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C-O-M-M-E-N-T 

Reinventing the 
by Richard Cornwell 

2 AFRICA INSIGHT VOL 27 No 1 1997 

W
hen the Non-Aligned Move
ment (NAM) holds its 12th 
summit in 1998, South Africa 
will assume the Chair, which 

will add a new dimension to this country's 
international role. Virtually since its in
ception the Movement has been the butt 
of jibes and insults from conservative 
Western commentators. For much of its 
history it was seen as anything but non
aligned - a stalking horse for the Soviet 
bloc in the protracted manoeuvrings of 
the Cold War. That Fidel Castro chaired 
the Movement between 1979 and 1983 
gave rise to heightened derision, in that 
Cuba had long, and inaccurately, been 
viewed as a mere surrogate of Moscow. 
This is not to say that the Movement suc
ceeded in living up to its ambitious title, 
but that commentators often found it con
venient to ignore what it had to say about 
the need for a more equitable world order. 

Today, in the aftermath of the Cold 
War, and the apparent victory of the ide
ologies of the free market, the NAM and its 
sister organizations in the UN - the United 
Nations Industrial Development Organiza
tion (Unido) and the United Nations 
Development Programme (UNDP) - fincl 
themselves on the defensive, seeking a role 
in a unipolar, and essentially indifferent, 
world. But there are suggestions that a re
visionist history of the Cold War itself is not 
far off, and this may have major conse
quences for the way in which we interpret 
the results of that struggle. 1 As perceptions 
change, the triumphalism of the laissez
faire globalists may become revealed as 
premature at best, and in all likelihood hor
ribly mistaken in its failure to anticipate 
consequences and perverse outcomes. 

Already a post-Cold War literature is 
emerging to warn against the headlong 
pursuit of markets, profits and technolo
gy driven growth. The writings of Noam 
Chomsky have long questioned many 
widely held assumptions about the nature 
of power relations on our planet. To his 
eloquent liberal anarchism are now added 
the voices of authors who have serious 
and considered misgivings about the ten
dency to an uncritical embrace of the new 
orthodoxy 2 

Most of this literature has been stu
diously ignored by the acolytes of the 
New World Order, whose belief in the 
Messianic triumph of technology driven 
market power is nothing if not reminis
cent of the claims for Marxist-Leninism 
and historical materialism. Thus the im
portance and potential of the Non-Aligned 
Movement will continue to be discounted 
in the mainstream press. 

The politicians, however, have a dif
ferent view of such things, which one can 
only hope goes beyond rhetoric. As a 
communique of the India-South Africa 
Joint Commission in December 1996 
noted: 

The two sides shared the perspective that 
the centrality of NAM derived not from the 
Cold War bUI from the entrenched imbal
ance in the distribution of political and eco
nomic power, which persists and has in 
many ways been intensified. 

South Africa's Deputy-President Thabo 
Mbeki used the occasion of the meeting 
to emphasize the need to redefine the 
NAM's agenda and the entire New World 
Order. This is no easy matter, given the 
relative strengths of the forces in play. Yet 
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Non-Aligned Movement 

NAM constitutes a powerful lobby 
within the UN and other international 
forums, representing 113 states and 
half of humankind. 

In an article published in The 
Sowetan on 12 May this year, Garth Ie 
Pere of the Foundation for Global Dia
logue made a strong case for the con
tinuation of the NAM's process of reap
praisal, which had begun at the Nicosia 
summit in 1988. He reminded readers 
of the importance of the NAM's philo
sophical foundations, which should 
form the base for the development of 
innovative methods and instruments to 
deal with the issues on the new global 
agenda. These would include human, 
social and economic rights, the envi
ronment and sustainable development, 
migration and the problem of refugees, 
the democratization of international re
lations through the UN. peaceful set
tlement of disputes, terrorism and 
drug-trafficking, and the debt crisis. 

He added that the NAM has a 
special position as one of the custodi
ans of the interests of the "Global 
South". 

The NAM, together with other institu
tional vehicles such as LT nctad, really 
represent the last bulwarks against the 
creeping disempowerment and disen
franchisement of the South. 

The notion of collective solidarity 
among tile non-aligned is thus more 
than a platitude: it fundamentally serves 
to arrest the precipitous slide of tile 
South to the world's periphery. 

There is a tendency in some circles to 
welcome the arguments of Realpolitik 

as reflecting merit in accepting that 
power and strength rather than virtue 
determine the order of things. Yet the 
obsession with a top-down order ig
nores the successes of peaceful resis
tance. The NAM's vocal opposition to 
apartheid and other forms of racism, 
its commitment to disarmament, hu
man rights and development has iJeen 
an honourable one. This is not to say 
that some of the more prominent lead
ers of the movement were paragons: 
and the domestic antics of some of 
them provided ample ammunition to 
those who were eager to disparage 
the Movement. This is a point worth 
remembering in any attempt to seize 
the high moral ground in internation
al affairs. The call for solidarity and 
the defence of sovereignty provide no 
cover for member governments' abuse 
of their own citizens' rights and aspi
rations. In this regard. indeed. the 
NAM could be more vocal in terms of 
the behaviour expected of member 
states towards their own subjects. thus 
raising the levels of responsibility in 
the conduct of public affairs. 

And while on the matter of state 
behaviour, might it not be an idea to 
broaden the movement to include 
other, non-governmental actors. These 
are far more likely to keep the orga
nization honest, as they have demon
strated by their reaction and partici
pation in a number of UN-sponsored 
summits over. the past few years. 
Here, rather in the corridors of power, 
is where the innovative thinking will 
come from ancl the real links of a 
global civil society be forged. 

Endnotes 

Serious novelists have often been among 
the most acute observers of the current 
scene. of course. and the very essence of 
the Cold War and its driving forces have 
long been subject to their critical scruti
ny: one thinks here of the ambivalence 
and cynicism of Graham Greene's works 
touching upon the subject of great 
power rivalry. and even more of the 
world so brilliantly depicted in the nov
els of John Ie Carre. In Le Carre's case 
this questioning is most openly ex
pressed in the novel 011 r Game (London: 
Hodder & Stoughton, 1995) which illus
trates the political inconvenience of cul
turalminorities now that their usefulness 
has expired. 

2 See. for example, William Greider, One 

u'urld. readr ur Iwt: The manic logic of 
global capitalism. ]\"ew York: Simon & 

Schuster, 1997: Richard J Barnet and 
John Cavanagh. Global dreams. Imperial 
cOlporations and the Neu' World Order, 
New York: Touchstone Books, 1994; 
Jerry Mander and Edward Goldsmith 
(eds), The case against the glubal econo

my. c/Ild for a tu rn toward the local, San 
Francisco: Sierra Club Books, 1996: 
Gregory J Millman. Around the wurld un 
a trilliun dullars a day, London: Bantam, 
199';: Neil Postman, Technupo~y: The sur
render uf cultllre to technology, New 
York: Knopf, 1992. Of Chomsky's latest 
writings "'Democracy and markets in the 
Kew World Order", in ]\"oam Chomsky. 
Puu'ers and prospects: Reflectiuns on 
human nature and the sucial urder, 
London: Pluto Press. 1996. is particular
ly thought-provoking, equating as it does 
"The End of HistOlY" with "'The Utopia of 
the Masters" 
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I~ 

ethnic question 

hour o f decoloniza t ion, which swept 
away most colonial regimes in the 1950s 
and 1960s; the third rises in the f!llcful 
year of 1989. To set the stage for analy
sis o f the interplay of democratization 
and cu ltural pluralism in the third wave, 
I turn \0 the encounter o f cultural plu
ra lism and decolonization politiCS. and 
the impact upon communal ident ities o f 
the reverse wave regimes, partly justi
fied as necessary to the containment of 
e th nicity. 

As the nationalist challenge to the 
African colonial state gathered force in 
the 19505, few could dea rly read the 
likely impact of identity po litics in the 
larger political equation of the struggle 
\0 oust and supplant the colonizer. Of 
course the un iversality of ethnic con
sciousness was recognized by all; tribal 
ca rtography, reconflgured by the inter
pretive schema of the colonizer, was 
everywhere cenlrallo Ihe tex t of domi
nation . But the imagery th rough which 
cu ltural identity was weighed and ap
praised . both by the retreating colonia l 
officialdom and thei r natio na list to r
menters, contained major dislonions. 
Paradoxically, in view o f the remark
able degree 10 which ethnic communi
t ies, real enough by the 1950s, originat
ed as ~imagined communities" of the 
coloni:!1 ethnographer . the idea of 
·tribe~ was essential ized and primor
d ial.~ The overpowering notion of a 
modern/ traditional dichotomy permeat
ed all paradigms then current. Ethnicity, 
and in a different way religio n, clearly 
be longed to the world of traditional ity, 
which the irreversible amclior:lIive tides 
of modernity were progressively effac
ing, or at least relegating 10 inconse
quential private spheres. Thus quiOles· 
sential nationalist Sekou Toure could 
confidelllly assen at the lime of inde
pendence that, ~ I n three or four yea rs, 
no one will remember the tribal, ethnic 
or religiOUS rivalries which , in [he recent 
past, caused so much dam<'lge to ou r 
country and its population ."6 Various 

sociologists traced a sharp d lslinCl ion 
between rural "tribatism" and a syn
thetic, urban aggregati ve identity, in
corporating linguistically or regionally 
rela ted migrants into broader social cat
egories. This "supertribalization'" , ar
gued Immanuel Wallerstein in a seminal 
ankle, cou ld be interpreted as a pro
cess of loya lty shift from the parochia l 
ethnic group to the cosmopolitan 
tion.7 Above all , no one could be sure 
w hat the determinants o f electora l be
haviour for rapIdly enfranchised African 
subjects would be, or what the opera 
t ive identity units were; one m;]y recol
lect the rush of pOlitical party organiz" 
ers in 1960 to the then Lovanium Uni 
versity anthropology department in the 
Belgian Congo for instl1Jction as to what 
the boundaries of ethnic vote banks 
might actually be.s 

With the exception of those in
stances where independence was es
sentially won by guerrill:l slfuggle, and 
armed natio nalism replrtced the depart
ing colonizer (Alge ri rt, Gu inea-Bissau, 
Mozambique, Angola), or the coloniz
ing power was itse lf aut ocrat ic (Spain, 
Portugal) , the pact of decolonization 
was built upon democratic process, and 
constitu tional formulas modelled upon 
the colonizer. For the colon ia l agents, 
this was the only system they knew, 
and could thus transfer. For the nation
alists, the metropoli tan institutions in 
variably commanded high prestige. 
Thus, there was lill ie deha te over insti
tutional frameworks, At the lime, 
Britain, France and Belgium were all es
sentiallr unitary states, whose constitu
tional frame and operative rules of the 
pol itical game had been Shaped by the 
great social struggles of the nineteenth 
century 10 accommodate class differ
ence, bu t not cul tural diverSi t y. 

In the terminal colonial dialogue in 
Africa over transition arrangements, con
stitution;]l debate wrestled with a rela
lively narrow range of cu ltural diver
sity issues. In the early phases. colonial 

in Africa 
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pendent Ll by:lIl STale in 1952 involved 
installing U monarch King ld ri s, wh~ 
primary pedigf~~ was I~a~rshlp of th~ 
Senussiyya o rder_ This arrangemem , 
most ly unencumbered by d~mO<;!<It ic 

process, was mOlivated by (he paliTic~ 1 

alU:l c tions o f (he King to the Anglo · 
Amen<~ n spons.ors of the .se tllemen(. and 
0 01 its religious dimension. See Adrian 
P~h. Libyan indeptmdence anti Ihe 
Un iled Na l'·Olls. a case 0/ pimm(!(1 tlecol· 
onixmlo", Ne9,' Haven: Ya le UniverSIty 
Press, 1970, 

12. For e xample, Thomas Hodgkin. A/ncan 
political/XIrties, Harmoodswonh: Pen
guin, 1961, Ruth S. Morganlhau, Polilical 
pames in 6e"cb·speak;" 8 Wesl A/rica. 
OxfoTd: Clarendon Press, 1964, 1m· 
manue l M Walle rSTein. A/nca, thepolilics 
0/ /"deptmdence- an Interprelatlon 0/ 
modern A./rican hlslOry, New York: 
Vinra~ , 1961. 

13. The norion 01 the military as modernizers 
als.o anraclC(1 academic ad mirers, See 
Morris ) llno9,'i tz, 'The milltmy /" the polit· 
ica/ dcwlopmenl 0/ ' U! W ,!(IUOIIS: a n eS$(ly 
in ,omfX"alh-e analysis, Chicago; Uni· 
ver5ily of Chicago Press, 1964. and John 
J Johnson (ed), .~ role oflhe mililary In 
utlderdelJfllo/Jf:tI countries, Princeton: 
Princeton University Press, 1962. 

14. For a fuller development of 1his argu· 
ment . .see Crawford Young, The A/rica" 
coi<mlal Sf(lle In com/Xlrmnoe p&JpeCIIUf!, 

New Haven: Yale University Press, 1994, 
282-292. 

15. A H M Kirk·Greene. opeil, 165· 166, 
16. Sam C Nolotshungu, "L'Etat face au con· 

flit civil: r~f1exions sur l'Ango la , 
l'Ethiopie e l Ie Tchad: Rwue Fra"foise 
deSe/eltee i't)/ilique, vol 38, no 4. August 
1988, P 541. 

17. Collec1ifChanger Ie Came roun. Cha nger 
Ie Cumeror"': pow'quoi pas.> Y~ounde , 

ESF, 1990. 19. For other evidence, see 
Ihe v~fio\ls conr ribUl1ons by leadmg 
Nigerian schola rs to Paul A 6«ken and 
Cra",ford Young (ed s), Dilemmas 0/ 
dem ocracy in Nigen'a. Roches ter: Uni · 
ve rsity of Rocheste r Press, forthcoming 
1997. 

18. This <oocept fin ds felicitOuS develop· 
ment in Cynlhia Enloe, flh,,;c soldiers 
stme security in divided s(X.leUes. AT hens: 
UniverSIty of Georgia Press. 1980, 

19. The conCept was firs t de veloped by 
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Guille rmo O'Donnel l, Modemiz(l/IolI mid 
bureaucralie aUlborilarimli$m: ~mtl'es in 
Sou lb America n polil ies, Berkeley: 
lnSI;wte of lmem31ional Stud Ies, Uni
versity oICalifornl3, 197}. ~ also David 
Coliier (ed). The newaulboriwl'ia"ism in 
[min Amerrea. Princeton: Princeton 
Universl1y Press, 1979, and James M 
Malloy (C(I). Au/oorit(lriall/sm (Hul coy
poratism In Lalin America. Pillsburgh: 
Pil!sburgh UnIversiTY Press, 1977 

20. See, fo r example. 1he ~rtlc le by World 
Bank offiCIa l Piene l.a nde ll · Mi ll s , 
"Goveman<e, <ultural change. :lIld em· 
powerment," Jo"mai O/Modem A/rical! 
Studies, vol 30, no 4. December ]992, 
543·567. 

21 Among the works which inventory 1his 
transfo rmation, see Jennifer Widll",r (I'd) . 

EconomiC ch(mge and poll/ical liberal
ization In sub-Sabam" Ajnca. Baltirnore: 
Johns Hopkins Uni"erslty Press, 1994. 
and Goran Hyden and MIchael Branon. 
Govemal1 ce alld politics III A/rica, 
Boulder: Lynne Rienner Publishers, 
1991. 

22 See variOuS con1nbut io ns 10 Paul A 
Becken and Crawford Young (eds). op 
cil, espeCIally the chaplers by Young and 
OyeJele O ye<ljran 

23. The Ninj~ s were a Lari group. the domi
nant ethnic e lement in Branaville~ the 
Zulus were :&n offshool: of lhe mout'<1nce 
preside"llelle, whose regional base o. .. s 
the Niari. Bouenz~ and Lekoumou dis· 
tricts neH Bruzavi lle. from whence 
comes the recent ctllll ic ~cron)'m of 
"Nibolek'~ the Cobras 9,'Cle mainly rem
nants of the Sasso-NguC5so presidenria l 
guard. Oflg,n~ting from h iS nonhern vii· 
lage clusler. See A./rica Co,rjide'lIinl, vol 
. H . no 25, 17 December 1993, and Ka)sa 
Ekholm Ffledm~n ~nd Anne Su ndberg, 
"Elhnic war and ethnic cle~nsing in 
Brazzaville: UnIversity of l und, S9,'edcn. 
type~r;pt, 1994-

24. See the illum inat ing 9,'ofk of Rene 
Lemarchand , BWlmrii; ellmoclde (IS d ,, 
cou IWmld p,"(lClice. WashIngTon: Wood
row W11son Center Press, 1994. and Filip 
Reyntjens, -The proof of Ihe pudding IS 
in the eallng the June 1993 electIOns in 
Burund i," JOllmal 0/ Mode .. " A/rican 
Studies, vol 3J, no 4, De-cember 1993. 
563-584, 

25 See thc careful ;l.ccou nl by Timothy 
longman, "Rwan<,hl: democratizatiOn and 
d isorder: polilicaltransformation and so
<;Ial detellorahOn: III John F Clark and 
Oavid E G:lf{lonier (eds). Polilical ,-e/OWI 
i " /raNwpho ,U/ A/rica, Bou lder West
view Press , 1996,287- 301 

26. See Martin E Marry and R ScOIl Applehy 
(cds). F""danIiUl/(Ilisr>iS and Ihe SllIle' re
maklll8 poillies. econ omics. and mill' 
UII/ce, Chic~go: Univers,ty of Chicago 
Press, 1993. ~ l1d 1he several other vol
umcs wi th the same (.'d iTors resulting from 
the Chicago "fundamemalisms- projCC L. 

27. See the c hapters by Saba B~ko and 
Toyin Faiola on Ihe mcreaslngly stnc\em 
por it;c~1 oriemalions of elemems of the 
Mu slim and ChuSllan comm unities re
spec1ively, In 1' ~lu l A Becken and Cr~w

ford Young (eds) , op cil. 

28 The del icacy of the balance whIch need· 
ed to be slruck was keenly evident to all 
of us who had the oppanunily 10 ser"e 
on the lmernallonal Advis.ory Board to 
the EriT rean ConSlitutional Commission, 

29. On the <oUapsed Slate phenomenon, SC'C 

I Wilia m Zartman (cd), CoJlap~d stales; 
IbedlsmtegratiO,j anti reMora/Ion o/ Iegl' 
IImatealllborily, Boulde r: l ynne Rienner 
Publishers, 199.5, 

30, For an inve ntory. see Crawford Young 
(ed) , Elhnic dhoersily anri pl.bnc policy
(. comparalu;(1 inquiry. loodo n: M:o(· 

mill3n, fOllhcoming 1997. 
31 Don~ld L Horowi!:, A democ"(l/IC 50mh 

A/nca? conslilllllonal englneerl"8 I" a 
divided wc,ely , Berkeley: UniverSIty of 
California Press, 1991 Although the spe
cific p.eSCllptions for the South Afric~n 

situalion are open to (lilicism, lhe under· 
lying concept remains valuable. 

32. See especi;lUy his seminal o riginal for . 
flIulMion of thiS thcory . in Arend Ujphan , 
Oemocmc,y ." pi/I ra/ societies, Berkeley: 
UnIversi ty of Californ ia I>reS5, 1977. 

33. For a valuable inventory, see Shaheen 
M01.affar , -EiC<:toral systems and Contl icl 
m~nagemenr in Africa: in Timothy Sis!.: 
and Andrew Reynolds (eds). t'/ct:lion5 
(md confliCt resolution In A/rica, Wash. 
\Ogton: UnIted Sco tes inSl iT Ule of Peace , 
fon hcoming 1997. 

3'\ . For ~ useful ev~luation , ~e larry Dia
mond, Pros~I$/or tiemocrmlc develop
menl In A/rica, Sta nford: Hoover lnsti· 
lution. 1997_ 
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The role of civil society 
consolidating democracy: 

• 
In 

An African comparative perspective 

a g:tinsl the background of the 
excitement gt:ner:lted by the 
designation of civil SOCiety as 
the key 10 po lit ical and eco

nomic development in Africa, Ihi s arti 
de addresses one o f the popu lar con
cerns of the moment: the role of civil 
society in democratic consolidation , 
Given the exte rnal origins of the civil 
SOCiety school, I begin by altempting 10 
cOnlextualize civi l society in the African 
perspective and then zero in on how ils 
role in democratic consolidation should 
be examined . For the latter purpose, I 
suggest that the role of civi l society in 
the democratic transi tion pro-
cess holds the key 
10 analysis of irs 
role in democra 
tic consoJida 
{ion . The cent ral 
argument Ihal 
flo ws from this 
is Ihal where the 
aim of civil soci
ety constiwents 
is simply to ca p
ture state power , 
the prospect for 
democratic con
solidation is not 
as bright as it is 
in a silUation 
where the con 
st ituents effect a 
change of pol iti
cal leadership and 
accept the new regime 
or Confer legitimacy On 
it. bUI relain a measure 
o f the autonomy neces
sa ry for them to cominue to play over
seeing and consolidalory roles. 

