outsidl' the 
home. Women's choices are largely detc'r
mined IlV the role society prescribes for 
them by customs and laws, These roles are 
perpetuated hoth in the home and in the 
workplace, Whl'n evidence contradicts a 
particular view of women. the traditional 
view still remains powerful. A good exam
ple of this is the notion of hreadwinner 
\yhich i~ ascribed only to men though this 
is contradicted by e\'idence. 

Contributing to the problem of gender 
stereotyping is the church, This includes 
theological views on aspects such as the 
nature of women and the male-oriented 
leadership of the church. The roles and 
responsil)ilities of \V'omen in the church 
are those of playing ~upponivl' roles. pro
\'icling teas. raising funds. visiting the sick 
ancl running welfare programmesSl 

Religion strongly reinforces traditional 
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role expectations and behaviour of men 

and women. 

Culture and religion therefore provide 

ideological bases for the status and institu
tionalized roles accorded women in soci

ety. The roles women play anc! the restric

tions on them are derived largely from 

such cultural and religious conceptions of 

women"s basic characteristics. Because the 

tradition of men regarding themselves 

superior to women has found root in 

South Africa's socio-cultural norms, it is 

not rossible to undo the injustice and 

imbalances with a mere stroke of a reno 

The role of education as a rriority in 

emancirating women cannot he overem

rhasized. Education does much for a 

woman's status - in society, in the work

r/ace, in the family. It also enables wo

men to take control of their lives and 

resrond better to oprortunities. Not least. 

it ruts wives on a more equal footing 

with their husbands in matters affecting 

their families. Education can also do 

much to eliminate the cultural and social 

harriers that block women"s orrortunities. 

The value of coordinating efforts aimed 

at effectively identifying and meeting the 

needs of South African women has been 

recognized. The establishment and contin

uation of the Women's National Coalition 

is a major ster forward in realizing the 

aim of an independent hody of women 

serving as srokeswomen for all women in 

South Africa. 

It is important, however. to recognize 

that socialization is one of the most cru

cial means through which transform;Ition 

can come about. The notion that women's 

liheration is an issue for women and 

therefore that \vomen must sreak for 

themselves is misleading. It is a gender 

issue - an issue ahout relationshirs be

tween people of different sexes. Women 

have to define their needs. but in address

ing those needs men and women alike 

must be involved. In the words of the late 

Oliver Tambo, former Secretary General 

of the ANC: "The emanciration of women 

is not the task of women alone, hut that 

of men and women alike"'. 

Emrowerment for women in the final 

instance means having a real choice in 
what women want to do - whether this is 

to have children, pursue a career or have 

a seat in Parliament - and establishing a 

society thai affirms and values that choice. 
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Political conditionality and 
structures of the 
Mrican state 

Christopher Clapham, visiting Research Fellow at the Africa Institute of 
South Africa and Professor in the Department of Politics and International 
Relations at Lancaster University, in the United Kingdom, considers the 
relationship between democracy and development in the context of post
Cold War politics. 

THE issues involved in what has 
been called "political condition
ality" are central, not only to the 
relationship between democracy 

and development with which this article 
is concerned, but to the whole complex 
of questions that have arisen for interna
tional politics in the aftermath of the end 
of the Cold War: the new structures of 
global power. the globalization of values 
and the applicability of values derived 
from essentially European origins to dif
ferent culture:, and societies. the relation
ship between state sovereignty and the 
international system. and indeed the 
whole future of statehood during an era 
in which it is coming under increasing 
challenge. This article will seek to exam· 
ine some of these issues in the context of 
the region of the world, sub-Saharan 
Africa, which by reason of its economic 
and political weakness has been most 
explicitly subject to the pressures of politi
cal conditionality. but many of the general 
themes with which I will be concerned 
are, I believe, of much wider applicability. 

"Political conditionality" may. at its most 
specific, be defined as the imposition by 
aid-giving states on recipient states of 
requirements relating to the domestic polit
ical structure of the recipient state as a con-

deliVered at 
etmUlOnal Seminar on 
e!OlpmeJlt, NaUpactos 
OCtotJer~·Z November 
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dition for the allocation of aid. These 
requirements normally concern the recipi
ent state's respect for "human rights", or in 
other words the treatment that it accords to 
its own citizens. and its acceptance of 
"democracy". conceived on the lines made 
familiar by Schumpeter as the allocation of 
state power through competition for the 
people's vote by two or more political par
tie:,.l More ambitious conditionalities may 
extend to "accountability" of the govern
ment to the governed through mechanisms 
other than periodic popular vote. and "gov
ernance", or the honest and efficient man
agement of the state itself. Though ~everal 
of these conditionalities are difficult to 
operationalize with any degree of preci
sion. it is widely assumed that their imple
mentation will coincide. so that govern
ments which are freely elected by popular 
vote will at the same time respect the rights 
of their citizens. be accountable to them, 
and manage the state machinery in an hon
es! and efficient fashion. Though in a strict 
sense, political conditionality may refer 
only to conditions for aid allocation, the 
term may also be more broadly extended 
to any form of pressure brought by more 
powerful and especially Western states. in 
order to influence the domestic political 
management of a subordinate state. 

Origins 

The political conditionalities imposed by 
Western aid-giving statel> on African recip
ients in recent years derive from the coin-

cidence of a number of different factors, 
both in the West and in Africa. 

The first of these, which accounts for 
the phrase "political conditionality" itself, is 
closely associated with the economic con
ditionalities imposed on African states by 
major institutional aid donors, notably the 
International Monetary Fund and the World 
Bank. from the early 1980s onwards. The 
economic requirements for the receipt of 
structural adjustment loans are well known. 
and I shall not examine them here. Their 
political significance, in this context, de
rive:, from the fact that the intended eco
nomic benefits often could not be achiev
ed, in the view of the donors, because of 
problems inherent in the political make-up 
of the recipient state. The conditionalities 
involved a direct attack on the sources of 
economic privilege enjoyed by unrepresen
tative governing elite groups; the mainte
nance of high levels of state expenditure 
geared especially to elite consumption, and 
sustained by the forced transfer of re
sources from rural producers to urban con
sumers by such mechanisms as an overval
ued currency and state control over agricul
tural marketing. African governments could 
not be expected to implement policies 
from which they themselves would be the 
greatel>t losers, and the solution was to 
seek to install elected governments based 
on the support of the majority of the popu
lation which (in the donors' eyes, at least) 
stood to gain from structural adjustment, 
rather than the minority who would lose 
from it. Many African governments were in 
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any event so lacking in popular legitimacy 
that they could not effectively implement 
adjustment policies, even had they wished 
to do so. In short, governments that were 
both efficient and accountable were judged 
essential for the achievement of economic 
development.2 

A second major contributing factor was 
obviously the end of the Cold War, which 
not only removed the constraints on 
Western action created by the countervail
ing power of the Soviet Union and its 
allies, but also gave Western states an 
enormously enhanced sense of the uni
versal validity of their own political and 
economic arrangements. In retrospect, 
Western states during the Cold War peri
od were oddly hesitant about seeking to 
induce their Third World clients to adopt 
Western models, certainly by contrast 
with the Soviet Union, for which a com
mitment to "scientific socialism" was a 
critical element in any close alliance. 
However, the spectacular collapse of the 
USSR, and the revelation of the political 
and economic bankruptcy of the Soviet 
model, left only one viable blueprint in 
the field; and though the relationship 
between effective capitalism and multipar
ty democracy could certainly be ques
tioned, especially by reference to the 
Asian experience of capitalist develop
ment under the aegis of an authoritarian 
state, it was closely attuned to the values 
and experience of most of the major aid
giving states. 

A third element was the reaction in the 
West against African regimes which were, 
by any morally acceptable criterion, 
crudely indefensible. Whereas in the early 
years of independence, liberal or left
ward-learning Western opinion had been 
broadly sympathetic to the single-party 
systems and socialist economic policies 
espoused by African regimes, this attitude 
was difficult to sustain in the face of bru
tal and corrupt dictatorships such as those 
of Amin in Uganda, Bokassa in his short
lived Central African Empire, and Mobutu 
in Za·ire. Just as the experience of Nazism 
had helped to revive the idea of universal 
human rights after World War II, so 
regimes such as these helped to remove 
constraints on the external (and especially 
Western) criticism of African rulers. The 
growth of non-governmental pressure 
groups with explicitly political agendas, 
led by the long-established Amnesty Inter
national, both reflected and intensified the 
trend. 

Finally, it became impossible to ignore 
the reaction from Africa itself, where 
increasing numbers of people demonstrat
ed their hostility to their rulers, and their 
demands for political structures which 
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would reflect their own aspirations. These 
demands took the form, sometimes of 
demonstrations and other peaceful politi
cal protests, sometimes of insurgent move
ments that challenged incumbent regimes 
by force, sometimes of the withdrawal of 
individuals from the public sphere. The 
lesson to be drawn from this was that, far 
from being "imposed" by Western states 
on Africa, the new agenda of democracy 
and human rights could be regarded as 
supporting African aspirations against the 
oppression of indigenous regimes which 
were themselves often tacitly or explicitly 
kept in power by Western aid. 

In short, the new agenda of political 
conditionality appeared to have some
thing to offer to a wide variety of actors, 
both inside and outside Africa. Inter
national financial institutions, aid-giving 
governments, concerned Western citizens 
and the great majority of Africans had a 
common interest in reforming an African 
state system which had been hijacked by 
rulers whose policies were both economi
cally disastrous and often politically horri
fying. The dependence of such rulers on 
Western aid, itself the result of their politi
cal and economic failures, put an obvious 
source of leverage into the hands of 
would-be reformers. 

This new agenda in turn held potential
ly revolutionary implications for the doc
trines of state sovereignty which had been 
jealously preserved since independence 
by the governing elites of Third World 
states, and indeed for the juridical princi
ples of international statehood which had 
been built into the charters of organiza
tions such as the United Nations and the 
Organization of African Unity.3 It can 
readily be demonstrated that the doctrine 
of sovereignty was little more than a legal 
fiction, which was no more respected dur
ing the Cold War period than at any other 
time. Indeed, few if any alliance systems 
have demonstrated so clear a correlation 
between structures of domestic govern
ment and of international allegiance as 
the bipolar system of 1945-1989. Sover
eignty nonetheless provided a mechanism 
through which Third World rulers claimed 
the right to manage their domestic power 
structures as they wished, and thus in
creased the bargaining power which they 
were able to exercise in international 
affairs. Just as the principle of government 
control over the domestic economy, en
shrined in such documents as the Charter 
of the Economic Rights and Duties of 
States,4 entitled them to nationalize foreign 
companies and extract a surplus from 
peasant production, so the assumption 
that the government of each state "repre
sented" its people enabled them to strike 

the most favourable bargain in their deal
ings with the major powers. The major 
powers were for their part generally will
ing to accept this system, since it provided 
a mechanism for regulating conflict be
tween themselves, while meeting the 
demands of the client state rulers for 
whose support they competed. 

Once the domestic political systems of 
tributary states, and the ways in which they 
treated their population, became a legiti
mate source of external concern, the way 
was open for outside powers to construct 
alliances with internal groups and interests, 
without passing through the previously 
essential intermediary of the national gov
ernment. This had indeed already hap
pened in the case of economic conditional
ity, which enabled international institutions 
to implement policies to the benefit of 
groups such as traders and primary pro
ducers which had previously been exploit
ed by state elites. This in turn, however, 
extended to the political sphere the central 
dilemmas which were already implicit in 
the problems of structural adjustment. The 
first of these dilemmas concerned the ques
tion of whether a multiparty democratic 
political structure, any more than an effi
cient capitalist economy, could actually be 
implemented in impoverished African 
states which had been subject to the pecu
liar legacies of colonial state formation and 
incorporation as primary producers into the 
international economy. The second raised 
in the acutest form the paradox that osten
sibly democratic and accountable political 
structures, answerable to the people of the 
country concerned, were being created 
through the mechanism of external depen
dence on dominant states within a highly 
unequal global economy and power struc
ture. Before examining these dilemmas, 
however, it would be useful to look at the 
history and implementation of political 
conditionality in practice. 

The implementation of 
conditionality 

Political conditionality in the modern era 
can be traced back to the determination of 
the Carter administration in the United 
States 0977-1981) to take account of 
human rights in the provision of US aid. 
Stemming from Democratic Party criticism 
of the support given by the preceding 
Republican administration to military dicta
torships, especially in Latin America, it was 
strong on moral values but weak in imple
mentation. Its most evident African appli
cation was to Ethiopia, where it enabled 
the US government to withdraw support 
from a Marxist military regime with an 
appalling record of brutality, which was in 
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any event seeking to switch alliance to the 
USSR; the fact that the application of the 
Carter Doctrine in Ethiopia provided the 
means by which the United States shifted 
its support to the almost equally unsavoury 
Siyad Barre regime in Somalia helped to 
indicate some of its operational weakness
es. The overthrow in 1979 of three of 
Africa's most highly publicized dictators, 
Amin, Bokassa and Macias Nguema, owed 
nothing to it; though the French were very 
closely involved in ousting Bokassa, this 
owed more to the embarrassment he was 
causing President Giscard d'Estaing than to 
any idea of conditionality. 

The issue of African human rights 
abuse, though scarcely of democratization, 
nonetheless remained on the international 
agenda in the 1980s, as was indicated by 
Mrs Thatcher's unsuccessful attempt to 
have human rights conditions built into the 
criteria for allocation of European Develop
ment Fund aid in the renegotiation of the 
Lome Convention in 1984.' Regarded with 
horror by the African, Caribbean and 
Pacific states which adhered to the Con
vention, and receiving little support from 
most of her European Community partners, 
the attempt was watered down into a pious 
and unenforceable aspiration. The World 
Bank, too, became increasingly aware of 
the political constraints on its own reform 
programmes, though any attempt to rectify 
these through explicit political provisions 
in its loan agreements was mled out by the 
terms of its own Charter and the lack of 
support from its most influential member 
states. Western sanctions and other eco
nomic pressures on South Africa, exempli
fied by the US Comprehensive Anti-Apart
heid Act of 1985, certainly fit explicitly into 
the definition of political conditionality, but 
formed part of a very different scenario. 

The extraordinary transformation in the 
early 1990s thus clearly demonstrates the 
trigger effect of the end of the Cold War on 
conditionality in Africa. At the end of the 
1980s, no more than an inSignificant num
ber of African states had multiparty political 
systems, and even then such systems were 
to be found only in countries - such as 
Botswana, The Gambia and Senegal -
where the mling party could be confident 
of winning whatever elections were held 
under them. Prior to the Benin presidential 
election of March 1991, no African govern
ment had ever been voted oul of office as 
the result of a contested election. By the 
end of 1991, on the other hand, no more 
than a handful of African states lacked 
opposition parties, and long-established 
governments had been ousted by peaceful 
and democratic elections in anglophone 
(Zambia), francophone (Benin) and luso
phone (Cape Verde) states. 
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The openness of African societies to 
external influence meant that changes in 
the international system aroused almost 
instant reactions in Africa. The fall of the 
Ceaucescu regime in Romania, aptly 
described hy Jean-Francois Bayart as the 
most "tropical" of communist regimes,() 
appears to have had the strongest effect 
in arousing what President Bongo called 
the "wind from the easl that is shaking 
the coconut trees".' A critical element in 
encouraging the upsurge of popular de
mands for democratization in Africa was 
however the indication that Western gov
ernments would no longer he prepared to 
give unrepresentative African govern
ments the almost unquestioning support 
that they had received in the past. In 
this respect, political conditionality was 
self-implementing; or rather, as soon as 
Western states gave the nod, African peo
ples implemented it themselves. The role 
of France, notably expressed by President 
Mitterand at the June 1990 La Baule fran
cophone summit, was especially impor
tant, not least because of the part which 
France had previously played in sustain
ing francophone African dictatorships. 
The United States, seeking to devise a 
global grand design hased on the promo
tion of American values to replace the 
now redundant principle of anti-commu
nism, was not far behind. The European 
Community, effectively reversing its earli
er indifference, linked its aid to respect 
for human rights, democratization, a free 
press, and honest government in a charter 
signed in November 1991.H Even the 
Japanese, normally reticent on such mat
ters, joined the handwagon. 

When one looks for explicit examples of 
conditionality, in the sense of clear threats 
to withdraw aid unless specific require
ments for democratization and respect for 
human rights were met, cases are relatively 
hard to find. Very often, African leaders 
such as Houphouet-Boigny were quick 
enough to see the way the wind was blow
ing, and pre-empt overt external demands 
for democratization by devising their own 
version of it. Where they did not, demands 
from popular demonstrations (often articu
lated by elite figures seeking to enhance 
their own political prospects) generally 
served the purpose, without any need for 
foreign aid donors to show their hand. 
Certainly, it is very likely that covert pres
sure was exerted, notably through the infor
mal channels of the francophone system, 
hut it was only in a relatively limited num
ber of cases where incumhent rulers 
proved especially recalcitrant that overt 
threats were required. 

The most obvious of these cases was 
Kenya, where President Daniel arap Moi 

had maintained control through a combi
nation of Western aid and selective bmtal
ity, indicated hy the murder of potentially 
threatening rivals. Coming from a small 
ethnic group, and having alienated sever
al of the leading figures in the coalition 
that had secured his peaceful succession 
to President Kenyatta, Moi could under
standahly he worried ahout his ability to 
win a contested election. Kenya had a 
longstanding tradition of political activism, 
whether through opposition parties or 
through factional competition within the 
mling one, and during the later 1980s the 
regime had faced increasing domestic dis
sent and charges of human rights ahuse. 
The domestic credentials of the opposi
tion, led hy the Forum for the Restoration 
of Democracy (Ford) were thus not in 
doubt. The United States ambassador, 
Smith Hempstone, nonetheless played an 
exceptionally puhlic role in pressing for 
democratization, and it was only when 
bilateral and multilateral creditors led by 
the United States suspended aid in 
November 1991 that the government con
ceded that multiparty elections would 
take place. In the event, Moi was ahle to 
win them, aided both hy the advantages 
of incumbency and by a disastrous three
way split in the opposition. 

For a texthook case of political condi
tionality one might take Malawi, where 
President Banda had been in power since 
independence in 1964, and as president
for-life since 1971. Again, it took the sus
pension of all non-humanitarian aid in 
May 1992 to induce the regime first to 
hold a referendum on multiparty democ
racy which was overwhelmingly won by 
the opposition in May 1993, and then to 
hold the elections in May 1994 which led 
to Banda's peaceful removal from power. 
Other cases were not so clear-cut. In 
Zaire, notably, a group of donor states 
including Belgium, France and the United 
States engaged in continuing attempts to 

pressure the Mobutu regime to accept 
democratic reforms, including the periodi
cal suspension of aid and even the 
despatch of French and Belgian troops in 
September 1991 to maintain order in 
Kinshasa. More than anywhere else, Zaire 
illustrates the way in which conditionality 
leads to the sucking of aid donors into 
the domestic politicS of the states in 
which they have intervened. 

In many cases, but by no means all, 
political conditionality could thus clearly 
be shown to "work", at least in the sense 
that multiparty political systems and con
tested elections were hrought about in 
states where they would certainly not 
have he en conceded without strong exter
nal pressures. The effect of these pres-
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sures in turn depended, partly on the 
determination with which they were 
imposed, partly on the vulnerability of the 
target state, and to a significant extent 
also on the willingness of incumbent 
rulers to accede to them. In Cameroon, 
for example, the French were willing to 
resume their support for President Biya, 
despite the well-attested evidence of elec
toral malpractice in his election victory of 
October 1992. In Nigeria - whose politics 
is probably less subject to external pres
sures than anywhere else in sub-Saharan 
Africa - the military regime simply 
annulled the elections which it had itself 
brought about.9 Overall, however, the 
case that aid donors could bring about 
significant political change within African 
states was convincingly made. 

What is less clear is the ultimate effect 
of this pressure, in terms first of the sus
tainability of the democratization process 
that conditionality helped to create, and 
second of its impact on the states them
selves and their position in the interna
tional system. These are the key issues 
that need to be examined. 

Political conditionality and 
sustainable statehood 

The upsurge of popular political protest 
in Africa in the early 1990s certainly gave 
the lie to those condescending analyses 
which claimed that Africans neither want
ed nor understood "western" democracy. 
It is indeed difficult to study politics in 
Africa without becoming deeply im
pressed by the courage and dedication 
shown by a great many Africans in strug
gling for democracy, and indeed in dying 
for it. No one, after all, was hetter quali
fied than African electorates to appreciate 
the specious claims of supposedly "demo
cratic" single-party states, or to under
stand the effects on their own lives of 
extortion and autocracy. It is likewise the 
case that in almost every case where elec
tions have been held - most recently and 
impressively in South Africa - electorates 
have shown enormous patience, under
standing and maturity in casting their 
votes. In those few cases where elections 
have been badly disrupted, it has general
ly been easy enough to identify those 
specific elite groups which fostered vio
lence in their own interests. In this very 
important sense, multiparty democracy is 
evidently not alien to African cultures, 
and may indeed now be regarded as part 
of the African political tradition; in those 
countries where free multiparty elections 
have once been held, they remain the 
ideal which even military governments 
have generally recognized. 
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It is likewise the case that fair and 
open multiparty elections have strength
ened national identities within African 
states, and enhanced their prospects of 
survival as viable territorial units. This 
could by no means be taken for granted, 
and is indeed in some respects surprising. 
Given the artificiality of most African 
states, as a result of their colonial forma
tion, it might well be assumed that any 
shift to participant political systems could 
destroy the very basis of statehood, in the 
way that both the former Soviet Union 
and Yugoslavia have been split apart by 
the collapse of the communist regimes 
that previously held them together. De
mocratization, on this view, could be 
expected to intensify internal ethnic, 
regional and religious divisions, and lead 
to a process of fragmentation even greater 
than that which has afflicted parts of east
ern Europe, ultimately calling into ques
tion the existence of the state as the basis 
for government in Africa. 

In practice, however, a very plausible 
case can be made for precisely the oppo
site conclusion: that it is only through 
democratization - even if this has to be 
imposed from outside - that African states 
can be rescued from the consequences of 
their own misgovernment. None of those 
African states that have collapsed into anar
chy could remotely be described as demo
cratic, and in most cases - such as Doe's 
Liberia or Siyad Barre's Somali Republic -
political collapse can be directly related to 
the gross abuse of power. Conversely, 
even in a number of fairly surprising cases, 
democratization has provided the means 
through which some fonn of national polit
ical community has heen re-established. 
Zambia, for example, is one of the most 
evidently artificial African states, and yet 
Chiluba's victory in 1991 was achieved 
with support from across the country. 
Abiola's evident (though aborted) victory in 
the 1993 elections in Nigeria marked the 
first occasion on which voting in that coun
try has not turned on the mobilization of 
regional and ethnic constituencies: indeed, 
it was probably the failure of the Nigerian 
electorate to vote along the expected eth
nic lines that induced the military incum
bent, Ibrahim Babangida, to cancel the 
election. In the aftermath of that decision, 
it is becoming all too clear that the mili
tary's disregard for popular opinion poses 
vastly greater dangers to Nigerian national 
unity than would have followed from a 
peaceful transfer of power. Peaceful and 
reasonably participant politics has been 
revived both in countries (like Benin) with 
a record of chronic instability, and in ones 
(like Malawi and Cape Verde) with no his
tory of multiparty politics at all. 

The greatest difficulties arise in cases 
where central government has in the past 
been associated with the pre-eminence of 
one ethnic, regional or religious group, 
and its dominance over other parts of the 
country. Open elections may then provide 
the opportunity for peripheral peoples to 
seek independence (or at least autonomy) 
from those who have previously ruled 
them. This is indeed the lesson of the 
USSR and Yugoslavia. Sudan is probably 
the clearest example in Africa, but even 
there, political party regimes have general
ly made at least some attempt at reconcili
ation between a northern and Moslem 
government based on the region around 
Khartoum, and the peoples of the south 
and other excluded communities. The 
worst excesses of northern domination 
have been associated with military rule, 
and the present Islamicist regime of 
General Omar ai-Beshir may plausibly be 
regarded as having seized power precisely 
in order to abort the peace process which 
appeared to be on the point of success. 
Ethiopia is another state where power had 
been associated with a dominant ethnic 
community, and where the Mengistu 
regime's attempts to maintain central con
trol by force proved entirely counterpro
ductive; the increase in political participa
tion since the EPRDF regime took over in 
1991 has indeed had a fragmenting effect, 
but this has been exacerbated by the 
EPRDF's determination to emphasize eth
nicity as the basis for party formation, in 
direct contrast to every other state in 
Africa, while at the same time seeking to 
impose its own tenure of power. Given 
that democratization has not, on the 
whole, had the destabilizing effect that 
might have been expected, the division of 
some African states may well be regarded 
as acceptable or even desirable. 

The maintenance of multiparty democ
racy through external pressure is nonethe
less problematic. For one thing, the inter
est of outside powers in maintaining 
democracy was always likely to be tran
sient, and has already started to decline. 
The French have reverted to their time
honoured maintenance of African clients, 
as indicated by their su pport for Biya in 
Cameroon, and their equivocal relations 
with the Rwandan regime responsible for 
one of the most appalling cases of geno
cide in the post-1945 era. United States 
su pport for African democracy has been 
undermined by the aftermath of the mis
managed intervention in Somalia, and the 
paralysis of foreign policy making under 
the Clinton administration. In cases such 
as Kenya and Cameroon, Western states 
abandoned the quest for democratization 
once incumbent regimes had gone 
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through the formula of multiparty elec
tions, even if this was seriously flawed. 
Military takeovers have taken place in 
Nigeria, Sierra Leone and most recently 
The Gambia, without leading to any effec
tive response either from Western states. 
or from neighbouring African ones. In 
short, the pressures that induced African 
leaders to accept multiparty elections 
from 1989 onwards have now been great
ly reduced, and rulers have started once 
again to consolidate their position. 

The creation of democracies through 
foreign intervention in any event produces 
characteristic distortions of its own, aptly 
expressed through Bayart's idea of "extra
version"10 External resources, whether of 
money. diplomatic support, or even mili
tary aid, form an essential element in the 
strategies through which African elites 
cling to power. The survival of those elites 
may indeed be seen as depending to a 
very large extent on the skill with which 
they can manage the exchanges between 
domestic and external arenas. The impor
tance of political conditionality in this 
respect is firstly that it involves a greatly 
increased level of external intervention in 
domestic politics, and secondly that it 
encourages access by multiple and com
peting political actors to external re
sources, rather than permitting a monop
oly of such access by the regime that is 
currently in power. The danger is then 
that political elites will become (or re
main) oriented towards the outside world, 
because this is where their most important 
resources come from, and that in the 
process their links with their own elec
torates will atrophy. 