To close this introductory section. 
il is necessary to opcr.uionally def ine the 
key concepts used in this article . The 
fi rst is civil society. Given its highly di
versified pedigree, the concept does not 
lend itself to common usage, as we shall 
find out in the follOWing twO sections 
devoted to clarifying the meaning and 
applicalion of civil society in Africa n dis
course. It has both no rmative :lnd func
l ional dimensions, neither of which can 

really be understood apart from the 
other. In functional and concrete terms, 
it refers to the non-state sector of the 
publiC (as o pposed to private) realm 
which mediates relations between the 
individual ( family) and the stale. 

Gvi l society comprises the whole 
gamut of formal and informal associa 
tiona I life, in so far as th e associations 
are relatively autonomouS of Ihe state, 
are public (that is, involved in setting 
Ihe nOT!11<uive order for the Slate as well 
as Ihe fu rtheran ce of the common 

good), :lncl civil ( that is, unlike the stale, 
they are voluntary bodies which recon
cile differences on the baSiS of mu{Ual 
imerests rather th3n coercive means). 
By implication, no t every segment of 
associational life belongs to civil soci 
ety, though scholars differ on which as
socia tions to include and exclude . In 
Ihis article, an inclusive approach to the 
structu ration of civil society, which re
flecls its actual cha racter as a contested 
terrain and has implications for its effi 
cacy in democra tiza tion , is adopted. 

Professor Eghosa E Osaghae, 
Head of Political Studies at 
the University of Tra nskei, 
Um/ata, has published 
extenSively on issues 
related to Civil SOCiety, and 
is editor o/Betwee n state 
and civil society in Africa, 
Dakar: Codes ria, 1994. 
Here he looks at some of 
the misconceptiorlS about 
the nature of civil society 
in contemporary Africa 
and the misplaced 
expectations 0/ its potentia! 
role in the democratization 
p1'Ocess. 
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The role of civil sociely in consolidating democracy 

Democratic transition refers [0 a 
con tinuo us process of movemem of 
pOlitical institu[ions, pOlitical cuilure, 
and political economy away from au
[horitarianism to democracy. II is a 
cont inuous process because it does 
nOt end wilh Ihe interval of aClllal 
Imnsition which typically involves [he 
in[roduclion of mulliparlY sys[em, 
new constitution, elections, inst:llla 
tion of new leilders, and so on. The 
new inSlilUlions and values o f panlci
pation, political efficacy, accountabil
ity , transparency, consti tutionalism, 
rule of law, and legitimacy of the po
lilical syslem have to ~ prOiected and 
enlrenched \0 a point where a relapse 
\0 aUlhoritarianism becomes unlikely . 
1\ is in Ihis long-Ierm COnleXI thflt de
mocratic tmnsition melts into demo
cratic consolid:nion. DemocraUc cot/
solidatiot/ accordingly refers 10 an 
advanced stage in [he transilion con
tinuum where democratic StruClUres 
are susta ined and have become sta
ble . The chances of democratic transi
tion and consolidation are higher 
when civil SOCiety constituents devel
op stakes in the survival of the new 
structures, legit imize it, and are in a 
posicion to continue to prod the state 
towards democratic ends. 

Civil society as a received 
paradigm in African studies 

The recent and ongoing foclls on ci vil 
socielY in Africa n studies grew out of 
the search for how to consolidate po-
litical and economic reforms. American 
AfriC:1nistS, man~' of whom had given 
up o n the weak, "rogue" and in
effeClive stale, and the World Bank, 
which was interested in sustaining pri 
vate-sector led developmem, champi
oned {he new perspective, which basi
cally aimed al re<:onstruCting state-so
ciety relations. The hope was Ihat civil 
socielY could be sufficiently strength
ened to check [he chronic weaknesses 
of the state evident in poor gover
nance, define(1 in terms of bureaucral
ic inefficiency and general institution
al ineffectiveness, as well as low levels 
or virtual absence of accountability, 
impartiali ty and impersonality in the 
management of public affairs,1 and Ie
gilimacy crises. Civil society therefore 
had an enormous task, and ilS con
stituents have received ample support 
from the internalional donor commu
nity in order 10 enhance their capaCity 
to tame the state, strengthen key ele-
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mentS of governance. develop an au
tonomous privme sector, and consol i
date [he forces of democra tization. 

As the state in several cou ntries 
became more disabled by economic re
forms, poor management and preben
dalism, to Ihe point where some coun
[ries were no longer ca pable of dis
charging the most basic of responsi
bilities, such as paying the salaries of 
civil servants, so the amoum of SO-called 
capaciry-building support to non-gov
ernmental organ izat ions (NGOs) in 
creased. In countries sllch as Somil lia 
and liberia, where the state atrophied 
for all pmctiCal purposes owing to pro
tracted internal wars. NGOs took over 
some of the responsibi li ties of the state, 
especia lly in the prov ision of social 
goods. But even in coumries like Tan
zania, Uganda. Zaire, and Cameroon, 

o 

where the state only grew pale, and 
seemed to be responding well to stan
dard IMF/World Bank trealmelll , the 
role of the NGOs in primar), health 
care, education and community devel
opmem increased, as donors preferred 
10 give aid 10 these organizations mther 
than to corrupt government agencies 
where large ponions of the funds were 
vely likely 10 end up in private pocketS. 

This background [0 the origins 
of Ihe civil society perspective is 
mea rll to provide a clear picture of 
what [he civil SOCiety project in Africa 
is all :Ibout. and to serve as a point of 
departure for the arguments to be 
made in this paper. Let me begin by 
distilling the main points o f the per
spective outlined above, and examine 
thelr implicat ions for the discussion of 
the role of civ il society in democrat i
zation processes in Africa. The first is 
that at both the scholarly and devel 
opmerllal leve ls the civil society per
spective originated outside Africa, and 

although the vitality of public associ
ationallife in Africa has long been rec
ognized. 2 the new perspective aims at 
[he ( re)construct ion of civi l society to 
enable it perform new roles aSSigned 
[0 it. This is why, in spi [e of the long 
histo ry of civil society constituents, 
many adherents of the new perspec
tive refer to the "emergence" o f civil 
SOCiety. 

It also expla ins why ethnic and 
other particularistic aSSOCiatiOnS which 
permeate the civil society landscape in 
most Africa n countries. but whose 
publ icness is regarded as negative and 
dangerous, are excluded from the civil 
society of discourse. These notions of 
ci vi l society derive from Ihe traditions 
of Western political philosophy, but 
they do violence to the corpus of civil 
society in Africa. In particular, by run
ning away, as it were, from the reali
Iy of a divided civi l society which has 
always been an arena for contesling 
and cOrHradictory centrifugal and cen~ 
t!"ipe[al forces, and fOCUSing only on 
associations wi[h a national or univer
sal orientation, the new perspective 
sometimes leads to overly ex.aggerat
ed and optimistic views of the roles 
:1Od capacity o f civil society. 

The second poinl is closely relat
ed [0 thiS, rtlld it is Ihat the civil soci~ 
ely perspeclive has lended, largely be
cause of the Western origins and con
le;O;lS of discourse, 10 be more prescrip
tive or norma[ive [han explanato!), or 
empirical. Thus, allhough it recognizes 
the potentl3l of civil society to enhance 
[h e consolidation of democracy, Ihe 
emergent perspective fa ils 10 properly 
conte;o;walize civil society in Africa by 
relating it to the social formations. po
litica l culture and political economy of 
the larger socielY. This is a serious 
omission because the potential of civil 
society can only be caplured and rea!~ 
ized if it is approached contextually. 
The third point is that many adherents 
of Ihe civil society perspective take the 
success of democratic transition for 
granted, and seem to suggest that civil 
society is crucial only at the stage of 
consolid:Hion. This leaves 0\11 the crit
ical question of the role of civil society 
in the struggle to enthrone democmcy, 
which was the focus of the democrat
iC-transition-as-second-independence
movement school ,J a perspective 
which has been somewhat abandoned. 
Some authors even go so far as to sug
gest that "I he decline of we;lk preda
tory slates and autocratic ru le has 
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opened opportunities for the forma
tiO/l of civil society". 4 

So. where \Vas civil society dur
ing the process of tran.'iition' Argu
ably, the predominance of authoritar
ian regimes :l11d dictatorial tendencies 
in several countries suggested that 
civil society was not effective. but it 
seems that a more important rei son 
for underplaying the rok of ci\'il soci
ety was to emphasize the role of ex
ternal actors in tlw entire transition. 
thereby making the formatio/l of civil 
society simply a matter of consolidat
ing a process begun by the interna
tional community.; But notwithstand
ing the crucial roles Western countries 
and the dOllor community played 
through political conditionality, espe
cially in countries such as Kenya and 
Nigeria where incumbent heads of 
state were either unwilling to allopt 
multiparty democracy or scuttled the 
transition process. the question of de
mocratization and its consolidation is 
an internal one. One of the main ar
guments of this article is that the pro
spects for democra tic consolida tion 
can only be properly gauged if the 
role of civil society in the democratic 
transition is analysed and related to 
its role in the post-tr:ll1sition period. If 
that role was simply to capture state 
power \vhile kaving basic authoritar
ian structures intact, or to install an 
ethnic party in power, then the pro
spects of democratic consolidation 
would be quite slight. 

The fourth and final point is that 
civil society is presented as a ri\'al or 
an alternative to the state. Its efficacy 
is therefore measured chiet1y either by 
its ability to confront the state, oppose 
and possibly overthrO\v authoritarian 
and corrupt regimes or. at other times, 
by the amount of autonomy it enjoys 
from the state. This has raised perti
nent questions about what the true 
objectives of the civil society project 
are and, in particular, whether it is not 
aimed at the perpetuation of American 
and European hegemony. But putting 
this aside, what exactly should be the 
relationship hetween the st:!te and 
civil society" The history of civil soci
ety-state relations in Africa supports 
the view that confront:ition and au
tonomy are the pillars of civil society 
dynamism, but it does not support a 
decoupling of the two spheres of the 
public realm because, in the final 
analysis, the state needs the legitima
cy conferred on it by civil society sup-

The role of civil SOCiety in consolidating democracy 

port to suhsist. How then should ci\'il 
society relate to the state for rurpos
es of democratization" Its role should 
be to reconstruct the state along de
mocratic lines, confer legitimacy on it 
(which sometimes requires coopera
tion), and ensure democratic suste
nance. This means that the role of ci\'il 
society in the process of actual transi
tion is as crucial as it is in the post
transition period. 

The nature of civil society in 
Africa 

While civil society has a rich and di\'er
sified intellectual history in Western 
Europe \,hich dates hack to Aristotle, 
Hobhes, Locke, Rousseau, Hegel, 
Marx, Gramsci and de Tocque\·ille. it is 
a recent entry into African social sci
entific discourse. Largely for this rea
son, the definition of civil society in 
Africa is still in a state of t1ux, and takes 
its cues from perspectives developed 
out of Western experience. These lat
ter perspectives, which were engen
dered by the de\'elopment of capital
ism, locate civil society in the distinct 
private realm which exists alongside 
the encompassing power of the state 
(Hegel), or in an array of voluntarily 
aggregated interests which occupy the 
social ami political space het\\'een the 
state and society, and function to limit 
the encro:lchment of the state on the 
liberties of the private realm (de 
Tocqueville). Civil society is then de
fined in contradistinction to the state: 

Within the stale, political action is moti
vated by means of command backed by 
the implicit sanction of \'iolence. Within 
civil society, political initiatives arise on 
a voluntary basis either because actors 
perceive a material advantage or be
cause they are motivated by commit
menl to ethical or political value. Al
though the state may possess a legiti
m~lte claim to the monopoly of violence, 
it cannor claim exclusive dominion over 
economic or ethical life. Yet, economic 
interests and moral values are key poles 
around which political activity regularly 
clusters. These are the province of civil 
society(' 

From the literature on the development 
of civil society in Western Europe, 
three distinct features which underlie 
its composition and functions can be 
discerned: 

(i) It is constituted by members of 
the middle classes (or the bour
geoisie) whose independent 

material base and articulation of 
universal, as opposed to paro
chial, values provide the pedestal 
for protecting society from state 
intrusion. The efficacy of civil so
ciety is determined to a large ex
tent by the extent to which these 
classes are de\'eloped; 

(ii) It is distinguished from other 
voluntary and manifestly politi
cal associations in (political) so
ciety hy its publicness and civil
ness which, according to Azarya, 
is a "recognition that all people 
have similar rights and ohliga
tions and ... implies a readiness 
to moderate particular or paro
chial interests in consideration 
of some common good";' and 

(iii) It is the repository of the com
mon good, collective will and 
solidarity, as well as public opin
ion, and acts on these bases to 
set the nonnative rules (especial
ly those having to do with ac
countability) which govern the 
functioning of the state and its 
operators, As such, civil society is 
at the centre of state formation 
and reformation and the harmo
nization of organizing principles 
of the state with those of the 
larger society. 

Taking the foregoing as a point of de
parture, the conceptualization of civil 
society in Africa has revolved around 
the similarities and differences be
tween civil society in Africa and 
Western Europe in terms of its com
position and functions B For example, 
Woods notes that although it is 
premised on a growing differentiation 
between public and private interests 
and its constituents seek to articulate 
a principle of pUblic accountability 
that is binding on the state elite, "the 
public sphere that is developing in 
Africa is not based as strongly on 
bourgeois economic relations as was 
the case in Western Europe"9 It has 
also been pointed out that hecause of 
what Bayart calls the totalizing ten
dency of the state or the efforts by its 
managers to dominate not only the 
political but also the economic, social 
and cultural spheres, the civil society
state distinction in Africa is tempered 
by a mix of cooperation, cooptation, 
and exchanges, in addition to con
front:! tion which is commonly as
sumed to be its main function. 10 This 
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The role of civil society in consolidating democracy 

is because, for historical reasons 
which have to do with low levels of 
national cohesion and the underde
velopment of autonomous bour
geoisie and middle classes, the state 
has played crucial roles in the shaping 
of civil society.ll 

Of the few attempts so far made 
to formulate an African perspective of 
civil society, that by Peter Ekeh is eas
ily the most outstanding. 12 Ekeh's for
mulation derives largely from his the
ory of colonialism and the two publics 
in Africa which demonstrated that, 
whereas in the West the public realm 
developed as one public in relation to 
society, in Africa it developed as two 
publics because of the disjunction be
tween state and society under colo
nialism.!) 

On the one hand was the eil'ie 
public, which was dominated by the 
state and its apparati - bureaucratic, 
military, legislative, executive, judicia
ry, and other agencies. The state has. 
since colonial times, sought to emas
culate and subordinate other con
stituents of the civic public which, in 
the strictly Western sense, make up 
civil society - labour unions, student 
organizations, the mass media, 
women's organizations, and so on - as 
part of its totalizing process and the 
efforts of the political elite to create a 
national society. This public, as em
bodied by the colonial and post-colo
nial state which claimed ownership of 
it, was far removed from the lives of 
most ordinary people, who conse
quently did not develop a sense of its 
ownership. Largely for this reason, it 
was bereft of the normative order of 
the indigenous society and operated 
within an amoral milieu which per
mitted prebendal ism and other cor
rupt practices. 

On the other hand was the pn'
mordial public which, because of the 
alienation of the state and its failure to 
provide the basic welfare and devel
opmental needs of the ordinary peo
ples, evolved as more or less an alter
native to the state. It comprised ethnic, 
religious, regional and similar partiCll
laristic organizations which organized 
indigenous credit schemes, awarded 
scholarships, built schools, town halls, 
dispensaries, and so on. The distinctive 
mark of this public has been the strong 
sense of ownership amongst most or
dinary citizens, who have effectively 
resisted state intrusions into it. Conduct 
in the primordial public has moreover 
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been informed by the normative order 
of society and has therefore tended to 
the moralistic. The two publics are not. 
however, separated, as in fact the 
elites, managers of the state and other 
public officials operate simultaneously 
within them. The contradictory pulls of 
membership in the two publics under
lie problems like corruption and eth
nicity, especially as primordial consti
tuents expect members in the civic 
public to employ state resources to fur
ther private and communal interests. 

The major consequence of the 
contradictions which subsist in the 
post-colonial dispensation has been 
well articulated by Ekeh in terms of 
the disenablement of a sense of com
mon ownership of the pUblic realm 
which is central to the definition of 
civil society: 

The dynamics of African politics have 
been generated from the fact that indi
viduals have fought to expand their, say, 
ethnic spheres of influence by control
ling the state so as to be able to domi
nate the public realm and use its re
sources for the benefit of thl'ir own pri
mordial public. In so doing [he com
monness of civil society is diminished. [, 

Ekeh's insights help to explain certain 
key features of civil society in Africa 
which are crucial for understanding its 
role in democratization. For example, 
it explains why exit, or what Azarya 
and Chazan call disengagement. is the 
way in which many civil society con
stituents relate to the state. I') 

The voice or engagement option 
requires the cultivation of a sense of 
ownership of the state. This seems to 
have grown rapidly in many countries 
in recent years, as can be seen in the 
increased spate of agitations and con
testations over state power and re
sources, but most people still empha
size their ownership of civil society 
structures, and the continued or even 
heightened inability of the state to 
provide public goods has strength
ened the exit option. This is not only 
true of organizations in the primordial 
public, but also of civic public orga
nizations, which emphasize their cor
porate interests above those of the 
public at large. Thus, although in the 
recent past labour unions and student 
organizations have risen to make 
strong political demands on the state, 
their preoccupation has remained first 
and foremost the betterment of their 
members. 

Ekeh's insights also tell us that 
civil society is an arena of contestation 
between primordial and civil forces and 
between primordial organizations. This 
explains why more universal civil soci
ety groups such as labour unions and 
women's associations are susceptible 
to, and often divided by, ethnic and 
other cleavages, and why concerted 
civil society actions are a rarity. 
Although Ekeh does not explicitly 
make the point, the insight into the 
contested terrain that is civil society un
derlines its role as a manager and con
ciliator of conflicting interests. In fact, 
its efficacy in democratic transition and 
consolidation depends in large measure 
on its ability to further the reconcilia
tion of conflicts. Finally, Ekeh's insight 
also explains why civil society elements 
are, contrary to the notion born out of 
Western experience, involved in the 
struggle to capture state power, as eth
nic organizations and political parties 
as well as labour unions have done. As 
r shall argue, however, this reduces the 
political efficacy of civil society, which 
by definition hinges on its ability to 
wrest concessions from the state and 
subject state power holders to its SCnt

tiny, rather than on its ability to capture 
state power. 

Having tried to establish the 
African parameters of civil society, we 
can then examine its empirical dimen
sicJns. What groups make up civil soci
ety in Africa, and what criteria should 
be used for inclusion and exclusion? 
The relevant groups are voluntary 
associations and social movements 
which occupy the non-state space of 
the public domain. The criteria for in
clusion/exclusion would depend large
lyon the aspects or functions of civil 
society that one is interested in, but in 
general they include, in addition to 
publicness and civilness, relative au
tonomy from the totalizing state, which 
often necessitates confrontation with 
the state. 

Given the roles stipulated for 
civil society in the reconstruction of 
state-society relations, political scien
tists tend to emphasize autonomy and 
the ability to confront the state and 
counteract its totalizing tendencies. 
Bayart, for instance, sees civil society 
as made up of groups which are in di
rect touch with the state and remain 
so for as long as there is self-con
sciousness of their existence and of 
their opposition to the state. 16 This 
means, for several scholars, that only 
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labour union:-" stuclent organizations, 
the mass media, human rights and 
other pro-democracy organizations 
which have taken on the state time 
and again qualify to be civil society 
constitucnts. 

"Clearly", Ekeh says, "these do 
not exhaust the scope of association
al life in Africa and unclerrepresent 
civil society when its meaning is ex
panded beyond manifest capacity to 
confront the state. The truth of the 
matter is, in African circumstances it is 
often difficult to foretell which orga
nizations will challenge the state ef
fectively"l- lIe then cites the example 
of the AgiJE'koya. a rural movement 
which effectively challenged the Nige
rian state in the late 1960s. The Ibka
lori peasant uprising ill northern 
Nigeria. as well as the Susukuu move
ment in pre-civil war Liberia ancl the 
Rwenzururu nHwement in Uganda, 
can also be cited. 1H Scott's identifica
tion of invisible, day-to-day forms of 
resistance 1)1" cOl11l11on people's in 
symbols, attitude:-" music. and non
concrete acts, which he describes as 
infmpolitics, further supports an ex
panded definition of civil society. 1') 

In the structuration of civil society 
in Africa therefore, Ekeh argues that 
care should he taken to include associ
ations and in:-,titutions that possess not 
only mallifest hut also latent capacity 
to confront the state. On this basis, he 
iclentifies four categories of civil society 
organizations in Africa: civic public 
associations (c/trade unions, student 
unions, mass media); deviant civic as
sociations (cf secret societies, funda
mentalist religious 1110vements); pri
mordial public associations (ethnic 
associations); and indigenous devel
opment associations (cffarmers' and 
traditional women's unions J. 20 

Emphasis on confrontation, 
whether manifest or latent, should not 
however be at the expense of cooper
ation, exchanges, cooptation and other 
coupling elements \vhich characterize 
the clynamics of state-civil society rela
tions (it should be rememhered that 
neither the state nor civil society can 
act or SU1Tive independently of the 
other). Most important, confrontation 
should not be taken to mean a com
plete rejection or delegitimization of 
state authority. Civil society also has a 
responsibility to legitimize state au
thority when that authority is exercised 
in accordance with the norms of demo
cracy. For the purpose of this article, 

The role of civil society in consolidating democracy 

theret'ore, while the ahility of an asso
ciation to confront the state for pur
poses of enthroning democracy is em
phasized in the structuration of civil 
society, it is also essential that the 
association accepts and supports the 
state when its authority is exercised de
mocratically. This is a major require
ment for I)oth democratic transition 
and consolidation. 

Should we exclude ethnic and 
other traditional associations and 
movements which usually pursue ex
clusionary and parochial interests from 
civil society as sOl11e scholars have 
done,2l No. Their inclusion is perhaps 
the distinctive mark of civil society in 
Africa. as Ekeh's insights make clear. 
ancl the vast majority of the citizens re
late to the state through them. They 
need to be included not only because 

they also occupy the public domain, 
are voluntary associations, and have 
confronted the state, sometimes in al
liance with civic puhlic organizations, 
to entrench democracy, hut also be
cause their inclusion enal)les us to 
analyse ci\'i1 society as an arena of con
testing and contradictory forces whose 
efficacy and national ness cannot be 
taken for granted. Another important 
reason for including these primary as
sociations is provided by Fatton. who 
points out that democracy is impossi
hie \vithout the empovverment of sub
ordin:l te classes whose memhers orga
nize these associatiolls, relate to other 
segments of ci,i1 society through them, 
and are mobilized through them during 
periods of the struggle to terminate au
thoritarian rulen 

Should international actors, espe
cially international "IGOs, who have 
played critical roles in funding, train
ing, expanding ami strengthening civic 
public organizations (nouhly NGOs 

ancl pro-democracy grou ps) which 
were in the vanguard of the democra
tic struggles in Africa, be included in 
the definition of civil society" While the 
importance of the international com
munity cannot he denied and has of 
necessity to be factored into our analy
sis. civil society hI' definition exists 
within national houndaries, and it is 
better to keep it so. 

The final empirical aspect of civil 
society in Africa is the rapid expan
sion, change and strengthening it went 
through in the 19HOs and 1990s. Since 
these were the critical years of de
mocratization on the continent, it can 
be argued that the two processes were 
related, as indeed they were, although 
the economic recession and adjust
ments "without a human face" partly 
accounted for the explosion of civil 
society activities all over the conti
nent. 25 The introduction of liberaliza
tion policies which hinged on the re
trenchment of the state's totalizing ten
dencies and the expansion of private 
capital engendered the opening of po
litical space in previously closed sys
tems. The adoption of multiparty sys
tems as the institutional correlate of 
political liberalization further en
hanced this process in countries where 
opposition to the single party had pre
viously heen outlawed or emasculated. 

The expansion of civil society 
was evident in all segments. Within 
the civic public, the most notahle ex
pansion (or emergence, since they did 
not previously exist in many coun
tries) was in the numher of civil liber
ties and pro-democracy associations 
as well as of independent newspapers 
and magazines, In a few countries 
such as Nigeria private radio and tele
vision channels also emerged. But 
there was an overall increase in the 
number of voluntary puhlic organiza
tions. [n C6te d'Ivoire. for example, 
hetween 1990 and 1992 alone the 
Ministry of the lnterior registered no 
fewer than ')0 new voluntary associa
tions. most of them with political ob
jectives2~ In former one-party states 
such as Kenya, Zambia, Malawi, and 
Cote ci'Ivoire, the expansion of civil 
society resulted in the proliferation of 
opposition groups, many of which op
erated as political parties. There was 
also an increase in the number of exile 
opposition groups, especially in coun
tries like Nigeria and pre-1990 Liberia, 
where authoritarian regimes remained 
impervious to demands for change. In 
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The role of civil society in consolidating democracy 

the latter case, the various opposition 
forces to the government of the late 
Samuel Doe formed the backbone of 
the National Patriotic Front of Liberia 
(NPFL) which Charles Taylor led to 
overthrow Doe and attempt to take 
over control of the countt-y. 

In addition to the phenomenal 
expansion, established civic public 
constituents, notably professional asso
ciations (especially bar associations), 
students organizations, labour unions, 
church and other religious organiza
tions and women's groups became 
more assertive and confrontational to
wards the state. The primordial public, 
on the other hand, also witnessed a 
phenomenal return of ethnic unions, 
self-help groups, indigenous develop
ment associations and so on. As the 
state became increasingly unable to 
satisfy the demand for public goods, 
especially in the social sector, so the 
relevance of these groups which pro
vided some of these goods in the daily 
lives of ordinary people became more 
pronounced. As in the past, disengage
ment was the mainstay of primordial 
public groups, but diminishing eco
nomic resources and increased con
cern with the structure and control of 
the state led ethnic and fundamentalist 
religious organizations in particular to 
unprecedented political agitation and 
confrontation with the state, sometimes 
in collaboration with civic puillic orga
nizations. The movements of the ethnic 
minority groups of the oil-producing 
areas of Nigeria, including the Saro
Wiwa-led Movement for the Survival of 
Ogoni People (MOSOP), the resurgent 
Casamance question in Senegal. and 
the various ethnic uprisings in Niger 
and Mali were good examples. 

To recapitulate, civil society in 
Africa comprises both civic public and 
primordial public organizations which 
have a manifest or latent capacity to 
confront and legitimize the state for 
the purpose of enthroning democracy. 
It is itself an arena of contest between 
contradictory centripetal and centrifu
gal forces, and the ability to resolve 
these contradictions is one of the de
terminants of its efficacy in the pro
cess of democratic consolidation. 

Civil society, democratic 
transition and consolidation 

As I indicated earlier, the key to 
analysing the role of civil society in 
democratic consolidation lies in its 
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role in the struggle for democracy in 
the first place. So what has been the 
role of civil society in democratic tran
sition in Africa? It has varied from tran
sition to transition depending on the 
mode of transition, the scope of pop
ular participation by various con
stituents and their ability to reconcile 
their differences and form stable coali
tions, and the extent of political and 
economic liberalization (or openness 
of the system), all of which had im
plications for the outcome of transi
tion in the short run, and democratic 
consolidation in the long run. 

The class dynamics of transitions 
set the overall parameters for civil so
ciety's involvement in democratiza
tion. In almost all cases, democratiza
tion was prefaced by prolonged civil 
strife and political turmoil - demon-

strations, strikes, riots, and so on. 
These mass protests, which were pri
marily aimed at exacting improved 
economic and social conditions for 
workers, students and other groups, 
provided as it were the enabling en
vironment for specifically political de
mands to emerge for the ousting of 
incumbent authoritarian leaders and 
regimes. From a class perspective, 
Fatton has pointed out that the transi
tion-inducing struggles involved main
ly the subordinate classes and grou ps 
"which have been the most forceful 
promoter, defender and supporter of 
democracy simply because they have 
consistently been excluded from po
litical participation". 25 

However, the mass-based organi
zations and movements tended to be 
sidelined from the actual processes and 
arrangements of transition, which were 
taken over by members of the "preda
tory" classes, typically public and pri
vate sector elites forced by economic 

reforms to seek new forms of control 
and accumulation, and the middle-sec
tor classes and groups comprising the 
intelligentsia, professionals, labour, 
exile opposition groups and displaced 
elites from the predator class. In most 
cases, these latter groups literally hi
jacked the democratization process, 
subordinated popular demands to their 
narrow class interests. and foreclosed 
the chances of fundamental reforms of 
the state and its relations with society 
which were central to the demands of 
the lower classes. It was the domi
nance of these groups which coalesced 
into opposition coalitions that led to 
the quest for. and in some cases actu
al takeover of, state power by civil so
ciety constituents. 

In general, the efficacy of civil 
society in transition depended greatly 
on the scope of involvement of its var
ious constituents, and their ability to 
reconcile conflicting interests. Where 
participation was restricted to only a 
few constituents, as in transition by co
optation and military-engineered tran
sition where incumbent regimes and 
selected opposition groups were the 
main actors, the ability of civil society 
to play its role maximally was con
strained. The problem was that funda
mental problems which precipitated 
transition - authoritarian and non-ac
countable rulership, exclusion and 
marginalization of large segments of 
the citizenry from state power and re
sources, competing identities and con
tested citizenship, corrupt and non
performing governments, economic 
hardship, declining standards of living, 
and so on - were in danger of not 
being properly addressed. The pro
spect for successful transition and 
eventual consolidation was brighter 
where the scope of participation was 
wide enough to allow all the contest
ing interests to be articulated and ad
dressed by civil society constituents: 
this increased the chances of legitima
cy of the ensuing democracy, which is 
a prerequisite for consolidation. 

The actual role of civil society in 
democratization, as indicated earlier, 
depended on the mode of transition. 
The modes of transition in Africa in
cluded the national conference 
(Benin, Gabon, Togo, Zaire, Congo; 
South Africa had a pseudo-national 
conference transition through the 
long-drawn-out and encompassing 
constitutional talks); military disen
gagement (Nigeria, Ghana, Burkina 

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
)



Faso); plural ei<:'ctions with or with
out regime change (Cape Verde. Ma
lawi, Zamhia); conditionality-induced 
transition (Kenya); co-optation of op
position (Senegal); and overthrow of 
regime through armed liheration 
struggle (Uganda). These different 
modes have also he en classified into 
forced transition (regime overthrow, 
conditionality-induced transition). ne
gotiated transition (national confer
ence, co-optation) and voluntary tran
sition (military disengagement. plural 
elections). 

From a civil society point of 
vkw. the sovereign national confer
ence mode which was most inclusive 
of civil SOciety constituents and aimed 
more at the transformation of state-so
ciety relations. at the "etting of nl'W 
rules of conduct in the puhlic domain. 
at resolving issues of the national 
question. at the entrenchI11l'l1t of ne\v 
values and institlltions. and less at the 
capture of state power by civil society 
constituents (implying that civil soci
ety ,vas kept more or les" intact). had 
the greatest potential for democratic 
consolidation. This was more so if it 
involvl'd virtually all the critical civil 
society constituents - har associations. 
professional. women. labour. student. 
ethnic, religious and human rights or
ganizations - in the negotiatcd transi
tion, therehy giving them a stake in 
the sustenance of the democratic 
settlement. 

An insight into the inclusiveness 
and mechanics of transition hy na
tional conference is provided by the 
case of Benin: 

Thiel seemingly hete[()geneou~ assem
bly, consisting of dozens o[ political 
movements and hundreds of delL'gates 
was convened by the regime and suc
ceeded in turning itself into a sovereign 
body and in imposing a new govern· 
ment on til(> regiml' in power a.s well a.s 
transition institutions. The subsequent 
course of (>vents ... was a~ follows: the 
national Conferenc(:' brought wgl·th
er the most representative social and po
litical leaders. and was followed Iw the 
appointment. within the framework of 
the conference. of bodies responsible 
for supervising till' transition. 2(, 

But with exception of Benin (and to 
some extent Malil. whose national con
ference led to a fairly successful tran
sition. all the other national confer
ences werl' scuttled by incumbent 
rulers so that. even when they led to 
transition. it was on terms set hy the 
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rulers thems<:'lvl's rather than civil so
ciety (Zaire is a good example here). 
The efficacy of civil society in national 
conf<:'l'ence-type transition was. how
ever. partly del11onstrate·d in Benin. 
where tIll' civil society coalition which 
hrought Soglo to power mohilized to 
get him out of office in the first post
conference election on the grounds of 
poor performance. At least the activism 
of civil society did not terminatc with 
a change· of government. 

All the other modes of transition 
entailed attempts to take over. and in 
a fcw cases actually sa>\' the takeover 
of. state pO>\'l'r by civil society con
stituents. \\ith little or no fundamental 
change to the allthoritarian milieu of 
governance except for multiparty <:'lec
tions and. in some cases. constitu
tional changes to reflect pluralist pol
itics. l'nder such circumstancl's. the 
capture of state power had the poten
tial effect of weakening the capacity of 
civil society to play a deterministic 
role in the reconstruction of the state. 
For one thing, this left the business of 
rcconstruction more in the hands of 
the state than civil society. and for an
other thl' unchanged authoritarian mi
lieu enahled the new rulers to relapse 
into okl ways in the name of national 
cohesion. political stability and eco
nomic reforms. while actually working 
to keep themselves in power. 

In the circumstances. civil society 
structures had to he rebuilt or reorga
nized to meet the new challenges. 
Ironically. the onus of doing this fell on 
the fc)rmer (authoritarian) leaders and 
their displaced parties, which now 
championed the democratization as
sault on the state. This is what hap
pened in Zambia, where the powerful 
trade union movement lost its bite after 
it" leader, Frederick Chiluba, won the 
eleuion and became president. By con
trast. the labour unions. bar associa
tions, and other pro-democracy groups 
did not become less confrontational in 
furtherance of accountable and respon
sible governments after new leaders 
emerged in countries like Benin and 
Mali where the national conference 
mode was relatively sLlccessful. In the 
case of transition by co-optation where, 
as in Senegal. the incumbent regime 
appointed opposition leaders to top 
ministerial and other public positions, 
the weakened civil society had to seek 
alternative ways of engaging the state. 

In spite of all that has been said. 
scveral questions remain in rela ting 

civil society to democratization. First, it 
is not clear to what extent the highly 
partisan goals of the struggles by 
lahour. students, women. and profes
sionals which revolve around better 
conditions for their constituents can 
sustain democratization. As they have 
crystallized. they appear too sporadic 
and self-serving to be able to uphold 
genuine democratic transition, still less 
consolidation. It is therefore not sur
prising that it has been relatively easy 
for opportunistic and displaced mem
bers of predator classes to hijack the 
process of democratization. A corollary 
of this is that many of the demands of 
these civil society constituents are eco
nomic rather than political demands -
in fact. the strengthening of civil soci
ety groups in many cases was forced 
by the repressive implementation of 
structural adjustment programmes. and 
outside of strong resistance to the 
hardships inflicted by SAPs these 
groups have not demonstrated the 
level of political efficacy required for 
viable democratization. Second, the 
goals of transition appear too short-run 
and immediate to have the necessary 
enduring effects on democratic transi
tion. All that seems to matter is that a 
multiparty system be introduced and 
that incumbent leaders who are held 
responsible for the economic woes and 
hard life be booted out of office; once 
these are achieved, civil society reverts 
once again to slumber. This is why. as 
we said. a national conference-type 
transition which places emphasis on 
rule setting and reformulation of the 
state and its relations with society 
stands a good chance of consolidation 
in the long run. Thirdly, civil society re
mains as divided as ever in most coun
tries. though in a few countries where 
ethnic and other particularistic organi
zations were incorpor:Ited into the po
litically relevant civil society coalition, 
some progress has been made. In oth
ers, however. where seizure of state 
power was uppermost, the purpose of 
transition seems to have been the re
placement of one ethnic, religious. or 
regional hegemonic group by another. 
All these have obvious implications for 
the consolidation of democracy, as we 
have tried to show. 

Conclusions 

By 1994. when many dictators and au
thoritarian regimes had been unseated 
in Africa, there was a celebration of 

VOL 27 No 1 1997 AFRICA INSIGHT 21 

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
)



The role of civil society in consolidating democracy 

the dawn of democracy in several 
parts of the continent. But by mid-
1996 all that euphoria, like the eu
phoria of independence in the 1960s, 
seemed to have given way to despair. 
Countries like Zambia and Kenya that 
had supposedly completed a process 
of democratic transition were. for all 
practical purposes. back to Square 
One. They were back to repressive 
and arbitrary rule, weak watchdog 
and overseeing institutions, corruption 
and prebendalism. and mismanage
ment. Even the supposedly multipar
ty systems were fast giving way to 
one-party dominant systems. which 
could yet be the prelude to full
fledged single-party systems. 

The crumbling of the democrati
zation project is largely to be blamed 
on the incompleteness of the civil so
ciety-led democratic transitions. as we 
showed in our analysis in the last sec
tion. In particular, by taking the 
essence of democratization to be lead
ership and regime change as well as 
multiparty rule, most transitions left 
the question of rule setting for the 
public domain. Constitutionalism. the 
resolution of the contradictory cen
trifugal and centripetal forces, and the 
transformation of the state, which are 
critical for democratic consolidation, 
were virtually ignored. thereby giv
ing the new men of power a blank 
cheque to relapse into old authoritar
ian ways CcfGhana, Zambia). The fact 
that the critical segments in the tran
sitions were, as Fatton points out, the 
predator and opportunistic middle
sector classes and groups whose pri
mary interest was to capture state 
power is partly to blame for this. The 
subordinate classes and groups of civil 
society, which include elements of the 
primordial public, do not however 
have this disposition to capture, and 
have persisted in resisting state incur
sions into their domains largely 
through exit and disengagement. The 
riots and mass actions which prefaced 
democratic transitions persist; al
though these remain expressions of 
economically-fuelled anger and de
mands, their potential for precipitating 
political change remains, as in the 
past. high - if the hijacking by other 
classes can be prevented. 

To conclude this paper, it is nec
essary to say a few words about the 
linkage between the state and civil so
ciety, and how this impacts on de
mocratization, in the light of attempts 
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that have been made by exkrnal ac
tors to build the capacity of civil soci
ety in Africa. One implication of the 
class and group divisions in civil soci
ety and the divergent orientations to
wards the state is that for civil society 
to play the critical role expeckd of it 
in the democratization process 

Whal is needed is to search for ways 
that will enahle the stale and ... ci\·il so
ciety to he mutually engaged in the I'uh
lic arena, lessening the claim,s of the 
state for total O\\'nershil' of the I'0litical 
space of the ci\'ic puhlic realm and en

couraging the competence of the indi
viduals and associations of civil society 
with respect to their appreciation of 
ownership of the I'llhlic realm \\'here 
they and the state can function togeth
er .. .This means that tlw Slate shou ILl not 
he ahandoned.. ,-

The attempts by donor agencies to de
couple civil society totally from the 
state have therefore to be re-exam
ined. as decoupling is unlikely to en
hance democracy. 

Indeed, by the very nature of the 
totalizing tendencies of the state in 
post-colonial Africa. which have not 
changed despite political and eco
nomic liberalization. it is doubtful if 
civil society. especially the predator 
and middle-sector segments of it. can 
successfully disengage from the state; 
the fact that they seek to capture state 
power rather than check it from with
out means thal. at least for the pre
sent, they can not. The absence of an 
independent material base and the 
subsequent dependence on the state 
for social reproduction severely limit 
the amount of autonomy these seg

ments of civil society can enjoy. 
But even for the subordinate 

classes and groups. disengagement 
does not mean extrication from the 
state. as members of these groups ex
pect the state to improve and extend 
the provision of public goods and the 
quality of life. These. for them. arc the 
stakes of democratic transition and the 
measure of its success. It is this ex
pectation that underlies the gradual 
redefinition of ownership of the state 
by these segments, and it is this that 
has led them to rise up against unde
mocratic and non-performing regimes 
after transition, as can be seen in the 
continued political turmoil and ten
sion in several countries. The expec
tations and demands of the subordi
nate classes and groups from the post
transition state have to be factored 

into analyses of democratic consoli
dation, not least because their non
fu Ifi Imenl wea kens the legitimacy of 
the state, A state crippled by a legiti
macy crisis from below is not a likely 
candidate for democratic consolida
tion. even \vhere middle- and upper
class segments of civil society effect 
democratic transition in the name of 
regime change. 
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The implications for 

t he long histolY of economic cooper
ation in Africa has been described as 
one of f~lilure. In the euphoria of in
dependence in the early 1960s, the 

leaders of the newly independent African 
states rushed to create a host of co
operation arrangements. at ~dl levels and 
in almost all economic sectors. in the 
justifiahle belief thai regional economic 
development was preferal)\e to the go-it
alone approach. The number of inter
governmenwl organizations created in 
the continenl over the past three decades 
ranges between 100 and 200. 1 Yet the 
outcome has heen disappointing: so 
many schemes have collapsed or come 
to a standstill. Even those arrangements 
that have managed to survivc are report
ed to he performing very poorly. 