There are plentiful signs of this, even 
in the current process of democratization. 
Opposition parties have often - indeed 
usually - been led by elite members from 
externally oriented professions such as 
the law, the church or academic life who 
are well placed to benefit from outside 
support, and who often enjoy a protected 
position within their own societies as a 
result. Though some. like President 
Chiluba of Zambia, had local bases in the 
trade union movement, there is little to 
suggest that the new generation of leaders 
are any more internally oriented than 
their predecessors in the nationalist move
ments. Even the well-meaning efforts of 
external aid agencies to promote "civil 
society" in Africa have had the effect of 
pulling potential leaders out of their own 
societies and into the international sphere . 
The search for counterpart human rights 
organizations and non-governmental 
agencies within African states, as part of 
the attempt to create the social basis for 
indigenous democracy, has in some cases 
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promoted the creation by entrepreneurial 
Africans of institutions designed to catch 
the aid funds that the drive for democrati
zation has made available. 

A viable democracy must be based in 
the domestic society itself, and draw on 
that society's sense of its own identity, and 
the pursuit of the interests and aspirations 
of its people. It requires political leaders to 
view themselves as answerable to their 
electorates. To a limited degree. exter
nal pressure can undoubtedly encourage 
potentially wavering regimes to respect the 
norms of democratic accountability: south
ern Europe during the democratic transi
tions of the mid-1970s, and other states 
such as Turkey and Mexico more recently, 
provide examples. These, however, were 
all states with a strong sense of national 
identity and reasonably well-developed 
economies. In African states with weaker 
national identities and crumbling eco
nomies, the external constituency is rela
tively stronger, and the domestic one 
weaker. A high level of external depen
dence is imposed by economic need, and 
is likely to corrode the authority even of 
elected leaders. Nor can it be assumed that 
the interests of elected African govern
ments and dominant Western states will 
necessarily coincide: the vast gulf in 
wealth and outlook between African peo
ples and Western governments must in
evitably result in a measure of political 
conflict, which is likely to force African 
regimes to sacrifice either external or 
domestic support. The attempt to create 
internal democracy through external pres
sure is ultimately self-defeating. 

Nor can it be assumed that the require
ments of democracy, human rights, good 
governance and development will neces
sarily coincide. Democracy and human 
rights do indeed generally seem to go 
together; I am not aware of any case 
where democratically elected govern
ments have been guilty of human rights 
violations on the scale found, for exam
ple, in states such as Ethiopia, Liberia, 
Somalia, Sudan or Za'ire, let alone the sys
tematic genocide of Rwanda; the worst 
excesses, including all those noted above 
together with Bokassa's Central Africa and 
Amin's Uganda, have almost always been 
committed by regimes whose leaders 
originated in the military. The relationship 
between democracy, good governance 
and development is, however, much more 
problematic. In the most general global 
terms, a broad positive correlation can 
plausibly be established; but in deeply 
impoverished African states, it is only too 
understandable that people should expect 
the transfer of power to an elected gov
ernment to bring material rewards, at least 

to those who have voted for it; and in 
economies declining in the way that they 
have done in much of Africa, those ex
pectations are extremely difficult to meet. 
The need to place a high emphasis on 
satisfying popular expectations will then 
readily lead to an orientation towards 
consumption rather than investment, and 
to the allocation of government favours to 
those sections of the population that sup
port (or may be persuaded to support) 
the governing party. 

The assumption that democratic gov
ernment will lead to measures that favour 
the long-term interests of the mass of the 
population is also undermined by the con
tinued electoral influence of political boss
es whose interests lie in the control of 
state patronage. In some cases, most noto
riously in the Second Republic period in 
Nigeria, the transition to civilian rule has 
been followed by the massive misappro
priation of funds by politicians anxious to 
reap the rewards of victory, and recoup 
the investments that they had made in 
order to get themselves elected. Public 
confidence in the democratic process is 
thereby undermined, and the claims of the 
military to represent a "national" interest, 
in contrast to the self-serving actions of 
elected politicians, acquire at least an ini
tial plausibility - though the military, in 
Nigeria as elsewhere, have rapidly proved 
to be every bit as rapacious as their civil
ian predecessors. 

The most basic problems of democrati
zation and state viability thus depend on a 
complex of issues which relate political 
authority to state power and economic 
management. There is little problem about 
how this relationship ought ideally to 
work: the success of economic develop
ment strategies, most evidently in east and 
south-east Asia but also in Latin America, 
has discredited the theorists of "dependen
cy", and established a model which should 
in principle be available to any developing 
state. It requires an effective government 
with a limited range of functions, con
cerned with the maintenance of security 
and a reliable legal order, the provision of 
the necessary physical and social infra
structure, and economic policies which 
encourage production while excluding the 
state from any substantial direct involve
ment in the processes of production and 
distribution themselves. This is the "lean, 
hard state" sought by Western govern
ments and multinational institutions, in 
contrast to the "soft, fat state" which em
ploys too many people to carry out func
tions in which the state should not be 
involved at all, and does them badly. 

Once such a developmental state has 
been established, of course, its economic 
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effectiveness should in turn enhance the 
authority of the political institutions. There 
is certainly room for debate over the phas
ing of the economic and political elements 
of the programme, and it is possible to 
distinguish cases where authoritarian re
gimes have initiated policies which have 
led to economic success and political 
opening, as well as cases where an initial 
process of democratization has been nec
essary to install governments with the 
legitimacy required to implement econom
ic reform. The problem in Africa is that 
neither approach has been evidently effec
tive: authoritarian regimes have resulted, 
not in the developmental states found in 
south-east Asia, but in some of the world's 
most brutal dictatorships, with equally 
appalling economic and political conse
quences. Elected governments have been 
markedly less damaging in political terms, 
but have shown little ability to manage 
sustainable economic development. 

The most thoroughgoing attempt to 
explain this impasse is to be found, 
implicitly at least, in Bayart's work on the 
state in Africa, which seeks to apply to 
Africa the approach developed in Europe 
by Fernand BraudelIl Placing a very 
heavy emphasis on the continuities trans
mitted through culture, this ascribes the 
characteristic features of African politics to 
a "governmentality", or set of attitudes 
towards authority, which is implicitly 
unalterable - and which precisely mirrors 
those "Asian values" to which south-east 
Asian rulers are prone to ascribe the suc
cess of their own economic transitions. 
The diagnostic elements of African gov
ernmentality are, if I understand Bayart 
correctly, the association of power with 
consumption (je buuJJe, done je suis ), and 
the need for rulers to prop up weak 
authority structures by retaining personal 
control over economic distribution. This 
notably includes the control of those ex
ternal resources which, in very poor soci
eties, are often the key to survival. 

If this view is accepted, then the 
attempt to alter the unalterable by impos
ing on Africa the political and economic 
structures of Western capitalism is inher
ently misconceived. To take one obvious 
example, the distinction between "public" 
and "private" implicit in Western ideas of 
capitalism and socialism (and equally in 
the distinction between one's role as an 
office-holder and one's role as a private 
individual) is out of place. There is no 
basic difference between a "capitalist" 
leader such as Kenyatta or Houphouet
Boigny who Llses his power to get hold of 
resources, and a "socialist" leader such as 
Nkrumah or Sekou Toure who does 
exactly the same thing. The impact of an 
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IMF/World Bank privatization programme 
is most clearly demonstrated by President 
Siaka Stevens of Sierra Leone, who used it 
to sell state assets to himself. Condition
ality may make some difference to the 
external resources available to politicians, 
and may thus enable one leader to dis
place another, but it cannot be expected 
to bring about the structural change 
which its proponents are seeking. 

Political and economic conditionality 
may well indeed have still more corrosive 
effects, in that by seeking to take away 
from African rulers their control over 
social resources, it removes the very basis 
for government itself. Rulers need to have 
something to offer to their subjects, in 
order to retain their obedience. If times 
are good, they may be able to share out 
patronage - which is then threatened by 
measures that remove economic manage
ment from their hands. If times are bad 
(or they are too greedy), they may have 
to rely on force - which then gets them 
into trouble with the human rights lobby. 
If neither is available, their impotence will 
be revealed, and - in societies where the 
appearance of power is essential for the 
exercise of authority - the confidence 
trick which goes by the name of the state 
will crumble too. In short, the effective 
yet limited statehood which the whole 
enterprise of conditionality is geared to 
seeking may not be a practicable goal. 

Even if this dispiriting analysis is not 
accepted in its entirety - and I have some 
qualms about it myself - the capacity of 
elected African governments to reverse 
the vicious circle of economic decline and 
establish viable democratic political sys
tems must still be recognised as extremely 
problematic. Democratization is much 
more evidently likely to succeed when it 
involves the extension of popular partici
pation in an expanding economy and an 
effective state, than when it is introduced 
as a last-ditch measure to save collapsing 
states and declining economies. Nor is 
there much sign - though it is early days 
yet - that the recent burst of multiparty 
elections is resulting in the institutional
ization of political systems capable of 
leading to a regular and peaceful alterna
tion of ruling parties. It resembles, rather, 
the kind of change that took place at 
independence, when elections led to the 
installation of new governments which 
immediately sought to consolidate their 
rule by cowing or incorporating the 
opposition. 

Even in those cases where govern
ments have been elected with the evident 
support of most of the electorate, more
over, they occupy a position little better -
and in many ways worse - than that of 

the nationalist regimes which took over at 
independence, and whose legacy is the 
shattered Africa of thirty years later. Still 
more than the nationalist regimes, they 
have come to power as a reaction against 
their predecessors, rather than because of 
their own policies or political base. They 
inherit not only much weaker economies, 
but also much weaker state structures. 
There is little reason to expect the enthu
siasm which greeted the downfall of their 
predecessors to sustain them through an 
extremely difficult period of political and 
economic reconstruction. The one sub
stantial advantage that they have on their 
side is the disappearance of the exagger
ated expectations of independence, which 
have been washed away by the experi
ence of the last three decades - and more 
positively, one can only hope, an appreci
ation of the requirements for effective and 
accountable government. 

Conclusion 

Political conditionality may be regarded as 
marking the end of the fiction that states 
with highly dependent economies can at 
the same time enjoy independent domes
tic political systems. That fiction has been 
revealed, both by the disappearance of 
the bipolar global political order which 
helped to sustain it, and by the revelation 
of the incompetence at best (and vicious
ness at worst) of the Single-party or mili
tary regimes to which it led. The exposure 
of the myth of sovereignty is, at least in 
my opinion, little to be regretted: far from 
enabling representative governments to 
pursue the welfare of the people whom 
they ruled, it actually provided a facade 
behind which those governments could 
protect themselves from external interven
tion while ruthlessly seeking their own 
welfare. That a measure of accountability 
and political competition, and even 
respect for the most basic human rights, 
have had to be imposed on many African 
states from outside reveals the moral 
bankruptcy of the supposedly sovereign 
state. 

Conditionality has certainly has some 
salutary effects, in facilitating the removal 
by their own electorates of at least a num
ber of African regimes which had atro
phied to a point at which a change of gov
ernment was badly needed, and in remind
ing African rulers (despite the horrors of 
Rwanda and the disregard for the elec
torate shown by the Nigerian military) that 
their tenure of power depends on the way 
in which they exercise it. I nonetheless 
remain extremely sceptical about whether 
it can bring about the kind of transforma
tion at which it is aimed, given the weak-

AFRICA INSIGHT, VOL 25, NO 2, 1995 R
ep

ro
du

ce
d 

by
 S

ab
in

et
 G

at
ew

ay
 u

nd
er

 li
ce

nc
e 

gr
an

te
d 

by
 th

e 
Pu

bl
is

he
r (

da
te

d 
20

10
)



I -

nesses of the political and economic struc
tures on which it has been imposed, and 
the contradictions inherent in the enterprise 
of seeking to impose intemal accountahility 
through extemal power. 
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Re-designing external policy 
for the next quarter century: 
The New World Order from 
a Botswana perspective 

James J Zaffiro, of the Department of Political Science, Central College, 
Pella, USA, examines Botswana's changing strategies, goals, policies and 
constraints in the face of global and regional changes.· l 

W
ITH Independence in 
1966, the leaders of tiny, 
impoverishe d, land-locked 
Botswana decided that for 

fin a ncial as well as strategic reasons they 
could ill-afford to take the commonly 
accepted, sovereignty-proclaiming step of 
creating an army2 A decade later it was 
decided that territorial integrity and the 
security of its citizenry necessitated the 
creation of at least a symbolic armed 
defence force and the Botswana Defence 
Force (BDF) was born.3 A decade later, at 
the height of regional instability and 
South African external military actions 
aimed against its neighbours, including 
Botswa na , the BDF bega n to grow. 

Within a further half decade, by 1990, 
most observers would have expected to 
see a nnual defence appropriations for the 
BDF begin to recede. They did not. In
deed, the late 1980s and early 1990s wit
nessed a massive, unprecedented growth 
in military spending, arms purchases, per
sonnel expanSion, specialized training, 
joint military manoeuvres, the creation of 
a more advanced air wing, and fina lly, in 
1992, the internationa l deployment of 
BDF troops in UN peacekeeping missions. 

From "Switzerland of Africa" to "Sweden 
of Africa" in less than a decade! Botswana's 
heightened diplomatic and military profile 

• '['II arucJt,> wu urlglnally pte:.enl 1I 35 . 

p.'lper I the 1994 Annual Meeting of th 
African Studies MsodaliclO. Toron( I 

nwrlO. CaOl'lcb ( ovemhcr }-6, 1994l. 

and visibility in a regional, continental, and 
even global context today is IJlJly puzzling 
to all but those few who have watched its 
leaders and diplomats skilfully manoeuvre 
in troubled waters for the past quarter 
century. 

How to account for such a shift? How 
to place it within a wider foreign policy 
context over the same significant half 
decade of change and trans formation in 
Botswana 's external relations? Here lies 
the task of this paper. More questions 
arise. How much of the change has been 
deliberate, by design, home-grown in 
scope? How many changes have been as 
a result of external incentives, pressures 
or promptings from nearby (South Africa, 
SADC) and/ or from afar (USA, EC, UN)? 

In external relations Cas in domestic 
policy) must we tread carefully in inter
preting Botswana'S "exceptionality"? After 
all, how many other African countries 
today are sending emergency a id to their 
neighbours ,4 volunteering troops for inter
national peacekeeping5 and floating loans 
to the IMp6 

This article examines the changing 
strategies, goals, poliCies, opportunities, 
and constraints of Botswana's foreign and 
defence activities since the end of the Cold 
War and the release of Nelson Mandela. 

As a small, poor, weak state in a hos
tile world during its first twenty-five years 
of regional and global politics, Botswana 
distinguished itself with a highly success
ful , pragmatic, external strategy. Today, a 
new generation of leaders finds itself 
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Re-designJng external policy for the next qLJarter century:_ The New World Order from a Botswaila perspective 

about to take the helm. With nearly three 
decades of foreign and domestic policy 
success and stability behind them. and 
with the encouragement and support of 
its friends. the country is positioning itself 
to build upon these earlier policy success
es. It is therefore doubly important to 

examine Botswana's recent foreign and 
defence policies. for they may hold in
structive lessons not only for the new 
men of power in Gaboronl' but for lead
ers of other states in the global arena. 

In the course of our analysis, we will 
see how a regional. and perhaps conti
nental Ieadl'rship role is possible for a 
state of limited means. We will examine 
the selected areas of current policy which 
most strongly capture the changing nature 
of external challenges, opportunities. and 
policy responses, including: 1) the de
ployment of Botswana Defence Force 
(BDF) units, through the UN, to Somalia 
and Mozambique; 2) the development of 
formal relations with South Africa; 3) 
changing relations with the US since 19H9; 
4) leadership in regional conflict resolu
tion and diplomatic initiatives. as dis
played in the Lesotho crises of 1994; and 
5) the expansion of diplomatic and eco
nomic relations with Asia. 

Approach and data 

The present study is part of a projected 
book on Botswana foreign policy, based 
on 19Wi and 199 I fieldwork and on a 
variety of primary and secondary sources. 
including interviews with Botswana for
eign policy decision-makers, recently re
leased Botswana National Archives Extl'r
nal Affairs Department documents, and 
press reports. 

Emphasis here will be more on the 
content of policy than on the structure 
and process of policy-making.- Given the 
rapidly shifting circumstances experiencl'd 
on the regional and global terrain. along 
with the fact that there has not been an 
in-depth analysis of Botswana foreign pol
icy for some time, certainly not since the 
late 19HOs, it was decided thilt pattl'rns of 
change and continuity in foreign and 
defence policy content alone werl' more 
than enough - and of more than slight 
scholarly interl'st - to justify de-emphasiz
ing structure and process in this particular 
analysis, 

Military expansion and 
deployment in the 1990s 

During thl' early 1990s there was much 
critical talk, both inside and outside 
Botswana, concerning the continuing high 
levels of defence spending. In defending 
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continued military expansion, H national 
leaders have stressed the connection hl'
tween national security and thl' uncl'rtain 
regional situation. Prl'sidl'nt Masirl' has 
argued that rl'cent levels of spl'nding. 
12.7% of the budgl't in 1992. may sel'm 
high compared to othl'r developed armies 
but reminded critics that the BDF (lid not 
inhl'rit any physical infrastructure upon its 
creation in 197() and that only now is this 
being created. Hl' also made plain his 
belief that military spending and defence 
readiness remain essential to thl' country's 
stability and future: 

Every country has a sO\'l'reign re
sponsibility to look after itsl'lf. We 
Wl're influl'nced hy l'Vl'nts around us, 
and they have not quitl' come to an 
end. It is difficult to shout Halt! when 
you don't know what would turn out 
tomorrmv. Wl' nl'ed a disciplinl'd 
force able to protl'ct peopll' and their 
propeny9 

As a stable, economically well-off democ
racy on a continent charactl'rizl'd by polit
ical and economic transition. as wl'll as by 
ongoing violence, conflict, and instability, 
helping strengthen and expand the capa
bilities ami experil'nce of thl' BDF is good 
policy. And this l'xtends to encouraging 
an intl'rnational role for thl' I3Df. 

African military or political factions 
locked in hloody conflict who eventually 
suhmit to international mediation and 
peacekeeping on their territory - as hap
pened in Somalia from 1992 onwards. 
would most likely rather have fellow 
Africans serving in these operations than 
American marines. French or Belgian para
troopers, or other foreign (non-African) 
troops. 

A Botswana cahinet ml'mber on a 1993 
inspection trip of BDF troops in Somalia 
briefed parliaml'nt thus on his return: 

As I drm'e around Mogadishu, [ was 
touchl'd by the frequent shouts of 
Botsu'ana! Botsu'{ma! by young and 
old Somalis alike. The Som;dis regard 
Botswana as blood hrothers to whom 
they are willing to give information 
about arms cache~. the discO\'ery of 
which has bel'n a major feature of 
thl' success of operations. III 

High-profile inspection trips to Somalia 
have also been made hy top BDF com
mandl'rs and Presidl'nt Masire himself. 
Lavish national and international media 
coverage of the Botswana contingent in 
Somalia has been universally favourahle. 
raising thl' chancl's of future involvement 
by BDF contingents. Emphasis in cover
age is on the worthwhile nature of the 
country's decision to commit troops, their 

eXl'mplary success in carrying out their 
humanitarian relid and peacekeeping 
mission. and the international praise for 
Botswana. 

As one of the few states to take mem
bership of the OAl! seriously enough to 
pay its share of thl' OAC budgl't on time, 
it should come as no surprise that the 
Botswana government was also among 
the handful of African states pledging 
troops to play a humanitarian role in 
Rwanda. 11 As early as September 1992, 
long hdore the 1994 ethnic bloodbath, 
Botswana had provided BDF observers to 
a UN force stationl'd along the Rwanda
Uganda border. 12 

Botswana's diplomatic and military 
role in Mozambique has heen pivotal in 
helping to reach and maintain the un
stl'ady ceasefire betwel'n thl' Maputo gov
ernment and Renamo forces. In Septem
bl'r 1992, with Presidl'nt Masire as host, 
Prl'sident Chissano and Afonso Dhlakama 
of Renamo chose to meet in Gaborone 
"bl'cause of thl' confidence thl'Y have in 
thl' leadl'rship lof Botswanal"u to discuss 
prospl'cts for peace in Mozambique. It 
was at this mel'ting that a common under
standing for building peace was reached. 

Thl' case of the BDF in Mozambique 
furnishes another strong example of the 
kyel of trust and respl'ct which Botswana 
l'njoys among African populations and 
leaders, in and out of government, of near
ly all political and ideological persuasions. 
In 1993, following the withdrawal of Italian 
pl'acekeepers, Botswana sent forces as part 
of the Unomoz operation into the Tete 
rl'gion; and by mid-1994 extended opera
tions to Chimoio, Quelimane, and the port 
and oil-handling facilities at Beira. I" 
Frdimo. Renamo. and NGO officials have 
all expressed appreciation to Botswana for 
the BDf's "diSCiplined, human approach to 
its work" .1') Therl' was even a request for 
the BDF to help train the new 30000 
strong integrated Mozambique National 
Defl'nce Force along with Britain, Portugal. 
and France,1(, Intl'rnational praise for the 
BDF has heen so extl'nsive that comman
cll'rs took to warning their troops not to 
"gl't carried away" by it.l~ 

Reacting to domestic concerns that 
Botswana may bl' "burrowing itself deeper 
into civil strifes far away from its borders" 
through participation in such operations, 
BDF commander General Ian Khama has 
said that, as a member of thl' UN, Bo
tswana "has an obligation to assist in bring
ing pl'ace anywhere in the world."IH This 
echol's the official position of the gOVl'rn
ment, ,IS laid out in a speech by Minister of 
Presidl'ntial Afhirs Mompati Merafhe: 

It remains our duty to be ahvays alert 
and vigilant in order to respond to 
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Re-designing external policy for the next quarter century:The New World Order from a Botswana perspective 

any calls on u~, such as those of the 
t Inited Nations p<:,ace-keeping force 
efforts. Today the main preoccupa
tion of anllie~ world-wille is the role 
of peace-keeping. As ~I member of 
the t ';\, it is fitting for Bots\\ana to 
send troops and equipment to con
trihute to these missions. I') 

With fiv<:' infantry hatwlions, armour, 
ground and air twnsport, and e\'en a k",' 
used 13ritish jet fighters at its disposal, the 
13DF (oday is large enough, \\'ell-tr~(ined 

enough, \vell-equipped enough, and \vell
led enough to he in a position to provide 
units which can effectively sel"e in peace
keeping missions, while still providing a 
limited domestic defence capahility. Recent 
training and arming of the 'I SOO-memher 
Force has emphasized rapid deployment 
and internal security.2o By mid-199.:!, the 
13DF had efficiently rotated a total of 3 SOO 
personnel for peacekeeping in Somalia, 
Moza mhique, ~ll1d Rwandan Projections 
for defence spending under the remaining 
years of National Development Plan Vll 
(1991-1997l suggest that the country's pre
sent leadership is committed to huilding 
and maintaining a military force capable of 
future participation in l'r-.; and other multi
lateral mission~. 22 

We will remark at this point that, from 
a domestic political perspective, perhaps 
the best argument in favour of maintain
ing a high external profile for the BDF in 
the years ahead is that it provides a clear
ly defined, prestigious role and mission, 
one which should help strengthen ci\'il
military relations, justify a more gradual 
decline in defence spending, and promote 
regional and continental cooperation in a 
crucial fiekl. 

Formal relations with South Africa 

Given its land-locked position and ex
treme economic vulnerahility, Botswana's 
primary external policy concern has 
always been its bilateral relations with 
South Africa. Informal relations have been 
evolving continuously over the entire life 
of post-independence Botswana. Until the 
1<)90s, however, Botswana studiously 
avoided South African pressures to eswb
!ish normal diplomatic relations, not wish
ing to exchange ambassadors with Pre
toria because it did not wish to legitimize 
the apartheid state. 

Indeed, Botswana officials interacted 
with their counterparts across the horder 
only when an issue was perceived to be 
of direct henefit to central national goals 
of survival, security, or economic wellbe
ing, such as a renegotiation of the 
Southern African Customs t inion (Sacul 
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agreement. periodic high-Ie\'el consulta
tions over alleged ANC military infiltra
tions from across the Botswana horders, 
SADF raids into Botswana, and matters 
involving the treatment of Botswana citi
zens \\'orking in South Africa. 

For hoth states today. opportunities for 
collaboration seem especially promising 
in the fields of mining, agriculture, educa
tion, the environment, Aids policy, labour 
issues, and drought management. The 
mutual goal of expanding economic rela
tions O\'ershadows diplomatic. political, or 
security concerns: yet successful expan
sion in economic matters will rest upon 
the ahility of leaders to make progress 
across thesl' other traditionally forhidden 
areas. 

The possibility of closer, more hanno
nious aid, trade, investment, and commer
cial relations seem hrighter no\\' than ever 
hefore. Botswana \ commerce minister 
recently mcntioned plan . ., to open new 
trade offices in Cape Town and Durhan. 
The Sacu agreement will he renegotiat
eel. 25 130tswana's tiny, new private in
dustrial sector has hegun to express con
cern ahout South African competition, 
ho\vever. 24 

On the diplomatic front, movement 
towards full normalization began in 1991 
and intensified over the following two 
years.2' Both countries opened represen
tatives' offices in each other's capit~ds in 
.June 19922<> At the same time, after some 
tough time~ in the late 19HOs, 130tswana's 
leaders were working hard to improve 
relations with the ANC. These efforts met 
with notahle success. In .lull' 1994 
Botswana's Department of External Affairs 
announced that representati\'l> offices in 
Gahorone and Pretoria had been upgrad
ed to full diplomatic missions "in recogni
tion of the need to enhance relations 
between the two countries".T Botswana's 
first High Commissioner, \"cteran diplomat 
Otcng Tebape, presented his letters or 
credence to President !vlandela in mid
Septemher. 2H 

Bilateral economic relations remain 
paramount. I !owever, these will become 
increasing interwoven with changing multi
lateral economic relations at regional level. 
For Botswana, a rapid hut narrow econom
ic growth, a maldistrihution of national 
income, recurrent drought, and a capital
intensive, mineral-based domestic economy 
have resulted in a heavy dependence upon 
trade with Pretoria. 20 The need for impol1s 
of all kinds, especially food, fuels, and 
manufactured goods, plays nicely into the 
hands of South African producers and 
exporters, \vho have always heen, and 
remain with or without apartheid, Bo
tswana's main source and suppliers. 

Even with an ANC-dominated Transi
tional Government, and with South Africa 
now formally a memher of the SADC and 
the OAt', much of Botswana's future eco
nomic policy towards Pretoria will still 
depend mainly upon outside initiatives 
and actions rather than upon its own. 
Economic structures and legal linkages 
han' not yet changed, for notwithstanding 
anything Gaborone may do, the extent of 
till' country's long-standing. assymetrical 
economic integration with its southern 
neighhour will continue to make it ex
tremely vulnerahle in the years ahead to 
South African government or multination
al corporation activities in regional eco
nomic policy. A prime example is the 
ncar-total dependence upon South African 
road, raiL and shipping transport infra
structure for its exports. 