Invariably, cooperation efforts in 
the continent were made on the under
standing that South Africa was not to 
be considered as an African state. Some 
efforts. such as the creation of the 
Southern African Development Coordi· 
nation Conference (SADCC) and the 
Preferential Tracie Agreement (PTA). 
were even directed against South Africa. 
In 1994. historic changes took place in 
South Africa wherehy the country 
adopted black majority rule and ended 
apartheid: it has consequently been rec
ognized as an African state and accept
ed. moreover. as a member of African 
org;1l1izations. These historic changes 
have made it necessary to rcvise the lit
erature on intra-African integration. tlw 
conclusions of which are now called 
into question. The ch~1l1ges ~dso call for 
the rethinking of future pl~1l1s for col
lective action in the continent. The 1'01-
100ving major questions in particular 
have arisen: 

• Will post-ap~lrtheid South Africa turn 
its attention towards regional devel
opment or choose instead to foster its 
relations with First World countries' 

• If it chooses regional cooperation. is 
it qualified to lead the drive for co
operation in Africa? 

• If so. to whal extent can the new 
South Africa boost economic co
operation in Africa' 

• Finally. under what conditions can 
the role of South Africa in regional 
integration he m~lximize(Ji 

The presenl paper seeks to address the 
above questions with a view to arguing 
that under certain conditions post
apartheid South Africa can reverse the 
downward trend of' intra-African coop
eration. To test this hypothesis two 
areas of research need to be covered. 
The first is to identify why regional co
oper;nion in Africa has failed over the 
pasl three decades. This would help to 
designate the areas in which to con
centrate collective action in the future. 
The second area concerns the peculiar
ities and special circumstances which 
qualify South Africa to lead the cooper
ation drive in Africa. or disqualify it 
from doing so. The two insights would 
pave the way for exploring the role 
South Africa can really play in boosting 
regional integration in the continent. in 
the light of lessons drawn from pasl ex
perience. The paper will therefore deal 
\vith: 

• The causes of failure of pasl cooper
ation efforts: 

• South Africa: a leader in waiting; 

• Integration potential in the post
apartheid era: 

• Conclusions to he drawn from the 
ahove. 

Causes of failure in past 
experience2 

The analysis of past experience pin
points the over<lmbition of African 
leaders as a reason why efforts at co
operation have failed in the continent 
over the past three decades. This re
Hects the lack of a clear vision of how 
to approach regional integration. Hav
ing worked out no alternatives to suil 
their peculiar situation. the impatient 
African leaders hastened to emulate the 
classic laissez·faire model of economic 
integration. ~\'hich was basically tailored 
for developed countries. This model, as 
is well known, is outward looking, 
using foreign trade as an engine of 
growth. For this model to succeed in 
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regional cooperation in Africa 
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Pos t-apartheid South Africa: The implica tions fo r regional cooperat ion in A f r ica 

Lacking a developed manufacturing 
sector, African countries have not 
been able to use regionally the 
abundant supply of primary raw 
materials, nor have they been able 
to satisfy the growing regional de
mand for manufactured goods. As 
a result, 800;0 of the continent"s 
total exports are destined for 
countries with a developed mar
ket economy, from which the over
whelming bulk, around 75%, of the 
continelll 's imports of manufactured 
goods is procured. In contrast, intra
African trade has been negligible . It 
constituted only 6,6% on average of 
Africa's total trade over the 1960s, and 
declined to 4,5% by the end of the 
1980s.7 

Scarcity of foreign exchange 
It goes without sa ying that unless 
debit balances associated with foreign 
trade are sen led in one way or anoth
er, commodity flows can hardly take 
place. In the African context, the IMF 
reports that foreign exchange reserves 
were mainly on the decline over the 
last two decades.s The holdings bare
ly cover a few weeks of imports. In 
1991 and 1993, six countries had vir
tually no foreign reserves, as opposed 
to tWO countries in 1980 and one 
country in 1975. Ten countries held 
reserves covering less than one month 
of imports in 1991. The AOB (African 
Development Bank) confirms that in 
1993 six African states did not have 
reserves, while tWO countries held for
eign exchange covering less than one 
month of imports, eleven held re
serves for less than twO months of im
ports and eighteen cou1l1ries were ca
pable of financing up to three months 
of imports. 9 As a result the African 
countries rely heavily on a few key 
exportables , which has exposed them 
10 destabilizing external factors. Over 
the last two decades, the prices of pri
mary commodities have fluctuated on 
the international markets while show
ing a steady downward trend . By 
1980, raw material prices were report 
ed to have been at their lowest levels 
in recorded history relative to the 
prices of manufactures. lO Since 1986 
the decline in the prices of most 
African exportables has continued, ex
cept perhaps for some recovery in the 
last two years. 

While export proceeds were de
clining, the requirements for foreign 
exchange to finance growing imports 
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.. 
a sine qua non for expanding intra-re
gional trade . 

Finally, the same problem, the 
scarcity of foreign exchange, has large-

ly contributed to the failure of 
many organizations to achieve 
their objectives. Solidarity funds 
have reportedly been unable to 

function as initiall y anticipated . 
They have no resources of their own 
and rely instead on member countries 

other exter-
nal obligations 
were on the rise . 
The widening gap 

to actually pay their assessed contri -

rJ but ions. For their part, member 
coulllries are not in most cases in a 

position to honour their obligations.H 

Ironically, the scarcity of foreign ex
change has frustrated the subregiona l 

which resulted was largely covered by 
foreign sources, which were easily ac
cessible under the old bipolar system. 
Recent reports estimate that capital in
flows represented a high percentage 
of export earnings: 39,1% in 1977,43% 
in 1981, 39,6% in 1988 and 33,5% in 
1993. 11 

This worsening financial situation 
has triggered off a chain reaction 
which eventually damaged efforts at 
integration in the continent. FirSt and 
foremost, Africa's foreign debt has in
creased at a rate exceeding that of the 
region's GOP or its exports of goods 
and services. The rate of debt expan
sion, about 22%, has been even more 
rapid than that reported for other de
veloping countries, estimated at 19%.12 
In 1993, the c01l1ine1l1's ide1l1ified debt 
was estimated to have reached $300 
billion, or 90% of the regional GOP, as 
opposed to 25% two decades earlier. 
The debt service ratio is reported to 
have increased from 100;0 in 1980 to 
about 4(Yl.b in 1989. Thereafter it de
clined to 21% in 1993 as a result of 
successive rescheduling agreements .13 

The scarcity of foreign exchange 
has , in addition, had the negative ef
fect of discouraging African countries 
from trading with one another. All 
countries needed to be paid in foreign 
exchange while almost none of them 
had sufficieTll reserves to honour their 
obligations. Both exporting and im
porting countries therefore directed 
their trade towards the North, whose 
rich countries can afford to pay for 
African exports in foreign exchange 
and offer African importers credit fa
cilities. Another unfavourable conse
quence of this financial crisis was the 
inability of African cou ntries to devel
op credit facilities at the regional level, 

clearing arrangementS , the very mech
anism established to economize on the 
use of foreign exchange reserves of 
partner states. IS The absence of ade
quate credit facil ities. and the fact that 
member countries inSist on hard cur
rencies for selliing outstanding bal
ances, have paralysed the subregional 
clearing houses. Both creditor and 
debtor countries have ceased using the 
clearing facility. The impatient creditor 
country, bad ly in need of foreign ex
change, cannot wait any longer, while 
the almost bankrupt debtor country, 
equally short of foreign exchange, can
not pa y in hard currency. Worse still, 
the twO groups of countries have tend
ed to exclude key commodities, par
ticularly oil, from the list of goods and 
services passing through the clearing 
hOllses, which has further reduced 
their operations. 

Political considerations 
The political situation in Africa is no 
belief. It is still far from being able to 
handle regional integration. The ruling 
systems in the overwhelming majority 
of African countries are nondemocra
tic and the monopoly of a privileged 
class. The autocratic nature of these 
systems has turned rulers more op· 
pressive , a fact that is responsible for 
the African masses becoming all the 
more indifferent to matters such as re
gional integration. 

The type of leadership has made 
things much worse. Many of the lead
ers tend to consider themselves na
tional heroes gU'lfding the interests of 
their countries. T he situation has been 
compounded by contrad ictory ideolo
gies imported from the North: almost 
the whole spectrum of political ide
ologies have coexisted in the conti
nent since various countries acceded 
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to independence. Equally influential 
have heen the special relations be
tween some African leaders and non
regional powers. particularly former 
colonial ones. which have severely 
limited the usefulness of African coun
tries to one another. Artificial bound
aries established by colonial authori
ties have further given rise to political 
conflicts between leaders of many ad
jacent countries. 

Changing and unstable African 
politics have been responsible for the 
frequent rise and fall of regional orga
nizations. Numerous schemes col
lapsed and many others were set up. 
not on the basis of economic viability 
or technical soundness. but merely for 
the sake of political alliances and 
friendship. Worse still, many overlap
ping schemes have been estahlished. 
tackling almost the same prohlems 
\vith more or less the same objectives 
and often at the same time, but inde
pendently anc! in a different manner 
and without coordination, or even con
sultation, with the other schemes. III 

More importantly, the govern
ments of memher states have not 
shown adequate commitment to col
lective action. This lack of commit
ment has manifested itself in the fact 
that member countries develop their 
own strategies. plans and priorities 
which hardly include regional coop
eration. 17 It has also been reflected in 
tardy payment of budgetary contribu
tions and poor participation in meet
ings, as well as in the fact that not all 
member countries have ratified andlor 
implemented the protocols. acts and 
decisions of, the groupings. IS 

Finally, management of various 
subregional organizations has not been 
objective, but has rather been in
fluenced by the interference of mem
ber governments. Conflict of national 
interests has consequently contrillllted 
to the failure, paralysis and poor per
formance of many of these arrange
ments. 

A leader in waiting 

South Africa is certainly capable of 
leading cooperation efforts in Africa, 
having many qualifications for this 
leadership. To hegin with, the loca
tion of the country is unique. It occu
pies the head of the continent's south
ern triangle separating, or joining. the 
two large oceans. the Atlantic and the 
Indian Oceans. It looks therefore like 

a peninsula, with all its neigh hours, 
except Lesotho. lying to the north. If 
this symholizes anything, it is that 
South Africa, by geography and des
tiny. belongs entirely to Africa and is 
therefore free from the curse of divid
ed loyalty. This point can be clarified 
by comparing the situation of South 
Africa with that of Egypt. another 
African state that lies at the opposite 
end of the continent. Egypt is geo
graphically a part of Africa and yet be
longs at the same time to the Medi
terranean region and the Arab world. 
Geopolitically, it is further classified 
as a Middle Eastern state. Egypt. there
fore, unlike South Africa, suffers from 
multiple affiliation with its attendant 
evils. 

In absolute terms. South Africa is 
a medium-sized country. as regards 
both area and population. Its area is of 
the order of L.22 million km2 and its 
population exceeded 40 million in 
1994. 19 In relative terms. however. the 
area of the country ranks ninth in 
Africa and second in the Southern 
African subregion after Angola. Repre
senting 20, SO/b of the total area of this 
subregion. South Africa's territory is 
equal to the area of Lesotho, Malawi, 
Zamhia and Zimbabwe combined. In 
addition. it is generously endowed 
with diverse natural resources. \vhich 
make it possillly one of the richest 
countries in the world. 

The relative position of South 
Africa in terms of population is even 
stronger. It is the largest in Southern 
Africa amI the fifth largest in the conti
nent. It accommodates 40°;() of the total 
population of the Southern African 
subregion. its population being eqUiv
alent to that of Angola, MalaWi. Zambia 
and Zimbabwe together. 

Thanks to the combination of 
ahundant resources and active popu
lation. the economy or South Africa is 
the best in Africa and the 2Hth largest 
in the \vorld. Exceeding S 120 billion in 
1991, South Africa's GDP accounts for 
one third of Africa's total GDP (the 
other two thirds being almost evenly 
divided between North Africa and sub
Saharan Africa l. Interestingly, the GDP 
of South Africa is twice as large as that 
of West Africa and six times as large as 
the GDP of East Africa and that of 
Central Africa. The total GDP of all the 
countries of Southern Africa represents 
barely one fifth of South Africa's GDP. 
In consequence, the standard of living 
of South Africans, as measured by per 

capita income ($1030) is the best in 
Africa, together with that of Mauritius 
which is very slightly higher ($lOS0)20 

More importantly, the manufac
turing sector is particularly well devel
oped. It is responsible for almost one 
quarter of the GDP (23%) and pro
duces more or less the same value 
added from the manufacturing sector 
as all other African countries com
bined, approximately $26 billion. 
Important industries include machinery 
and equipment (19%), food 07%), 
chemicals (10%) and textiles (8%)21 
These figures indicate that, as against 
other areas of Africa, Southern Africa 
might find some relevance in the clas
sical model of integration, which uses 
foreign trade as an engine of growth. 
Four countries in Southern Africa -
Mauritius, South Africa, Zambia and 
Zimbabwe - have a relatively well-de
veloped manufacturing sector. 

The capital market is one of the 
largest in the world. Its capital value 
amounts to $217 110 billion, which 
makes it the 10th largest in the world. 
Over the period 1985-1993 the market 
grew at 292% while transactions 
growth rate was as high as 360%. 
Companies listed on the market in
creased by a high rate of 40% over the 
same period 22 

Notwithstanding these creden
tials qualifying South Africa to lead the 
drive for cooperation in Africa. the 
country is as yet unprepared for as
suming this critical mission. It is cur
rently suffering from serious weak
nesses, undergoing a transition pro
cess that creates uncertainty and con
fusion, particularly with respect to in
vestment plans and decisions. Three 
obstinate problems need to be ur
gently addressed: high unemployment 
rate, increasing emigration of skilled 
labour and maldistribution of nation
al income. 

South Africa has one of the high
est. if not the highest. unemployment 
rates in the world. Official estimates 
put the rate at 33%, while other 
sources claim that SO% of the labour 
force is johless25 The African Develop
ment Bank conservatively estimates 
that unemployment in South Africa 
may exceed 40%, excluding informal 
sector employment21 This problem is 
of course a high priority with the new 
government. Then, the state of uncer
tainty - particularly as regards the fu
ture of the white minority - has caused 
many of the young generation of 
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skilled labour to emigrate, mainly to 
North America, Australia and New 
Zealand, seeking a more secure future. 
The number of emigrants is not cer
tainly known, but unofficial estimates 
suggest that it is increasing al an an
nual rate of 20-25%.2'5 Coupled to em
igration is capital flight, exerting pres
sure on the exchange rate and keeping 
interest rates unreasonably high. l'n
doubtedly. the long-term implications 
of these unfavourable trends would be 
disastrous for the South African econ
omy if left unchecked. 

The third problem, the unfair dis
tribution of national income, is equal
ly disturbing. According to recent esti
mates quoted by Sachs,26 blacks con
stitute 75% of the total population and 
receive only 33% of national income, 
with an average per capita income of 
$1950. Disparities of income within 
the black population are reported to 
be vast. In contrast, the whites repre
sent 12,8% of the total population but 
capture 54% of the national income 
with an average per capita income of 
$18700. Asians and coloureds fall in 
between the two extremes. The Asians 
constitute as little as 2,6% of the South 
African population, but secure 4% of 
the national income. Their average per 
capita income, estimated at $6900, 
ranks second to that of the white. 
Coloureds represent 8,7% of the total 
population and earn 9% of the nation
al income, with an average per capita 
income of $4660. 

Sachs27 proposes a policy for 
narrowing income inequalities and 
addressing the other t"vo problems 
as well, based on the follOWing five 
pillars: 

• rapid market-based growth, espe
cially for the poor sections of the 
population; 

• fiscal redistribution through pro
gressive taxation, combined with 
the equalization of government ser
vices provided to all sections of the 
population; 

• a voidance of increasing marginal 
tax rates, or larger budgel deficits, 
that might cripple economic growth 
or provoke a financial crisis in the 
future; 

• the use of new compensation meth
ods in the formal economy to en
courage wage restraint in the base 
wage level; 

• policies to stimulate national sav
ings, including improved fiscal hal-

28 AFRICA INSIGHT VOL 27 No 1 1997 

ances, greater resort to provident 
funds, extension of postal savings 
systems and introduction and sup
port of microfinance. 

Sachs does not, however, indicate how 
sllch a plan could be implemented in 
the current state of uncertainty associ
ated with the exceptional transition 
process being experienced in the 
country. A major propeller of growth 
and other policy measures proposed 
by Sachs is investment. If investments 
",,'ere to increase, unemployment 
would come down and income in
crease. with inequality of income grad
ually narrowing. Emigration might also 
be halted or even reversed. The ques
tion is, nevertheless, how to increase 
investment. Of course the government 
alone cannot assume this responsibili
ty. Certainly the private sector, includ
ing foreigners, could promote invest
ment, yet the private sector is not in a 
position to take investment decisions 
in the current climate of uncertainty. 

A way out of this situation, we 
propose, is for the South African gov
ernment, before considering Sach's 
plan, to create an enabling environ
ment for investment through applying 
a three-stage reform programme. The 
first stage involves macroeconomic 
stability which enables the private sec
tor to take investment decisions. The 
second stage has to do with deregula
tion of the economy. The labour mar
ket in particular should be dealt with 
very carefully, for if handled rightly 
labour market deregulation would re
duce unemployment and trigger off a 
positive chain reaction. The third com
ponent of the proposed reform pro
gramme deals with opening up the 
economy. Under world sanctions, as is 
well known, the government applied 
the notorious import-substitution de
velopment strategy, which resulted, as 
expected, in the establishment of a 
multitude of inefficient industries that 
have increasingly needed protection. 
Protection in turn encouraged mo
nopoly and reinforced inefficiency. 
According to recent reports. 2R two 
companies currently produce 75% of 
the sugar production, three companies 
account for 7,)% of the country's pro
duction of fertilizers and three com
panies are responsible for 90% of the 
country's production of textiles. 
Moreover, 76.5% of the stock market 
is accounted for I)y only four compa
nies. The end result bas been that 

South African industries have grown 
uncompetitive on the international 
markets. The economic freedom index 
indicates that South Africa scores 3,00, 
thus ranking 45th in the world (the 
best score is 1,00).29 This underlines 
the need to open up the economy to 
encourage national private sector and 
foreign direct investment. 

An important factor in this brief 
sketch is that the attention of the new 
government of South Africa will be fo
cused for a time on the internal issue 
of getting its house in order, rather 
than taking bold action at regional 
level. How long the transition will 
take cannot be predicted, yet with 
wise and competent leadership it 
should be accomplished in a short pe
riod of time. 

Integration potential in a 
post-apartheid era 

Provided that South Africa successful
ly undertakes the necessary adjust
ments to get its economy in order, 
economic cooperation in Africa has a 
good chance of succeeding. South 
Africa's capabilities and level of 
growth, referred to above, well quali
fy it for the role of coordinating efforts 
at cooperation in the continent. The 
chances of success can be maximized 
in the light of the following guide
lines, drawn mainly from past experi
ence in Africa and elsewhere. 

First. A useful lesson from past expe
rience is that integration is more like
ly to succeed if initiated by a small 
group of countries. This conclusion by 
no means contradicts the theoretical 
argument that the larger the grouping 
the more beneficial the integration. 
The fact is that multilateral schemes 
are usually more manageable when 
instituted by a small number of COlIl1-

tries. In the course of time, however, 
the fruits of integration increase as the 
grouping expands to include new 
members. 

Though in line with the subre
gional approach to economic integra
tion endorsed by the ECA, as against 
continentalism, this calls for realign
ment of the present African subregions 
in order to have a smaller group of 
countries in each subregion. In anoth
er paper,50 we suggest redividing the 
continent into seven subregions in
stead of the present four: North Africa, 
Central Africa, East Africa, Southern 
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Africa, West Africa 1, West Africa 2, 
and the islands of the Indian Ocean. 
According to this new definition, 
the Southern African suhregion 
should he confined to the follow
ing 10 countries: Angola, Bo
tswana. Lesotho. Malawi, Mozam
hique, Namihia, South Africa. 
Swaziland, Zambia and Zimba
bwe. It is therefore recommend
ed that a South African-led drive for 
integra tion should begin in Southern 
Africa, leaving other parts of Africa for 
latter stages. [n due course, pan
African integration, under the leader
ship of South Africa would, hopefully, 
gain momentum. 

SeeOl/d. One prominent fea ture of 
intra-African cooperation has to do 
with the multiplicity of overlapping 
and largely similar arrangements, a 
notorious phenomenon in all African 
subregions except North Africa. [n ad
dition to wasting the limited resources 
of the already poor member sta tes, the 
overlapping has paralysed most re
gional arrangements because of the 
contradicting provisions and divided 
loyalties which result. This under
scores the need to rationalize the ex
isting organizations in order to have 
one strong community which orches
trates cooperation in each suhregion. 
Rationalization would involve merg
ing similar organizations, phasing out 
worthless ones and harmonizing dis
similar arrangements. 

In Southern Africa, as defined 
above, therl~ are four overlapping 
schemes: Comesa (Common Market 
for Eastern and Southern Africa) the 
SADC (Southern African Development 
Community), Sacu (Southern African 
Customs Union) and the RMA (Rand 
Monetary Area). It is interpsting to 
note that the four members of the 
RMA are all members of Sacu, and the 
five members of the latter take part in 
the SADC, eight members of which 
join Comesa. The urgent question in 
this context is hoyv can these four 
overlapping arrangements be ratio
nalized? 

One commentator considered 
five options 51 : a merger between 
SADC and Comesa; the establishment 
of two regional cooperation bodies, 
one in East Africa and one in Southern 
Africa; the harmoniz;nion of relations 
between Comesa and the SADC; the 
maintenance of the status quo, and es
tablishing smaller groups within the 

in Southern Africa since several coun
tries in the subregion (South Africa, 
Zambia and Zimhahwe) each have a 
relatively well-developed manu-

facturing sector. a necessary concli
tion for the functioning of the 
classical modd of integration. In 
the meantime, the integration 

process can be speeded up by op
erating regional projects as a potent 
complementary spearhead, ensuring 

balanced development of the whole 

larger 
institutional 
framework. 
He concluded 

J subregion. The terms of reference for 
the subregional community would 

include: 

• identifying and monitoring the im
plementation of regional projects; 

in favour of the 
last option. Another point of view,2 
proposes, by contrast. a variable 
geometry approach involving an eco
nomic union between South Africa 
and Lesotho, a common market be
tween the economic union and Swazi
land and Namibia, a free trade area 
between Sacu and Zimbabwe and a 
preferential trade area between the 
free trade area and the rest. 

Though following different me
thodologies, the two proposals are 
more or less similar. In essence they 
endorse the idea of smaller groupings, 
which we ourselves favour. Our ap
proach, though, seems slightly diffc:'l"
ent. We strongly recommend that 
Comesa be left to East Africa. Assuming 
that Botswana joins the RMA the latter 
and Sacu would automatically he one 
grouping, embracing 50'1(, of the coun
tries of the subregion (all me1111 Jers of 
the SADC). It would therefore be easy 
for the members of the SADe, given 
the weight and leadership of South 
Africa. to work out an appropriate for
mula for in due courst' merging the 
SAnC with Sacu, a step we support, in 
order to have only one economic C0111-

munity for the whole subregion. 

Third: As regards integration strategy, 
past experience has shown that the 
PTA (Comesa) has followed the classi
cal modd of integration, using foreign 
trade as an engine of growth. and has 
failed to ach ieve integration of the 
member economies as a result of the 
absence of relevant prerequisites5 ) The 
SADCC adopted regional projects but. 
in turn, did not achieve striking success 
for se\"(>ral reasons. 54 In our view, in 
the current state of affairs, the two 
mechanisms GlI1 work together jointly 

• harmonizing relevant economic 
policies of the member countries, 
and 

• working out appropriate modalities 
ensuring equitable distribution of 
the costs and benefits of illtegration. 

It would also be useful in this context 
to have structural adjustment policies 
s\lch as those currently being imple
mented in most countries of the re
gion, notably privatization and debt/ 
equity swaps, coordinated as far as 
possible on a subregional basis rather 
than at country level. 

FOil rth: The adoption of regional pro
jects as a co-propeller of integration in 
the Southern African subregion would 
require sizeable financing funds. This 
would be an opportunity for the triad 
of the African Development Bank 
(ADm, the Southern African Develop
ment Bank (SADB), and other donors. 
The ADI3, hitherto focusing on na
tional projects, would be urged to 
change its policy. The statutes of the 
Bank place legal constraints on its 
lending directly to subregional orga
niz:Itions.35 When borrowing for mul
tilateral projects, the statutes further 
require memi1er countries to use their 
individual country allocations, which 
they have generally been reluctant 
to do. The legal constraint aside, the 
Bank has not shown enough enthusi
asm for financing multilateral projects. 
As of December 1994, total commuta
tive lending of the Bank group to re
gionalmember countries amounted to 

$29,:3 billion, of which only $.:;48 mil
lion, or 1,9%, represented commit
ments to multilateral projects - a neg
ligible percentage indeecl 56 

It is therefore suggested that the 
Bank should revise the relevant 
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provisions of its statutes and formulate 
its lending programmes to accord 
higher priority to regional projects. It 
is equally essential to create within the 
Bank a focal point to be exclusively 
charged with the promotion of multi
lateral projects. Also of paramount im
portance is to get the ADB to consult 
with subregional communities on the 
allocation of the resources of the Bank 
group. As far as Southern Africa is 
concerned, the ADB could provide the 
subregional community with a credit 
line through the SADB. 

With respect to donors, they did 
in the past channel considerable re
sources to the subregion both on a bi
lateral and on a multilateral basis. But 
for several reasons, 3~ the positive re
sults which were expected have not 
materialized at the time when old 
debts have successively fallen due. The 
problem now is that while African 
countries are in desperate need of 
fresh financial resources. donors are 
turning their backs on them, having 
shifted their interests to other areas, 
notably Eastern Europe. Donors would 
be encouraged to resume injecting 
funds into Africa, on the understanding 
that the largest part of these resources 
be given on a multilateral rather than 
on a bilateral basis. Donors could di
rect funds to the Southern African sub
region through the SADB. 

In this way the SADB would play 
a crucial intermediary role between 
the ADB and other donors on the one 
hand and the Southern African com
munity and countries on the other. 
The Bank would direct the resources 
received through the two lines of 
credit to financing, inter alia, regional 
projects, in consultation and coordi
nation with the subregional commu
nity and the countries concerned. The 
involvement of the SADB in this 
process would provide a guarantee to 
donors and ensure, moreover, effi
cient utilization of these resources. 

Fifth. The reliance on foreign trade as 
an engine of regional development re
quires efficient payment mechanisms. 
As mentioned earlier. the lack of such 
mechanisms has been largely respon
sible for the failure of efforts at inte
gration in Africa over the past three 
decades. Almost all countries suffer 
from persistenl shortage of foreign ex
change. Credit facilities at the regional 
level are also inadequate. Even the 
clearing facilities, established mainly to 
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overcome this problem, have been 
ironically trapped by it. Fortunately, 
the Southern African subregion does 
not suffer much from this prohlem. 
Four countries of the suhregion are 
members of the Rand Monetary Area 
and therefore use the same currency. 
the rand. in the settlement of intra
group trade. In addition, the rand is al
most universally accepted in the whole 
subregion as a reserve currency, ren
dering the subregion a de/acto mone
tary union. All that is needed is simply 
to formalize this situation hy inviting 
the non-memher countries to join the 
RMA. In so doing, the subregion would 
overcome one of the formidable ob
stacles to intra-group trade. Unlike 
other African subregions. Southern 
Africa would need no other monetary 
arrangements. 

Sixth: Contrasting the experience of 
integration in Africa with that in 
Europe and North America highlights 
one more useful point. The integra
tion process in Africa has invariably 
been the concern of governments and 
the public sector - the executive arm 
of governments - while in Europe and 
North America it has been largely left 
to the private sector, within the gen
eral framework established by gov
ernments. This partly explains the 
comparative failure of integration in 
Africa. The argument that the private 
sector in Africa is not yet qualified for 
this mission has become irrelevant. 
because the private sectoL in the 
broadest sense of the word. includes 
not only the internal private sector but 
also the foreign (and regional) private 
sector. The governments of Southern 
African countries should entrust the 
private sector with the primary re
sponsibility for regional integration. 
Fortunately the countries of the sub
region, particularly South Africa, have 
powerful private sectors, which would 
make the exercise rebtively manage
able. 

Seventh: It must be conceded that the 
whole scenario conceived above 
hinges on the political will of the mem
ber countries. It is true that South 
Africa can clo without regional integra
tion, given its size and level of growth, 
bUI it should regard this process both 
as a mission and as a source of mutu
al benefit. Any costs or obligations in
curred in this context should be 
viewed in this perspective. For their 

part, the small countries in the subre
gion should realize that suhregional in
tegration is a matter of survival in 
today's world of regional blocs, and 
that the leadership of South Africa is 
necessary for such development to 
succeed. They should therefore accept 
this country's leadership as the price of 
the benefits they expect to draw from 
subregional integration. Understanding 
that economic integration invariably in
volves costs as well as benefits, politi
cal leaders are urged to live up to their 
responsibilities. In the meantime, the 
subregional community, as mentioned 
above. has as its terms of reference to 
work out appropriate modalities to en
sure equitable distribution of the costs 
and benefits of integration among the 
partner states. This should allay small
er members' fears of the possible hege
mony of South Africa, and at the same 
time respond to South Africa's de
mands for fair distrihution of tht' costs 
and henefits of integration. 
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Why Lesotho needs 
a distinctive 

diplomatic strategy 

In this adaptation (~f a 
paper originally presented 

at the Annual Meeting of 
the African Studies 
Association held in 

San Francisco, California 
on 23--6 November 1996. 

Professor Richard F. 
Weisfelder of the 

Department of Political 
Science and Public 

Administration, University 
of Toledo, Ohio, discusses 

the domestic and regional 
constraints on Lesotho's 

formulation of a coherent 
foreign policy* 

• Thl' author is grateful to till' Fulhright 
Program. the !'ni\'ersity of Toledo sah
batical programme. and the National 
Cni\ ersity of Ll'sotho for the support 
that madl' his rl'search in Ll'sotho pos
sibil.'. HE' also wishes to thank thl' many 
knowledgeabll' peopk in Botswana. 
Lesotho and South Africa \\'ho took thl' 
timl' to discuss the issues presentE'd 
hl'rl', He takes full responsihility. hm\"
eVl'r, for all interpretations and possible 
err{)r~. 
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Situational constraints 

b
eing surrounded by South 
Africa, a regional power whose 
economic and military hege
mony places il in a dominanr 
position in virtually all trans~lC

tions, is Lesotho's unenviahle situation. 
Graham Evans ohserves that South Africa 
elll "virtually dictate tlw terms of subor
dination to its neighllours." but notes 
that South Africa is itself a rather small 
and peripheral power. "marginalized 
from and dependent upon the neo-lib
eral international political economy."t 
He argues. however, that till' pragmatic. 
neo-retlist orientation of till' ne\\' South 
Africa and the constraints imposed by its 
domestic politictl configura tion. eco
nomic vulnerahilities. and pressing social 
problems will render any "Pax Pre tor
iana. either tacit or actual. ... almost cer
tainly henign." Assuming that Evans is 
correct. Lesotho is morl' likely to he ne
glected than to he attacked or suhst~lll
tially aided by its neighhour. While these 
circumstances are hardly auspicious. 
they otTer different. if not less perplex
ing. challenges from those posed by the 
hostility of the p~tst. Cnfortunately, 
Lesotho's letders have failed to formu
bte any strategies idenrifying new op
portunities or potential benefits which 
might accrue from heing enca psula ted 
within a friendly, if preoccupied, hege
monic state. 

Few South Africans regard Lesotho 
as a particubrly attractive partner. With 
a GDP per capita barely half that of 
South Africa's poorest pro\-ince, the 
kingdom has the weakest economy of 
any administrative unit within South 
Africa's borders 2 Moreover. Lesotho's re
current violence, rampant crime, en
demic corruption. and political instabili
ty have made it a regional security prob
lem and model' of unsuccessful gover
nance and developnwnt. Nevertheless. 
Lesotho's liahilities arc typically ovcr-

stated. According to glollal human de
velopment ratings prepared by the 
United Nations Development Program, 
it fa lls at the top of the bottolll third of 
all sta tes..' This calcuht tion places it 
ahead of Zimbabwe, Zambia. and many 
of the black areas of South Africa. 
Individuals who have witnessed the dev
astation in Angola or Mozambique are 
often favourably surprised to discover 
how well Lesotho's economic infrastruc
ture functions ~llld ~tre puzzled by the 
negative and fatalistic self-images en
countered in Maseru. Although Lesotho 
lacks the economic potential of most 
SADC (Southern African Development 
Community) states, the economic. polit
ical. and social chaos which would fol
low further deterior~ttion of its existing 
assets would present subst:mtiai risks for 
South Africa. 

Both South Afi'ica and Lesotho have 
much to gain from negotiation on a wide 
variety of issues which complicate their 
relationship ~llld threaten to SO\v the 
seeds of future discord and instability. As 
the weaker player, Lesotho suffers most 
from the unsatisfactOIY status quo. Why 
have' Prime Minister Ntsu Mokhehle and 
his Basutoland Congress Party (BCPl, 
which won all 6::; parliamentary con
stituencies in tile 1993 general election. 
failed to seize the initiative' I Two fact
ors seem to h~tve precluded innovative 
and imaginative strategies. namely. the 
residual foreign policy legacy of the 
apartheid era and a series of debilitating 
domestic crises within Lesotho that have 
repeatedly threatened the survival of the 
new constitutional order. Once these ob
stacles have been explained. we turn to 
the neglected agenda of international is
sues confronting Lesotho's policymakers 
and evaluate their options. Our conclu
sion addresses the special relationship 
\"\'ith South Africa that must emerge if 
mutually beneficial outcomes are to be 
created. 
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Ptlt hastl't fotltlc! atla"ro,riate format 

The foreign policy legacy of 
the apartheid era 

Despite the transformation of Ihe South 
African polilical landscape, perceptions 
thar its neighbour remains a hosrile ad
versary linger at the 
highest levels of rhe 
Lesotho governmenL 
During the political 
struggles of rhe late 
1950s and 1960s, the 
BCP was closely aligned 
with South Africa's Pan
Africanist Congress (PAC) 
againsr Nelson Mandela's 
Africa n Narional Congress 
(ANC), This alliance was 
strengthened during rhe 
BCP's long exile from 
Lesotho in the 1970s and 
1980s when BCP cadres re
ceived military training in 
libya under PAC auspices.; 
During that same period, 
ANC exiles in lesotho devel
oped close relarionships with 
the Basotho Narional Party 
(BNP) governmenl under 
Chief Leabua jonathan. On the 
other hand, Mokhehle's Lesotho liber
ation Army (LLA) had found sanclUalY 
in South Africa as rhey mounted a low
level insurgency against the illegitimare 
jonathan government, probably wirh 
the assistance of the nororious South 
African Vlakplaas counterinsurgency 
unit. 

More recently, the discoveJy of an 
arms cache in Lesotho belonging to 
APLA, the military arm of the PAC, pre
sented an embarrassing suggestion of 
continuing collaboration between rhe 
BCP and PAC. Alrhough the APLA com
mander was handed over to South 
Africa, subsequent enquiries by Basotho 
authorities about his wellbeing were in
terpreted in Pretoria as evidence of 

alarm regarding what he might say 
should he testify before Desmond Tutu'S 
Truth Commission, Some BCP leaders 
also perceive a conlinuing South African 
preference for friendly relationships with 
Retselisilsoe Sekhonyana, the presenl 

BNP leader, who served in the jonarhan 
and military governmenLS, and whose in
flammatory speeches played a major role 
in inciting undiscipline within the 
Lesotho Defence Force (LDF), The re
sult of these continuing animosities and 
suspicions has been that interaction be
rween BCP and ANC leaders, though 
correct, lacked the warmth and spon
raneicy that might have fostered resolu
tion of common problems. 

Another type of adversarial per
ception within rhe Lesotho Governmenc 
is the view that South Africa owes 
Lesorho compensation for lost la nd, 
particularly rhe "conquered territory" in 
the Free State. From this perspective, 
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Why Lesotho needs a distinct'ive diplomatic strategy 

repararion is simibrly dlle to Lesotho 
for the sysremaric exploirarion of irs 
workforce in Sourh Africa , which had 
been denied the benefits of its signif
icant long-term contribution to Sourh 
African developmenr. Reluctant (0 

consider reparations for past wrongs 
ar home, Nelson MandeLa 's govern
ment can hardly adopr Sl:r;l an ::lp
proach toward Lesorho. Transfer of 
lands from the Free State to Lesorho 
seems unthinkable . However, at least 
one individual dose to Mokhehle took 
Mandela's off-rhe-cuff remark regard
ing Lesolho's need for access ro the 
sea as evidence thar a corridor of land 
through the former Transkei ro a sea
pon could realistically be negotiated . 
Foreign Minister Kelebone Maope h<ls 
rried to sensitize western donors 10 

rhe legacy of ;]panheicl in the hope 
that they will remember ro continue 
assisting Lesorho instead of rushing 
awa y to aid Pretoria _ Ar rhe 1996 
Donor Conference, however, he pre
cipitaled a hostile response from aid 
donors when he asked them ro as
sume rhe burden of guilt for colonial 
exploirarion of Lesotho as well as for 
prior collaborarion with the ap;1rIheid 
regime . 

The maintenance of a decenrral
ized array of interactions with Sourh 
Africa , developed during the apartheid 
era , is a less widely recognized faclor 
that has frusrrated Lesotho's capacity 
ro produce a coherent foreign policy. 
In pursuing his rapprochement with 
rhe ANC <lnd inrernational image as rhe 
leader of a beleaguered state, former 
Prime Minister Jonarhan could nO! af
ford full diplomatic interchanges with 
President PW Borha's government . 
Similarly, Lesotho'S military leaders, 
Generals Mersing Lekhanya and 
Phisoana Ramaema, needed 10 main
tain their distance lest they be seen as 
pawns of Pretoria , Nevertheless , the re
ality of Lesotho's full economic inte
gration wirhin South Africa necess itar
ed a host of routine interactions in 
labour recruitment, transporrarion, ed
ucation, agriculture, health services, 
disasrer relief, law enforcement, inter
nal security, and Virtually every other 
secror. As a resuh, a myriad of mformal 
contacts, commissions, and orher liai
sons emerged which linked neigh
bouring towns on both sides of rhe 
porous borders and also permitted reg
ular interchanges between virtually all 
government departments in Maseru 
and their counterparts in Pretori::l , A 
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fragmenled melange of relarionships 
berween Lesotho and Soulh Africa was 
esrablished, but there was vinually no 
coorclin;](ion between them nor any 
overview of their characler and direc
tion. 

Under rhe new dispensarion, a 
coordinating body at ministerial level 
receives reports aboU( Ihe nature and 
substance of many lower echelon dis
cussions and effons 10 implement de
cisions. Although this body meels an
nually, it lacks a plan of action or rhe 
c;]pacity (0 bring cohesion ro these di
verse relationshIps. Cabinel-rank lead
ers on both sides of the border are 
only inrermillemly involved and often 
fail to share informarion wilh their col
leagues. Lesotho's Foreign MinIstry is 
rarely informed of importJnr transac
lions and commirmenrs made by other 
cabinet depanments and agencies. The 
Ministry'S relatively small staff ancl bud
get would preclude dynamiC leader
ship even if the needed informarion 
were available. As a result Ihe Foreign 
Ministry has never been able to for
lTIlllare a coordinated plan of ;]ction or 

• to design innovarive negoti;]ting strate
gies which cut across the jurisdictionJI 
ueas of the other unilS. A simil;]r p;]r
tern seems to prevJil regarding foreign 
assista nce, where bilareral ::lnd muhi
lateral donors work on project design 
and implementalion with individual 
ministries and programmes, precluding 
a coordinated national slrategy which 
mighr shape the content and direction 
of aid. Dealing with Sourh Afric;] in a 
piecemeal fashion plays inro rhe hands 

of The srronger parry. In e;]ch subject 
area , SOUlh Africa is invariably in the 
dominant position . If disparate issue 
areas could be aggregared, mutually 
beneficial rrade-offs among rhem 
would become possible. Lesorho and 
SOUTh Africa would be unlikely ro have 
identical agendas and would formulare 
differing evaluarions of which elements 
at issue were most vital to their re
spective intereSls6 To date, I.esotho's 
Foreign Minisrry has lacked the vision, 
leadership, will, and means to formu
lare prioriries and shape a coherent ac
tion pl;Jn . 

The foreign policy 
Implications of domestic 
conflicts 

Much has been wrilren ,lbout linkages 
between domestic polilics and foreign 
policy behaviOUr. Since the demise of 
rhe apartheid regime, Lesotho's lead
ers have not been able to rally do
mestic support againsr a foreign ad
versary _ Quite the contrary: Nelson 
Mandela, Cyril Ramaphosa, and other 
South African leaders are undoubted
ly far more popular in Lesotho rhan 
<lny indigenous leader. One needs 
only to observe lhe large number of 
taxis around Maseru sporting South 
African flags . stickers, and slogans to 

verify the strong alrr<lcrion of Ihe new 
South Africa and, especially, of the 
greater economic opportunity there . 
For Lesotho, rhe conrested authority 
and legirimacy of the state and its po
liticalleaders have posed hitheno un
surmountable barriers to the design or 
imp lemenlation of any foreIgn policy 
iniriarives. Indeed Mokhehle's govern
ment has been hard pressed TO mounr 
even a minimal response to Sourh 
African and regional actions which 
could undermine Lesotho's sovereign
ry and threalen its economic survival. 