There arc specific \vay~ in which hoth 
states' leaders can work to improve the 
relative economic position of 130tswana. 
ultimately in the interests of the region. 
For example. in order to create employ
ment and generate more halanced nation
al economic growth, 130tswana needs mar
ket access for its small hut growing manu
facturing sector, paI1icularly textiles..'o 

ANC foreign policy statements have 
consistently stressed the need for closer 
regional economic relations built on mutu
al henefit and equity, not on polarization, 
ami President Mandela's statements during 
visits to Botswana since 1990 have under
scored this emphasis..'1 South Africa's new 
leaders seem to recognize that they arc 
unlikely to fully benefit from closer eco
nomic relarions unless they accommodate 
som<:' of their neighhours' demands. Pre
toria will thus have to make some finan
cial and technical contributions to regional 
programmes, and, while recognizing th<:' 
problems and limitations or the SADC, try 
to "confrom regional economic int<:'rests 
and prohlems from th<:' inside, rather than 
as an ext<:'rnal force imposing conditionali
tie~ from without"52 

From the oth<:'r side of the fence, 
Botswana diplomats and political leaders 
must push for a meaningful voice in help
ing to redefine regional economic rela
tions in the wake of post-apartheid reali
ties. Fortner president Sir Seretse Khama's 
intention of "trying to achi<:,ve the ability 
to exercise some degr<:'e of choice [to] 

insure us against domination by one pow
erful partner"·" when pushing for the cre
ation of the SADCC must now he radically 
transformed into finding ways to incUlpo
rate that one powerful partn<:'r. 

Regional trade and economic integra
tion arr~ll1gements have not lived up to 
th<:' initial expectations of those who 
made them. Indeed, 130tswana today is 
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Re-designing external policy for the next quarter century: The New World Order frorn a Botswana perspective 

probahly more economically dependent 
upon South Africa than it was when the 
SADCC was founded. In the wake of dis
im'estment and sanctions against Pretoria. 
Botswana went ahead with the massive 
Sua Pan sOlla ash project and the con
struction of a Toyota truck asselllhly 
plant. hoth with South African firms. 
These are two notable examples.." 

In August 1992 the SADCC was tran~
formed into the Southern African De
\'elopment Community (SADC)' its mem
hers signing the Windhoek Treaty and 
pledging to work along the same lines as 
tlw EC

'
'> Memher states and South Africa 

must continue to face the sticky issue of 
balancing national with regional interests. 
especially in areas of im'estment and 
trade Y ) That the new SADe Secretariat 
huilding sits in Gahorone is Significant. 
Botswana has been a careful scrutinizer of 
regional and continental institutions. 
always examining their relative utility in 
serving its national interests. It was 
President Masire. in May 199ci. who sent 
the formal letter of im'itation to President 
Mandela for South Africa to join tile 
SADC. 5- For Botswana and South Africa: 
"The real issue is to identify that comhina
tion of cooperation, coordination, and 
integration which can best contribute to 
growth and development. ".'H 

Botswana has put strong emphasis on 
the SA DC connection. South African 
memhership brings ne\\' imestn1L'nt capi
tal, technology. markets, and economic 
power to the grouping . .'Vluch will ulti
mately depend upon what kind of new 
balance is struck het\\'een the traditional 
mission of the old SADCC (economic "lih
eration" and de\'elopment \'ia infrastruc
ture rehabilitation and a reduction of the 
general dependency upon South Africa) 
and the new mission of the SADC. a more 
truly regional trading bloc, seeking to 
build a more globally competitive region
al economy5~ 

President Masire's call for a Marshall 
Plan for the SADC countries'o failecl to 
elicit more than tlte most contentional of 
comment from key global economic 
actors. The recent Et I-SA])C Ministerial 
Conference in Berlin on joint cooperation. 
while hopeful, is still overshadowed hy a 
clear preference for activity bilateral. 

Botswana's leaders will need to strike a 
careful balance het,veen bilateral and mul
tilateral regional strategies in dealing with 
the fact of South African regional domina
tion in the years ahead. In this region. for 
Botswana and all its neighbours, the 
shape of the new world order. more than 
from anywhere else, will be set by the 
actions and policies of South Africa \vhich. 
ell passarzt, will host the next SADC sum-
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mit. I~ots\\ ana can exert a certain influ
ence. and help to shapl' that order. a~ 

well as its em n destiny, hy calling for 
South African ({lid regional cuh in military 
spending and force levels, ,I and perhaps 
e\'entually the L'stahlislunent of a regional 
military force patterned on the modd of 
the West European t 'nion (WEl '). ,2 

Closer L'("onomic ties with a democratic 
South Africa otler Botswana the hest \\'~I\' 

out of the coming economic sl<l\nlown as 
diamond-dri\'t~n de\dopment slackens hy 
the second decade of the 21st century, 
particularly if such ties can generate em
ployment-producing. self-sustaining de )]ne~
tic economic de\·elopment. I3ots\yana is 
better situated than any other SADC state 
to take ad\'antage of South Africa's strong 
universitiL\'i. sophisticated science ami tech
nology ha~e, stock exchange, and econom
ic power hase in order to empower itself. 
r\O\\' that relations :Ir(' political I) acC<.:pt
able. it should he expeclL'cl to begin to do 
jusl that. 

ProgrL'ss in hilateral relations represenh 
Botswana's he~t hope for a continuecl sin
cere pursuit of its four cardinal principJcs 
of democracy. den'lopl11ent. self-reliance 
and unity into the next century. Basic poli
cy constrainh and continuities \\'ill remain 
in place. In President Ma.sire·~ \\'end.s: "As 
a slllall country, our future \\ ill. to a large 
extent. he innuenced h\' cn'nts taking 
place around us. "45 

Diamond-driven diplomacy: 
Reaping the benefits 

Possessing Africa's only unintL'ITUPlL'd lih
eral democratic system and a strong econ
omy otTers Bots\\'ana's leaders advantages 
internationally which poorer, even larger. 
neighbours do not c'njoy. ,. In the hlst 2') 
years Botswana's economy has grown at 
an annual rate of 8.8"/". one of the \\'orich 
highest.'s 

Bots\\'ana's present leaLk'rs dearly 
want to play significantly larger roles in 
contlict resolution and a\·oidance. n.:gion
al security. and cOlltinenul pClcekL'eping 
today than en:r lx>fore.'u In 1992. Presi
dent Masire acted :IS mediator between 
RenaI110 and ZimbahwL' concerning the 
disengagement of ZNA troops from the 
I3eira corridor. Foreign 1\linister Cltiepe 
played a key mediator role in Rome 
between the gO\'ernment of l\Iozamhique 
and Renamo. Botswana also hosted talks 
between tlK' l' AC and tlte South African 
government in Gahorone. ,~ 

The country's reputation. resources. 
and experience in international diplomacy 
also help to explain I~otswan;)'s heing 
selected as the host country for the 1993 
APCiEEC Joint Assembly, in the year 

when President i\L1sire was serving as 
Chairman of the SADC When the OAt' 
c'stahlished an observer mission to South 
Africa it selectL'l1 l~ots\Vana's long-serving 
josL'ph LegwaiLl (t 'N Ambassador since 
1980) to head it. '\Ir LL'gwaiia had served 
in a similar capacity in 1989-1990 as UN 
Assisu T1l Represenuti\'c during Namibia's 
transition to indqx:ndence. 

Bots\\'~lI1a has maintained as a corner
~tone of ih foreign policy an emphasis on 
the proacti\ e de\'dopment and mainte
nance of friL'ndly relations with a variety 
of states, including regional and interna
tional pari:lh~ such as Lihya. Malawi. 
Somalia. thL' former Sm'iet [·nion. Cuba. 
and the People's Republic or China. 

One of the ackant~lges of this strategy 
tOLlay, in the post-Cold War era. is that 
Bots\\'ana has a \·aluahle. estahlished net
work or diplomatic connection~ enahling it 
to assume a participatory roIL' in virtually 
any African issue or conflict. In a recent 
inten'ie\\ with till' Bots\\'ana pres.s. Presi
dent Masire pointed to the joint I3otswana
Zimbalm'e-SoUlh Africi mediation cffOits in 
the 1994 Lesotho military rC:'hellion: 

People h~l\'e come together and 
worked togC:'lher. Look at the Lesotho 
issue. You can pick up a phone and 
within a day Ila\'(' four presidents sit
ting together. ,N 

In january 1994, Presidents Mugal)e and 
Ik Klerk, with ANC leader Nelson 
Mandela, agreed at an emergency sunlillit 
in Gaborone. called by President Masire, 
the CUITent SADC Chair, to set up a task 
force to aNsess the fighting within the 
Royal Lesotho Defence Force. 49 President 
Masire himself went to Maseru in Feb
ruary and met faction leaders. Masire and 
:vlugabe emphaSized strongly that the 
SADC IllUSt become more proactive in re
gional conniet resolution efforts. 'iO Lesotho 
was proclaimed a tL'~t case for dealing 
\\ith "renegade soldiers who threaten 
democracy". so that vvhen violence flared 
again in April, despite the earlier media
tion, a renewed effort was launched. 

[n :1 june meding. the frontline presi
denh warned rehellious LL'sotho military 
leaders that if they persisted in their 
actions "WL' will go further than just the 
political act of sending a task force: mili
ury action is not excluded"."1 A further 
round of meetings and negotiations in 
August, following the ouster of Prime 
1\linister 1\lokhehle, led the governments 
of Botswana. South Africa and Zimbahwe 
to threaten economic sanctions unless the 
prime minister was restored within a 
\\·eek. He was. '52 

Botswana's foreign minister has played 
an important role in g~lining support and 
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approval of a formal OAU mechanism for 
connict prevention, management and res
olution. Botswana also pushed for the 
creation of a sub-committee of the Ad 
Hoc Committee of Heads of State to seek 
a solution to the Angolan confIict. The 
group is based in Gaborone, an indication 
of the importance which the government 
of Botswana places on ending the latest 
round in the civil war between Unita and 
the Angolan government.'" 

In South Africa, too, Botswana has on 
occasion played a Significant role, sending 
military and police officers to help train 
the new National Peace-Keeping Force 
(NPKF) in early 1994, accompanied by 23 
election observers, including five MPS.,)4 

Clearly, there is potential, and some 
momentum, for building a regional securi
ty apparatus for conflict resolution on to 
the SADC framework over the next de
cade. Botswana supports such a move. 'i5 
Angola could well prove to be the next 
test case in the months ahead if warring 
parties agree to a ceasefire. 

Following developments in Middle 
East peace talks and the recent accord 
between Israel and the PLO, Botswana 
resumed full diplomatic relations with 
Israel in December 1993, one of a handful 
of African states to do so.'i6 

Beyond mutual admiration: 
Botswana and the US 

The brief Clinton White House press 
release following President Masire's visit 
in December 1993 was as follows: 

The President expressed his deep 
admiration for Botswana's long tradi
tion of democracy, its respect for 
human rights, and its successful mar
ket economy. The two Presidents 
looked forward to continued cooper
ation in the future,'i-

The text closely resembles a similar re
lease after a 1966 meeting between Presi
dents Seretse Khama and Lyndon Baines 
Johnson. Surely relations have evolved 
beyond these polite, frequently voiced 
and splendid words of praise ... ? 

South African policy was the key factor 
in shaping US-Botswana relations until the 
arrival of Soviet-Cuban innuence in south
ern Africa in the mid-1970s. The local 
complexities of "black states" in the region 
(to borrow the language of NSSM-39) were 
subordinated to US globalist-containment 
logic. Declassified documents deriving 
from the Ford administration strongly sug
gest that friendly relations with Botswana 
were explicitly viewed by Henry Kissinger 
as a tool for broader strategic objectives in 
the region and nothing more. ')H 
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From independence onwards, Botswana 
looked to the US, in the place of a retiring 
Great Britain, as an eventual major partner 
- specifically for development aid and 
diplomatic/strategic support. The relation
ship developed, slowly, largely as a result 
of Botswana's skilful diplomacy and initia
tives, until the mid-1980s. 

Then, faced with South African military 
incursions, Botswana's leaders made a big 
push for unprecedented levels of US high
technolo,l,'Y arms transfers and high profile 
diplomatic support, through the United 
Nations and bilaterally. These efforts en
joyed only partial success and Botswana 
was forced to turn to Britain and India for 
some of its most pressing military needs, 
including jet fighters and pilot training. 

During the Bush years Botswana 
expected little substantive change in US 
Southern Africa policy, resigning itself to 
"dealing with Reaganism at least a little 
while [longerj"w Particularly upsetting to 
the Masire government was the Bush 
pledge to continue "covert" military sup
port to Unit a rebels in Angola, despite 
expressed opposition from, including the 
highly effective ground-launched Stinger 
missile system, frontline states leaders. 
Botswana had asked the CS to sell them 
Stingers and had been turned down, 

By the early 1990s Botswana was faced 
with a decision. Should it make a renewed 
effort to develop and expand the econom
ic and strategic relationship with America, 
or should it look elsewhere, further diver
sifying its dependence in these areas? The 
end of apartheid and the Cold War in 
Southern Africa strongly influenced Bo
tswana's leaders to "try Washington once 
again". 

Thi~ brings us almost up to the datc of 
writing. With a diminished SOllth African 
military threat, does Botswana nced close 
strategic ties with the US, Does the US 
still need a stable, democratic, multiracial 
African democracy to support in this re
gion? Does Botswana still need American 
aid and investment? 

From a Botswana strategic standpoint, 
continued cooperation with the Ameri
cans is seen as necessary. Leaders view 
their ties with the llS as the most impor
tant way of maintaining long-term nation
al security and territorial integrity in a still 
volatile region. Such ties can continue to 
be counterbalanced by ongoing defence 
cooperation with Commonwealth coun
tries, thus avoiding the appearance, or 
reality, of dependence on the US alone 
for major defence needs. The BDF's new 
international role, as described above, 
also fits well with the multilateralist 
emphasis recently emanating from some 
US foreign policy circles. 

One should be careful not to attribute 
Botswana's recent willingness to offer 
troops for peacekeeping as an American
inspired policy, however. Botswana has a 
strong and consistent record of trying to do 
what it can to preserve and protect peace 
and stability in Southern Africa. National 
survival and interest dictate as much. 

During the Clinton administration bilat
eral relations between Washington and 
Gaborone have changed little. Besides 
multilateral security coordination in Africa, 
bilateral cooperation in natural resources 
management, wildlife conservation, basic 
education, family planning, Aids preven
tion, private sector development, military 
training and regional security appear suc
cessful and important to both partners60 

Economic and commercial relations 
between the two countries have grown 
since the 1989 US visit of President Masire, 
who made the promotion of expanded 
commercial relations his top priority. Since 
then, the Ministry of Commerce and In
dustry, commercial banks, and Botswana 
embassies abroad, including those in the 
US, have stepped-up promotion and infor
mation activities. 

Like his recent predecessors, the cur
rent US ambassador to Botswana, Howard 
Jeter, has repeatedly singled-out the free 
market policies that have enabled Bo
tswana to successfully attract foreign in
vestment, including that of the US. USAID 
and OPIC have been providing substantial 
support for private sector development 
during the early 1990s, emphasizing for
eign and domestic investment, business 
links, management and training, and job 
creation. (, 1 

By 1994, direct US private investment in 
the manufacturing sector was P300 million 
(SUS 1')0 million), three-quarters of which 
has flowed in since 1989,62 Examples 
include diamond polishing, H J Heinz 
(cooking oiD, Colgate-Palmolive (soap), 
and a clay factory(" Botswana was also 
recently preferred to South Africa for a 
new Owens-Corning glass-reinforced pipe 
factory. A company spokesperson contrast
ed Botswana's "political stability" and 
"rapid economic growth", with the contin
ued uncertainty and violence in South 
Africa fl.i In contrast to previous US eco
nomic policy for Africa, the Clinton admin
istration has pushed forward with regional 
initiatives in US investment and enterprise 
development, encouraging potential US in
vestors in Southern Africa to work through 
the SADC and the African Enterprise 
Fund,G') 

A certain amount of US assistance con
tinues to flow to Botswana, but the new 
emphasis is on regional, multilateral aid and 
development assistance. It was announced 
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in mid-1994 that the GSA]D bilateral mis
sion in Botswana would he phased out by 
the end of the year. At the same> time, US 
aid officials strongly urge>d Botswana and 
all SADC and PTA stat<:s to merge and 
"map a common path"(j(, 

The strategic connection see>ms to be 
stronger than ever, with continuing train
ing, support, and assistance for Botswana, 
albeit quie>tly and in limited amounts 6 -

Controversy still surrounds the all<:ged 
"Ame>rican connection" with construction 
of the> BDF Mapharangwane air base facil
ities, dubbed "Operation Eagle>" in the> 
Botswana pre>ss, The facility, about 60 km 
outside Molepolole>, is estimated to have 
cost approximatdy 1'600 million, or 
SLIS.300 million, It was built by Spie 
Batignoles, a Fre>nch concern, with L T A of 
South Africa a main subcontractor68 

Press criticism centres on the high cost,('9 
secre>cy, alle>ge>d US funding, and fears of 
a US military presence> in the> country 
using the base as a bridgehead for the 
Rapid De>ployment Force> in Southern 
Africa.7() Joint military manoeuvre>s in 1992 
further fudled this line> of thinking.- I 

Matte>rs re>ached such a point by 199.3, 
with ANC and PAC representatives in 
Botswana joining with the> private press in 
alleging an "American connection",72 that 
Minister of Presidential Affairs Lt Gene>ral 
Mompati Merafhe laid before parliament 
certain Finance Ministry documents fully 
supporting the statemenr that the base 
was built "exclusivdy with Botswana pub
lic funds". He also stated that "there are 
no foreign military bases or personnd in 
Botswana".c,; 

Ties between Botswana and the LIS can 
be expected to remain friendly for the 
immediate future. Depending on the out
come> of generational lealkrship changes 
and presidenrial succession in Botswana 
after the 1994 elections, however, relations 
could cool. There> are no more Sere>tse 
Khamas or Quett Masires on the political 
horizon. Foreign policy pragmatism and 
consensus may become harder to sustain 
in the wake of political instability or eco
nomic decline. Greater partisan division 
and disagreement about the country's 
proper foreign policy course may result. 
As long as leaders in Gaborone perceive 
sufficient US support, however, a major 
downturn is unlikely. 

From a US standpoint, the Botswana 
connection continues to be perceived as 
an asymmetrical. donor-recipient relation
ship, The end of the Cold War and 
demise of apartheid have left the geopo
litical opportunities and constraints of 
bilateral relations unaltered, So it is that 
the "fine words of mutual admiration" still 
describe the relationship. 
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The lure of the Far East 

A final area for foreign policy analysis is 
the expansion of relations with the stares 
of East Asia, in particular China and 
Japan, but also with South Korea, Singa
pore and Malaysia. With the exception of 
China, rdations \vith which date from the 
1970s, and limited formal contacts with 
Asian members through the Common
wealth, this new Asian emphasis is mainly 
a phenomenon of the post-1989 period. 

Diamond revenues and a well-managed 
go\'ernmental sector through the 1980s 
gave Botswana's leaders in the 1990s the 
luxury of seeking more "balanced world
wide represe>ntation" beyond Europe, 
Africa, and North America, by expanding 
formal diplomatic and commercial ties to 
selected states. In 1993, Botswana's foreign 
affairs budget grew by nearly 20% over that 
for 1992,7; So at a time when other states 
were cutting back, Botswana opened new 
embassies in Namibia and the PRC, fol
lowed by a consulate-general office in 
Hong Kong "to take care of trade and com
mercial interests in the Far East"7'i 

What does East Asia have to offer a 
land-locked Southern African cattle-and
diamond-based economy" What motives, 
interests, and goals are powering these 
trends" Well, a diversification of diplomat
ic partners continues to be a \'aluable 
goal in itself, along with new sources of 
foreign aid, trade and technology. This is 
more crucial than ever in the wake of the 
East-West Cold War, during which a 
handful of dependable partners, especial
ly the US and Great Britain, could be 
relied upon to proVide. In today's uncer
tain times, it is risky business for a small, 
dependent state to put its foreign eco
nomic and security intere>sts in one, or 
even a few, western baskets. 

Why Beijing? Why August 1991'-6 The 
break-up of the former Soviet Union was 
one factor motivating Gaborone to move 
closer to the PRC in the 1990s, (Another 
was the high cost of opening a mission in 
Tokyo, to represent its regional interests; 
China was less costly.) President Masire 
paid an official state visit to the PRe. too, 
his second, to underline the importance 
of the new links, Cooperation agreements 
were signed in trade, railroad construction 
,md medical assistance77 

Since the late 19HOs, official fascination 
with "Asian productivity" and admonitions 
to "learn the secrers of Asia's rapid eco
nomic success seem sometimes to 
approach an almost mystical level. During 
his 19H.3 and 1991 China visits President 
Masire was deeply impressed with how 
hard Chinese workers apply themselves, 
and has since urged Batswana to emulate 

their attitudes and work behaviour.7H The 
same long-established pattern is evident 
in presidential statements concerning 
Japanese technology, worker productivity, 
wealth, and economic success79 

Sino-Botswana relations have always 
been friendly, given strong mutual inter
ests in peaceful co-existence, state sover
eignty, and nonalignment HO The PRC has 
been a small but dependable source of 
scholarships, medical aid, railroad con
struction, and other types of technical 
assistance HI And with changed Western 
aid priorities since the end of the Cold 
War, this aspect of bilateral relations is 
taking on added significance in the 1990s. 

Beginning in the mid-19HOs, Botswana 
stepped up efforts to woo Asian invest
ment in manufacturing and increase 
trade H2 In 19H9 a major agreement was 
signed for a Chinese shoe factory to be 
built in Botswana H5 These efforts were 
redoubled in 1991, with successes in 
clothing and cosmetic manufacturingH4 

We turn to Japan. The most crucial fac
tors in expanding Gaborone's relations 
here are development aid and investment 
potential. Beginning as early as 1981, 
Tokyo has steadily offered a growing vari
ety of grants, soft loans and technical 
assistance. At a time when Western 
sources are drying up, Japan is now pro
viding skilled volunteers, drought relief, 
infrastructure construction, such as the 
Morupule Power Station and portions of 
the Trans-Kgalagadi Highway, and dona
tions of equipment.H'i 

A major milestone in Japan's growing 
role in Africa came in 1993, when it spon
sored the Tokyo International Conference 
on African Devdopment. Promises were 
made of substantial Japanese Overseas 
Economic Cooperation co-finanCing of 
infrastructure projects with the IMF and 
World Bank. Botswana has been one of 
the early beneficiariesH6 

Japan has been even more willing to 

go beyond preliminary expressions of 
interest and sU/1port for the idea of pro
moting Botswana as a site for investment. 
In this, Japan has differed from European 
and North American governments, from 
which few projects have actually been 
forthcoming. A Toyota assembly plant was 
opened in 1990.87 Expanded Japanese 
trade and investment again topped discus
sion during President Masire's official visit 
to Japan in March 1992,HH when emphasis 
\vas placed on inviting labour-intensive 
industrial investment, especially in leather
work, textiles, and diamondsH9 

The same holds good for recent efforts 
by Botswana to reach out to South Korea 
for additional technical assistance and 
investment. These efforts have led to the 
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construction of a IInrndai auto assembly 
plant.')() 

With Malavsia, diplomatic relations 
were estahlislwd in 1990, Promising trends 
in trade and investment rapidly followed. 
A trade mission from Kuala Lumpur visit
ed Gahorone in 1991 and expressed inter
est in Botsw;ll1a's diamonds, heef, and 
other minerals, Bots\\'ana noted an interest 
in Malaysian help to develop its fledgling 
textile industry,')] 

A similar pattern \\'as follO\yed by rela
tions with Singapore, estahlished in 1995, 
The t\VO states are currenth' collahorating 
on civil-service productivity ;1I1d President 
Masire made an official state visit in 
March 1994, Discussions centred on traele 
and investnwilt promotion."2 

This account clearly demonstrates that 
Botswana foreign policy-makers are not 
simply waiting for the ",'orld to come to 
them, As the centrc of pO\\'er \\'ithin the 
global economic ordcr shifts cast, to Asia, 
diplomats and politicians in Gahorone 
have gone further than most of their 
African neighbours in rec:dilJrating their 
regional and hilatcral commitments and 
priorities, In an age when politicd analy
sis continues to lament the dcstructivc 
economic legacy or European colonialism 
in Africa, Botswana is throwing open its 
doors to some of the promising ne\\' glob
al economic powers of the .2 I st century, 

Convinced that the costs and risks of 
such a poliq will ultimately pro\'l' to he 
outweighed by de\'elopmcnt benefits, a 
new phase of international commercial 
relations has been enthusiasticallv em
braced, Within a decade, and under a 
new generation of political and cconomic 
leaders, Botswana will he in a position to 

heller judge whether or not these wcre 
the right decisions for the times, or if they 
were overly unrealistic. even mystical. 
given the factors di\'iding Southern 
Africans and East Asians. 

Leadership and external policy 
after 1994 

Credit for the notahle continuity, stahilitv, 
and success of Bots\\'ana's extern;d affairs 
must go, in large part, to the able presi
dential leadership of tIll' country's first 
two presidents 9

.' The current office
holder, 69-year-old Sir Ketumiie :l.lasire, 
squelching rumours of retirement, led his 
party to yet another national election tri
umph in 1994 94 The real questions con
cerning the security of his position and 
po\\'er hegan immediately."'> 

Presidential succession and civil-mili
tary relations remain key elements in any 
future balanced - or unbalanced - foreign 
and defence policy t'quation, President 
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Masire ha.' had to contend \\"ith more than 
his share of factional strifc' \vithin the rul
ing Botswana Democratic Party (BDP), 
aggravatl'll by corruption scandals and the 
forced resignations of top cabinet officials, 
especially since the 19H9 elections,% 

The two principal lHW factions have 
sigIlificantly different domestic economic 
policy agendas, each \\'ith important 
external polin' implications, It will matter 
a great deal ",'hicll of the t""o l'yentually 
l'IllL'rgcs \'iclOrious under a new presiden
tial patron. The so-called "Big Five" leads 
\"hat one informed analyst labels ;1 

trained mandarin class \\'ith a nrm com
mitment to de\'eloping thc economy"~- in 
the context of a \Vl'.stern-oriented, markl't
bascd, hureaucratic state structure, 

The other faction could be labellt'd as 
"populist politicos" They are led hy 
Agriculture Minister Daniel Kwelagohe 
and former \'icc-president Peter Mmusi 
ami oppose what they take to be a heavy
handed, bureaucratic go\'ernance and 
de\'e\opment emphasis, 

At the time of writing, the Big Five seem 
to he in firm control of thc most po",'erful 
government positions, Presidential Affairs 
Ministt'r General Mompati Meratlle is also 
dc/acto minister of defence, internal affairs 
and mass media, I lis pOl1folio includes the 
B])F ;111('1 he was pre\'iousl\ its commandcr. 
Vice-President Festus Mogae is a hureaucrat 
(Finance and Development Planning), as 
arc Kedikilwe (Commerce and Industry, 
Puhlic Servict'), Chil'pe (External Affairs) 
and Mogwe (Mineral Affairs, former Ex
tcrnal Affairs minister), 

I~DF Commander Ian Khama, son of 
the late president Seretse Khama, al
though not yet a politicd actor, would 
seem to ha\'c a strong, natural intt'rest in 
sieling ""ith Big Fi\'e technocrats if a 
choice had to IX' mae\c - both for the 
sake of his own political stature and for 
peace, stability, and a continuing tradition 
of the clear separation of civil and military 
affairs. He is a firm helieH'r in profession
ab making re!e\'ant decisions rather than 
politicians making political decisions con
cerning national security and thc future of 
the BDF, The same must he said of other 
lOp BDF officers, including Ian Khama's 
numher two, Major Gt'neral Moeng Pht'to, 

In August, prior to the October IS 
national elel'lion, the only \'iahlc opposi
tion party, the Botswana National Front, 
issued its first nc\\' manifesto since the 
1 <)()()s, It conta ins brief sections on 
defence, security ancl foreign policy, 
Among its specific pledges are calls for a 
citizen army to replace the B])F, deep 
cuts in defence spending, and close ties 
""ith "all progressi\'e and social democrat
ic govt'rnments around the worlcl".')H 

Conclusions 

New world order or old, for states like 
Botswana, foreign policy is and must 
remain the pursuit heyond their own 
houndaries of vital domestic economic 
interests, Thus, the patterns and trends 
presented above must he understood in 
the context of continuing extt'rnal vulner
ability to global economic forces largdy 
beyond the control of Botswana's leaders, 
Di\'ersified dependence is still depen
dence, A successful mineral-b,lsed export 
economy has yielded economic growth in 
tht' short run, hut guarantees little in the 
way of equitable and sustainable develop
ment in the long run, 

Ultimately, Botswana's future foreign 
policy will be shaped by the country's 
long-term economic strategy, Cattle and 
diamonds must go, Even raw economic 
growth cannot continue indefinitely with
out an expansion of exports; without the 
creation of a productive sector for goods 
ancl services destined for tbe region and 
the global market. To build such an 
export capacity requires foreign im'est
ment. That is why future relations with 
South Africa, East Asia and the US, and 
within the SADC, are so crucial. Failure in 
this endeavour means economic instabili
ty, greater unemployment ancl underem
ployment, the declining ability of govern
ment to fund social welfare programmes 
and, ultimately, political instability, 

Foreign aid for development from tra
ditional hilateral and multilateral sources 
is in decline, and may be expected to fur
ther decline, as Botswana's needs shrink 
relative to other states and world 
regions."') In the face of this trend, it cer
tainly makes good sense for Gahorone to 
cultivate relations with Japan, now the 
largest aid donor in Africa, 

Until recently, Botswana's foreign policy 
continuity has generally heen accepted by 
the world as evidence of success, But with 
the end of regional and global paradigms 
(apaltheid and thc Cold War), continuity is 
no longer a virtue, Change and policy 
adaptation arc necessary, Botswana's 
national goals and interests have begun to 
he re-examined from a new vantage point: 
external policies are heing redesignt'd 
accordingly, 

CS support for a more active regional 
and continental leadership role for 
Gaborone in security, economic develop
ment and diplomacy, is a welcome devel
opment; although, based on its past per
formance in supporting the SADCC. its 
support for the SAne: should be taken 
with a grain of salt. 

Botswana has a regional, continental, 
and global roll' to playas it reshapes and 
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fortifies its foreign and security policies 
for the 21 st century. A stronger Botswana 
is good ['or the region and for Africa gL'n
erally, if for no other reason than the 
strength of its continuing success. It is 
well-placed to help manage many of 
Africa's most pressing prohlems: contl ict. 
economic collapse, lack or democracy, 
Part of its contribution will continue, om' 
hopL's, to be delivered by example, 

Ali Mazrui recently asked: "Is Africa 
ready to deal with its own civil wars'" 
Can Africa construct a peacckceping force 
of its own' Pcace-ma king? Peace-cnforc
ing' Should mechanisms and institutions 
he continental or region:ti'wo Already, 
on Iy ha I r a llecade from tlw end of the 
Cold War in Africa, Bots\vana has takcn 
exemplary strides, both diplomatic and 
military, t()\vards a "Pax Africana" in its 
efforts to promote conflict prevention 
(Lesotho, 19')4), containment C\]ozam
bilJue and Rwanda, 1993), and resolution 
(Somalia, 1992-1994), The years ahead 
\vill offer many more opportunities, 
though none without substantial risk, for 
Botswana's diplomats and soldiers. 

Gahorone's contribution to the success 
of African conf1ict resolution efforts in the 
years ahL'ad will undouhtedly remain sig
nificant. The country's stature in Africa 
has never heen higher. But simply having 
the diplomatic and economic resources, :It 
a time whL'n most African states cannot 
even afford to attend summit meetings 
and pay OAl' dues, is a nL'cL'ssary hut not 
sufficient condition for explaining this 
pattern of external bL'haviour, What has 
heen done diplomatically and militarily in 
recent years has been done sincerely, 
based on the belief that even a small state 
can make a difference, Such contributions 
should he seL'n as logical extensions of 
the country's long-standing commitment 
to rrincirlL's of acconllllodation, tolerance 
and respect For human life,!01 witness 
Bots\vana's rdugeL' policy oyer the years, 

National interests, of course, are also 
im'olyed, In the words of Botswana's for
eign minister. Dr Gaosit\\'e Chiepe: 

We also do \"hat ",'e do for \vhat vou 
may call enlightL'nec\ self-interest or 
common sUIvival. Bots\\'ana is too 
small to push its \veight about, but 
we are prepared to play our part. ln2 

One of the most important tasks in the 
years ahead will he the push for disarm
ing the continent after decades of Cold 
War arms imports, Bots\vana has pushed 
to make the OAL' and SADC confront this 
issuL' and may be expected to continue to 

do so,!II5 

Finally, one cannot fully avoid the 
"structure and process" aspects of foreign 
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policy-making and implement:ltion in the 
wake of the changing cxternal policy con
texl in which Botswana finds itself today 
Gone are the lbys when simplicit\, :Illd 
sC:JIL' allowed for the luxury or presiden
tial micro-management of forcign and 
security affairs, The Dcpartment of 
External Affairs (EA), still an arm of the 
Office of the Presillent (001'), suhject to 
political prcssures and non-expert direc
tion, has recentlv patiently endured yet 
anothcr reshuftl ing of key foreign affairs 
cxperts at a time \\'hen such profession
als could have proven most useful. 1111 
Pressures for the creation of a separate 
Ministry of Foreign Affairs can he expect
ed to increase. \Vithout organizational 
speci:tiization, profeSSional diplomatic. 
m:lllagerial. and language training, a III I a 
more explicil di\ision of responsihility, 
the next president and Clbinet of Bo
ts",'ana risk being poorly sen'cd, in terms 
of information and advice on importanl 
external affairs and security matters, by an 
incre:l.singly unprcparcd Office of the 
President bureaucracy :mll ily confusingly 
complex and \vasteful duplication of func
tion ily FA :Illd 001', 

Ha\ing the resources to expand diplo-' 
matic and commercial representation 
abroad is llecc.ssary, but not sufficient, for 
Sllccess, }\ots\\ana's foreign emilassies 
and missions are some of the most "skcle
tally staffed in lhe world, some stafTed 
with only two diplomats", a.s noted hy 
Minister Chiepe,llI'i Chiepe recently noted 
a need for another mission somcwhere in 
Europe and a permaIlL'nt presence at 
OAU headljuartL'rs in Addis, III', Profes
sional recruitment and training efforts will 
also need to ill' stepped up or the poten
tial economic benefits of nL'W locations in 
Asia and else\vhere will never he 
realizccl,lw 

Botswana's f'oreign policy in the de
cades ahead can he expected to renect 
domestic needs aIllI interests, Future \ead
ers, \\'hoevL'r they are, will ill' constra ined 
in their range of choices hy the same 
national. regional. and glohal factors 
\yhich havc sct the par:lllletcrs for exter
nal relations and security policy since 
independcnce, Decisions and commil
ments made today, in times of diplomatiC 
and economic \\e:ilth and leverage, ho\\,
e\'cr, mav alhm' the country's next gener
ation to continue to enjoy for a while 
longer a measure of unparalleled political 
stahility and economic grmyth, the lattL'r 
carrying ""ith them a disproportionatel\' 
greater ability to continue pursuing vital 
nalional goals - democracy, dL'velopment. 
self-rei iance and unity: Kagis(///(J (social 
harmony) - than most of Botswana's 
AfriC:1ll neigh hours, 
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1994 and beyond: 
Parameters of change in 
Southern Mrica 

Dr Paul-Henri Bischoff, of the University of Papua New Guinea, considers 
the influence of the "new Pretoria" on the nature of regional cooperation in 
the subcontinent, with particular reference to the SADC, Sacu and 
Comesa (PTA), 

F
ORECASTING South Africa's ex
ternal relations within the Southern 
African region is currently thl' 
object of a grl'at deal of profes

sional interest: tangible cooperation among 
this group of statl'S would he ;1 post
apartheid dividend, The general wish is for 
regional security and political stability, for 
open recognition from donors and in
Vl'stors, In regional terms, the role and 
status of the Southern African Develop
ment Community (SADC), inheritor of the 
Southern African Development Co-ordina
tion Conference's (SADCC) mantle, the 
South African Customs Union (Sacu) and 
the Preferential Trade Agreement (PTA) 
will be decided to a large degree by how 
power is won and exercized in a "new 
Pretoria ", It will also depend upon the 
recognition this p()\ver finds abroad, 

South Africa from 1990 to 1994: 
an ever-present past 

The legalization hy De Klerk of the entire 
black national liberation movement in 
Febntary 1990, ushered in hy South Africa's 
sharing in the Namibian sl'ttlement, present
l'd the state with an international, regional 
and domestic base of goodwill and sup
port. There were confidence-building con
sequences on the domestic front, too. For 
events had challenged the claims built up 
by the ANC to be the sole representative of 
the African majority and, by definition, 
those of a nation about to claim power. 
Obvious political potl'ntial existed in the 
war between the Unitl'd Democratic Front 
(UDF) - identifiable with the then still 
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banned African National Congress (ANC) -
and Inkatha (later the Inkatha Freedom 
Party). An anti-ANC coalition of forces and/ 
or a neo-colqnial solution became a possi
bility.1 Other factors \vere the unsettling 
di\'ersity of the ANC as a movement and 
the organizational chaJJenge it would face 
after a thirty-year absence once legalized. 
The lack of adequate breathing space 2 

might also setve to inhibit and obstntct the 
maturing of political activity and the dc
mand for immediate. palpable change. 

Looking more widely. the De Kll'rk 
government could now, internationally. 
count on regaining the full surport of the 
Organization for Economic Cooperation 
and Development (OECD) states. 

Meanwhile 0990 to 1993) the ANC 
was drawn into a lengthy process of 
negotiation which brought about a new 
middle ground in South African politics, 
the state henefiting along the way from 
the precarious political situation produced 
by extremist terror and violence. The ANC 
indeed was forced into a partnership of 
sorts with the National Party government. 
The general perception here was that. in 
order to end the violence. both parties 
must push ahead with negotiations. The 
ANC often found itself negotiating as an 
opposition party rather than as a libera
tion movement. 

This unexpected turn of events 
favoured the status quo in the sense that it 
made what had been immovable princi
rles (such as the unitary state) subject to 
negotiation. Domestically, it ensured that 
there was to be a great deal of continuity 
in the legal traditions of the new South 

African state. For the region as a whole it 
signalled that South Africa would continue 
to play more of the same - economic -
role as before. 

The future: Outward or inward 
regionalism? 

South Africa constitutes the heartland of 
Southern Africa and is thus cntcial in influ
encing the nature of regional cooperation 
across the subcontinent. There are certain
ly other forces at play here. notably the 
OECD countries and the presl'nt SADC 
member states. These influencl's work, 
broadly. as follows. 

First. as we have indicated, the entire 
region continues to be defined hy the 
dominance and nature of its interaction 
with what remains the racially structured 
and capitalist order in South Africa. Left to 
itself. this power will simply define the 
development of the region in terms of its 
own narrow national interests..' 

Second, the overall course of regional 
development will be characterized by the 
region's self-limiting participation in the 
world economy and its relations with the 
OECD countries. 

Third. the region is seeking to define 
itself on the basis of a protracted, difficult 
and often frustrated process of decolo
nization and liberation based on an obvi
ous need for equity and participatory 
development. I 

In outward regionalism. South Africa 
and the OECD states are predominant in 
determining change in the region. There is 
complementarity between the two in that 
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1994 and beyond: Parameters of change In Southern Africa 

TABLE 1 Structural openness· of Southern African economies 
towards South Africa and the international economy 
(percentage) 

Country Year Foreign trade 

Group 1: most open 
Lesotho 1985 137,4 
Swaziland 1984 143,6 
Botswana 1984 147,3 
Namibia 1985 87,8 
Angola 1981 84,0 

Zambia 1985 69,7 

Group 2: intermediate 
Malawi 1985 45,3 
Zimbabwe 1985 44,7 

South Africa 1985 39,7 

Group 3: least open 
Tanzania 1984 23,7 

Mozambique 1985 13,4 

°Note: Openness means export and import values in relation to GDP. 
Compiled from: U Witulski, Macroeconomic linkages among Southern African countries. 
Munich, 1990, p 145. 

hoth uphold free market developl1lcnt and 
the international economic ~peciali7ation 
of the region. Their paths di\ ergl' at 
point~ where ~outh Africa ~l'ek~ to protl'C1 
ib regional trade and inn:'~tml'nt again~t 
intl'rnation,il competition. 

The most likely kind of change the 
South African economy and those of the 
OECD states will tend to want is one 
hased on an "outward regionalism". Such 
a policy would wish to see states huild on 
pre-existing or established capital interests 
in the region and overseas. and promote 
growth based on the private (free) market. 

Hmv far this move to true interdepen
dence goes will depend largely on how 
and \vhl'rl' South Africa perceives its 
future economic interest to lie. For South 
Africa capital. after the transnational cor
porate disengagement of the 1 ')HOs now 
nominally more independent than before.' 
remains reliant on the protection afforded 
hy SACtJ. And although a South African 
offer to the General Agreement on Tariffs 
and Trade (GA n-) in 1993 makes conces
sions to OEeD expectations on a reduc
tion in tariffs. the question as to what 
extent South African industry \vill he 
brought to either cooperate ",-ith or com
pete with overseas capital in the develop
ment of the region. remains unresolved." 

An allied matter: how open are the 
economic policies of South Africa a lid 
other Southern African states likely to be 
in their accommodation of transnational 
company nNC) capital (see Table l)i 

What stahility will ne",'ly introduced forms 
of pluralist democracy offer. given an eco
nomic climate of corporate transnational-
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ism and its preferred pattern of growth -
\vhich is ~elcctive, supnprofi13ble and 
self-limitingi Nn\ l~ l'1l'l ted governmenb, 
which must first and forl'mo~l respond to 
the ~tricture~ concerning an "open door" 
policy by hodies such as the International 
!\lonetory Fund (IMF), \vill find them
seh-es on a collision course ""ith elec
t(Jrates highly expectant ot' immediate and 
tangible change, 

The adoption of "outward regionalism" 
depends_ panly. on the extent to \vhich 
different governments see regional devel
opment based on market forces as useful 
in underpinning their domestic political 
estahlishments, The future prevalence of 
"c()J1tlictive regional-domestic relation
ships". the popular reaction at home to 
the paucity of henefits to he obtained 
from openness to a region of TNC inter
ests (including South Africans ones).c -
these are likely to constitute an important 
regional issue of the future. 

Inward regionalism 

An ANC-led government kno",'s there is 
popular opposition to TNC-led growth, 
Depending on the force of demand for 
~Iccelerated reform, its own social suppon 
base may steer it in a direction that would 
at least offer the option of "inward region
alism", Such an option, if it were to be 
taken up. could securs,Ahe backing of 
some South African husinesses reluctant 
to find themselves in open competition 
\vith the great transnationals, 

Such an "inward regionalism" might 
create a regionally protected market, per-

hap~ hy mean~ of an investment code for 
foreign investors, 

An approach on the~e lines would 
ensurc that TNC investors import rather 
than horrow investment on the local 
financial market. that an actual transfer of 
technology and know-how takes place, 
and that environmentally attuned inve~t
mcnl proiecb are undertaken. In addition. 
it cou Id compri~e trade agrecmcnh to 
lI1odi!) the present terms of trade that 
favour industrial producer~ ~uch a~ South 
Africa or Zimbabwe ami the cxchange of 
expl'rti~l' to build up the region'~ public 
~crvice ~ector~, 

Despite the ANC" announced inten
tions to avoid large-~cale bornm ing from 
the World Bank. it is fair to a~k whether 
the ANC led government \vill have the 
hreathing ~pace to develop such a posi
tion h In thc interesb of ~tahility and 
international inve~tor confidence. a con
certed effort by the OECD grouping of 
interesb is already being made to lock 
the ~tates of the region into policies of 
free market economics and externally 
oriented government.{) 

The SADC and its SADCC legacy 

Thc dominant intluencE' on the ne\"\' South
ern African Development Community (the 
SADC) is that of the former SADCC. Like 
its predecessor. but at a higher level of 
integration. the SADC wishes to create a 
framework for regional cooperation, It 
aims at harmonizing the foreign and eco
nomic policies of member states in order 
to bring enduring security to the region as 
a whole, 

At the time of the SADCC, a framework 
for regional cooperation was limited hy 
the influence on it of forces not clearly 
committed «,) equitable regional develop
l11ent. The SADCCs very origins were. it is 
suggested. such that it was, all good inten
tions to the contrary aside. never brought 
into existence to promote regional devel
opment of a sort alternative to that centred 
on Soutll Africa, the region's market cen
tre,lll It did in fact 0980-1992) principally 
define itself by its exclusion of apartheid 
South Africa, the region's dominant mem
her. Such a definition was always tenuous 
in that Botswana, Lesotho and Swaziland 
(and. latterly, Namibia) remained or 
became members of the other principal 
regional body, the South African spon
sored Southern African Customs Union 
(Sacu): \vhile Zambia, Zimbabwe. Malawi 
and !\lozambique. voluntarily or il1\'olun
tarily. always retained strong bilateral eco
nomic ties \vith the apanheid economy. 

The outcome of these anti-apartheid 
efforts. however, was not (as the Frontline 
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1994 and bElyond: Parameters of charige in Southern Africa 

state~ and the SADCC had anticipated) an 
immediate transfer of power to the libera
tion movement by a mortally weakened 
minority government, possibly under 
international supervision. Instead, while 
the push for change in South Africa had 
come from both the international commu
nity and the disenfranchised majority. the 
pre-emptive initiative ultimately came 
from the minority government itself. still 
in visihle control of the country. 

The SADCC states hoped for immediate 
advantages from South Africa·s ahandon
ment of a policy of ~anction~ and its 
replacement by free political, diplomatic 
and economic interstate contact. Thus 
South Africa found that the real response to 
ib initiative came hilaterally. through other 
fellow states. rather than - notwithstanding 
the Harare Declaration - through any mul
tilateral coalition of anti-apartheid state and 
non-~tate actors. Thb conventional. govern
ment-led response ha~ favoured the South 
African diplomatic initiative. 

It should be noted at thi~ point that the 
international economic and political cli 
mate of the 1980s had weakened the 
potential for regional coalition politic~. In 
sub-Saharan Africa, as ebewhere, the 
rapid emergence of a world economy of 
greater productivity, changing terms of 
trade, fewer opportunities for commodity 
producers and greater competitiveness, 
had been accompanied by a drop in 
growth, stagnation, a growth in Third 
World indebtedness, and the adoption of 
forced structural adjustment programmes 
(see Table 2). Coupled with the South 
African policy of destabilization. this led 
everywhere to a revision of domestic and 
foreign policy dispositions11 The Nkomati 
Accord of 1984 between Mozambique, 
hitherto the most militant of the Frontline 
states, and the Botha regime at its most 
repressive, was probahly the most visible 
demonstration of this malaise. 

The influence of donor states and its 
own internal diversity pushed the SADCC 
further down the road. Rather than inter
preting regional cooperation in terms of 
inward-looking development, the SADCC 
favoured projects that were in general 
purely national, thus diverting the region 
from embarking on a redistributive frame
work of cooperation that would have 
sought grassroots support and addressed 
popular, mass needs. 12 

The anti-apartheid coalition of the 
SADCC, the Frontline states and the libera
tion movements had, in a word. coalesced 
around the lowest common denominator, 
a moral condemnation of state-sponsored 
apartheid. They had failed to give atten
tion 13 to the issue of what regional struc
tures to put in place to guarantee the 
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TABLE 2· .~tes of real change in 
(lDP 1980-1988 

GA." 

Botswana 11,3 
Swaziland 4,1 
Zimbabwe 3,9 
Lesotho 2,5 
Angola 2,4 
South Africa 2,2 
Malawi 1,8 
Tanzania 1,6 
Zambia 0,8 
Namibia -0,2 

Mozambique -2,1 

Source: S Smith, Frontline Africa, 1990, 

p 178. 

SADCC principle of South-South develop
ment 1 I against the time when a democrat
ic but militarily and economically domi
nant South Africa would join them. As a 
result. no agenda concerning post-apart
heid regional cooperation ha~ been devel
oped. I' 

The SADCCs legacy. then. is a situa
tion in which state and non-state donor~ 
no longer see interstate cooperation a~ 
the most appropriate re~pon~e to devel
opment in the region. Instead, the new 
South Africa's presence is expected to 

change the parameters for regional devel
opment. In world economic terms, South 
Africa is sub-Saharan Africa's preferred 
centre of accumulation; and future devel
opment in the area will invariably be 
slanted towards this regional focus. It 

will be standard market-oriented develop
ment. This will affect the SADC's future 
role and status. Commenting on the situa
tion inherited by the SADC, President 
Mugabe noted that the business commu
nity had in the past not been suffiCiently 
involved. 16 Donors for their part believe 
that the SADC states are unable to lessen 
the interstate barriers that inhibit market 
development. They continue to suggest 
a merging of the SADC and Comes a 
(PTA).17 The SADC, somewhat precipi
tously perhaps, has hegun work on a pro
tocol on free movement in order to show 
that it is capable of building a structure 
for regional economic community.IH It 
remains to be seen whether the intentions 
of the Treaty of Windhoek of 17 August 
1992 (that the SAlK be the focus of a 
more intense level of regional coopera
tion) can in fact come to anything. 

What role for South Africa? 

"Realism'· dictates the view that any real 
change in the sub-Saharan economic 

regime i~ unlikely. the continuing regional 
dominance of South Africa reflecting long
~tanding historical processes. 

The regional division of labour built 
up during the colonial era is an important 
ingredient here. The South African econo
my with its system of migrant labour. its 
transport network, its encouragement of 
long-establi~hed trade relations and ib 
concentration of capital. has long reached 
out into its surrounding countries and 
thus contributed to the defining of the 
pre~ent-day peripheral nature of their 
economies and the political economy of 
their development. 10 

For these and other historical rea~on~. 
South Africa remaim a centre point for 
multinational investment and a focus in 
the ~etting of the terms and conditions of 
exploitation of the region·~ human and 
material resources. It structures the size 
and nature of domestic markets and the 
accumulation of wealth. The entire re
gion·~ physical and financial infrastruc
ture. ib industrial capacity. its health and 
veterinary sectors rely on inputs from 
South Africa. 2o If the region. therefore. b 
to rely increasingly on exports it will need 
to harness South Africa·s intellectual and 
technological-cum-industrial capacity to 
make it~ product~ competitive .2i And such 
a reliance is likely to consolidate the in
equality between a dominant regional 
core and its weaker periphery and there
hy strengthen South Africa·s political dom
inance in regional matters - if not in 
African affairs further afield, too. 

In this transitional phase Sacu main
tains its role as a regional instrument for 
the unilateral espousal of economic poli
cies pursued by the South African state. It 
can, therefore, only continue to reproduce 
past experiences for other member 
states.22 It continues to act unilaterally in 
the imposition of tariffs and chooses to 

override other national positions, since its 
prime concern, inferrable from the Sacu 
agreement of 1969, remains with certain 
South African economic lobby groups. 2.1 

To this, doubtless encouraged by South 
Africa's recent associations with the IMF, 
has latterly heen added the licence to re
move tariffs without consultation, regard
less of the effects this may have on other 
and more frail economies. 24 

For the weaker states of the region. the 
opportunity to have a hand in making 
policy will be provided by the changed 
political environment in South Africa: the 
application of Pretoria's superior military 
force and its power threateningly to pro
ject its regional security concerns are no 
longer a policy consideration. We are thus 
entitled to suppose that established rela
tions, especially within Sacu, may well 
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lx'come open to new political interpreta
tion. A closed political system will be
come accessible to regional policy-mak
ers. More opportunity \vill' exist to insist 
on a greater freedom of choice, to con
duct real negotiations and to expect eco
nomic incentives - in short to question 
the exercise of South African power. 

The employment of the rand as a 
regional master currency has in part been 
based on the readiness of the South 
African state to intervene against any chal
lenge to the economic and political status 
quo. Such a projection of power will now 
no longer apply to influence policy-mak
ers. The monetary arrangements with 
Lesotho, S\vaziland and Namihia that have 
South Africa setting its own (and, by 
default, all other) currency exchange rates 
may be more easily reviewed. Without the 
big stick, and operating through a curren
cy which is likely to further depreciate, 
inducements will have to be offered in 
open political negotiation to secure the 
rand as the region's master currency. 

In some future Southern African Cus
toms Union one would expect that South 
Africa will no longer act in quite the same 
unilateral manner as at present. This is 
already implied in South African sugges
tions for multilateral regional talks on the 
lines of the Conference of Security and 
Cooperation in Europe. 

In addition, should the present ANC
led government come to be seen by the 
OECD states as unreliable, neighbouring 
states such as Botswana, which is current
ly developing important military relations 
with the United States and France,2'i will 
be in a position to olltain Western diplo
matic and military support. 

Similarly. the "realist" prediction that 
South African dominance and regional 
polarity are set to continue, should be set 
against the issue of the region's present 
mass needs, intensified over the past fif
teen years or more by active destabiliza
tion (1,3 million dead, losses an estimated 
USS60,5 billion);26 proxy hattles of the 
East-West cont1ict; the policies of credi
tors: and the restructuring programmes of 
the IMF. 

In South Africa itself apartheid has left 
a legacy of economic, institutional and 
social degradation for the majority. Thus, 
overall, destitution and unemployment, 
displacement, illiteracy, and the de
skilling and hrutali7:ation of large numhers 
of people, have resulted in a state of 
social insecurity throughout the region. 2-

Externally, the ANC will not assume 
liability for the deeds of its predecessor 
government. 2H Internally. with its Recon
struction and Development Programme 
(RDP), it intends to adopt economic poli-
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cies that address mass needs by concen
trating on domestically propelled growth, 
rather than by relying on the export-led 
growth favoured by the powerful South 
African corporations backing the National 
Party's agenda for change. It is only in the 
light of this constraining domestic context 
that South Africa can he seen to have an 
interest in co-determining the parameters 
of peace building in the region. 

We must recall that the identity and 
\'iews of the ANC were horn out of the 
international political and ideological 
struggle and that this experience will be 
the basis for a reorientation in the coun
try's foreign policy disposition. As we may 
see from the diplomatic interventions of 
President Mandela in the Angolan amI 
Mozambican peace processes during 1994, 
amounting to far more than "mere senti
ment",29 there is clearly the potential here 
for much-needed formal interstate partner
ships.lO based on conditions of "peace, 
friendship and cooperation")! and a gen
uine system of security and prosperity. 