Civil-military confrontations 

Although the military regime trans
ferred power to rhe elected BCP gov
ernmenr , it left a time bomb in the 
new constitution which effectively de
nied control of the Lesotho Defence 
Force (I.DF), Lesotho Mounted Police 
(I.MP), and ,alional Security Service 
(NSS) .to the civilian rulers. Excluded 
from the new parliament by the win
ner-take-,lIl electoral format, opposi
tion leaders, particularly Retselisitsoe 
Sekhonyana of the BNP, sought to 
rally sU PPOf( wirhin the mil itary by 
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playing upon Iheir fears of BCP inlen
tions and highlighling grievances over 
salaries and working condilions. To be 
sure, the mutinies and coup which fol
lowed were also fostered by inflam
matory remarks from BCP cabinel min
isters Jnd parliamenlarians, many of 
whom had been victimized by the se
curity services under both Jonathan's 
civilian regime and Ihe successive mil
i(31)' governments . Moreover, Prime 
Minister Mokhehle and his cabinet ne
glec(ed to visit military installations 
during Iheir initial year in power, Or 10 

show ,my interest in the concerns and 
wellbeing or ehe disciplined rorces. 
The emerging imbroglio was funher 
complicated by the government's re
luctance 10 accede to demands that 
King Moshoeshoe II, who had been 
deposed during Ihe military era, be re
instated . 

Instead of being a prololype or 
democratic transformalion during Ihe 
Soulh Arrican transilion 10 majorilY 
rule, Lesotho emerged as J case study 
of murderous anarchy, requiring exter
Aal inlervention and medialion on sev
eral occasions. Mutinous troops com
pelled orficers to retire from the selvice 
ae gunpoint and demanded 100% in
creases in their salaries. Soldiers from 
rival milital)' barracks fortified moun
tain ridges within Masel1.l and fOllghc 
pitched ballies with mortars and ma
chine guns amiclsc the terrified civilian 
POpuliltion . Cabinet ministers were 
temporarily laken prisoner and ques
(ioned by milital)' units. The depulY 
prime minister, Selometsi Baholo, was 
murdered by soldiers. A wave or law
lessness was precipirated by a chree
week-long slrike by police who also 
demanded massive wage increase~. 
Lacking a loyal coercive apparatus, 
government responses Iemained fee
ble and equivocal, as several intimi
dated cabinel ministers took rduge in 
S9uth Africa and had (0 be replaced. 
The government established commis
sions of enquiry to invesligate mililal)' 
undiscipline and the delhronemen( of 
Moshoeshoe II. The milital)' and King 
Letsie III bOlh perceived rhe terms of 
reference and composition of the 
commission in cheir respective do
mains to be biased and (hreatening . 
With Ihe tacil support of the mi.lilary, 
and (he active encouragement of Ihe 
opposition BNP and royalis( forces, 
King Letsie III launched a coup against 
the vulnerable BCP government on 17 
Augus( 1994. Eager to relurn 10 his 

Why Lesotho needs a distinctive diplomatic strategy 

civilian pursuits, the reluctar.t young 
king seizecJ power with the ?rimary 
objective or restoring his fJlhcr 10 the 
thronee 

Coercive mediation by BOlswana, 
Soulh Africa, and Zimbabwe following 
(he coup restored the elected BCP gov
ernmenl 10 power, but only afler it had 
agreed to reinstate King Moshoeshoe II 
and 10 racilitale a na(ional dialogue on 
reconciliation which would include all 
political parties and inlerested non
governmental organizalions. That all 
was slill not well W;;!S confirmed by a 
mutiny of NSS detectives, who took 
their superiors hostage in early March 
]995, and released rhem three weeks 
later only after intercession by Ihe sec
relary-general of rhe Commonwealch . 
Since thai lime, however, remarkable 
progress has been made towards 
bringing the military under civilian 
control. Officers from Bo(swana, South 
Africa, and Zimbabwe played an ac
eive role in the Defence Commission of 
Enquil)' inves(igaling ilnd explaining 
the causes of the coup and mutinies.a 

Together with American and Brilish ad
visers, they participaled in a series of 
seminars and workshops wirh Lesotho 
Defence Force personnel rrom all 
ranks rega rding appropri;;!te roles for 
Ihe military in a democratic society. As 
a result (he LDF supported a constitu
rional amendment and enabling legis
lalion creilling a separate military au
thority Within a Ministry of Ddence, 
direcled by a civilian cabinet minister 
and opera led under a well-defined set 
of rules and regulations. 

What might be seen as the most 
signific<lnt achievement under BCP 
rule has been portrayed as a power 
grab by opposition politicians, who 
<Irgued thaI it recrealed the potential 
for Ihe SOrt of polilicized army ma
nipulaled by Leabua Jona(han. Thus 
far, however, the army has remained 
in Ihe barracks and accepted ils con
stilulional role despite the opportuni
ties for polilical involvemenl caused 
by internal struggles in ehe ruling 
party. The fragile political sySlem also 
successfully weaehered Ihe Iragic 
death of King Moshoeshoe II in an au
tomobile accident in January 1996 and 
the ironic succession of Letsie III only 
a year after he had slepped aside . 
Nevertheless , IWO crucial years have 
been wasled when South Africa was 
ilself in tra nsit ion. I ns(ead of a p
proaching South Africa and the SADC 
as a negotiating partner with con
slructive ideas, Lesolho played ehe un
productive role of a suppliant seeking 
assistance. 

Internecine strife within the BCP 
For quile some time, Basotho journal
iSIS have observed and speculated 
about a widening rirt in the ruling 
Congress Party between (wO factions 
called Ihe "pressure group" (Mapore
sha) and a group somelimes termed 
" ruffia n conservalives" (Majelalhoko, 
meaning literally "those who eat 
apart"), As confrontations with the 
monarch and military lessened, the 
overwhelming BCP majorilY in 
Parliament W;;!S ilfforded rhe luxul)' of 
factionalism, not possible when a nar
row "winning coalition" must retain its 
solidarity to remain in power9 How
ever, there are no apparent ideologi
calor programmatic divisions be
(ween Ihe competing faCiions. The is
sues at st;;! ke are clearly the undemo
cralic ch;;!r;;!cter of party governance, 
political succession 10 the mantle of 
the aged and infirm leader of the 
party, Ntsu Mokhehle, Jnd the disrri
bution of power Iherearter. 

At the December 1994 annual 
party conference, le;;!ders of Ihe 
Maporesha were successful in winning 
mosl of Ihe contested positions on (he 
National Executive Commiitee. 1o The 
group included party s(alwarts Molapo 
Qhobela Molapo, the long-slanding 
BCP representative in London, who 
was elected deputy leader, GM Koli
sang, who was returned co the post of 
secrelilry-general which he had held 
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Why Lesotho needs a distinctive diplomatic strategy 

in the 1960s, and a number of weJl-re
spected members of the Cabinet. The 
losing faction included Sha khane 
Mokhehle, rhe Prime Minister's ambi
rio us younger brother, and other 
members of the Cabinet most closely 
associated wirh the ageing leader, al
though Ntsu Mokhehle claimed ro be 
above the fray. A source close to the 
Prime Minister t J claimed that the vic
torious faction drew its supporr from 
"intellectuals" at the university and 
consisred largely of "newcomers" who 
had previously belonged to the de
feated parties, but had opportunisti
cally jumped on the BCP bandwagon 
during the electoral landslide of J 993. 
These pressure group "intellectuals" 
had su pposedly lobbied covertly "in 
an underhanded and illicit manner" 
taking the legitimate party faithful by 
surprise. Conflict within the party ex 
ecutive during the period of exile in 
Botswana, largely abom alleged mis
use of funds, was also an important 
line of demarcation between the fac
tions. 

During the BCP conference in 
March 1996, the Majelathoko turned 
the tables and, playing a similar zero
sum game, ousted all of the Mapore
sha from the party executive. Sha
khane Mokhehle was to resume rhe 
pivotal position of BCP secretary-gen
eral. Alleging that the party constitu
tion and by-laws had been violated by 
procedural anomalies and numerous 
irregularities in participation and VOt

ing, several BCP constituency com
minees supporting the Maporesha 
brought a lawsuit in the High Court, 
contesting the Outcome. An imerim in
junction left the Maporesha faCtion in 
control of rhe party executive, ma
chinery, and treasury pending the out
come of the case. 

In early May, Ntsu Mokhehle 
ousted four of the most prominenl 
Maporesha leaders from his Cabinet, 
coruinning rumours of a pending purge 
and of his thinly veiled preference for 
his brother's faction. Several days later 
the rwo remaining Maporesha cabinet 
members, Deborah Raditapole and 
Michael Senaoana, the Minister of 
Finance, resigned in protest. They are 
thought to be the first cabinet ministers 
in Lesotho's history to sacrifice their 
powers, salaries, and benefilS on a mat
ter of principle. In practice, the 
Maporesha had begun to function like 
an alternative party by holding well-at
tended rallies around the countryside 
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and testing Majelathoko strenglh in 
Parliament. The divisions, however, oc
curred on procedural rather than sub
stantive votes, reinforcing perceptions 
that policy questions were not a cause 
of the splil. The Majelathoko retained a 
slight edge, though a third of the par
liamentarians absented themselves, 
quite pOSSibly hedging their bees. A fur
rher complicating element is thaI some 
supporters of the Majelathoko deplore 
Ihe divisive impact of the Maporesha 
upon the BCP, but favour a merit-based 
succession 10 Ihe party leadership and 
are reluctant to support Shakhane 
Mokhehle. 

To counter the Maporesha chal
lenge, the ailing Prime Minister felt 
compelled to respond al public meet 
ings, succumbing to his opponents' 
strategy to draw him from State 
House, so that his frailty and inability 
to govern would be starkly revealed. 
Ar his poorly auended speech in 
Maseru, he seemed bent on settling 
scores rather than reconciling differ
ences, as he called on the party faith
ful to ostracize his colleagues of 30 
years, whose loyalty, reliability and 
trustworthiness he had belatedly 
found wanting. The crisis became es
pecially complicated shortly there
after, when Mokhehle was rushed to 
Hydromed Hospital in Bloemfontein, 
where he remained in a critical con
dition for several weeks. The succes
sion issue became even more contro
versial when Shakhane Mokhehle was 
gazetted as acting Prime Minister be
cause Pakalitha Mosisili, the deputy 

Prime MiniSler, was out of Lesotho on 
government business. Ntsu Mokhehle 
survived whar many thought would be 
a lerminal episode, but was unable to 

resume his duties until early Sep
tember and thus did not participare in 
the annual SADC summit meeting held 
in Maseru. Typically, the Lesotho gov
ernment had no strategy for using this 
special event to highlight Lesotho's 
pressing needs and special situation. 
Hence, local news reports featUred 
King Letsie Ill's jocular speech aboul 
his need for a bride , in COnlraSI to 
King Mswati III of Swaziland who at
tended with his sixlh wife! SADC 
leaders gOt off easily by promiSing 
that remedying the young King's 
plight had become a new regional pri
ority! 

JnSlead of prescribing a judicial 
solution for the biller legal wrangle 
bel ween the two BCP factions, Ihe 
High Courr ruled that the maller was 
"enlitely polilical" and "referred it to 
the leader of Ihe party, Dr Ntsu 
Mokhehle, for an amicable seHJe
men!" . 12 After six months of testimony 
airing all of the dirty linen not only of 
Ihe BCP conference, but of the biller 
years of exile politics and armed in
surgency, rhe court called upon the 
man at Ihe centre of decades of con
troversy to resolve the dispute! Be
cause the party leader failed to break 
the deadlock, Ihe mailer was returned 
to the High COUrl, which ruled Ihat 
the Maporesha-Ied party execulive 
should remain in office and conduct 
the next party conference. Hence (he 
dispute remains a volatile and highly 
divisive issue, which will keep the rul
ing party focused on its internecine 
struggle rather than permilling it to 
address pressing issues of domeslic 
governance and foreign affairs. 

As in the past, political infigh(ing 
in Lesotho has assumed a Iragicomic 
aura, only now the batrles rage wilhin 
Ihe party that had been illegally de
nied power for over two decades. As 
one BCP stalwart explained, some de
cline in pany cohesion may have been 
inevitable, given generations of frus
tration, the lotality of victory at the 
poils, and the absence of viable op
position, especially within Parliament. 
In many respeclS, Lesotho would be 
bener off if Ihe impending split were 
finalized and one of the factions be
came a genuine parliamentary opposi
tion . The old National and Marematlou 
Freedom (MFP) parties are discredited 
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or spli[ and [he many new parties have 
failed to mobilize grass-roots suppon. 
Bur rhe need to conrrol the party name 
and symbols at the next elecrion and 
[0 succeed Nrsu Mokhehle, [hereby 
controlling government patronage, re
mains [00 tempting. Locked in its nar
cissis[ic imernal slruggles, Ihe ruling 
BCP lacks the time. energy, or com
perence CO use the present window of 
opportunity to address rhe challenges 
of shaping Lesotho's destiny in [he 
new Southern African environment. 
An enervaling fatalism and business
as-usual altitude prevails. 

Labour disputes 
As in mOst less developed counlries 
where the state is the primary em
ployer, the overburdened governmenl 
of Lesolho is rhe immediate target of 
workers' wage demands and griev
ances. AddreSSing these is especially 
onerous when the government is con
sn-ained by an enhanced struclural ad
jusunent agreement negotialed with 
rhe Inlernational Monetary Fund 
(IMP), which mandales auslerity and 
severe constraints upon public expen
diture. The use of coercion by the LDF 
and LMP to push demands for huge 
wage increases set unfortunate prece
dents for civilians, especially as the 
government had been forced to aban 
don its policy of equal trealmenr for all 
public employees and allow 6(Y>;b rais
es. The impact of strikes by reachers , 
telecommunications and construction 
workers and many other less visible 
groups is not on rhe same scale as the 
military insurrecrions, the royali st 
coup, or the struggles within rhe ruling 
party. However, labour unrest further 
undermines Ihe credibility of govern
ment and reduces the already low 
morale of teJchers, public servants, 
and other employees. 

In 1994. strike acrion by perenni
ally underpaid leachers yielded an un
precedented 80% increase from a gov
ernment ellger to avoid further con
frontation . Since the salaries of teach
ers in public and mission schools con
stitute a substantial government ex
penditure, the IMF found the increase 
to be conrrary to Lesotho's structural 
adjustment agreement and the in
crease, already implemenred, was 
scaled back to 15%. Civil servanrs were 
also ro get a 15% boost, but the police 
and military were excluded from this 
increment owing to their prior large in
creases. When the police protesred by 

Why lesotho needs a distinctive diplomatic strategy 

[imiling Iheir working hours and ob
stfUcling traffic flow, they were swiflly 
given the 15%. Needless to say, the dis
affecled leachers went back on strike. 
The lension was compounded when 
teachers pickeling at the Minisrry of 
Education were lear-gassed by police. 
This not only created animosiry among 
the teachers, bUI led to a lethal shoot
out among police, initiated by officers 
who sought revenge on colleagues 
deemed responsible for trearing rhe 
teachers so shabbily . Although the 
strike ended as a result of parental 
pressure and imminent year-end ex
aminllrions, major quesrions remain 
about the training and remuneration of 
reachers, declining examina[ion results, 
and increased government supervision 
of mission schools. Nothing lasting has 
been resolved .. 

Two recent strikes thre,J(en seri
ous damage 10 the economy, to gov
ernment credibility, and ro external re
lationships. JUSt prior to the 1996 
SADC summit in Maseru, when the 
government would be mos[ inconve
nienced, workers of the Lesotho Tele
communiorions Corporation (LTC) 
went on strike, SWiftly bringing phone 
services and all communicarions with 
Sourh Africa to a halt. In adduion to 
the predictable salary demands, their 
grievances included theft, corruption, 
and mismanagement by senior ad
ministrators. Ano[her underlying issue 
is the workers' perception of <l threat 
to rheir jobs from the prospective pri
vatization of the corporation, as pan 
of [he process of economic liberaliza-

rion. The government's heSitancy in 
responding bodes poorly for the fu
lure. 

The more serious confronration 
involved Basorho construclion work
ers at the 'Muela power stalion com
ponent of the Lesotho Highlands 
Water Projecl. The workers went on 
strike ro proleSt the higher pay which 
they believed South African employ
ees of the project were receiving. After 
being sacked en masse by rhe con
tractors, they refused to vacare their 
barracks. Pursuant to a coun order, 
the police forced lhem OUI with rear
gas and ShOI a number of Ihem in the 
process, in what some observers con
Sidered a brutal and excessive use of 
force. These events will raise the cost 
and postpone the completion of the 
'Muela portion of the project, which 
has already been long delayed by 
rampant corruplion and incompetence 
in Ihe lelling of contracts. This turmoil 
could well cause the World Bank , 
which is under strong pressure be·· 
cause of lhe controversial environ 
mental impact of the projecl, to de
cline to fund the next phase. Even be
fore these events, Kader Asmal, the 
South Africa Minister of Water Affairs, 
had indicated that his government 
wanted (0 review a whole range of is
sues concerning rhe "governance" of 
the Highlands Water scheme. In short, 
the government's incompetence in 
dealing with workers and corruprion 
in projeci management threaten the 
future of Lesotho's mosr criric<ll de
velopmenr project and promiSing 
source of revenue . 13 

Clearly. the BCP government has 
a very weak record of building effec
tive linkages with employees and 
trade unions and with civil sociery in 
general. As in rhe pas[, Ihe police and 
military rend [0 react (0 challenges re
flexively with excessive violence . 
Lesotho's leaders are generally unable 
to respond effecllvely ro the concerns 
of such NGOs as churches, women's 
groups, and relief organizations and 
to negotiate or mediate disputes. 
These deficiencies echo and reinforce 
their lack of a negotiating agend<l and 
bargaining skills in the international 
arena. 

The critical international 
issues 

Nelson Mandela and the older genera
(ion of ANC internationalists are well 
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Why Lesotho needs a distinctive diplomatic strategy 
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aware of (he importanr conrribu(ionS and 
sacrifices which neighbouring states 
made (0 SUSLain the liberation struggle. 
Because of these hisLorical linkages and 
Lhe continuing panern of complex inter
dependence, South Africa has promised 
an era of non-intrusive cooperation with 
its regional partners, devoid of any 
residues of former hegemonic ambitions. 
Political leaders and scholars in LesoLho 
are becoming aware that such good in
Lentions can swiftly be compromised. 