An ANC-Ied government will need to 

expand its manufacturing base. With time, 
state industries52 could make the econo
my industrially more self-centred and 
decrease its dependence on the export of 
faw materials and semi-processed goods 
to the world market. This would entail a 
greater reliance on a sub-Saharan market. 
And in order to absorb South African 
manufactures in this way, the economies 
of the other Southern African states would 
in tUfn have to be given an economic 
lif!.)5 while being allowed to protect their 
infant industries54 Only South Africa, her
self a recipient of project aid to the tune 
(1992) of SCSI billion,5'i has the human 
resources to coordinate a regional effort 
in such transnational areas. 

Optimistically, we can posit an active 
South African role as a facilitator guaran
teeing stable political, social and econom
ic conditions. Its preliminary expression 
might well he an already mooted regional 
conference on peace and security, a 
council of statl'S. The ANC has stated that 
a regional conference is needed to draw 
up an economic plan ensuring that a 
democratic South Africa does not under
mine the economic development of any 
SADC member state..'() Buttressed hy a 

social and economic charter as basis of 
any regional organization, such a confer
ence would (could? should? might?) allow 
the region to limit any advances in South 
Africa's military capacityr and also offer 
at governmental level the context for 
regional economic equity and opportunity 
for alpH 

Using the expertise accumulated 
through Sacu's regional administration of 

tariff policy, the conference/organisation 
envisaged could, for example, involve the 
merger between Sacu and the SADC -
possibly combining regional tariff policy 
with interstate cooperation on common 
issues of development. Aided hy a formu
la to distribute tariff income, it could 
serve to address both common functional 
problems and those associated with polar
ized development. 

This would be one way of soliciting 
international donor support for a phase of 
true reconstruction59 

Striking a more cautious note, we can 
still state with some confidence that, at its 
most nominal, South Africa's preoccupa
tion will be with some limited form of 
domestic restructuring in which the hene
fits of intercourse with the region will be 
based on mutual advantage, and on the 
openness of the region's economy to 
mutual trade and movement of capital 
and expertise. This would be to increase 
the scope for trade with the outside world 
and to re-establish the competitiveness of 
Southern African exports vis-a-vis the 
economies of the North. It would imply a 
just left-of-centre ANC and the building of 
a series of reformist class alliances across 
the region. This would anticipate the cre
ation of new social and political networks 
among regional forces sharing a commit
ment to pragmatism, technocratic solu
tions and the building of a regional free
market economy.;o South Africa would 
plainly remain the dominant economic 
ami military power in the region. 

There is of course a midway position, 
though one still involving a substantial 
scaling down of South Africa's military 
establishment. Secure within a democratic 
regional forum, the potential exists for all 
regional states to reach consensus on the 
issue of equity in regional development. 
This could translate into a common 
approach to donor states, multinational 
banks and Western exporting states and 
their propagation of "IMFism","'! and set 
the agenda for the selective nurturing of 
regional production, investment and 
development. 

For the short term: How much 
bilateralism, what kind of 
multilateralism? 

South Africa is presently preoccupied with 
restructuring its political, social and eco
nomic system. After May 1994 it became a 
member of both the Organization of 
African Unity (OAUl and the SADe. But 
indications are that South Africa will ini
tially participate only nominally in these 
organizations. Narrow national economic 
interests are likely to dominate Pretoria's 

111 R
ep

ro
du

ce
d 

by
 S

ab
in

et
 G

at
ew

ay
 u

nd
er

 li
ce

nc
e 

gr
an

te
d 

by
 th

e 
Pu

bl
is

he
r (

da
te

d 
20

10
)



~94 and_beycmd: Param~rs of chan\:]El in SoutherrlMrica 

thinking. As a result. the country will. in 
the medium term. rely more on bilateral
ism than multilateralism in relations with
in the region. 42 

Such a strategy relies on bilateral trade 
agreements and tends to L\vour the kind of 
cooperation that is based on matters con
cerning trade between market economies 
rather than on public projects invol\'ing 
states. The SADC could well see itself dis
placed in favour of South African trade 
concerns and the PTA. with its preoccupa
tion with intwregional trade and external 
forces. sidelined by agendas concerned 
with free trade and market driven reform. 
South Africa. wishing to protect her indus
try. may yet find that a refashioned 
Southern African Customs Cnion with its 
limited agenda can continue to be relied 
on as an instrument of national interesl. 

The Southern African Customs Union 

Sacu may. as we have said. be the vehicle 
demonstrating South Africa's interest in 
the promotion of a regional interdepen
dence centred on its own economy. 
Suitably refashioned. it would certainly 
serve as a tool to implement regionally 
agreed upon policies on tariffs ami trade. 

A renegotiated formula governing the 
distribution of tariff revenue could, for 
example, see Sacu's tariff fund used, not 
to provide direct grants t() member gov
ernments as at present, but as "pro
gramme funds" to build up the competi
tiveness of members alongside that of the 
dominant South African economy. 

A refashioned Sacu, again. strong in its 
new-found political credibility. would 
continue to allow South Africa to advance 
its economic interests in the region. yet 
insist on target measures such as the 
industrialization of all member states and 
the first proper implementation of the 
Sacu agreement's otherwise viable. but 
hitherto overridden, protection-of-infant
industry clause. 

Such a scheme would not find favour 
with the current free world market views 
of an OECD-IMF regime in the region. 

Comesa (PTA) 

Continuity in change implies the goal of a 
freer regime of trade, aid and investment. 
In Southern Africa's regional development 
this would favour a modified Preferential 
Trade Agreement (PTA), its rules or origin 
changed to allow for greater foreign con
tent and foreign management and with an 
emphasis on the promotion of trade. A 
viable PTA could render the development 
of a regional market of key importance in 
interstate cooperation and in so doing dis
place the SADe. 

112 

Politically, Comes a (formerly only the 
PTA) has become more prominent since 
1991. There are several points of interest 
here, including the need to ensure its sur
vival (the organization is experienCing 
fin;mcial difficulties), its growing support 
from the European Community and the 
nature of Swaziland's recent stewardship. 
"Mediator states" such as Swaziland have 
deep experience of organis;nions such as 
Comesa, Sacu and the SAJ)CC. It was their 
presence within the SADCC that con
tributed to its depoliticization and invited 
Western hacking. 

Similarly, these mediator states (plus 
Botswana, Malawi. Mozambique and 
Angola, who have still to join) could act 
as catalysts in twnsforming Comesa (PTA) 
into the cornerstone of regional inter
course. l'\ote that this would possihly be 
yet another factor int1uencing the redirec
tion or policy away from interstate coop
eration and the SADe and towards inte
gration in terms of trade. 

It is clear that since the lack of COI1l

plementarity in the region's economies 
docs not favour mutual trade at present, 15 

an emphasis on Comesa (PTA) \v(lUld 
largely favour commercial South African 
and OECD designs. Plans by South 
Africa's Electricity Supply Commission 
(Escom) for a regional electricity grid is 
focused on Comesa (PTA) rather than on 
the former SADCC grouping and growing 
assistance to Comesa (PTA) is promised 
from the ECs European Development 
Fund (EDF). In early anticipation. what 
was then the PTA in 1992 decided to con
template the ahsorption or the SADCC -
followed by that of its successor the 
SADe. H 

Th(c' ANC. on the other hand, argued 
prior to the elections that the promotion 
of domestic market growth ought to pre
cede plans for export-led growth.-l') We 
repeat thb point because. on such a view. 
the kind of economic integration put for
ward by a modified Comes a (PTA) ought 
to follow rather than precede the achieve
ment of greater economic balance. This 
view naturally favours the present pre
eminence of the SADe. with its inheri
tance of interstate cooperation and state
led coordination in the setting of broacl 
developmental goals. 

Conclusion: The focus for change 

Change in Southern Africa is conditioned 
by the social and political context in 
which a particular economic oreler is 
allowed to function and by the structure 
of the greater world order. The present 
trend in Southern Africa, as elsewhere. is 
towards a developmental focus that opts 

for market mechanisms, stability, borders 
open to im'estment, capital transfers, 
trade and export-led growth. Such a set
ting for the region's affairs assumes the 
dominance of the West. the ascendancy 
of a hegemonic South Africa, and the 
logic of current macroeconomic argu
ments. A realism based on the political 
need for ,some form of economic stabiliza
tion punctuates the analYSis of events and 
of change. 

During the 19HOs. in its pursuit of a 
"Total l'\ational Strategy", South Africa 
politicized regional development for its 
own parochial ends. It drifted away, con
sequently, from a Western vision of how 
region;Ii development ought to accommo
date the economics of transnational cor
porate organization. It became more of a 
regional force acting in defence of its OWI1 

preservation than a power able to uphold 
a regional order identifiable with the 
securing of broad Western interests. 

Will South Africa want to become (or 
he able to become) an ena bling power for 
transnational capitalism? Will South Africa 
exploit its part in having brought about a 
number of "broken-hacked states" ,6 which 
it can now, in the wake of that great 
leveller - structural adjustment - incorpo
rate into a new, politically changed, but 
nonetheless still polarizing and exploita
tive South African domain?'; 

The answer here largely depends on 
the degree to which the present Pretoria 
regime can preserve something of itself 
during this time or transition. Can the pre
sent state credibly project itself as a 
regional economic and political power? In 
it" last two years of power, the De Klerk 
administration made considerable efforts 
to promote relations with both Western 
and African states. The intention was 
twofold. To persuade both the OECD 
blo(' and the states in the region that 
South Africa would be able to sustain a 
regional pattern of relations for further, 
Tl'\C-based OECD aid and investment. 

Running parallel to this was an attempt 
to preserve, strengthen and expand the 
existing social and economic establish
ment in its relations at home and abroad. 
to plan ways in which to take policy 
instruments and leverage away from a 
future government, to limit the policy 
options of a future, ANC-led govern
ment.-lH 

There is always the hope that the 
South African economy and the minority 
that owns and manages it. wili. with social 
peace under a majority government, act as 
a locomotive to initiate growth both inside 
and outside South Africa - and so come to 
play a truly progressive role. This is a 
purely technocratic view int1uenced by the 
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prevalence of a --primitive functionalism--;9 

which sees solutiom in conceptualizing 

grand schemes for the resolution of 

regional problems. But will the region be 
able to shape its relations with the outside 
or will the outside continue to do the 

shaping! A democratic South Africa, if it 

wishes to make a concerted effort at 

addressing mass democratic concerns, will 
simply have to mo\'e away from such 

imnK'd iate technocratic concerns and set 

its own terms and conditions as part of a 

policy of domestic as well as regional 
transf()I'l1Jation. 

Hert' we are talking about a leadership 
role that has to come to consider the 

long-term rather than the short-term 

opportunities of power. South Africa 

could make a decisive contribution to the 
estahlishment of an economic and social 

council - one that would see, among 

other matters, to the mechanisms of co

habitation of Sacu with the SADC or the 

merger between the SADC and Comesa 

( PTA). This council would bt' part of a 

conference on mutual security, with a bill 
of rights;"O and it could, over the long 

term, provide regional consensus on the 

region's military, economic. social and 

political development. Such a commit
ment would allow it to contribute to a 

regional framework of cooperation and 

peace huilding whose specific aim would 

be to narrow rather than widen regional 

inequalities in development. 

There are a numher of factors that may 

make such a regional setting for the man

agement of political and devdopment 

issues necessary. In addition to the dis

locations of economic restructuring, there 

are the threat of personal and military dic

tatorships - Lesotho after the royal coup 
in August 1994 is a case in point - that 

could supersede urban elite-based plural

ist political systems; the heightened threat 
of social and economic instability provid

ed by massive migrationary trends 
towards the South: malnutrition and dis
east' (including Aids); and environmental 
deterioration. In such circumstances, the 

provision of a regional sociaL economic 
and institutional network, of formal inter
state cooperation, promoted by South 

Africa and assisted by OEeD funding, 

would seem to be in the interests of all in 

the suhcontinent. 

Whether South Africa succeeds in 

keeping her developing relations with the 

region as a whole happily on course will 

much depend upon her success in reach

ing suitahle accommodation with some of 

her neighbouring states. The response 

from sub-Saharan Africa is cautious. The 

full recognition of the sovereignty of such 
states, greater democracy in rdations \\'ith 
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South Africa, and tlK' latter's acceptance 

of mutual political and economic interde

pendence would seem to mark the hot

tom line. The SADCC warned that it did 
not wish to accept further economic dom
ination by South Africa - whatever the 

political complexion of the new state."l Its 

successor, the Southern African Devdop

t11ent Community, could hy its very exis

tence constitute a response to that state

ment. A change of nexus in the region 

may be possihle; but. with a sense of judi

cious balance in mind, it will have to he 
worked for by all.'i2 
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Introduction 

I
F we search into history for the ori
gins of the food crisis that presently 
bedevils the state in Africa, it is not 
unlikely that we shall find useful 

lessons to help its resolution: particularly 
if we look into traditional thinking on 
agriculture as an integral part of political 
organization. This is what we will try to 
do in this pa per. 
Firstly, we seek to find out to what extent 
agricultural production featured as a polit
ical variable in the African scheme of 
power (and especially state power). In 
other words, granted the frequent seLf-suf
ficiency of traditional African communi
ties, what was the attitude to agricultural 
production by the political authorities? 
Did they see agriculture as an integral 
aspect of politics, or as the private voca
tion of individuals and families? 

Secondly, were there periods of crisis 
in food production, and how did African 
react at such times? Did they [ake precau
tionary steps to prevent future disasters? 

Thirdly, how much traditional political 
thinking concerning agriculture survives 
today? and how has this helped or retard
ed the urgent [ask of resolving the present 
food crisis in Africa? 

Finally, what other important lessons 
can be learned from traditional thought 
and institutions? In particular, in the light 
of the repeated calls by African states for 
their peoples to return to their old ways 
of farming, in what concrete ways can the 
old order be made useful? 

The problem 

No serious examination of Africa's present 
predicament can fail to recognize the debili
tating food and agricultural crisis which 
both complicates the continent's situation of 
underdevelopment and cripples efforts at 
overcoming it. That Africa is in the grip of a 
food crisis is, to say the least, ironical be
cause we know that some of the world's 
staples originated in Africa.! Apart from this, 
food and agricultural self-suffiCiency were 
the hallmark of traditional African society, 
although agriculture was aimed primarily at 
survival and there was little talk of surplus 
production for commercial purposes. Yet a 
shift away from Africa's subsistence-agricul
ture tradition has recently been estab
lished 2 Can we look elsewhere? Can we 
look for guidance to the state? 

Now, the primary role of the state, par
ticularly in the Third World of which 
Africa is a part, is to meet the basic needs 
of its citizens. Of these needs, food is the 
most basic since it provides the founda
tion for the continent'S urgent task of 
development. 3 In fact, without a relatively 
comfortable level of food security, success 
in the overall task of development will 
always prove elusive. 

Numerous approaches to the problem 
have been proffered. These have ranged 
from the need for a green revolution, 
which has indeed performed the much 
desired miracle in Asia and other techno
logically advanced countries, to the neces
sity for Africans to return to their tradi
tional, now partially abandoned way of 
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life whose mainstay was farming and food 
self-sufficiency." Note that while solutions 
such as the green revolution based on 
advanced technology promise to increase 
the dependency of African states on 
world capitalist centres and so heighten 
the food-agriculture dichotomy, returning 
to the continent's traditional way of life 
would be perhaps the most inward look
ing, Africa-based suggestion. Here lies the 
point of departure of this paper. For we 
are going to examine the ways and means 
in which the post-colonial African state 
can learn and benefit from the traditional 
role of the state in agriculture with a view 
to bolstering an African rather than a for
eign solution. In the process of doing this, 
we will touch on the historical factors that 
have resulted in the present crisis, espe
cially as these crystallized during the colo
nial period. 

The paper itself is divided into three 
sections. In section one, it examines the 
nature of the state-agriculture relationship 
in traditional African society. Section two 
is an exposition of the nature of agricul
ture in traditional societies. Finally, in sec
tion three, it identifies and elaborates on 
the important lessons to be learnt from 
the traditional state-agriculture nexus. 

The role of the state in agriculture 
in traditional African society 

Perhaps the first point to be made is that, 
notwithstanding the rather established 
state-stateless classification of traditional 
African political systems, certain necessary 
state functions, including in the main those 
of law and order, security and welfare of 
the citizenry, were indeed performed in all 
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African societies 5 Although in many of 
these societies, there was little differentia
tion of social institutions, and few mani
festly political institutions could be identi
fied, it is difficult to conceive of any of 
them as strictly stateless. This is the sense 
in which the traditional African state is 
being addressed: as one founded on cer
tain basic notions of the state, latent 
though these may have been. Of course, 
from one society to the other, these no
tions and their corresponding institutions 
differed in elaboration. Thus, while cen
tralized systems such as those in Benin, 
Oyo, Ghana, Mali and Songhai had well 
differentiated and sometimes highly com
plex forms of state institution, others such 
as the Ibo. Akan and the Gikuyu were 

relatively lacking in such manifestly politi
cal institutions. Nevertheless in all these 
societies, basic notions converged in many 
areas, especially as concerns the form of 
the primalY unit of political organization. 
(This primary unit, which Osaghae has 
referred to elsewhere as the "village com
munity" or the "community-state", under
scored the state-stateless distinction 6 ) It is 
this primaIY unit - the community-state 
that is - which is taken here to be the epit
ome of the state in traditional Africa. 

The community-state was self-suffi
cient 7 There was little production of sur
plus, so little large-scale economic devel
opment. One consequence of this was 
that, except in a few instances, agriculture 
was not a commercial enterpriseB Here 
we have nothing more than a self-suffi
cient farming state. Indeed, it is difficult to 
talk of the traditional state outside the 
context of agriculture and farming. And as 
the primary duty every individual owed 
the state was to ensure its survival, so it 
was that everyone in the society was a 
"worker", more precisely a farmer. 
Working, Nyerere says, was the basis and 
justification of traditional African social
ism 9 But the notion of "worker" did not 
here include the employer-employee dis
tinction (arising from a "capitalist attitude 
of the mind") because everyone had an 
equal right to the land and to the 
resources it yielded; "it did not occur to 
anyone to claim it"l0 

Nyerere elaborates: 

In traditional African society every
one was a worker. There was no 
other way of earning a living for the 
community. Even the elder, who 
appeared to be enjoying himself 
without dOing any work and for 
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whom everybody else appeared to 
be working, had in fact, worked hard 
all his younger days. II 

So important was the premium placed on 
work that there was room neither for indo
lence nor for laziness; nor was there much 
luxury, even for a visitor. Again, Nyerere 
cites a Swahili proverb "Ngeni siku Mbili, 
siku ya tatu mpe jembe" - or, in English, 
"Treat your guest as a guest for two days; 
on the third day give him a hoe"]2 

Work then, like religion, was an inte
gral part of the mechanism for the mainte
nance of solidarity, survival and continu
ity. According to Otite, "Land and religion 
consolidate community relations in 
indigenous Africa. The agricultural occu
pation and the systems of land tenure call 
for social interdependence, full employ
ment, and non-deprivation" .13 The 
approach to work was more communal 
than individualist, since members of the 
community farmed together as a group on 
their individual farms or on one farm 
which they collectively owned. When 
they collectively farmed on individual 
farms, there was always the much needed 
additional labour available to meet indi
vidual (and collective) needs, including 
community expenses. 

Understandably, the environment and 
low level of technology compelled coop
eration; the survival of the community 
depended upon it. But the most plausible 
explanations for the communal approach 
to work are to be found in the communal 
ownership of land, which was the major 
means of production, and the extended 
family system. Not only was the owner
ship of land communal and held in trust 
by the ruler who symbolized the commu-
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nity's solidarity and integrity, but the right 
to the products of land and labour was 
also communal. As Nyerere puts it: 

To people in Africa, land was always 
recognized as belonging to the com
munity. Each individual had a right to 

the use of land, because otherwise 
he could not earn his living, and one 
cannot have the right to life without 
also having the right to some means 
of maintaining life. But the African's 
right was simply the right to use it; 
he had no other right to it (nor) did it 
occur to him to tIy and claim one. 14 

Second, we must consider the extended 
family system. This ensured and gave 
impetus to the communal approach. A 

man's children, his cousins and distant 
relations constituted the labour unit which 
tilled the soil and took charge of the live
stockI5 In short, the extended family was 
the core of communal responsibility for 
corporate survival. What is interesting in 
all this is the impoltant fact that, except as 
a guarantee of community survival, agri
culture was not generally a political issue. 
Like most other elements in the communi
ty state, it was seen in largely ritualistic 
terms because religion permeated the 
African system of thought. Consequently, 
as Busia could point out, "The gods or 
ancestors were believed to provide good 
hunting or fishing grounds; or help to 
make fishing or hunting successful; or 
increase supply; or ward off evil from the 
flocks or crops or man".16 In times of 
famine or shortfalls in agricultural produc
tion the people found succour in sacri
fices and orher religious rires to appease 
rhe gods and the ancestors who were 
believed to be the spiritual owners of the 
land, responsible for soil fertility.17 In 
terms of political economy, however, 
largely because of the communal concep
tion of production, there was little status 
or class/power differentiation in relation 
to agricultural production18 The only 
exceptions occurred in those highly cen
tralized systems where clear rulers/ruled 
distinctions had already been established 
and some measure of private ownership 
ownership of land and farms existed. 19 

Three important aspects of traditional 
state-agriculture relations should be noted 
for the differences they presented when 
compared with present-day realities. 

First, traditional food culture was 
inward-looking rather than outward-look-
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ing . What this means is that the people 
were sa tisfied with their staple foods and 
sought very little variety beyond what 
their soils could produce . Thus, while 
common staples were to be found in 
many parts of the same geograph ica l 
region, there was little man-directed diffu
sion of foods. It is instructive to note that 
many of the present-day African staples, 
including rice, cocoyam and cassava, 
were imported, and that their introduction 
marked the beg inning of the proble m of 
food dependency in Africa .2o 

Second , agricultural enterprises were 
on a sma ll sca le. Apart from food crops 
and livestock, present-day cash crops 
were unknown in terms of exchange 
value. There were no industries to be fed 
with agricultural raw materials, and very 
little inter-community trade and exchange 
involved food crops. The point to be 
noted here is that some of the present-day 
uses of agricultural products, as ra w mate
ria ls fo r home and foreign industries and 
as cash crops exported for foreign 
exchange , resulted from the integration of 
African states into the world capitalist sys
tem as mere producers of raw materials. 

Th ird , the traditional attitude to agri
culture involved little or no effort to con
quer nature by applying scientific meth
ods to boost production, control plant 
and livestock diseases or even increase 
the food yield per acre 21 This is not su r
pris ing, because the mode of thou ght in 
traditional society was Platonic rather than 
Aristotelin , emphasising as it did the 
unity of all things - man , food crops, 
land, pebbles and rivers. Consequently, 
agriculture was perceived more in spiritu
al and ritualistic than in scientific terms. 
When there was drought, or famine , or 
shortfa li s in production, the gods and 
ancestors were believed to be angry and 

had to be appeased. At best, these agri
culturalists stuck to the practice of shifting 
cultivation , leaving the land fallow to 

once again receive the blessings of the 
gods. This unscientific traditional attitude 
suited the circumstances of a small and 
self-sufficient community-state . The point 
we should note here is that the present
day scientific approach to agriculture 
(which necessitates the importation of fer
tilizers , tractors and other implements) is 
a product of Africa 's entlY into a technol
ogy-based world system. 

To sum up , the community-state was 
basically an agrarian state. The state, as it 
were, "owned" the land o nly as the sym
bol of the people and gave everyone a 
right to use it for his own good and that 
of the entire community. Apart from the 
land itself, the state developed no other 
special relationship to agriculture except 
at times of emergency or natural disaster, 
sllch as drought and famine , when rulers 
had to invoke the spirits of de parted 
ancestors (those who actually "owned" 
the land22) and the gods themselves. The 
primary role of the state that can be 
extrapolated from what we have said was 
to provide the means of livelihood for 
every citizen and guarantee his and the 
community's survival. 

The nature of agriculture in 
traditional African society 

Traditional African agricultural a rrange
ments can be studied as they were, first , 
prior to colonialism, and second, from 
colonial times onwards. Originally, as we 
have seen, the African way of life was 
communal, with close lineage and kinship 
ties. Woven on such a communal warp. 
the local chief of vill.age head 's weft of 
responsibilities guaranteed the rights of all 

community membe rs to all communal 
resources , espec ially land. Broadly, deci
sions o n the allocation , disposition and 
use o f all land lay with the village commu
nity acting either as a body (a ruling coun
cil of elders) Or through its chief. How
ever, land could be redistributed among 
vil.lage members either as a result of pop
ulation incre ase or calamities such as 
drought, fl oods, famine, war or disease. 
Within such communities , families had a 
basic right to cultiva te land for the ir own 
use : they could not be evicted - put off 
the land - exce pt after deliberation and 
decision by the entire village community. 

Since the bas ic variable in traditional 
African agriculture was the farm family 
and its labour within a small community, 
the system , as Todaro points out, was 
characterized by three major themes23 

The first was the importance of subsis
te nce farming. Subs istence economies are 
usually described in negative terms be
cause they are not exchange, or money, 
economies. 24 In all subsistence farming , 
however, there is generally a network of 
labour, land and product transactions - a 
local and contained economic system 
which integrates community life. Second, 
there existed in those times an abundance 
of land in excess of immediate require 
ments which permitted the general prac
tice of shifting cultivation, which, in turn , 
diminished the va lue of land ownership 
as an instrument of economic and politi
ca l power. Third , every famil y, nuclear 
and extended , had a right of access to 
land and water in the intermediate territo
rial vicinity - excluding those families that 
did not "belong" to the community even if 
they were members of the same tribe. 

In summary, the emphasis in pre-colo
nial and, to some extent, early post-co lo 
nia l SOC iety in Africa was on the individ
ual farmer in the community: the state 
was inte rested in the production of food 
for the people without any element of 
intervention. 

As has been e mphaSized in the pre
ceding sections, agriculture featured very 
small on the African political grid. And it 
was relatively easy for people to acquire 
land for farming. The only exceptions 
were outcas ts and those who had been 
formally ostracized, thereby lOSing the 
rights that went with membership. 

Evidence abounds that the overwhelm
ing majority o f village dwellers remain, 
today , small-sca le farmers. The advan
tages of sma II-scale farming have been 
recognized to include in the first place the 
absorption of the large labour force, 
since, by nature, small-scale agriculture is 
labour- rather than mechanization- inten
sive. 
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At this point we might with advantage 
look beyond the African dilemma. The 
Japanese experience, for one, shows that 
any technology can be adopted to fit 
small-scale farms - ifresearch is specifi
cally directed to their situation and its 
constraints 25 As Heady argues, it is diffi
cult to make a case for large-scale labour
intensive units in farming at the early 
stages of economic development, espe
cially in states with a high manpower-land 
rati0 26 Heady further argues that the 
romance of African governments with 
large-scale agriculture, to the detriment of 
small-scale agriculture, will lead to the 
collapse of traditional community farming 
and living. Such a collapse compels rural 
dwellers to migrate to urban centres, a 
move which, as we have seen in most 
parts of Africa, proves overburdensome to 
government's resources and dissipates 
energies required for tackling the urgent 
tasks of development. 

Overcoming the African food 
crisis: Lessons from the past 

Given the wide divergence between the 
objectives and material conditions of tradi
tional sociery and present-day realities, the 
temptation to dismiss any attempt at recre
ating the present on the basis of the past 
can be understood. Certainly, the circum
stances and requirements of the agricultural 
sector today differ widely from those of tra
ditional society. For while food was not 
regarded as a political variable in tradition
al society, it is at the heart of national and 
international politics today; while agricul
ture was not monetized in the traditional 
economy, for most African states today it is 
the mainstay of the national economy since 
cash and food crops constitute the major 
sources of wealth and foreign exchange; 
while traditional agriculture, again, empha
sized mainly food crops for human con
sumption, agricultural products today feed 
both man and industIy: in many instances, 
more agricultural produce goes into indus
try as raw materials than is consumed as 
food; while the food culture in traditional 
African SOCiety was inward-looking, Afri
cans today have imbibed an "international" 
food culture which makes than outward
looking and dependent for part of their 
food requirements; while small-scale farm
ing using elementary tools suited the tradi
tional community, what seems to be re
quired today is large-scale mechanized 
farming to meet the increased demands for 
food and agricultural raw materials. The list 
of contrasts is almost endless. 

In spite of these marked differences, 
two facts justify an attempt to draw im
portant lessons from the past. First, in 
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many parts of Africa, traditional village 
communities have survived in various 
forms, notwithstanding the profound 
transformations they undelwent during the 
colonial period. One important indicator 
of this fact is that up to 70 per cent of the 
total population in individual African 
countries continue to dwell in villages 
and, in some cases, have undergone very 
little in the way of modernizing influ
ences. For most of these people, agricul
ture remains the primary occupation, the 
only difference being that nowadays they 
have to produce enough food to feed 
themselves plus something over to sell for 
cash with which to acquire the barest mod
ern amenities. Second, in searching for 
solutions to any problem, the analyst must 
always interest himself in the antecedent 
circumstances. In the present instance, any 
meaningful examination of the agricultural 
crisis in Africa must perforce look at the 
African peoples' heritage - especially 
since, as we have said, certain traditional 
structures have survived in various forms 
until today. On this point we must indeed 
agree with Olisa Awogu that present-day 
social formations in Africa are a product of 
continuiry and change: 

Continuity relates to the fact that the 
social formations have, from their 
inception, retained baSically their tra
ditional roots, even though they may 
appear "new" as the result of their 
development over the years. On the 
other hand, "change" represents the 
"new" in this evolutionary process27 

Having established the rationale for 
searching for lessons in the past, an 

attempt must be made to account for the 
transformation in the agricultural sector in 
Africa and for the present crisis. Colonial
ism provides the most useful paradigm for 
this account. The major effect of the colo
nial regime in the agricultural sector was 
the increased involvement of the state. 
Since the raison d'etre of the colonial 
enterprise was to establish a base for the 
provision of raw materials for metropolitan 
industries, the colonial state became 
actively involved in agriculture, especially 
in the production of cash crops - cocoa, 
rubber, timber, palm oil, and so on. 
Research institutes and marketing boards 
were set up to boost production of these 
crops and market them. And thus was set 
in motion the deleterious involvement of 
the state in agriculture. The concern was 
with cash rather than food crops. Post
colonial states acquired this unfortunate 
legacy and could not afford to rectify it 
because their leaders were obsessed with 
"development" - for which they needed 
ever more cash crops with which to pur
chase foreign technology. This is what has 
resulted in Africa's present food crisis28 

Although it has been argued by some 
that the African food crisis is not recent, 
its contemporary origins are to be found 
in the increaSing involvement of the state 
in agriculture. This involvement and the 
emphasis on cash crops have served to 
erode the power and autonomy of indi
vidual small-scale, subsistence farmers; 
and this has greatly discouraged food pro
duction. When the food crisis manifested 
itself in Zambia's rice riots, in the devas
tating food pogrom in Ethiopia, Somalia 
and Sudan, and in the garri queues in 
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Nigeria - it was easy for governments to 
aUude to drought and other natural disas
ters. But the truth is that, for too long, 
food production had been neglected. At 
best, African states have only succeeded 
in increasing the volume of their food 
imports, a move which has further com
pounded the problem. Our urgent task 
today is to surmount the crisis. 

Concluding remarks 

In concluding this paper, we will identify 
and elaborate on important are<ts in 
which agriculture in traditional Africa ca n 
provide leads to the direction we should 
take. In so dOing, we are not losing sight 
of the international or foreign dime nsio ns 
of the crisis, especially as food has 
become a crucial variable in the calculus 
of natio nal security. Happily, many schol
ars have addressed this aspect of the 
problem.29 Our concern, however, is with 
African initiatives , in the spirit of the reso
lution of African leaders who formul a ted 
the Lagos Plan of Action, wherein was 
stated that the time has come for Africa to 
be inward-looking and search for indige
nous solutions to the continent's crises 50 

First, African states have to distinguish 
as clearly as possible between food and 
other agricultural production. [f the dis
tinction between food and raw materials 
is made vety clearly, and efforts are con
centrated separately on each sector, it will 
be possible to boost food production. [n 
this way, too, multinational agricultural 
enterprises whose primary concern is not 
with food but with raw material produc
tion can be checked. 

Second, as land remains the primaty 
means of production for farming. govern-
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ments should learn from the liberal land 
tenure systems in traditional societies. The 
commercialization of land in many parts 
of Africa today has produced a situation 
in which bourgeois and absentee farmers 
(whose primary interest is making profits) 
are the major farmers. The genuine farm
ers have been dispossessed of their lands 
and forced into becoming employees of 
the big-time farmers, a practice inconsis
tent with the traditional African concept 
of "working the land ". Although the tradi
tional view cannot well suit present cir
cumstances, when money is required for 
virtually every basic need, land owner
ship, we believe, should be liberalized in 
order to give evety citizen an optional 
right to a livelihood derived from subsis
tence farming. This liberalization of land 
ownership and use would also check the 
increasing erosion of the autonomy of 
individual farmers and reinforce the com
munal approach to farming. 

A third point: African states should, like 
the traditional community-states. involve 
the people meaningfully in overcoming 
the food crisis. They should be encour
aged through extension workers to return 
to communal farming. This will serve to 
reduce the high level of government in
volvement in food production which has 
failed to produce the deSired results. [t 

will also serve to check the alarming taste 
for foreign foods which heightens Africa 's 
food dependency. Peop le will re-learn to 
eat, in the main, what they cultivate - as 
they did in the past. 

Finally, the introductio n of mechanized 
agriculture should be adapted to tradition
al African systems of agriculture, as has 
been done in India. To do this efficiently, 
African states must encourage and fund 

more researc h into the traditional forms of 
their own local agriculture. They must 
look especially into the question of how 
the trad itional community state was able 
to sustain itself, historically, in situations 
of near anarchy. Here lie great cha.llenges 
and great lessons. 
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Developtnent and Africa: 
Changing perceptions 

Douglas Rimmer, visiting Research Fellow at the Africa Institute of South 
Africa hased at the Centre of West African Studies, University of Birmingham, 
examines the changing perceptions of development, especially after 
World War II. 

C
HANGING perceptions of eco
nomic development in Africa 
have mostly to do with how it 
can be achieved, a matter which 

has long been controversial and no doubt 
will continue to be. This article addresses 
the different, although closely related. 
question of what development has meant. 

Semantics 

This term has become common currency 
only since Wold War II. In the ordinary 
vocabulary of economics. its place was 
previously filled hy expressions such as 
"material progress". Admittedly, Marx did 
write about "the development of the capi
talist mode of production". and about 
countries being more or less "developed 
industrially", and Schumpeter in 1911 
published Thc thcory ()/economic dcuelop
menlo But they used the verh intransitive
ly, just as did the more orthodox econo
mists who wrote of progrl'ss - to refer to 
what happened, rather than to \vhat was 
done; to outcomes. rather than to inten
tions; and. indeed, according to Marx. to 
what must inevitably occur, whether or 
not anyone sought it. 

For the transitive verb, used in an eco
nomic context. H W Arndt tells us that we 
must look first to Australia ahout the mid
dle of the nineteenth century. The poor 
and scanty population of Australia, the 
enormous distances and the hostile natur
al environment provided no grounds for 
expecting progress to happen there of its 
own accord. Rather: ''It was always seen 
to need government initiative. action to 
'develop' the continent's resources by 
hringing people and capital from over-
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seas. by constructing railways. and by 
making settlement possible through irriga
tion and other 'developmental' public 
works ... J 

Not surprisingly, similar views were 
taken of tropical Africa when it \vas 
appropriated by European powers. Joseph 
Chamberlain. for example. believed the 
private initiatives of traders inadequate to 
realize the full potential of tropical Africa. 
and argued for the building of railways 
and other public worb hy colonial gov
ernments backed financially by the British 
Parliament. Africa \vas to be actively 
developed 2 Historians subsequently per
ceived this to havl' been the case in 
Canada, South Africa and India. as well as 
in Australia.:l Further development of .. the 
imperial estate" was frequently urged in 
Britain. Indeed. in 1929 Parliament passed 
a Colonial Development Act. rrimarily in 
the hope of promoting British exrorts. 
especially of mining equipment. Develop
ment in a transitive sense thus found its 
way into colonial policy and colonial his
tory much sooner than into economics. 
But it meant in tlwse contexts the ex
ploitation of natural resources. the "open
ing up" of new commercial opportunities, 
which was not quite what development 
came to mean after World War II. 

Welfare 

\'Vhat development then came to mean 
was mass welfare: the undertaking by a 
government directly or indirectly to create 
material welfare for the population it gov
erned. 

While no such undertaking had been 
given in Africa before the 1940s. it will be 

recalled that the welfare of the indigenous 
peoples \vas said to he guarded, since the 
imperial power acted toward them in the 
manner of a trustee. 

But by 1940 confidence in colonial 
trusteeship was ehbing, and a need was 
being acknowledged for a more active 
explication of the doctrine. Popular dis
contents had arisen in the British empire, 
most notably in the West Indies. but also 
in the Gold Coast. where producers had 
held up their cocoa supplies. The colonial 
agitation in the later 19:,)Os of Germany, 
Italy and Japan. the so-called have-not 
nations. had heightened sensitivity to how 
the "haves" were discharging their trust. 
Later. during the war. there was diplomat
ic pressure from the 1 inited States for 
standards to he raised in the British and 
other European colonies, and there was 
some anxiety lest America should press at 
the end of the war for realization of "a 
favorite dream of ROOSl'Veit'S", t the re
phtCl'ment of all colonial possessions by 
mandates. 

In addition there were positive reasons 
for promoting colonial welfare. One 
derived from the so-called "international 
food movement" that was initiated at 
Geneva in 193'i, and the object of which 
was to lift world demand for foodstuffs hy 
raising nutrition nearer to the standards 
laiel down hy medical science as neces
sary for healthy living.') This strategy for 
recovery from the world economic de
pression was quickly widened to encom
pass other elements in living standards 
such as housing. clothing, medical care 
anel schooling6 Having regard for grossly 
under-used productive capacity during 
the depression of the 19:,)Os. and a belief 
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that this condition could well persist in 
peacetime, it seemed that the ideal of a 
better life for everyone was no longer 
constrained by scarcity. The constraint lay 
rather in demand. So: "If welfare policies 
mean more purchasing power", wrote 
Keith Hancock in 1942, "'welfare poliCies 
should be encouraged from China to 
Peru." "Here," he continued, "'among the 
slums of western Europe and the crowd
ed peasantries of eastern Europe, in back
ward Africa and impoverished China, a 
vast work of development and welfare is 
waiting to be done: here are the new 
markets to be opened: here is the new 
way to wealth."" 

About the same time, Lord Hailey \vas 
expounding "a new philosophy of colo
nial rule", a "constructive interpretation" 
of what trusteeship was becoming. Hailey 
acknowledged the predominant int1uence 
secured in Great Britain, through the 
extensions of the franchise, by sections of 
the population that saw the chief function 
of the state as "the service of their own 
social needs and the promotion of their 
physical and material welfare". He argued 
that, if the colonial trust was to be ade
quately discharged, "the function of the 
State for domestic purposes must apply 
equally to its function with regard to our 
Dependencies"; there too the overriding 
justification of government must be the 
serving of such material ends as higher 
living standards and security in employ
mentS 

Such were the several causes by which 
development in its transItive sense 
acquired a welfare connotation. The shift 
in perception from exploiting resources to 
uplifting people is neatly caught by the 
enactment at Westminster, in 1940, of the 
Colonial Development and Welfare Act in 
place of the Colonial Development Act of 
1929. The 1940 Act marked the end of the 
traditional Treasury wisdom that colonies 
must be financially self-sufficient. Hence
forward the UK government would make 
loans and grants available, both to devel
op colonial resources and to raise up 
social services in the colonies. Parallel 
changes in the French imperial dispensa
tion occurred soon after the end of the 
war; indeed, the French were readier than 
the British to accept the doctrine that 
what was done for metropolitan peoples 
must be done also for the colonia1. 9 

So seriously was the work of colonial 
development and welfare undertaken that 
historians have subsequently written, with 
reference to East Africa, of "a second 
colonial occupation" as technical and 
administrative personnel multiplied in the 
early postwar years. 10 In the French terri
tories, the raising of standards in the pub-
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lic provision of schools and hospitals was 
so marked as soon to arouse controversy 
about whether those standards could pos
sibly be judged appropriate to African 
conditions. 11 

So far as development was being 
financed by int10ws of metropolitan 
grants and concessional loans, the direct 
delivery of welfare could remain its pri
mary object. 12 And even greater amounts 
of easy public money were secured, more 
particularly in the British territories, 
through the taxing of the gains won from 
steeply improving terms of trade in the 
first postwar decade - a fiscal take that 
was greatly enhanced through the device 
of statutory export monopolies. In these 
benign financial conditions, the belief that 
government existed primarily to deliver 
welfare was not seriously contested: it 
was no less appealing to politicians eager 
to win elections or to retain power than 
to the people who hoped to benefit from 
public largesse. In Nigeria, for instance, 
leading public concerns in the 1950s were 
the rapid extension of primary schooling 
and the creation of more, and better-paid, 
wage-earning jobs. That development of 
this kind might be constrained by re
sources was not offiCially acknowledged 
in Nigeria until 1959, and the architect of 
the first national plan of 1962-1968 still 
found it necessary to argue that more 
education and better health care could be 
attained only through a more productive 
economy.1.1 In Ghana, economic infra
structure and social services, rather than 
the direct production of marketable goods 
and services, continued to dominate 
planned public investment even during 
the supposed "big push" toward socialist 
industrialization in the early 1960s, just as 
in the last years of colonial rule. 14 

The political uses of welfare delivery, 
in cementing the nexus between rulers 
and ruled, explain only partly the tenacity 
of the welfare orientation in public spend
ing for development. Another part of the 
explanation is that African governments, if 
and when additional resources came into 
their hands, spent those resources on the 
objects they could most readily accom
plish. Such objects included more exten
sive public administration, the building of 
schools and universities, the construction 
of more roads and other improvements in 
communications, and the provision of 
water supplies, hospitals and clinics. 
Perhaps one should acid military expendi
ture.I'i Much less easy to accomplish were 
directly productive investments in indus
try and agriculture; when such invest
ments were nevertheless ventured in the 
public sector, the results were commonly 
disappointing, and sometimes disastrous. 

Development and !lfrica: Cha...r2~ngperceptions 

A reason, therefore, for the generally low 
productivity of investment in Africa is that 
a large share of total investment has been 
public investment. 

The growth objective versus 
equity 

By around 1960, the time of indepen
dence in most of tropical Africa, the 
favourable trend in the terms of trade had 
been checked and the reserves that had 
been accumulated in the early postwar 
years were being run down, while on the 
other hand government spending became 
more abandoned than under colonial rule. 
Fiscal stringency consequently appeared, 
along with the argument that further gains 
in welfare would have now to be secured 
indirectly through economic growth -
through an increasing flow of real output, 
achieved by the more productive use of 
resources. 

This argument, whose application was 
not of course limited to Africa. led to 
what came to be called the sovereignty of 
the growth objective: the belief that what 
development meant, above all, was a big
ger GDP. Such sovereignty was perhaps 
to be found more in the development lit
erature than in government policies, since 
in practice there were surely few govern
ments that could afford to be single-mind
ed about growth, to the exclusion of dis
tributive concerns. Nevertheless, by the 
early 1970s opinion had reacted strongly 
against the growth objective; there 
occurred then a rapid transition among 
new development nostrums. 

The initial inspiration was the failure of 
wage-employment to keep up with the 
growth of production in the "modern sec
tors" of developing countries. An "em
ployment problem" was perceived. But 
empirical studies were paradoxically to 
show that involuntary unemployment was 
not widespread. Attention was therefore 
shifted from unemployment to under
employment. The latter became an ascribed 
status, denoting not people who worked 
less than they wished to work, but those 
who, however hard they worked, obtained 
only a "'poverty level of returns". In this 
way the employment problem was trans
muted into a poverty problem. The objec
tion to a single-minded pursuit of economic 
growth was not that it had failed to create 
enough wage-employment but that it had 
failed to remove widespread poverty. The 
burden of a new approach to development 
became the designation of poorer people 
as "target groups", toward alleviation of 
whose condition policies ought to be 
directed and their success judged. Then, as 
means of identifying the poor, the universal 

123 R
ep

ro
du

ce
d 

by
 S

ab
in

et
 G

at
ew

ay
 u

nd
er

 li
ce

nc
e 

gr
an

te
d 

by
 th

e 
Pu

bl
is

he
r (

da
te

d 
20

10
)



Development and Africa: Changing perceptions 

and basic human needs that had been can
vassed in the later 19:30s were revived: the 
poor were those whose actual nutrition, 
housing, clothing, education, health care 
and the like fell short of the standards 
established, either by science or the con
sensus of opinion, as necessary for health 
and normal human fulfilment. Satisfying 
these basic needs ought, it was argued, to 
be the first objective of development and 
the first charge on increments to na tiona I 
income. I" 

It became customary to speak of this 
new approach to development serving an 
"equity objective" since it would "im
prove" the distribution of income. These 
terms were ambiguous. Ideas may wdl 
differ about what distribution of income is 
equitable. The usual assumption was that 
"improvement" meant a lessening in in
equality. But less inequality was neither a 
sufficient nor a necessary condition of 
poverty relief or the satisfaction of basic 
needs. Inequality was probably reduced 
in Ghana during the economic contraction 
of the 1970s and early 19HOs in that coun
try, but only because nearly everybody 
became poorer. I" Conversely, the poverty 
of some people can be relieved by 
absolute increases at the low end of in
comes, while as a result relative inequality 
actually deepens - as may well happen in 
the future in South Africa. Only under 
rather special assumptions can the link be 
retained between reduction in inequality 
and poverty relief. 

The attack on the "growth objective" 
\vas in any case muted by recognition of 
the political difficulty of redistributing 
income from the richer (and more power
ful) to the poorer (and weaker) sections 
of society. The solution was to propose 
that only increments of national income 
should be so dispensed. This solution had 
the interesting implication that economic 
growth became more, rather than less, 
necessary once the "equity objective" was 
accepted. As the title of a notable publica
tion of the time had it, there was to be 
Redistrihution lI'ith groll'th, or through 
growth. IH Strenuous effort had then to be 
devoted to ;Irguments purporting to show 
that redistributive "equity" was compatible 
with further growth and could even lead 
to its accderation. It need hardly be said 
that the validity of these arguments mat
ters greatly in South Africa today. Chief 
among them was the contention that the 
productivity of labour would be raised by 
a better nourished. healthier and more 
educated labour force. So it might, but 
only, unfortunately, with a lag, since it 
seems that capacities can best be raised 
by improved nutrition. health care and 
education among young children. 
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In retrospect, the arrival of the equity 
objective in the early 1970s maybe seen 
as meeting the need of development 
agencies for a new challenge. Because of 
the rapid expansion of world trade since 
1945. the economic growth of underde
veloped countries had not been such a 
desperately difficult task as had been 
foreseen. Growth had exceeded expecta
tions, belied prognoses, and even defied 
fashionable prescriptions such as the 
necessity of effective central planning. 
The new challenge for the development 
agencies was found in unemployment 
and under-employment, the persistence of 
poverty, the tendency of growth to bypass 
the masses, inequality, and unsatisfied 
basic needs; and a new lease of life was 
given the agencies as providers of aid, 
advice, research and expertise. Thus the 
vast expansion of World Bank lending in 
the 1970s under the presidency of Robert 
McNamara was ostensibly based on the 
alleviation of poverty in the borrowing 
countries19 

The enthusiasm of the international 
agencies for equity objectives in the 1970s 
was not shared by African governments. 
Lip-service might be paid to these objec
tives, but real shifts in policy were not 
much in evidence. This is not to say that 
the growth objective was, after all, sover
eign. Distribution remained central to the 
business of government. Supporters of the 
governing party hac! to be rewarded, 
opponents penalized, ethnic interests bal
anced, the army kept sweet, and so on. 
The poor, however, were not among the 
constituencies that had to be courted, or 
the pressure-groups that had to be placat
ed. Little political pay-off could be fore
seen from serving "equity" in the sense in 
which the ILO or the World Bank umler
stood the term. Further, egalitarianism 
was not a popular cause; few people con
fused a desire to be better-off with poli
cies that would make them as badly off as 
everyone else. There were also practical 
difficulties in delimiting the poor in coun
tries where most people were badly off, 
and in finding policy instruments that 
could bring relief. 

Structural adjustment 

In the 1980s eqUity concerns were super
seckd by a perceived need for the struc
tural adjustment of most African eco
nomies. The trigger of this new percep
tion was external indebtedness. 1n the 
1970s the terms of trade of tropical Africa 
had trended upward - by 76°;(l, according 
to IMF estimates. 2o African governments 
had borrowed abroad heavily on the 
strength of their rising revenues and the 

expectation that the favourable movement 
of the terms of trade would continuen 

The governments also followed highly 
expansionary fiscal policies, which in
creased demand for imports. Even when 
African export prices broke about 1980, 
the momentum of government spending 
was for some time maintained, with con
sequential increases in fiscal and external 
deficits - and this at a time when real 
interest rates rose sharply. The trend in 
the terms of trade was now reversed; 
between 19HO and 19R7 they are said to 
have fallen hy :32%. The coincidence of 
rising commitments for the service of 
external debt with falling export revenues 
obliged many African governments to 

seek financial support from the IMF and 
the assistance of the Fund in rescheduling 
their other foreign debts. Debt totals were 
increased in these ways, as they were also 
by arrears in payments due, the capitaliza
tion of missed interest payments, the refi
nancing of uninsured import credits, and 
fresh borrowings from the World Bank 
Group and bilateral aid donors. Debt bur
dens grew as the capacity to carry them 
shrank. 

Both the Fund and the World Bank 
stipulated macroeconomic conditionali
ties. While the former stressed fiscal and 
monetary stabilization, the latter, along 
with bilateral donors, insisted on structur
al adjustment, weaknesses more funda
mental than a debt crisis having been 
identified. African economic structures 
were held to have become distorted by 
discriminatory tax and subsidy policies, 
some of them applied implicitly through 
price fixing. Comparative advantage had 
thus been sacrificed, market shares in 
established exports diminished,22 export 
diversification checked, and dependence 
on imports increased. Maladroit economic 
controls and subsidies had caused re
sources to be diverted from their socially 
most productive uses. In short, the tenor 
of policy had been anti-growth. For a 
return to economic growth, deregulation 
was needed. 25 Resource allocation must 
be governed more by the economic crite
ria of market-determined costs and re
turns, and less by politics. The implica
tions usu;dly included devaluation of the 
exchange rate, import liberalization, re
moval of price controls, and winding-up 
or privatizing state enterprises. 

The medicine being prescribed, al
though the consultants never quite ex
pressed it in these terms, was "growth 
through redistribution". In this therapy 
causation was reversed, by comparison 
with the earlier recipe through which 
redistribution was to be an outcome, 
rather than being a requirement, of 
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growth. The ohject of that earlier pro
gramme had been to shift income and 
assets toward "underemployed" individu
als, the poorer sections of society, people 
whose "basic needs" were unsatisfied. 
The object of the new therapy was to shift 
income and assets toward the more pro
ductive, and away from the more para
sitic, economic actors. The means to this 
end were deregulation. The gainers from 
deregulation would be those whose enter
prise, efficiency and output were no 
longer constrained by bureaucratic con
trols; along with society more generally if 
economic growth was the outcome, The 
losers would be those whose livelihoods 
had previously been nurtured and pro
tected by statutory monopolies. tariff pro
tection, cost subsidization, fiscal subven
tions and political office or influence, 

Such was the pattern of subsidization 
and protection in the unadjusted eco
nomies that the losers from deregulation 
were to be found more in the towns than 
in the countryside and, within urban soci
ety, were especially concentrated among 
the upper strata, The reforms were 
opposed, therefore, in just those places 
and among those people where opposi
tion could most readily and effectively be 
organized, while popular support for the 
reforms, from those whom they benefited, 
lacked both organization and public 
expression. This asymmetry partly ex
plains the weakness of the adjustment in 
many countries. 

While the external donors have urged 
adjustment on African countries, their 
courage has not been entirely commensu
rate with their convictions. They have 
been sensitive to the pains of adjustment 
and the lobbying of the victims - to the 
loss of jobs in protected industries and 
public employment, the sudden increases 
in the living costs of people highly 
dependent on access to foreign exchange, 
the imposition of user charges on public 
services that were previously free or nom
inally priced. That these pains are hal
anced by the removal of burdens that 
were previously being carried somehow 
and somewhere in the form of subsidies 
is not regarded as sufficient compensa
tion. The pains are rather regarded as net 
sacrifices made as the price of reform, 
and which must be abated by greater 
attention to "the Social Dimension of 
Adjustment" or, to take the case of Ghana, 
by the "Programme to Mitigate the Social 
Costs of Adjustment". 

According to critics of the work of the 
Washington agencies in Africa, "the bur
den of adjustment has fallen regressively 
on the poor and weak social groupS"2-< 
This view is certainly incorrect; if it were 
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true, we should have heard much less hy 
way of complaint against adjustment poli
cies. In contradiction of it, the World Hank 
argues that "the poor" have benefited, or, 
at least, have been made no \vorse off 
than they vv'ere before.2'S Both criticism and 
rejoinder rather miss the point of structural 
adjustment, which was neither to penalize 
nor to benefit the poor but to shift 
resources toward those who could use 
resources more productively. Admittedly, 
because the internal terms of trade in the 
unadjusted economies were rigged against 
the rural areas, there might be some over
lap between those who were poor and 
those who were potentially more produc
tive. It must be acknowledged, however. 
that not all those who were poor could 
realistically be expected to exploit the 
opportunities presented by deregulation. 