Many younger lead
ers wirhin (he ANC 
experienced only Lhe 
internal struggle and 
undersLand:1bly em
phaSize the primacy 
of the needs of their 
local cons(i(uents_ 
Second, (he actions 
of key SouLh African 
minisLries such as 
InLernal Affairs may 
be shaped by coali
tion partners such as 
Mangosuthu Buche
lezi, who rhink in 
terms of regional 
rather than naLional 
objectives. Third, 
personnel from the 
old regime conLinue 
LO staff and influence 
much of (he South 
African bureaucracy, 
especially the De
partment of Foreign 
Affairs_ While many 
of chem have adapt
ed remarkably well 
(0 the new dispensa-
rion , rheir orientation 

rem:1ins discinctly a "South Africa firsL" 
outlook, promocing and sustaining what 
various authors have identified as a 
"neo-conservative"or "neo-realist" for
eign policy. Evans argues Lhat the ANC's 
new foreign policy orientation breaks 
comple(ely with past revoluLionary or 
socialist variants, 

Unlike previous aniculalions il is neirher 
'idealisr' nor ovenly ' inlernacionalisr' in 
lone. Ir acknowledge.'> acceplance of, and 
Signifies a willingness [0 work wirhin, the 
prevailing order_ Ir is roored in (he notion 
of the primacy of domestic politiCS and 
the belief [h~[ narional inrerest, properly 
conceived, can sir comfonably with the 
inrernalional interest. It conrains some 
remnants of the old rhinking - a prefer
ence for 'oon-alignmenr', for example, -
but aparl from ~ 'non-exploilive' f",me-

work, ir is vinu~lIy undisringuishable from 
the overall philosophy underpinning v;ln 
Heerden's New Diplomacy.11 

Instead of basing expectations upon the 
ebullient rhetoric of regional coopera
tion, Lesotho's leaders need [0 find 
ways LO cope with the state-centric for
eign policy orientation emerging in 
SoU[h Africa . The window of opportu
nicy to develop creaLive new relation
ships between Leso(ho and South Africa 
is already narrowing and could close 
even more rapidly once Mandela retires 
and a post-apanheid generaLion of lead
ers ilssumes power. The follOWing sur
vey of Lesotho's mosr crucial inrerna
tional linkages highlights rhe new chal
lenges to which the government in 
Maseru mUSL respond , 

Disappearing jobs and citizens 
Hardly a publication on Lesotho fails LO 
commenr on its labour reserve economy 
where about h,df of the GNP derives 
from the remittances of migrant work
ers,1 ) As anticipaLed, recruitment of 
Lesotho's workers is declining sharply as 
preference is being given ro South 
African ciLizens. South Africa's readinesss 
to make unilaLeral decisions on an issue 
so critical ro Lesotho, the State most de
pendent on access to employment in 
SouLh Africa, was less clearly foreseen. 
The first inscance ~vas the decision to 
grant permanent residence starus to for
eign workers who had lived in the 
Republic since 1986, norwi(hscanding the 
potentially devastating impact upon 
LesoLho's revenues, human resource 
base, and social structure should large 
numbers of miners leave permanenrly_ 
This action resulted from vigorous pres
sllre on rhe ANC government from James 
Motlatsi, a Mosorho, and his National 
Union of Mineworkers (NUM), (0 fulfil 
earlier promises . Although the NUM 
membership contains large numbers of 
Lesocho citizens, its primary commitment 
has been to serve their individual inter
escs, not those of their counLry. Ironi
cally, Basotho mineworkers have little 
difficulty in thinking of themselves as 
ANC supporters while they reside in 
South Africa, but remain commiued BCP 
scalwarts a( home. The BCP government 
might have had a significant impact on 
the coment of rhis clecision, if iL had re
sponded to South African efforts to so
lici( its perSpective, or if ic had nurtured 
its pOLential linkages, through irs own 
members, ro NUM. Moreover, the gov
ernmenr has caken no :1pparent pains co 
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build stronger relationships wirh Tho 
Mboweni, the South African Minister of 
Labour, who graduated from the Na
tional Universiry of Lesorho. Neither is 
there any evidence thar it has strength
ened its case by reminding the South 
Africans thar rhe Labour Commission's 
repon to Mboweni treated access ro em
ployment in the Republic as an non-ne
gO(iable entiLiement for citizens of re
gional states thar rraditionally prOVided 
migrant labour. The BCP leadership 
seems not to have anticipated rhat rhe 
recently implemented Social Assistance 
Acr would deny South African pensions 
to new permanent residents . Imple
mentarion of this law would staunch rhe 
exodus of retired miners and their de
pendants, but not of rhe able-bodied 
workers upon whom Lesorho's economy 
depends. 16 Nevertheless, South Africa 
can hardly be faulted for playing a hege
monic role by default, if the BCP au
thori(ies fail to utilize (heir opponuni(ies 
to make their case' 

Sourh Africa recendy imposed visa 
requirements on holders of passports 
from Botswana, Lesotho, Namibia, and 
Swaziland for visits exceeding 30 days. 
Pretoria has also been successful in 
blocking adoption of a SADC protocol 
which would have phased in a free 
market for labour, tourism, goods, and 
services over a IO-year period. Growing 
paranOia about crime, drugs. violence 
and unemployment has focused publiC 
anention, particularly in South African 
urban areas. on foreign workers and il
legal immigrants as the purported pri
mary culprits, despite persuasive evi
dence to rhe contrary.17 Wherher a re
strictive immigrarion policy will be any 
more effectual than influx control under 
rhe apartheid regime remains to be 
seen. The facr thar more erhnic BaSOlho 
are citizens of South Africa than of 
Lesorho will make implementation of 
new consrraints problema ric. Studenrs 
and individuals seeking employment 
legally or illegally often live with rela
tives in rhe RepubliC for extended peri
ods, and are nor easily distinguished 
from citizens. The COstS in (ime, energy, 
and ill will of issuing countless visas, of 
policing LesOtho's porous borders, and 
of constantly deporting illegals may 
prove astronomical. While all of the af
fecred states will suffer, the new re
quirements will most adversely affecr 
Lesorho, whose citizens are mose com
plerely integrated inco the Soulh African 
economy and who have no other point 
of access to the world beyond . 

Why Lesotho needs a distinctive diplomatic strategy 

Nor all Lesotho nationals are un
welcome in Sourh Africa . Like the 
United States. Sourh Africa has a VOra
cious appetire for "desirable" immi
grants, who bring expertise and scarce 
skills. Borh the private and public sec
tors in South Africa compete to meet 
t heir a ffirmative act ion ("transforma
tion") objectives by hiring ralented for
eigners . especially those who speak 
English as weI! as an indigenous south
ern African language and can easily 

blend into the local milieu. Lesotho, like 
other SADC states, finds its social capi
ta) invesrment in physicia ns, nurses, 
university faculty, and experienced ad
ministrarors being severely depleted by 
this burgeoning brain drain . Once 
again. the impact is much grearer upon 
Lesotho than on more affluenc St<ltes 
like Borswana and Swaziland who can 
offer more competitive remuneration. 
There can .be no brn.rr symbol of rhe 
problem Ihan the recenr appoimment 
of Dr Timorhy Thahane, a citizen of Le
sotho wirh World Bank experience , as 
Deputy Governor of rhe Sourh African 
Reserve BJnk ;!nd the likely choice ro 
become irs firSI black Governor. Within 
a free market context, it is difficulr to 
see how this process can be forestalled, 
although Lesolho can certainly argue 
that rhe brain drain justifies conrinued 
access to higher educalion in South 
Africa for its citizens, As an issue in a 
skilfully planned negotiating agenda, 
Ihe negative consequences of the brain 
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drain should provide leverage {Q gain 
compensation or more favourable 
treatmem on other issues. 

A fUrlher, less known but poten
tially disruptive, consequence of lhe 
loss of skilled personnel is rheir re
placement by professionals from 
Nigeria and numerous other econom
ically devastated Third World COlln
tries less well off than LesOlho. This 
new wave of primarily black expalri
ates may become a barrier to upward 
mobility of young BasOlho profes
Sionals, causing new tensions and re
sentments. A case in point has been 
the vigorous opposition of unionized 
facuhy at lhe National Universiry of 
Lesotho to the selection of any expa
triate to replace the outgOing Nigerian 
v ice-cha ncellor. 

The Southern African Customs 
Union (Sacu) and the Common 
Monetary Area (CMA) 
Although the Sourhern African Cus
toms Union (Sacu) has been cited as 
the oldest and most successful exam
ple of regional integration in Africa, 
none of rhe parties s·eem satisfied with 
lhe present arrangements . Far from of
fering a better deal than the apanheid 
regime, spokespersons for [he ANC 
governmenl argue thar the exisling 
complex, compensarory factors are al
ready lOO favourable LOwards its vul
nerable neighbours. The Somh Afri
ca ns contend tha t scarce resou rces are 
being divened from rheir Reconsrruc
tion and Development Program (RDP) 
because their economy generates 83% 
of the revenue, but gets only 68% of 
lhe cus[oms pool. Leistner suggesrs 
lhat denial of these vital resources 
puts in jeopardy the success of the 
new political dispensation and the vi
brance of the Soulh African economy 
which is the engine of regional devel
opmen!. 18 Old hegemoniC arguments 
seem to have found a new rationale! 

Olher BLNS19 states receive more 
CUSloms revenue than Lesotho, bu( 
LesOlho's share constitutes a consid
erably larger ponion (47%) of its total 
government revenue. Like its BLNS 
colleagues, Lesotho complains that 
Sacu polarizes regional economic de
velopmem, impedes creation of new 
industries, a nd raises prices of im
ported goods. Moreover, the BLNS 
states lose control over their national 
fiscal policies, are insufficiently con
sulted, lack means of resolving dis
putes, and are paid only after a two 
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year delay. Although the arrangemenls 
srill seem preferable lO establishing 
their own separate CLlsroms arrange
ments, the BLNS srates seek more 
favourable compensatory arrange
ments and a grearer voice in setting 
Sacu policies. Any compromises 
which lhe BLNS group might negoti
ate with South Africa involve risks for 
Lesotho, since the greatest impact of 
reductions in revenue would fall on 
the most vulnerable state. 

The case for more equitable 
arra ngements is even Slfonger for 
Lesotho, Namibia, and Swaziland, 
which belong to the CMA with Sourh 
Africa and all have currencies pegged 
to the rand. In addition to the con
straims imposed by Sacu membership, 
rhey have surrendered control of (heir 
national monetary policies to the South 
African Reserve Bank and cannot man
age their own foreign exchange hold
ings. This arrangemem mighl prove 
benefiCial if the rand were a source of 
stability. On the contrary, however, 
South Africa has experienced a contin
uing "randslide", with its currency de
precialing against the dollar from ap
proximately 2,6 in 1990 to 3,6 in 1995 
and ro 4,7 in 1996. Even the BOlswana 
pula, though formally disrinct, has had 
(0 be devalued sharply in tune with 
rhe rand to keep Botswana's exports 
competitive in the Sourh African mar
ket. For all of the BLNS states, exter
nally imposed devaluations cause seri
ous inflalionary pressures, reduce real 
incomes by increaSing the cosr of 
goods imported from outside Sacu, and 
enhance the stranglehold of South 
African products within the entire mar
ket area. Unlike its other partners, 
whose exports become more compet
itive globally, Lesorho gains Virtually 
nothing since its sole significant ex
pOllS, labour and water, go to South 
Africa. For the BLNS Slates to renego
tiare Sacu with South Africa without 
simultaneollsly addreSSing the prob
lems of CMA makes linle sense. 

Multilateral negotiation of bOlh 
customs and mone(ary arrangements 
creares special problems for Lesotho. 
If South Africa were dealing with its 
impacted neighbour alone, the com
pensatory customs formula would 
provide no great barrier, nor would 
some additional adjustment to coumer 
the effects of devaluation. Unfortu
nately the consequences of extrapo
lating any special arrangements to the 
much larger and stronger economies 

of Botsw<lna and Namibia become un
acceptable, since these (WO already re
ceive approximately two billion rand 
of Sacu revenues. Consideration of 
Lesotho's special circumstances is 
ruled OUl, not on its merits, but be
cause of the precedents that would be 
set and the demands of [he others for 
equal trealment even lhough their sit
ualions are nOl equivalent. 

The Lesotho Highlands Water 
Project (LHWP) 
Allhough the huge Katse dam is near
ly complere and the impoundment of 
water is ahead of schedule owing to 

good rains and heavy snowfall, the 
Highlands project conlinues to raise 
controversial issues with SOllth Africa, 
LesOlho's project partner, and with the 
World Bank. the focal point for as
sembling lhe necessary financing. The 
Highlands Treaty was signed by rep
resentatives of the apartheid regime 
and Lesolho's military government 
shortly after [he 1986 coup precipilat
ed in parr by South Africa. Questions 
are raised on both sides as to whether 
the agreemenr negOlialed by these un
representarive governments gave 
proper weight to [he interesls of ordi
nary citizens. Impoverished lOwnship 
consumers and local auLhorities in lhe 
Gaureng Province are already coping 
with the exorbitant water rates need
ed to finance construction. Rising 
costs and delays caused by corruprion, 
mismanagement, and the absence of 
effective leadership in components of 
the project for which Lesotho is re
sponsible have inevitably spawned 
Sowh African dema nds for a review of 
project governance and reevaluarion 
of the planned future phases. The 
World Bank has been dismayed by 
Lesotho's neglecting to expend funds 
appropriated for resenlement and 
other compensatory programmes for 
communities and individuals adverse
ly affected by I he project, and by gross 
maladministration of project revenues 
deSignated for community-based de
velopment projects lhroughou( (he 
coumry. Ironically, some son of re
gional economic guaranrorship to 
help Lesotho reconSlruct the financial 
and administrative capabilities of the 
Lesotho Highlands Development 
Authority might be useful to keep (he 
project on course. 

For lesotho the Highlands pro
ject is an essential source of revenue, 
not just from the water (0 be sold (0 
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South Africa, but also from the Sacu 
payments generated by the goods and 
services imported for construction of 
dams, conduits, and infrastructure. A 
decision not to proceed \vith con 
struction of the next phase. including 
the Mohall' Dam and the associated 
infrastructure, would also greatly re
duce scarce employment opportuni
ties. at a time when Maseru and the 
other towns are already packed with 
retrenched mine""orkers and other joh 
seekers. Unfortunately, Lesotho's im
pacted physical environment and 
dearth of managerial skills. organiza
tional capacity. and bargaining acu
men make alleviating South African 
and World Bank concerns exceeding
ly difficult. There is simply no equi\'
alent farming Or grazing land in 
Lesotho on which the hundreds of 
families to lw uprooted by the ].,[ohal(' 
Dam could be relocated \vithout dis
placing others. Since the water. 
power, construction. and administra
tive components of the Highlands pro
ject clearly have a transnational char
acter. ",'hy can't the human dimension 
be treated in a similar manner? 
Unfortunately, economic integration 
does not apparently extend to people. 
so that l)roject funds cannot be used 
to buy under-utilized land across the 
border in the Free State for resettle
ment of those displaced. ""hile raising 
land values in the process. Clearly the 
most significant problems confronting 
the Highlands project are inextricably 
interlocked with issues of immigra
tion. brain drain. customs. trade. and 
access to employment and education 
that transcend national borders. The 
World Bank would be badly miscon
struing the sources of the deficiencies. 
if it were to refuse funding for the 
next phase of the project because 
Lesotho had not been able to resolve 
unilaterally the su bstantia I environ
mental, resettlement, and rural devel
opment issues. 

The Southern African Development 
Community (SADC) 

Can multilateral diplomacy \\'ithin the 
regional framework of the SADC per
mit Lesotho to fulfil its foreign policy 
objectives more expeditiously' In an
swering this query, it is important to 

recognize that Lesotho is quite a mar
ginal player in the SADC and has little 
hope of remedying that reality, Its 
weak economy. small size, impacted 

Why Lesotho needs a distinctive diplomatic strategy 

location, reputation t'or instability, and 
lack of decisive and assertive leader
ship mean that its \'()ice and innuence 
are no greater than are suggested by 
its being one vote among eleven. 
While supposedly serving as the SADC 
sector coordinator for tourism and soil 
conservation, Lesotho's soils have be
come further depleted. its tourism in
dustry has disintegrated despite the 
large bureaucracy paid to promote it. 
and no regional initiati\'l's ha\'l' 
emerged. G h'en the failings of the 
Highlands project, it seems a bad joke 
that the SA DC states designated 
Lesotho as sector coordin;ltor for 
water affairs at the Maseru summit' 
During the apartheid era. the regional 
grouping pla\'ed the important role of 
focusing external attention and assis
tance on the needs and plight of par
ticularly ntlnerable states like Lesotho. 
In the current environment. there is 
little it can offer Lesotho besides sym
bol ic encouragement. Lesotho's eco
nomic and diplomatic options are so 
circumscrilwd by South Africa that 
only Pretoria has a vital stake in its fu
ture and the capacity to take amelio
rative action. 

What Lesotho needs is for other 
SADC states to support its claims to 
special treatment. Fortunately. the 
SADC format recognizes the "dispari
ties. imhalances. and \'ariable geome
try of the region", amI seeks to turn 
this potential liability into an asset by 
encouraging members to experiment 
bilaterally.20 llnfortunately, large ex
porters of labour to South Africa like 
MaLmi ami Mozambique ""ould hard
ly lobhy to secure Lesotho's \vorkers a 
privileged position at their o\vn ex
pense. States ""ith stronger econo
mics. like Botswana an(1 Namihia. 
have little incentive to accept special 
consideration for Lesotho within Sacu 
to their own disadvantage. Lesotho 
will have a very difficult time per
suading its SADC partners that any 
separate arrangements or benefits ne
gotiated with South Africa will even
tually open the door to enlarging that 
initial experiment throughout the re
gion. Piecemeal arrangements would 
lessen the urgency for SOllth Africa to 
address SAlK's broad agenda. On the 
other ham!, SADC is too big and its 
problems too substantial for South 
Africa to accolllmodate the ""hole 
grou p ",'ithout diluting its O\Vll recon
struction and development. 

Lesotho and the guarantors 
Despite infringing upon Lesotho's 
sO\ereignty. the coercive mediation of 
Botswana, South Africa, and Zimbab
we to end military mutinies and re
store to pO""er 0:'tsu J\.[okhehle·s elect
ed government has produced more 
constructive changes than Lesotho's 
o",'n meagre domestic and foreign 
policy initiatives. Acting on behalf of 
the SADC and the Organization of 
Africa Unity, the so-called "troika" sent 
a clear signal that a military coup or 
abrogation of democratic rule would 
not he tolerated when South African 
paratroopers rained from the skies just 
across the horder Juring Letsie Ill's 
coup. The message has been rein
forced lw the regular presence of the 
troika's officers from Botswana, South 
Africa, and Zimbab\ve on the Defence 
Commission of Inquiry and in a 
broadly based Steering Committee es
tablished to deliberate and reach con
sensus about the future of the LDF. 
More importantly. the troika moved 
positively to end the isolation of the 
LDF hy encouraging its participation 
in regional meetings of the SADC 
Inter-State Defence and Security Com
mittee and in local interactions with 
South African commanders to combat 
drug smuggling, illegal immigration 
and cattle rustling along the border. 
The results included constitutional 
reform, a new organizational format 
within a Ministry of Defence. and 
the \'ery noticeable decline in the 
numbers of armed soldiers roaming 
around downtown Maseru in camou
nage gear. 

With zero-sum. \vinner-take-all 
approaches still entrenched in its do
mestic and international strategies, the 
BCP gm'ernment appears not to have 
responded to the more nuanced bar
gaining styles adopted by Botswana 
and South Africa during negotiations 
to end the coup. Mafa Sejanamane ob
serves that the BCP could have se
cured better terms if they had better 
understood their O\vn strengths and 
weaknesses and avoided a "maximal
ist" approach which made uncondi
tional demands zl As mediators. Pre
sidents Mandela and Masire empha
sized conciliatory approaches provid
ing both parties with face-saving ways 
to find mutually beneficial outcomes, 
In contrast. Robert Mugabe's intem
perate public comments on ""hat the 
Zimbab",'e army would do to a recal
citrant LDF caused resentment within 
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the LDF which lessened Zimbahwe's 
effectiveness in subsequent negotia
tions, Had the BCP leadership re
sponded in kind to the firm, but sup
portive, inputs from Mandela and 
Masire, regional intervention into 
Lesotho's domestic tribulations might 
have become the impetus for initiating 
substantive negotiations ,vith South 
Africa on the many outstanding issues, 
Instead, the government brooded 
about the affront to its authority and 
manoeuvered to avoid fulfilling its 
commitments to reinstall King Mo
shoeshoe II and convene a national 
dialogue, 

There is no ground, however, for 
suggesting that the guarantors h~lve 
imposed a form of trusteeship upon 
Lesotho, Their intervention pertains 
only to the disciplined forces, ami in 
that domain h~ls come to depend 
more upon persuasion and discussion 
than the latent threat of economic and 
military sanctions should the democ
ratically elected government be oust
ed or coerced, The apparent lack of a 
military component in the internecine 
battle within the BCP suggests that the 
guarantors' initiatives have had a con
tinuing positive effect. 

Dealing with donors 
What can Lesotho expect to gain 
through bargaining with aid donors in 
an environment where resources are 
scarce, donor priorities have changed, 
and even more conditions are at
tached? Simply sustaining existing 
programmes would be a real achieve
ment. Lesotho has lost its resident 
Russian, German and Canadian em
bassies, as well as the USAID mission 
and USIS, including the American li
brary and the Fulbright Program. What 
became clear in the latter instance was 
that the Lesotho government either 
didn't care, or was hopelessly inept in 
attempting to get the decision re
scinded. American officials involved 
reported an aura of fatalism in 
Lesotho's Foreign Ministry built on the 
assumption that nothing could be 
clone, in contrast to the Swazi king 
whose direct approach to President 
Clinton altered the outcome for his 
country. A high-ranking Foreign 
Ministry source explained that Lesotho 
had accepted assurances that the 
cause of the exodus of the various 
missions was "cost saving" and that 
business as usual could be carried on 
just as well from Gaborone or 
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Pretoria. The visit of a ranking USIA 
officer was viewed as a courtesy call 
to explain an irrevoclhle decision, 
and not ~IS an opportunity to press vig
orously for reversal. Such political tor
por reaps its own re\yards. 