Structural adjustment in Africa now has 
a record longer than a decade. 2(, The 
World Hank has attempted to show its 
effectiveness - those countries judged to 
have adjusted most having also performed 
best economically. For methodological 
reasons, these demonstrations are bound 
to be less than totally convincing, hut 
more important is their failure to shmv 
great success. Thus, in the latest demon
stration, which is focused on the period 
19117-1991. the pay-off that is claimed 
from making large improvements in 
macroeconomic poliCies depends, accord
ing to the criterion principally used, 
entirely on three countries - Ghana, Tan
zania and Nigeria - in the last of which 
the adjustment programme has subse
quently been abandoned; and on average 
the few countries credited with making 
large improvements gained little more 
than those that made only small improve
ments,r 

One reason for the absence of dramat
ic results is that, in practice, not a great 
deal of structural adjustment has actually 
been achieved. Intractability to reform is 
in evidence even among the countries 
claimed by the World Bank to he strong 
adjusters,2H And strong adjustment has 
heen rare; the majority of African coun
tries following adjustment programmes 
have done so partially, fitfully and with
out real commitment. Although progress 
has been made in reducing fiscal deficits 
and estahlishing more realistic exchange 
rates, little had been done hy way of 
reforming the financial sector, privatizing 
state enterprises and improving manage
ment of the public sector. The physiogno
my of African economies remains much 
what it was. This unresponsiveness 
appears to be chiefly explained by the 
tenacity of political control and state insti
tutions within the economic life of Africa. 

Development i3ild Africi3:S;hanging perceptions 

As the editors of a collection of case-stud
ies of adjustment in Africa have ruefully 
concluded, "The global wind of change 
that is redefining the role of the state has 
not yet swept these countries. "2~ Con
sequently, as the World Bank suggests, 
the disappointing economic performance 
of the last decade in Africa might be 
attributed less to "the failure of adjust
ment" than to "the failure to adjust"..'o 

A second reason for the absence of 
dramatic results is that domestic economic 
policies are not the only determinant of 
economic performance, even in the short 
term. If any evidence is needed, it is 
shown by Africa's pre-adjustment experi
ence. Policies then became increasingly 
perverse, price relationships increasingly 
distorted, yet until 19110 or thereabouts 
the economies mostly expanded, and did 
so hriskly in some countries and at some 
times. Evidently, the failings of policy 
were more than compensated by exoge
nous factors like expanding world mar
kets, the trend in the terms of trade, the 
ready availability and cheapness of exter
nal credit, capital inflows into mining and 
manufacturing and the favourahle rainfall 
of the 1950s and 1960s. 

Those exogenous factors subsequently 
turned sour. Droughts reappeared from 
the early 1970s. The momentum of \vorld 
economic growth was checked in the 
mid-1970s. By about 19110 the terms of 
trade had shifted adversely. External cred
it he came no longer easily availahle, nor 
cheap. These negative changes exposed 
policy mistakes. But changing the policies 
- so far as they were changed - could not 
restore the palmy external conditions of 
the earlier years, Structural adjustment 
could not, for instance, produce a new 
hoom in African export prices, Indeed, 
through increasing the production of 
African export commodities, it tended 
toward the opposite effect, as has often 
been pointed out,5 1 unless that increased 
production displaced supply from else
where in the world. 

The World Bank makes light of adverse 
movements in Africa's terms of trade, 
arguing that they contributed only margin
ally to the reduction in growth rates in the 
1970s and early 19110s, and in any case 
were partly compensated by higher exter
nal transfers,52 DitTerent judgements ahout 
the significance of the terms of trade can 
be reached if a different time-period is 
chosen for comparison, and if the experi
ence of individual countries, rather than 
that of the region as a \vhole, is consid
ered..':l As to the higher external transfers, 
they are in a sense bad news for Africa, 
no matter hm". desirable they may he in 
order to maintain public services, to 
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relieve need and to meet emergencies. For 
the flow of these transfers testifies to the 
lack of creditworthiness among African 
governments. And it is also a tacit 
acknowledgement of the absence of risk 
capital, which would be used for produc
tive investments driven by an expectation 
of profit, and which, if successful, would 
produce growth in the long term, rather 
than immediate relief. 

Inflows of commercial loans and risk 
capital to Africa were other things that the 
Fund and the Bank and the bilateral 
donors could not deliver, albeit therc' was 
perhaps some expectation that they 
would accrue as a reward for structural 
adjustment. Although there has occurred 
in the early 1990s a rise in private invest
ment flows to developing countries so 
remarkable as to call into question the 
need for public development agencies, 
Africa has not shared in this revival. Even 
including North Africa, the region 
accounted for only 6% of foreign direct 
investment in all developing countries in 
1992, according to Unctad; such as it was. 
this investment was largely confined to 
the oil industries of Nigeria, Angola and 
Egypt. Even the IBRD (the World Bank 
proper) has shrunk from lending in 
Africa, and nearly all the support from the 
World Bank Group has instead been pro
vided through the highly concessional 
International Development Association .. ;; 

Several factors deter foreign direct 
investment. One is the debt overhang. So 
long as the debt oblig,Itions of African 
countries remain greItly in excess of their 
ability to pay, so long there will be uncer
tainty that exchange transactions will 
remain free enough. or exchange rates 
stable enough. for foreign investors to 
remit profits and repatriate capital. A sec
ond factor is lack of confidence in African 
governments. both in the continuity of 
their current policies and their ability to 
provide a legal and administrative envi
ronment that is sufficiently enabling for 
business enterprise. A third is the costli
ness of production in Africa relative to 
other places, which is partly the result of 
a need to make good deficiencies in the 
publicly-provided infrastructure. A final. 
composite, factor is the shortage of invest
ment opportunities. a shortage which has 
been temporarily exacerbated by such 
steps toward stabilization and adjustment 
as have been made. 

These factors inhibit domestic as well 
as foreign private investment. Investment 
ratios have been low in Africa during the 
era of structural adjustment. The chief 
cause is the run-down in public capital 
spending as a result of falling revenues, 
efforts to reduce fiscal deficits and the 
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loss of external creditworthiness. While 
this contraction is frequently deplored. its 
effects on economic growth are ambiva
lent. public investments in the recent past 
having been less a cause than a result of 
increases in the GDP. The depressed lev
els of private investment are ll10re a mat
ter of concern. Except in enclaves such as 
oil extraction, they can be expected to 
persist so long as confidence remains low 
and uncertainty high. 

Conclusion: Growth and 
redistribution 

To summarize, development since World 
War 11 has been interpreted as the purpo
sive actions of governments to deliver wel
fare and raise living standards. Favourable 
external conditions during the last phase 
of colonialism in most of tropical Africa 
allowed the welfare to be delivered direct
ly and at little political cost. As external 
conditions became less favourable. it 
a ppeared that additional welfare could be 
secured only through economic growth. 
Speaking as it did of current sacrifices, aus
terity and the deferment of hopes, this per
ception lacked political appeal and was 
accordingly embraced less than whole
heartedly in practice. It also aroused acad
emic disapproval for its alleged inattention 
to distributive issues - more particularly, to 
under-employment. poverty. and unmet 
basic needs. The growth ohjective was 
then qualified in the development litera
ture by a concern for "equity". In practice, 
it is unlikely that any African government 
ever lost sight of distributive concerns, 
albeit its ideas of an equitable distrihution 
might well differ from those of the interna
tional development agencies. 

In the 1980s the debt crisis and its 
exposure of the distortions which policies 
had wrought in African economic struc
tures produced another perception. In
stead of redistribution being made possi
ble by growth, it was now seen as a pre
requisite of growth. And the poor were 
no longer, except rather adventitiously, to 
be the group favoured by redistribution. 
Rather the redistribution that was needed 
would be in favour of the more economi
cally efficient, enterprising and productive 
sections of society. 

The structural adjustment of African 
economies has not been a conspicuous 
success. One reason is that exogenous 
factors have not been helpful. More im
portantly, there has not been a great de,I! 
of structural adjustment. A dile11Ima is 
intrinsic in the reform proposals: execu
tion of the prescriptions for adjustment, 
like execution of the earlier prescriptions 
in favour of "equity", lie in the hands of 

just those people whose own power and 
livelihoods would be thus put at risk. 

In the literature Gill be found the argu
ment that this dilemma could be resolved 
by delegating the design and implementa
tion of economic policies to powerful 
"technocrats" who are insulated from 
social pressures and political exigencies, 
and ,lble therefore to effect a switch from 
"distributionist logics to productionist 
ones"5S This idea that policies may be 
entrusted to Platonic guardians and kept 
apart from politics is one that has long 
attracted both academics and administra
tors. It underlay the vogue for develop
ment planning in AfriGI. It tends to resur
face in the aftermath of every military 
coup. Arguably, it was actually observed 
under colonial rule, at least with respect 
to the domestic politics of the colonial 
dependencies. and until internal self-gov
ernment was introduced 56 And attempts 
have to been made to restore it, during 
the era of structural transformation. by 
the appointment to key posts of men 
who. having previously worked for the 
Washington agencies, are thus thought to 
be inoculated against the political patho
gens of their own countries. The idea is 
nevertheless consonant only with extraor
dinary social conditions. and in the ordi
nary case must be considered Utopian. As 
Schumpeter observed, "Nobody has 
attained political maturity who does not 
understand that policy is politics. "3' 

Where considerations of growth, rather 
than of distribution. become politically 
paramount, the reason is not that policies 
have been entrusted to Platonic guardians 
but that power is concentrated in those 
social groups whose interests are best 
served by growth. Such was the case, 
according to Marx. in nineteenth-century 
England. and such is the case, perhaps, in 
the newly industrialized countries of 
South-Eastern Asia. In England, however, 
and elsewhere in the older industrialized 
world, the parameters of economic poli
cies shifted in ways that increased the 
importance of distribution relative to 
growth - first. as a result of the extension 
of the franchise; second. and more rapid
ly, through the impact of the great 
depression of the I930s. This shift was 
communicated to Africa through the "con
structive interpretation" of colonial 
trusteeship in the 1940s. and African poli
tics were such as there to entrench it. 
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at all spelt retrogrl'ssion. Among eleven 
countries in this caregory the median rate 
of change appears as minus 2,6 percent
age points, But they included seven of the 
countries saddled, through their monetary 
arrangements with France, with the over
valued CFA currency, They also included 
MozamiJique. 

2H Sec the chapters on Ghana, Tanzania and 
Nigeria in Adjllslmenl in AFrica: /.essons 

from COIIIIII)' case sludies. op cit, 

29 Adjllslmelll in AFrica: Lessolls/rom coun

try case silldies. op cil, p 427, 

50 lhid, P 1(1, 

51 As the "fallan' of composition" argument, 

much used by critics of structural adjust
ment [,rogrammc,s. and in turn criticized 
by defenders of ;Idjustment. See Elliot 
Berg. "Reappraising export prospects and 
regional trade arrangements", in Douglas 
Rimmcr (cd), Actio11 in A/rica, London: 
Royal African Society with Jallles CUffey, 

1995 
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Development and Africa: Changing perceptions 

32 Adjllstm(,llt ill Alrica: R('jimn op cit, 
pp 26--51. Oddly. while the text addresses 
a deteriorating trend between 1970 and 
19H6, the data used in an accompanying 
diagram show this trend as occurring 
between 1977 and 1991 for Sub-Saharan 
Africa excluding Nigeria. and between 
19H4 and 1991 if Nigeria is included. 

53 In t:collomic adiustmellt ill IOIl'-illcome 
COlllltri('S: j0.p('ri(,llce under the Fllhanced 
Structllral Adiustment Facilitv. Washing
ton, DC: 1MI'. 1993. favourable changes in 
the terms of trade are shown to have 
enhanced the success of ESAI' loans in 
Malawi and Senegal, but unfavourable 
changes to have counteracted the facility 
in Uganda and Madagascar. 
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34 Of total lending by the World Bank to 
borrowers in sub-Saharan Africa, the IDA 
provided 64% in fiscal years 19H,)-19H9, 
84% in 1990-1994 and 97% in the last two 
years. 1993-1994: World Ballk Annual 
Report 1994, Washington, DC: World 
Bank. 1994, Table S-2. p HO. It may be 
added that very few sub-Saharan govern
ments are now considered eligible for 
loans from the African Development 
Bank; for support from Abidjan, most 
must seek access to the concessional 
African Development fund. 

35 Thomas M Callaghy, "Political passions 
and economic interests: Economic reform 
and political structure in Africa". in 
Callaghy and John Ravenhill (eds), 

Hemmed in: Responses to Alrica's econom
ic decline, New York: Columbia Univer

sity Press, 1993, pp 470-475. 

36 As Guy Hunter disarmingly put it: "A 

colonial civil servant can follow policy -

what is felt to be best for the country; an 

African politician must also follow politics 
- what his constituents will support. Much 

of the alarm of the Colonial Service at the 

vote-catching statements of African politi

cians sprang from this difference": The 
new societies of tropical Africa. London: 

Oxford University Press, 1962, p 273n. 

37 Quoted by Arthur Smithies in his memori

al of Schumpeter, American Economic 

Review, vol 60, 1950, P 644. 
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Local econolllic strategies 
in South Mrica: Lessons 

-. from Britain's local enterprise 
~ boards 

prof C M Rogerson, of the Department of Geography and Environmental 
Studies at the University of the Witwatersrand, examines the lessons for 
developing local economic strategies in South Africa from the experience 
of important British initiatives concerning local enterprise boards.* 

Introduction: The rise of local 
development initiatives 

L
OCAL economic strategie:-. are a 
key a~pect of the broader issue of 
local economic development plan
ning, It mu~t he acknowledged, 

howev<:,r, that th<:' dev<:'iopm<:'nt of local 
economic strategie~ and of place entr<:'pre
neuriali~m i~ not a new phenomenon in 
South Africa, A history of local develop
ment initiative~ may be trac<:'d hack as far 
as the 192(b and 193(b,1 Neverthel<:,s~, a 
striking feature of the early 1990~ ha~ heen 
the emergence of a range of new local 
economic development initiative~ across 
the country,2 Among the~e initiatives are 
those for "Growing th<:' Cape", Operation 
Jumpstart in Durban, the Stutterheim initia
tive and Johanneshurg'~ strategic \'i~ion for 
developing a~ a "world city",! 

In cont<:'mporary South Africa th<:' 
question of local economic development 

• The initial exploratory research for this 
paper was undertaken for the Urban Foun
dation, Johannesburg. Further research was 
made possible by a grant from the Centre 
for Science Development, Pretoria, The 
opportunity offered by the British CoullCil 
to visit the UK'in April 1994 also aUow;ed 
the collection of additional material. 1banks 
are extendee. to all these organizations. 
Opinions expressed in the paper are, how
ever, those of the author, 

AFRICA INSIGHT, VOL 25, NO 2, 1995 

planning ha~ emerged a:-. a vital policy 
i:-.:-.ue for. at kast. th[(.'<:' reasons, First. ini· 
tiative" for local and subregional develop
ment planning gre\\ in the context of the 
transition toward~ political democracy, 
The Recon~truction and Development 
Programme. for example, stresse" the cru
cial importance of e~tahli~hing r<:'pre~enta
tiv(:' local institution~ in order "to foster 
the growth of local economie~" and 
"to addre~~ local economic d<:'velopm<:'nt 
needs",' Moreover. the White Paper 
Discussion Document on the RDP reiter
at<:'~ the ~ignificance attached to local 
authoritie~ a~ potentially key agencie~ for 
extending local control and managing 
local economic developm<:'nt.' A ~econd 
vital factor undouht<:,dly wa~ the central 
gov<:'rnment'~ historical retreat from a 
failed "top-down" regional development 
policy to favour instead a sy"tem of 
deregulated regional dev(:'lopment plan
ning which made room for local entrepre
nellfiali~mh Finally. South African moves 
towards a great<:'r emphasis on local eco
nomic development initiatives reflect also 
international trends in the 1980" and 
1990s. particularly in W<:'st<:'rn Europe and 
North America, where a ~hift in the locu~ 
of r<:,sponsihility for devdopment is occur
ring from national to local leveb of gov
ernment." 

The rise of thi~ "n<:'w localism"H in 
de\'<:,lopment planning i:-. attributed to a 
seri<:'s of changes occurring in contempo
rary capitalism which "are at present 
h<:,ightening th<:' economic. social and 
political significance of <:'ach locality" 9 

One vital th<:'m(' has been that, d<:'spite 
trends toward~ internationalization. local 
economic initi~I1iv<:'s must become stronger 
rather than w<:,aker In an <:'ra of global 
economic restructuring. wh<:'n localitie~ are 
increasingly being ~lff<:,cted by social forc<:'s 
he yond their borders. "the desire is actual
ly growing for regions to b<:'come more 
activ<:' protagoni~ts rather than passiv<:' 
recipi<:'nts of ext<:'rnal change",l0 Furth<:'r 
boosting the scope for local initiativ<:'s 
have been th<:' n<:'w openings for local <:'co
nomic intervention that arise from the rela
tive demise of Fordist production systems 
and the vertical disintegration of produc
tion to "flexible" ~mall firms, II Finally, 
Seng<:'nberger suggests that considerabl<:, 
induc<:'ments to activate the local level of 
policy intervention "came from the spread 
of succ<:'ss stories f<:'aturing local develop
ment", particularly of industrial districts in 
Italy 12 

Internationally, local authority respons<:' 
ha~ involv<:,d the evolution of several key 
programmes, on<:' of the most important 
h<:'ing the cry~tallization of local develop-
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Local ec()nomic strategies in South Africa: Lessons from Britain's local enterprise boards 

ment strategies. Although munici[Jal actors 
and authorities have heen involved in eco
nomic promotion, boosterism and industri
al develo[Jment work for many years, 
much of this activity was of a fragmented 
character. As one critic noted, only on the 
most imaginative base could this activity be 
described as a local economic strategy13 In 
a useful intervention, Cochrane makes the 
im[Jortant [Joint that only recently has it 
realistically been [Jossible to s[Jeak of local 
economic strategies, whether in USA, the 
UK or Western Euro[Je. The term strategy 
is understood here to mean ";I more or less 
integrated set of initiatives directed towards 
the achievemenr of relatively clear goals"14 

Broadly s[Jeaking, the shift from frag
mented [Jolicy-making and the accumula
tion of activities towards the develo[Jment 
of conscious local strategies is dated to the 
[Jeriod of the late 1970s and early 1980s. 
This watershed [Jhase coincides with a 
"[Jolicy revolution" in hoth North America 
and Western Euro[Je consequent u[Jon the 
election of the first Thatcher government 
in 1979 and of Ronald Reagan in 198010 

Until the 19HOs the dominant [Jolicy direc
tion in the USA and across Western 
Euro[Je was to seek to insulate their eco
nomies and more eS[Jecially. their declin
ing regions, cities and localities from the 
consequences of glohal economic restruc
turing. lb However. follo~ving major shifts 
in the directions of urban [Jolicy on both 
sides of the Atlantic, introduced by 
Thatcher and Reagan, "adjustment rather 
than resistance to global economic change 
became the new leitmotifof national [Joli
cies" 1- Since the 19HOs new scholarly [Jer
s[Jectives have a[J[Jeared on the relation
shi[J of cities to [Jrocesses of international 
restructuring. Instead of merely catalogu
ing the systematic forces in the interna
tional economy [Jropelling many older 
industrial cities and regions into decline. 
seeing them as [Jassive victims of restruc
turing, new em[Jhasis is given to the role 
of human agency in accelerating, retard
ing, or reversing [Jrocesses of economic 
change. It is stressed that "most cities are 
not the hel[Jless [Jawns of international 
finance, industry and commerce. They are 
in a position to mediate and direct their 
own destinies".IH Some critics argue, how
ever. that [Jr<l[Josals for intervention 
assume that the local economy is a coher
ent entity which can be innuenced hy 
strategic [Jolicies; yet, in many instances, 
"tlw 'local economy' is something of a 
myth" being really "so fragmented that 
they are not meaningful economic units" 
for strategic intervention. I'! 

The objective in this article is to draw 
together and review certain major debates 
surrounding the develo[Jment of local 
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economic strategies. S[Jecifically, the focus 
is u[Jon extracting certain lessons from the 
British experience for local economic 
de\'elo[Jment [Jlanning in South Africa. In 
several regions and cities of Britain the 
effects of international restructuring were 
dramatic in terms of the demise of the tra
ditional economic base. Indeed, the 
effects of restructuring on the traditional 
urban-industria I bases of cities such as 
Liver[Jool, London, or Birmingham reveal 
just "how ra[Jidly industrial centres can 
hecome de[Jressed areas and how dee[Jly 
seated the barriers to reversing industrial 
decline can he".211 As Fainstein ohserves: 
"One of the main lessons of the [Jast two 
decades is that the economic cOI11[Josition 
of places seems to have become less and 
less [Jermanent" 21 

It is important to acknowledge that at 
the core of much new thinking since the 
19HOs has been an attempt to forge true 
local strategies for regeneration. It is these 
strategic interventions in Britain that con
stitute the discussion focus in this article. 
More [Jarticularly, the task is to examine 
the workings and activities of one s[Jednc 
set of strategic initiatives which grew in 
strength in the UK during the Thatcher 
years, namely the activities of local enter
[Jrise boards. 

Local enterprise boards: 
Workings and activities 

One of Britain's leading analysts on local 
economic devclo[Jment issues, Phil Cooke, 
avers that "one success story of British 
local government in the recent past has 
heen the innovatory Local Enter[Jrise 
Board idea". 22 Enter[Jrise hoards emerged 
during the 19HOs in a number of Lahour
controlled local authorities in the face of 
the Thatcher government's hostility to 
planning by such local authorities. 23 In
deed, the central government decided that 
the private sector rather than local authori
ties should lead the economic regenera
tion of Britain's declining regions and 
cities, and introduced such initiatives as 
city action teams, enter[Jrise zones and, 
most im[Jortantly, urban devclo[Jment cor
porations.2.! Against these [Jolicy initiatives 
to accord leadershi[J roles to the [Jrivate 
sector and "market forces", a number of 
local authorities developed a range of 
alternative initiatives which first "intro
duced the notion of economic strategy to 
the language of local economic [Jolicy
making".2,) Despite significant differences 
hetween the actual direction of the new 
strategies, they were grounded in a com
mon three-[Jrongecl critique of: 

• old local government policies which 
were largely inter[Jreted as suhservient 

to [Jrivate capital and unlikely to chal
lenge its priorities; 

• the old national [Jolicies of the Labour 
Party which were criticized for being 
more concerned with the demands of 
em[Jloyers than of the interests of 
workers or communities; and 

• the Thatcher government [Jolicies 
which blamed state involvement for 
economic decline, suggesting that the 
harsh medicine of the market and of 
enter[Jrise zones could revive nagging 
urhan economies. 2(, 

Taking the lead in developing the new 
initiatives were a groU[J of metro[Jolitan 
counties and a few metro[Jolitan districts. 
The best known were the Greater London 
Council (GLC) (and Greater London 
Enter[Jrise Board), West Midlands County 
Council (and West Midlands Enter[Jrise 
Boarll). Lancashire Enter[Jrises Limited, 
Derbyshire Enter[Jrise Board, and the 
West Yorkshire Enter[Jrise Board (later to 
be renamed Yorkshire Enter[Jrise Limited). 

Local enter[Jrise hoards were at the 
"cutting edge" of new initiatives for devel
o[Jing local economic strategies. 2- Al
though these agencies varied somewhat 
in their organizational structures, [Jolitical 
outlook and functions, essentially they 
were "economic develo[Jment com[Janies 
set u[J by local authorities to [Jrovide cor
[Jorate investment". 2H Enter[Jrise hoards 
were "able to invest in local com[Janies 
and coo[Jerative enter[Jrises - through 
loans or equity shareholding with the 
longer-term aim of sustaining a healthy 
economy and maintaining local em[Jloy
men!, while at the same time generating 
financial returns healthy enough to' ensure 
their own long-term survival".29 In [Jartic
ular. their core focus was direct "invest
ment in local jobs and industry"50 One 
as[Ject of the [Ji1iloso[Jhy under[Jinning 
the hoards' establishment was that tradi
tional local authority sU[Jport to [Jrivate 
industry, through [Jro[Jerty devclo[Jment 
and [Jlace boosterism, was an insufficient 
res[J<mse to economic deciineY Instead, 
what was required was a coherent inter
vention and involvement in economic 
[Jlanning which, in two cases, at least, 
extended to innuencing the [Jrocess of 
economic restructuring. In the case of the 
Greater London Enter[Jrise Board (GLEB) 
the concern was to achieve a "restructur
ing for labour", [Jromoting a new socialist 
market economy with investments geared 
to create "high quality long term jobs" 
that were linked to the s[Jecific social [Jri
oritie.~ of the GLe. These priorities includ
ed the particular needs of women and 
ethnic minorities, and the develo[Jment of 
new forms of industrial organization and 
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controJ.32 In the case of the West Mid
lands Enterprise Board (WMEB) the goal 
was to facilitate a process of economic 
restructuring which would strengthen the 
regional industrial base. 33 In contrast to 
the activities of these two high-profile 
agencies, other enterprise boards devel
oped largely as investment agencies with 
a remit that extended sometimes to skills 
training and technology initiatives. 34 

A distinguishing feature of enterprise 
boards was their venture capital activity.3) 
In particular, support was directed at the 
needs of indigenous industry, rejecting 
the approach of redistributive regional 
policy and of "beggar-my-neighbour" 
local authority promotion of areas for 
footloose capitaJ.36 Moreover, priority was 
accorded to supporting manufacturing in
dustry in recognition of the importance of 
this activity in the authorities' local eco
nomies, rejecting the notion that service
led development or sunrise high technol
ogy sectors could compensate for the 
demise of the urban-industrial base. In the 
West Midlands case it was acknowledged 
that while there might be new firms and 
industries developing in the region, these 
would exert only a marginal role in re
generating the local economy; the key 
was to be a commitment to restructure 
the existing manufacturing base.37 It was 
argued generally that support for local 
industries should focus on direct capital 
investment, generally in the form of 
shareholdings and long-term loans. In 
addition, as low levels of investment were 
interpreted to be the key reason for the 
decline of UK manufacturing, partly as a 
result of "unfavourable investment poli
cies" pursued by the major financial insti
tutions, the need was seen for "regionally 
based investment agencies to provide 
development capital for local manufactur
ing industry". 38 In contrast to private sec
tor venture capital funding, the function
ing of enterprise boards in providing ven
ture capital was motivated by the "capital
gap" explanation of industrial decline. 
More speCifically, in the case of London, 
the task was to invest in private compa
nies as a means of pursuing the specific 
economic and social goals of the GLC, the 
governing charter enabling the board to 
invest according to a social and not a pri
vate rate of return. 39 

The new initiatives were towards re
construction of local economies through 
the renewal of indigenous firms and sec
tors and strengthening of linkages within 
the local economy. Such "reconstructionist" 
interventions were to be based on detailed 
analysis of the structure of local activity 
and strategically informed by the nature of 
economic restructuring. 40 As Marshall 
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Local economic strategies in South Africa~Less~ns fromJ3ritain's local enterprise boarcJ.s 

stresses: "Enterprise board investments are 
set within the context of an analysis of, 
and strategy for, whole industrial sectors 
rather than the individual enterprise,,41 
The sector strategy approach, which was 
most strongly developed in the West 
Midlands, centres on "developing intra
and inter-firm organisational responses to 
industrial decline" and premised on the 
view that "competitive advantage is not 
pre-given but can be created,,42 In London 
the emphasis for enterprise board interven
tions centred on investments to search out 
firms "that could become catalysts for sec
tor intervention". 43 Approved investment 
criteria included intervention in key firms 
that could influence strategic planning of 
an entire sector, intervention where sector
wide competitive advantage could be cre
ated, and intervention to promote industri
al districts44 

By contrast to the pro-active role 
undertaken by these two particular enter
prise boards, the investment approach of 
other boards was reactive as typified by 
the activities of the West Yorkshire Enter
prise Board. In this particular example, 
the enterprise board promoted its services 
actively as an answer to the "funding gap" 
which existed in the regions catering pri
marily for the risk-finance needs of small 
and medium-sized industrial enterprise. 45 
In a similar vein, Lancashire Enterprises 
Ltd functioned to overcome the problem 
of lack of finance for many local enter
prises 46 Overall, the role of the British 
enterprise boards in respect of stimulating 
local SMEs was noteworthy. Even in 
London, where it was evident that the 
enterprise board was "not an agent capa
ble of generating restructuring", its invest
ments were significant in assisting "small 
new enterprises which can take advan
tage of new markets created by existing 
restructuring processes or by the inven
tion of new products".,7 

The final aspect of enterprise board 
operations concerns their public account
ability and funding. The activities of 
enterprise boards were democratically 
accountable to elected local authorities 
which furnished the majority of their 
board's directors 4H Financing for enter
prise boards was obtained from local 
authority rate monies and council pension 
funds; in the cases of the larger boards 
the available funds were substantial with 
GLEB receiving £60 million and WMEB 
£16 million. The financial situation of 
these agencies was radically altered after 
1986 with Thatcher'S abolition of the met
ropolitan councils (such as the GLC) 
resulting in the winding-up of some 
smaller boards (eg the Merseyside 
Enterprise Board) and the drastic curtail-

ment in the activities of others. 49 Several 
boards sought external funding through 
bank loans guaranteed by the local 
authority; others formed unit trusts jointly 
managed with private sector institutions 
furnishing a facility whereby pension 
funds can be applied within regions. 50 

Assessing the record of local 
enterprise boards 

Scholarly assessments of the experience 
of enterprise boards have been broadly 
favourable. Several observers stress the 
successes of the main boards. 51 These 
have demonstrated "that it is possible to 
identify profitable investment opportuni
ties in areas and regions which have pre
viously been rejected by more traditional 
investment institutions based in the City 
of London. They have shown this so effi
ciently that ... they have begun to meet 
increased competition from specialist 
(regionally oriented) agencies based in 
the private sector".52 In particular, 
Gunnell highlights the record of Yorkshire 
Enterprises Ltd in remaining "both prof
itable and able to invest four years after it 
last received public funding because, like 
other venture capital companies, it has 
made investments which have been very 
successful in commercial terms as well as 
in retaining jobs".53 In addition, the 
records of all "the enterprise boards stress 
the 'leverage' they have been able to 
achieve - succeeding in getting anything 
from £3 to £5 from financial institutions 
for every £1 they invest".54 

It is argued that a list of successful ini
tiatives "from science parks to product 
development and management buy-outs, 
can be put together to illustrate the 
achievements of the enterprise boards ... 
new forms of training have been devel
oped and targeted on disadvantaged 
groups and equal opportunity poliCies 
have begun (in a modest way) to improve 
access to better jobs for ethnic minorities 
and women"."5 This assessment is con
firmed by the experience of Lancashire 
Enterprises Ltd (LEL) which "continues to 
go from strength to strength" seemingly 
having overcome the problem of lack of 
finance by raising funds from the coopera
tive and other banks.)6 Overall, Cooke 
avers that "LEL may have shown the way 
to developing the local assets which can 
enable relatively successful locally-respon
sible and accountable partnership arrange
ments to develop and flourish".57 Although 
the circumstances of the 1980s were 
extremely hostile to local intervention poli
cies in the UK another observer asserts 
that "there are some distinct achievements 
suggesting that the provision, but not nec-
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Local economic strategies in South Africa: Lesso~~ from Britain's local enterprise boarsJs 

essarily the management. of venture capi
tal is a proper and positive role for those 
local authorities with a large resource 
hase".'iH Further, it is concluded that 
"Enterprise Hoards have shown tl1;lt there 
is a very practical role to he played in 
improving market mechanisms in the sup
ply of capital to the smaller firm at the 
sub-national Ievel".'i9 

Against the commercial success of the 
enterprise boards and their roles in local 
job creation must be set their limited suc
cesses as agents of local economic re
structuring.()() It is argued that even in the 
case of the GLEB the nwjority of invest
ments were more "opportunistic than 
strategic" in the sense of contrihuting to
wards the restructuring ohjectives of the 
GLC(d It is important that the purpose of 
enterprise hoards should not simply he "to 

fill a finance gap"(,2 As Best urges, if 
"enterprise boards are to hecome an 
instrument of industrial revit:Ilisation they 
!l1ust transcend the lemler-of-Iast -resort 
roll' and hecome a catalyst for sector 
restructuring" 60 In the case of the GLEB, 
unintentionally it "slipped into the role of 
a lender of last resort and, in the process, 
played only a limited restructuring role"; 
"it became oveI\\"helmed by efforts to save 
client firms to the neglect of promoting 
till' adoption of new principles of produc
tion organisation which involves changing 
relations hetween worker and manager. 
worker and machine. ami hetween firm 
and firm"(" Best argues thal an effective 
local industrial policy depends upon "flex
ihle specialisation" and that there should 
he a separation of institutional functions. 
In detail. "enterprise boards should spe
cialise in developing sector strategies and 
prol11oting sector infrastructures; financial 
institutions should specialise in the provi
sion of finance. Hut rather than locating 
hoth activities, and others as well, in one 
organisation. they should he in separate 
networked organisations"" (,'i 

Ag:linst the London experience must 
he set. h()\vever. the greater success story 
of tile West Midl:1nds Enterprise I30ard 
(WMEBl in developing a sectoral policy 
for regional economic restructuring. As 
Elliott and Marshall state, till' "WMl:S has 
gained widespread recognition for the 
implementation of its approach to sector 
strategy and for the lessons the West 
Midlands' experience might yield for 
other regions and localities"('(' 

The experience of the 
West Midlands 

The West Midlands region exemplifies the 
activities of what is, perhaps, the most suc
cessful enterprise hoard in the Cnited 
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Kingdom experience. In particular. as re
gards local development strategies, the 
experience of this particular enterprise 
board is highly instructive. Totterciill sug
gests that the "West Midlands Enterprise 
Board probahly offers the clearest link 
between restructuring and intervention with 
its heavy emphasis on sectoral strategy"(>-

During the 19HOs the West Midlands 
Enterprise Board was the agency respon
sible for developing and implementing a 
wide-wnging strategy to regenerate the 
region's ailing manufacturing hase(,H One 
of the major aims of this enterprise hoard 
was "to encourage the restructuring of 
industrial sectors in order to make them 
more competitive in the world market"('<) 
The WMEB was founded by the County 
Council in 19H2 as a source of develop
ment capital for investment in the local 
manufacturing economy. After the aholi
tion of the County Council in I <)Ho it 
"took on a wider range of economic 
development functions enahling it to full"il 
the role of a strategic, conurbation-wide 
agency for l'conomic regeneration"."O 

The mosl distinctive and innovative 
aspect of tl1<' work of this enterprise 
hoard was its "reliance on a sector-hased 
industrial strategy" -[ This sector strategy 
was evolved as an alternative to the 
Thatcher government's anti-interventionist 
stance towards industry but also to the 
attempts at sectoral intervention pursued 
hy previous Lahour governments. The 
sector strategy was hased upon an analy
sis that disclosed a history of underinvest
men\. technological hackwardness and a 
collapse in skills training in the inter
linked complex of manufacturing activi
ties that traditionally formed the heart of 
the West Midlands economy. As argued 
Ily Marshall, the "single most important 
factor in the decline of West Midlands 
manufacturing has been underinvestl11ent 
in the new products, productive tech
niques ami skills required to preser\'e the 
region's competitive position in world 
markets". -2 

The WMEH was to lead an explicit 
industrial strategy geared to revive invest
l11ent and employment in West Midlands 
manufacturing "while making all public 
investment accountable to those who 
lived and worked in the area". -5 Instead 
of the former practice of providing grant 
aid to industry, the WMEI3 pro\'ided 
investment in the form of equity srakes 
and long-term loans to indigenous manu
facturing firms initially with over 100 
employees, a size requirement suhse
(jul'ntly reduced to fifty employees. More
over, in terms of technology, the empha
sis in the West Midlands Technology 
Transfer Centre was "to support the tech-

no\ogical upgrading of existing. indige
nous manufacturing sectors rather than to 
foster the development of new, high-tech
nology industries".' I Seven principles for 
economic regeneration guided the strate
gy of the WMEB. These were: 

• The region's future prosperity rested 
upon the survival and strengthening of 
its indigenous industries. 

• There was an urgent need to increase 
the flow of long-term investment funds 
into the region. 

• There was a need for public account
ability and a return on investment from 
puhlic funds. 

• There was a need to invest in human 
skills as well as industrial and econom
ic infrastructure. 

• There existed within the community a 
series of energies and talents that 
could he mobilized to forge new 
employment opportunities. 

• Poverty was an integral part of the 
region's prohlems and direct measures 
were required to reduce it. 

• Positive steps were needed to redress 
inequalities hy promoting equal oppor
tunities for women, ethnic minorities 
and other disadvantaged groups. 

Guided by these seven principles the 
WMEI3 was to implement a strategy 
through a comhination of intervention, 
research and analysis, and advocacy. 

The WMEB strategy was based upon 
an analysis or industrial restructuring and 
decline in the region. identifying those 
sectors of industry where intervention was 
required ;ll1d likely to he most effective. 
The sector strategy "is founded on an 
appreciation of till' dynamic interlinkages 
hetween firms and industries, sectors 
heing constituted as groups of firms with 
common inputs, outputs or production 
technologies".''i The key feature "is that 
sectors are conceptualized as embodying 
economic relationships which extend be
yond the performance of individual enter
prises or industries and which transcend 
geographic houndaries·'.'6 The sector 
approach was viewed as having the ad
vantages of coherence, offering a sound 
basis for consistent research and analysis, 
and furnishing a base for building con
sensus.'- The sector approach means the 
"opposite of ·piecemeal'. implying that 
strategic sectoral inteI\'ention must take 
into account the combined effects of 
a range or particular interventions to 
address interrelated issues within and 
across industrial sectors"."H 

The clothing sector provides one exam
ple of the WMEB's sectoral approach. It 
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was n:cognized at the outset that "any pro
gramme of inten'ention in the sector had 
to assist not only firms through investment, 
management advice ~llld training provision 
but also lahour hy tackling low wages and 
poor conditions, especially among home
workers". -<) The WMEB undertook a range 

of intelventions: it made direct investmenb 
in some of the larger estahlished firms, 
established a husiness advice centre for 
ethnic minority (Asian-owned) husinesses, 
set up a clothing design project. and he
gan training courses for operati\'es and 
senior staff. Further measures were under
taken to improve pay and conditions in 
the industry with a specific action project 
targeted at homeworkers.HII The overall 
aim of these interventions was to upgrade 
the industry as a whole h'ol11 a low-wage, 
low-investment and low-productivity sector 
to one \"here higher levels of investment 
and productivity could support improved 
wages and work conditions, It is important 
to note that the WMEB targeted clothing 
for intervention becluse in other indus
tries, such as vehicles and engineering, 
local initiatives could have only a limited 
impact as meaningful intervention would 
require policy change at the national level 
and much greater regional resources. The 
WMEB addressed the problems of these 
key sectors through its advocacy work, By 
contrast, in clothing meaningful interven
tion was feasihle "within the constraints of 
regional and local authorities".HI 

It is concluded that the WMEB experi
ence furnishes "a practical demonstration 
of the contrihution which local and 
regional agencies might make to a more 
amhitious national strategy for econoIllic 
and industrial regeneration"H2 Moreover, it 
is argued by these observers that the West 
Midlands experience of sectoral inter
vention can offer a model for other re
gions H5 Elliott and Marshall aver that. as 
an approach to economic intervention, 
"sector strategy is universally applicahle 
but the prccisc .lc)l'm of that intcrvcntion 
will depend upon the industrial and insti
tutional structures, the resources availahle 
and, above all, the dcgree of consensus 
and political will needed to pursue the 
wide-ranging and integrated progr~lmme 
of research and inten'ention which neces
sarily stems from a sectoral analysis of 
problems and potential in the econollly"H4 

Conclusions 

The objective in this article was to open 
up South African debates concerning the 
development of local economic strategies 
for reconstruction. It Ius heen suggested 
recently by Bernstein and McCarthy that 
in future: "Successful local development is 
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the foundation on which the countlfs 
prospects for stahility ami a sustained 
democracy \vill rest. "H, 

It may he argued from this revie\\' of 
British experience that certain lessons can 
he drawn from the record of the enterprise 
hoards, \vhich might he adapted to the 
South African situation. First. it is e\'ident 
that the institution _ of local enterprise 
hoards, which can -either command or 
effect the deployment of long-term finance, 
can potentially function ~IS catalysts to assist 
local economic rene\\·al.,6 Second, such 
institutions can fUllction as important \'ehi
des, in particular for assisting the promo
tion of smal; and medium-sized enterprises, 
The \york "f Best provides a compelling 
case for local sectoral intef\'ention \yhich 
might help bring together small and medi
Llill-sized enterprises in a set of collabora
tive activities (such as training, marketing, 
shared tecI11lology).H- Third, the cle\'elop
ment of local sectoral strategies can pro
vide an approach to policies for local inter
vention which seeks to anticipate and 
guide local economic changes, not simply 
to react to them.K,S In order to deYelop such 
strategies enterprise boards would need to 
conduct audits of the resources of particU
lar localities, identifying hoth human 
resources (existing and potentia\) and the 
"social competence" embedded in ~I re
gion's culture. Fourth, the British experi
ence points to the conclusion that in order 
to maximize the impact of a local initiati\'e, 
enterprise boards must identify and target 
"points of maximum strategic intluence 
within a sector"H9 

In the final analysis, the record of the 
British enterprise boards offers a number 
of useful fresh idels for institutional 
restructuring and local economic develop
ment, which might contribute towards im
plementation of thl' national Reconstruc
tion and Development Programme. Local 
enterprise hoards and the de\'c!opment of 
local economic strategies ar, issues that 
deserve a place on tilL' reconstruction 
agenda in South Africl. 
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Senegal: A state of change (an Oxfam Country Profile) 
by Robin Sharp. Oxford: Oxfam, 1994. 64 pp. 
ISBN 0 85598 283 7 

This country profile provides more than just useful statistics, it 
captures in a short 64 pages the essence of Senegal - a country 
at the crossroads of African , Islamic and European cultures. 

The reader is informed about the main issues affecting the 
Seneghalese. Today the whole country is in a state of change. 
Nearly half its people now live in towns - where the free-market 
economic reforms have thrown many out of work. Young people 
are emigrating; traditional family patterns are starting to break 
down. Commercial farming and fishing are changing long-estab
lished ways of life. The economy has been hit by a 50% devalua
tion of the currency. Nationalist groups want independence from 
the government in Dakar. 

But it becomes clear that not all the changes are destructive. 
Democracy and free speech are guaranteed. Small enterprises 
flourish. In towns and Villages, groups of women are learning 
new skills and earning their own money. The government has 
withdrawn from providing many social services, but vigorous 
voluntary groups are emerging to fill the gap - at least in part. 

Ethiopia: Breaking new ground (an Oxfam Country 
Profile) by Ben Parker. Oxford: Oxfam, 1995. 64 pp. 
ISBN 0 85598 270 5 

In most people's minds , Ethiopia means famine. War, drought 
and an oppressive regime made it one of the poorest nations in 
the world during the 1980s. 

But now this diverse and resilient nation is in the process of 
rebuilding itself - politically and economically. 

Ethiopia: Breaking new ground celebrates the rich cultures of 
an ancient SOCiety, and describes its people's e fforts to revive the 
land. Times are hard: soils are exhausted, schools and hospitals 
are derelict, and Aids and urbanization pose new challenges. But 
the sense of community is strong and there are grounds for hope 
that there is a better future for Ethiopia . 

Rwanda: An agenda for international action by Guy 
Vassal/-Adams. Oxford: Oxfam, 1994. 70 pp. 
ISBN 0 85598 299 3 

Rwanda: An agenda jorinternational action investigates the 
background to the genocide and refugee crisis which devastated 
Rwanda in 1994. There are crucial lessons to be learned from the 
catastrophe. For Rwanda and the whole region , the priorities 
now are to tackle poverty and promote peace. For the interna
tional community, which intervened too late to prevent the 
tragedy, the challenge is to ensure that it is never repeated. This 
book argues for radical reform and proper funding of the UN's 
peacekeeping and emergency capacities, and makes specific 
reconunendations for action. 
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Taking democracy seriously: Worker expectations 
and parliamentary democracy in South Africa by 
David Ginsburg and Eddie Webster (eds). Durban: 
Indicator Press, 1995 114 pp. ISBN 1 86840 1324 

Although unions are widely recognized as key actors in the tran
sition to democracy in South Africa, remarkably little research has 
been done on their expectations. This book reports on the find
ing of a nation-wide survey, conducted in April 1994, into worker 
expectations of democracy. It is the first in a three-part study. The 
second sUlvey will be conducted in 1996 and the third in 1998. 

This study argues that a gap has opened up between worker 
expectations developed during the struggle against apartheid and 
the particular form of representative parliamentary democracy 
under the Government of National Unity. 

It becomes disturbingly clear from most of the responses that 
there are growing signs of a "democratic rupture" between 
union leaders drawn into corporatist structures and rank and file 
members. 

The authors conclude that the Congress of South African 
Trade Unions is likely to emerge as a left pressure in its alliance 
with the African National Congress. But two conditions are nec
essary if the alliance is to survive. Firstly, unions will have to shift 
from the antagonism that characterized their relations with the 
apartheid state to a closer working relationship with their allies 
in Parliament and in the Government. Secondly, there will have 
to be a programme that supplements and extends, rather than 
destroys , representative parliamentary democracy. 

This will require integrating the principles and practices of 
direct participato ry democracy with indirect parliamentary 
democracy. In this way South Africa will be taking democracy 
seriously. 

Wars in the third World since 1995 (second edition) 
by Guy Arnold. New York: Cassell, 1995. 670 pp. 
ISBN 0 304 32837 5 

Guy Arnold's comprehensive guide examines three broad areas: 
the emergence of the Third World in the postwar period ; its 
membership and regional groupings: the common problems 
faced by its member countries. 

Special emphasis is given to a region-by-region analysis of 
Third World organizations and the importance of the United 
Nations and its specialized agencies to the Third World. 

A section is devoted to brief biographies of Third World lead
ers and a detailed gazeteer provides statistical information on 
each developing country. 

Illustrated with maps and diagrams, the book is an invaluable 
reference source. 
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The Africa Institute of South Africa presents its new 
Africa Wall Map and Fact Sheet 

'iA ( 
! 

----- --- - ---- The attractive full-colour Wall Map of Africa and 
quick-reference Fact Sheet are indispensable to 
all those wanting to know more about Africa and 
its countries. 

r 
The Wall Map dearly indicates the physical fea- ~. 

4. BOTSWANA 
Republic of -
Independence: 30 September 1966. Former British 
Protectorate of Bechuanaland. 
National Day: 30 September (Independence Day) 

Leader: Sir Ketumile Masire, b 1925, President since 1980. 

Capitat: Gaborone (pop 18000) 

Area: 581730 km2 Population : 1,5 mn (1995) . 
Religions: Christianity (about 50% of population) and tribal beliefs. 
Languages: English and Tswana (both official) 

Life expectancy at birth: 68 years. 
Foreign trade: Imports: $1438 mn; Exports: $1606 mn (1993). 
Principal exports: Diamonds (87%), copper-nickel, beef. 
GNP: $3797 mn (1992), GNP/capita: $2790 (1992). 

Currency: $1 = Pula (P) 2,7 (Oct 1994). 
Background: Traditionally based on cattle ranching, the economy has grown rapidly 
since the 1970's as a result of large-scale diamond mining. Diamond sales account 
for the bulk of foreign earnings and, together with copper and nickel production, for 
about 40% of GNP. Botswana also has large coal reserves. The economy has 
recorded the highest sustained real growth in Africa over two decades and per capita 
GNP is among the highest in the continent. Expansion of the mining sector has stim
ulated the rest of the economy, especially manufacturing, but not to the ex1ent that 
enough jobs are being created for the growing labour force. Unemployment and 
alleged corruption have never prevented the ruling Democratic Party (DP) from scor
ing landslide victories in the elections that have been held regularly since indepen
dence . However, in the National Assembly election , held in October 1994, the 
National Front of Or Kennith Koma won about one-third of the elective seats. 

tures, main cities and towns, and political bound
aries of the Mrican continent. The Fact Sheet 
provides concise political, economic. and social 
data on every Mrican country, toge-ther with a 
colour illustration of its official flag. 

Both the Map and the Fact Sheet are printed on 
sturdy paper; they measure 950 x 700 mm and 
are dispatched in a cardboard cylinder to avoid 
damage. 

ORDER FORM 

The Secretary 
Africa Institute of SA 
POBox 630 
PRETORIA 
0001 

Price per set (Africa Map and Fact Sheet) : 

Members: R50 (US$25) 

Non-members: R60 (US$30) 

(Price includes package, postage and VAT) 

Please send me set(s) of the Africa Map and Fact 

Sheet for which the amount of . is enclosed. 

Surname and initials: 

(please print) 

Postal address: 

Code: 

SERVING AFRICA 
The Africa Institute is an independent non-profit association, and its main function is to collect, process, interpret 
and disseminate information on Africa and especially Southern African affairs. It focuses primarily on the political, 
socio-economic, international and development issues facing contemporary Africa. 

Information is made available through publications, a specialized reference library, conferences and through the media. 
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AFRICA INSTITUTE OF SOUTH AFRICA 
(Company registration number 61 'OOOOZ/ OH) 

• An independent non-profit association. the Africa Institute has estahlished itself as an internationally recognized research ami 
information centre concerned with African affairs. 

• The Institute's mission is to collect. proces~. interpret and disseminate information on African and especially Southern African 
affairs. It focuse~ primarily on the political. economic. international and de\'elopmental issues facing contemporary Africa. 

• Information is made a\ ailable through publicatiom. a specialized reference libr~II)!, conlcrences and non-Institute media. A small 
research sufI' anS,H'r enquiries and pro\'ide comment on topical developments. Apart from their regular studies. the researchers 
undertake commissiolleel research. 

• In addition to its O\\'n re.searchers, till' Institute appoints associates in the field of African studies. runs a programme for \'isiting 
researcheLs, and conducts seminars and workshops. While serving the puhlic as :1 \\hole (hoth professional and lay)' the Institute 
de\'()tes particular attention to educational institutions as well as decision-makeLs in the husiness and public sectors. 

• The Institute \\'as estahlished in 1 <J60 and is controlled by a council composed of represenutin's of the South African uni\'ersities 
and othl'J' l'XPlTtS. Because it therefore has a broad-based academic character. the Institute is funded mainly through a grant 
from the Departillent ot' National Education. 

Membership 
I\il'mbership ot' the Institute is open to e\'eryone who support~ 
its aims and functions, and ent:lils the following advant;Jge.s: 
• l{cccipt of A/i'iea Ills/;f!,hl 

• Recd pt of A/i'fca IlIsl illlie Ell //elill 

• Discount on olhf'l' IlIslilllle jJlI/;/iealiolls 

• Access to the reference Iihrary 
• Consultation \\ith professional stalT 
• In\'it:ltions to conferences 
• Participation in Annual General Meetings 

Membership fees 
Individuals and schools: South Africa, Lesotho. Namibia &. 

S\\aziland: RHO per annum (VAT illc/lldN/!. (Elsewhere: I'SS'10 
or equi\'alent. per annum) 
Institutional membership: (Aeadell1 ie hodies. lihra rif's. ,f!,()l 'f'I'

IImelllal alld 1I()II-W!L'erllll1elll(/1 orll,(lIIizulirJlls alld emhassies) 

South Africa, Lesotho. ;\amibia &. Swaziland: RZOO per annum 
(VAT illc/uded!. (Elsewhere: US$ lOO or equivalent, per annum) 
Corporate and donor membership: (C()lI1jJallif's alld rJl;f!,alli

zalirJlls I/()I illc/uded lIl/der illdil'idllal or illslillllirJ/lal 11If'lIIher

shlj)) South Africa. Lesotho, J\amihia &. Swaziland: R'iOO per 
annul1l (VAT il/c/llded), (Elsewhere: I}S:5Z'iO or equivalent. per 
annum) 

Reference library 
The lihraJ'\' holdings. consisting of ~Ol11e ()O ()O() hooks and Illany 
thousands of periodical articles. arc illelexed Oil computer. In 
addition, ne\\'spaper ami periodicd article~ on current African 
afLlirs. supplemented h\' an intern:iliollal ne\\'s selyice. arc kept 
on readily accessihle country and suilject t'iles, The lihrary is 
open to Il1l'mher.' and studellts on \\eekela)'s from OH:OO-l():OO, 

Institute publications 
Africa Insight (QuaI1erly) 
Africa Institute Bulletill (Bimonthly) 
Africa at a (~lance (,[\\o-yeariy) 
Irregular series of researcil and occasional papers 

Subscription to Mrica Insight 
Mrica Insight is also a\-ailable on suhscription to non-memhers. 
Annual rate For South AFrica. Lesotho. :\amihia &. S\\'aziland: R60 
per annum (VAT illc/lldf'({) , (E1.se\\'here: ('SS:)O or equivalent). 
On'[seas airmail rate: I'SSHO or equi\'alent. 
Single copies (also hack copies) a\'ailahle at Rl'i or l·SS7.'i0 
outside South Africa. Lesotho, :\amiilia &. Swaziland. 

Application for membership 
Subscription to Africa Insight 
The Secretary 
Africa Institute of South Africa 
Box 6.30 
0001 PRETORIA 

I/We support the objectives of the Airica IlIslill/lf' and undertake to pay the annual memhership for indi\'idual!institutional! 

corporate/donor members. I/We wish to subscribe to Aji'icu IIIS1~f!,hl. 

Enclosed herewith the amount of ..................................... being the mel1lbership/ suhscription fee for the first year. 

Surname ".,"., .. ".". "., ....................... " .......................................... " ................... ". Title and initials .................................. . 

Organization' ... " ... 

Postal address" . 

Postal code .""" .. " .. " ............ ,, .. ,," 

Signature . Date " .. "." ..... " .. ".".""" .. " ..... ,,"",,. 

• InstitutionaL corporate; donor members only 
•• The postal <lddress must be exactly as you wish it to appear on the Institute's mailing list. 
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