Both bilateral and multilateral 
donors are clearly well informed 
about Lesotho's urgent economic 
needs and pressing social problems, 
Virtually all of them claim that the real 
issue isn't insufficient aid, but a lack of 
absorptive capacity which means that 
aid already appropriated is not used 
or is misused. Offers of additional as
sistance frequently get no response. 
Foreign ministry sources acknowledge 
that South Africa's suggestion that 
Lesotho participate in RDP pro
grammes had not been answered, ap
parently because the South Africans 
hadn't brought it up again, South 
African officials observe tha t the 
Lesotho government complains a lot. 
hut offers no alternatives and origi
nates few, if any, discussions of mu
tual concerns and objectives. Should 
South Africa fill that gap, its initiatives 
would probably he rebuffed as intru
sive and domineering, Certainly, 
Lesotho'S leaders also need to call to 
the attention of international financial 
institutions the stresses which struc
tural adjustment conditions, pressure 
for privatization, and stringent envi
ronmental standards for the Highlands 
project impose on the stability of their 
fragile democratic state, Unfortu
nately, the BCP authorities haven't ad
justed to the new reality that donors 
are no longer knocking at their door 
or learned that Lesotho must now 
compete aggressively for aid z2 

Perhaps the greatest deficiency 
is that the government has ignored the 
strategy suggested in early 1995 hy the 
cluster of sympathetic United Nations 
donor agencies, Their report urged 
immediate action during the present 
"window of opportunity" ..... to create a 
timely and consistent policy frame
work" for renegotiation of Lesotho's 
economic and political relationships 
with South Africa, This framework was 
to include "clear strategies," a sustain
able "negotiating position," and move
ment towards a de facto economic 
union with South Africa, which, at the 
minimum, would allow Basotho work
ers access to jobs in South Africa 2 :l 

Moreover, if Lesotho prepared anel 
sought to implement a suitable strate
gic negotiating plan, the resident UN 

agencies expressed their eagerness to 
playa supportive role. In their words, 
"A co-ordinated position involving 
Donor Agencies and the Lesotho gov
ernment on these questions would 
strengthen Lesotho's bargaining posi
tion enormously. "2~ The donors would 
also henefit from the success of such 
a strategy, since they would enhance 
the chances of success of their inde
pendent initiatives in Lesotho if South 
Africa could be encouraged to assume 
greater responsibilities. Typically, no 
action on their recommenda tion has 
been forthcoming from the Lesotho 
government. 

Towards a special bilateral 
relationship with South 
Africa 

Since current South African foreign 
policies were identified at the outset 
as neorealist. it should not be too 
great a shock to discover that Le
sotho's options also have a strong 
neorealist flavour. In every policy area 
discussed above, Lesotho's relation
ships with South Africa became the 
central focus. All of those elements are 
closely interrelated, so that policy de
cisions taken in one sector have im
mediate and important consequences 
for the others. Lesotho can address its 
external concerns only by developing 
a comprehensive and coordinated ac
tion plan for the reevaluation and re
structuring of its bilateral relationships 
with South Africa. Even the UN clus
ter of intergovernmental a id donors 
resident in Lesotho have recommend
ed predominantly bilateral rather than 
regional strategies. 

In its conversations with South 
Africa, Lesotho needs to emphasize 
over and over again that it is a special 
case! Pretoria has not been receptive 
to this perspective, because it fears 
that a special relationship with Le
sotho will provide unfortunate prece
dents, with the other SADC states 
seeking similar treatment. Some South 
African officials and academics, nev
ertheless, agree that Lesotho's special 
position might justify an Eire-type re
lationship, not for idealistic reasons, 
but because of the likely spillover ef
fects of economic, social, and political 
catastrophes in Lesotho. Indeecl, South 
African officials familiar with the cir
cumstances recognize that the Repub
lic must, in its own self interest, keep 
Lesotho functioning at a tolerable 
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level, with the caveat that the de
mands of groups in South Africa must 
be addressed first. 

Lesotho is, after all. already mow 
integrated with South Africa econom
ically and politically through Sacu, 
CMA, the Highlands project, the guar
antor security arrangements, and a 
myriad of routine economic, social 
and political transactions than any of 
the European Union states are '(\'ith 
each other. Under these circum
stances, why shouldn't Lesotho be
come formally what it otherwise will 
be illegally, namely, a "test case" of a 
free regional labour market' The plan
ning and managerial mechanism for 
such an arrangement. a bilateral joint 
commission, is already encouraged 
within the SADC framc\vork. A 
Lesotho-South African joint commis
sion functioning regularly at the inter
cahinet level could provide the co
herence lacking in existing bilateral 
transactions. Both sides will find more 
bargaining room if the outstanding is
sues can be aggregated. evaluated as 
parts of an interrelated whole, and 
managed through mutually heneficial 
trade-offs among them. If this ap
proach were adopted, citizens of 
Lesotho would, for the foreseeable fu
ture, retain their autonomous political 
identity, avoiding the controversy aris
ing from surrendering national inde
pendence or creating an ethnically 
configured, tenth South African 
province. There is no necessity for 
close economic cooperation and po
litical union to be linked at this junc
ture. 
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Development, the state and 

The neoliberal paradigm revisited 

Cecile Ambert casts a 
critical glance over the 
neoliberal development 

paradigm in the light of 
the experiences of two of 

Africa's poorest states 
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nJere have been several approaches to 
development in sub-Saharan AJrica, All 
haoe Jailed to prescribe an e~ential com
ponent oj development: the generation oj 
original AJrican capacities - competen
cies, knowledge and institutions, I 

I ntrod uct ion 

after the eu phoria of develop
menr strategies in the 1960s, 
African countries underwent 
the tragedy of economic re

structuring in the 1980s. Promoted by 
intern~tional funding organizations and 

applied by the governments of Mada
gascar and Malawi, development strate
gies have been largely ineffective in fur~ 
thering economic growth and socjo~ 
economic development. This discussion 
will demonstrate how - in spite of con
textual differences - both cOllntries 
have evinced considerable similarities 

since independence, as regards state 
cha racteristics. Second ly, it will 
show how the developmental ca
pacity of e~ch of the two states 
has failed to materialize, regard
less of its involvement in social 
and economic evolution, and de~ 
spite the pred ictions a nd pre~ 

sumptions of the aforementioned 
international funding organiza-

tions when one state, Malawi, was a 
firm neoliberal favourite, and both 
complied with political liberalism as 

embodied in the concept of "political 
good governance". 

The neoliberal theory of the 
developmental state -
historical perspective 

Economic modernization 
When interest in the poor nations of the 
world began to materialize follOWing 
World War n, economists in the indus
trialised world were caught off guard as 
to how to modernize both the econo
mies and the societies of the Third 
World ,2 However, drawing their theo
retica I i nspira tion from Keynes, and 
their practical insights from the suc
cesses of the Marshall Plan, analysts and 
policy makers alike were convinced 
that economic modernization and fi
nancial funding were the key to accel
erated developmenl.3 This approach 
dominated the liberal creed which held 
that the state had a crucia I role to play 
in stimulating demand for goods and 
seJVices, thereby promoting economic 
growth.4 In practice the approach was 
reflected in a policy of "all-out borrow
ing", perpetualed by the former colonial 
powers and the multilateral agencies of 
the West, the World Bank and the 
]nternalional Monetary Fund. 

The conditionality of aid 

Until the 1980s, the predominant ten
dency was for the state to extend itS hold 
on the economy. If political leaderships 
opted for different ideologies, (he state 
was widelY perceived as a catalyst for 
development. Yel, as political and eco
nomic peJ{ormance became an ourlet for 
ideological competition, donor agencies 
sought to attach liberal economic condi
tions to the delivery of financial assis
lances It was within Ihis context rhat the 
concept of good governance, relating to 
the ability of the Slate and its actors to 
promote development in accordance 
with neoliberal principles, first made ilS 
appearance, and "poor governance" 
became characterized as "the main factor 
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I 

its leadership • In 

behind slagnation and decline, emanat
ing rrom poor policy making,,6 The de
velopmental state had become the free
market state; a state urged to "get macro
economics policies right - encourage 
competition - lise instirutions wisely»7 

However, with the demands made 
on the state by both the civil constit
uencies or African leaders and macro
and micro-economic development, 
African bureaucracies grew larger, and 
the size of public enterprise hampered 
the emergence of a strong private sec
tor . The above , applying pressure on 
the African state - or as some called it 
['etat providence - created diHiculties 
in the delivery or economic goods, so 
that African governments faced civil 
opposition and political criticism. In re
sponse, many African leaders argued 
that long-term development could be 
achieved only if societies were disci
plined.8 Then followed a situation with
in which de facto, ir not de jure, one
parry and personal rule was estab
lished, allOWing for potencial misman
agement, private appropriation or pub
lic funds, and political repression. 
Paradoxically, "by concentrating their 
assistance on public agencies and 
adopting top-down approaches, donors 
contributed to the dominance of the 
state, thereby weakening civil society 
and expanding the opportunity for ex
ploitation" .9 

With the disintegration or the sa
cialist system in most pans of the world, 
and the revival of democratization and 
political accountability across the globe, 
a new orthodoxy has appeared in the 
neoliberal paradigm. At its core is the 
confident assertion that "good gover
nance" and democracy are not simply 
desirable but essenrial conditions ror de
velopment in all societies. IO Fighting 
poverty and underdevelopment in Africa 
has become synonymous with fighting 
the "nea-patrimonial" Slate under the 
banner of democracy, accountability, 
and transparency. From this assumption 
it has been deduced that political liber-

alization is the sine qua non or success
ful economic liberalization and ultimate 
development, so that in principle a de
velopmental state is equated with a state 
armed with "democratic good gover
nance".11 

A review of the neoliberal 
approach. 

Ag<linst this there stands a review of 
neoliberal thinking based on a new sta
tist concept of development, which 
questions the assumption that political 

liberalization will resulr in 
economic growth.12 Most of 
the literature relating to the 
capacity of the state to pro
mote development centres 
around the quest to extract 
characteristics of state 
"hardness" through 
which developmental 
programmes may be de
vised and enforced .13 The 
emphasis is placed on 
tWO principles or the de
velopmental state: what it 
wan/sto achieve, and whal 
it can achieve. In the context 
of governance, this translates 
into the following rormula: Is the 
state dedicated to development' 
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The developmental capacity 
of the state in MalawI and 
Madagascar 

Madagascar and Malawi are countries 
which shared the experience of the 
post-independence statist euphoria. ]f 

one is [0 derive any insight from a 
comparison, it is necessary to limit 
oneself to what is comparable; this 
analysis will therefore be restricled to 
the periods which are relevant to the 
framework above. Thus, the estab
lishmenc of personal , one-party rule 
in Madagascar and in Malawi and the 
most recem eVents linked [0 the shift 
to liberal democratic rule in both 
coumries are the chronological limits 
of this discussion. In so doing the 
comparison will seek to establish a 
paccern of similarities between the 
leadership of both states, and high
light the lack of practical insight and 
the ideological flaws within the neo
liberal paradigm, wich its vision of 
"good governance" in the "structural 
adjustment" of the 1980s, and of "po
litical good governance" in the 19905. 

The impact of the leadership on the 
economic realm. 
Since independence in 1964, MalaWi 
had been governed by Dr Banda, the 
African Englishman, under a system of 
absolute rule which he refused to re
form or relinquish until che beginning 
of the 1990s. Not for him were che 
grandiose industrial plans of other 
African states; agriculture was [0 be 
che driving force behind the country's 
development, and he would turn im
poverished Nyasaland into "the 
Denmark of Africa". t9 This was re
flected in the evidence that MalaWi 
was an economy in which the modern 
sector - commercial agriculture - was 
exhibiting remarkable growth , while 
the peasant sector was ensuring min
imum living standards for those not 
involved in either wage labour or self
employed cash cropping. 2o Malawi 's 
leadership seemed to propagate the 
belief that buc for Banda as Prime 
Miniscer and Minister of Agriculture 
Malawi's policies would have had a 
more socialist overtone, so the donor 
agencies made little effort to serious
ly obstruct his policies until the finan
cial crisis of the early 1980s.21 

A closer look uncovers a differ
ent version of the politicS of Banda , 
Unopposed in cabinet, the "conserva
tive autocrat"12 was inclined to devise 
policies and institutions which would 
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provide him with sufficient resources 
to allow for the pursuil of his person
al vision of development.H This in
cluded systematically giving priority 
to symbolic investments, rather than 
concrete economic plans (a new cap
ital , Kamunsu Academy or Eton-in
che-Bush, and a flock of residential 
palaces), along with the appropriation 
of publiC funds which made of him 
one of the wealthiesc persons in his 
countlY, "Developmental states have 
played a major part in encouraging 
the emergence and growth of privace 
economic insti[Utions"24 Banda intro
duced measures facilitating access lO 

Dr Banda 

land for private ownership, promot
ing agricultural estates and expo(( pro
duccion. Yet mosc of the estates' pro
duction was owned by Banda and his 
circle of close supporters; it was in ef
fect, a mere "presidenlial fiefdom" .2s 

Furthermore , (he campaign of 
Africanizalion in the retailing sec[Or, 
through which Banda sought to re
place Asian traders with MalaWians 
lacking both capical and managerial 
skills, caused severe retailing short
ages.26 Likewise, th.e lack of produc
tion incentives and heavy taxation 
imposed on the peasantry engaged 
in the cultivalion of s£3ple products 
meant thac its lack of producLivllY was 
to have devastating effects upon the 
social welfare of the entire population. 
The data compiled by the World Bank 
on the mobilisation of domestic re-

sources for investment, matched by 
performance and growlh, do not ex
plore the issue of the distribution of 
che benefits of this growth , In facc, 
some have argued that the redistribu
tionary goals of the multilateral agen
cies were completely at odds wilh the 
priorities of BandaY Indeed, the fact 
that Malawi's elite lacked integriry and 
followed personal economic interests 
had an adverse effect on the economy 
and the capacity of the state to pro
mote development. 

After the three turbulent years 
following the fall of Ihe First Republic 
in Madagascar, characterized by a 
neo-colonial stale2.6 and a rise in social 
tensions, the military established a 
socialist stace headed by Ratsiraka. 
When he was put into power, Rasli
raka had already devised "a general 
policy whose prinCiples and methods 
(were co be) based on the socialist 
revolution by means of an updaled 
jokolona" 29 The new ruler, asserting 
his commitment to socialism a la 
Malagasy, established mass national 
ization (including thal of French 
owned banks) , the severing of eco
nomic trade With France,30 the closure 
of American economic instituCions, the 
implementation of Kholkoze-based 
plantalions, and the establishment of 
the vanguard system of the Malagasy 
revolucion; all measures which were 
duly described in Rarsiraka's "lillIe red 
book",31 

Nationalization affected the most 
vibrant sector of Madagascar's econo
my: agriculture. Previously based 
upon communitarian principles, agri
culture once restructured failed 10 

maintain its levels of productivity . 
Whereas at independence Madagascar 
could rely on rice, a staple food, as its 
most thriving export, in 1990 it had to 
import four fifths of the population's 
yearly consumption - in a socielY 
where rice means politicS , In time, 
parallel markets flourished, and the 
government lost its hold on the agri
culture. An ill-conceived and poorly 
coordinaced national industrialization 
programme, promoted by the govern
ment from 1978 and linked to a poli
cy of all-out borrowing, proved to be 
a veritable "money pit", The interna
tional pressure 10 embark on wide
spread borrowing was accompanied 
by local financial pressures; the COSts 
of running a nationalized economy 
were more than Madagascar could af
ford . "The results of such a policy 
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Development, the state and ita ~eadership in Malawi & Madagascar 

were to have such devastating effects, 
that by 1980, Madagascar had to apply 
for financial help from che IMF"32 The 
dependency on aid grew throughout 
the 1980s and has ultimarely left the 
state and espeCially the leadership at 
che mercy of multilateral agencies . 

Although it is evident that both 
leaderships took opposite paths to
wards development, Banda being 
seen as a dedicated capitalist, and 
Ratsiraka a fervenr sOcialist ,13their re
spective economic policies have had 
similarly disastrous consequences. 
Both favoured strong centralization of 
power, both followed a policy of em
pnmls a out ra nee, both used public 
funds to promote private interests, 
both lacked sufficient economic in
sight into the agricultural sector.1Q 
They were responsible for their coun
cries becoming importers of staple 
food, whereas rhey had previously 
been exponers, boch ignored the im
peratives of productivity by overtaxing 
or nationa lizing even the smallest pri
vare economic ventures. On the eco
nomic front both have hindered the 
developmental capacity of the state. 

The state and society 
Malawi's bureaucracy remained rela
tively competent until the 1980s, at 
odds with developments in the rest of 
Africa; a real concern for strong man
agement and the efficiency of a meri
tocratic bureaucracy must have con
tributed to rhe climate of belief among 
the aid agencies that a sound overall 
development st rategy was under 
way.35 Yet unravelling the composi
tion of the civil service - which still 
accounts for 20% of formal employ
ment, in a country where 10% of the 
labour force migrates to neighbouring 
states for employment - exposes rhe 
formidable abuses of the system. 
Ghost workers, falsified pay-rolls, the 
redundancy of civil servants, and the 
misappropriation of funds point to the 
rapid disintegration of the bureaucrat
ic apparatus. 36 In effect, it is very like
ly that the civil service was marked 
with the same stigma of nepotism and 
outright corruption as were Banda and 
his entourage. 

The policy of developing the 
urban elite, coupled with a discrimi
natory allitude towards non-Chewa re
gional ethnic groups37 has also affect
ed the socioeconomic status of the 
population. The bias in favour of the 
urban masses, in terms of access to 
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public resources such ;IS health care 
and education, resulted in severe im
balances in standards of living, which 
were aggravated by the rise in pover
ty .38 All t his translates into a serious 
disablement of human resources, 
where most of the population lives 
below rhe level of absolute poverty . 

The bureaucracy, during Ratsi
raka's term in power, grew formidably, 
owing to the demands of managing a 
whole gamut of nationalized institu
cions. The growth of the state appara
tuS outstripped rhe human resources 
and capital which could have provided 
for the establishment of a competent, 

It Commander Didier Ratsiraka 
Madagascar 

honest, and developmental bureau
cracy. One can easily judge the losses 
in government revenue linked to the 
costs of an inept and corrupt state 
machinery by the multitude of presi
dential palaces (one of which is mod
elled on the palace of Versailles), and 
by the number of ghosr civil servancs, 
amounting to over 50000 in 1990.39 

Following a programme of structural 
adjustment during the 1980s, the gov
ernment had to apply severe cuts in 
government spending, resulting in the 
deterioration of social services, de
scribed in the phrase "les annees te,ri
ble de /'allslerile.,,40 Progressively, the 
capacity of the state to provide social 
services declined, so that in 1990 it was 
estimated that the health, education, 
and infrasrructure enjoyed by the 
emerging generation would be inferior 

to those received by rhe preceding 
generation .Q\ Social indicators point to 
the decline of social conditions.42 

Although aimed primarily at the 
Malgachization of the population along 
with the propagation of Ratsiraka'S 
gospel of development, the promotion 
of education was successful. Even in 
decl ine, Madagascar's literacy rate is 
among the highest in [he continent. 
But education alone c;\nnot promote 
development. There is a need for eco
nomic empowerment through [he cre
a[ion of an enabling social environ
ment, which clearly has failed to ma
terialize during Ratsiraka's presidency. 

Socioeconomic conditions have 
degenerated in both Madagascar and 
Malawi. The discrimination of the 
leadership in favour of either (in the 
Case of Banda) a specific section of 
[he population, the Chewa, or (in the 
case of Ratsiraka) a particular aspect 
of social development, education, has 
failed to promote the social conditions 
which could have facilirated the de
velopmental capacity of the state. 

The state and the polity 
Soon after independence, during a 
cabinet crisis. Banda made it clear that 
he was no democrat; he asserted thal: 
"I am the boss ... I decide everything ... 
anyone who does not like it can get 
out".Q3 During his periods of extreme 
senSitivity to criticism, political repres
sion could be felt in detention without 
trial, "car accidents", torture, purges, 
and forced exile. These punishments 
were executed by Banda's personal 
army of youth. the Young Pioneers, 
whose original task had been to pro
mote development and work in the 
agricultural secror, but whose actions 
were merely restricted [0 political bul
lying and intimidarion.44 In appear
ance, the country seemed stable and 
exempt from the unrest [hat has peri
odically characterized African states, so 
that development agencies were rela
tively unaware of the cost of this sta
bility.iS Moreover, it would be incor
rect to assert that Banda remained in 
power only through manipulation and 
inrimidation; it has been argued that in 
fact he enjoyed a relatively high degree 
of legitimacy which rested mainly on 
the lack of political awareness of the 
population which was barred from ac
cess [0 the mass media, and on the re
definition of the Malawian culture 
within which Banda was depicted as 
the benevolent father of the nation.~6 
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Development, the state and its leadership In Ma~a~~~ 

Stocktaking: the neoliberal 
paradigm revisited 
On Ihe whole, Ihe impact of Ihe lead
ership on the developmenlal capacity 
of the state and on Ihe success - or 
lack of it - of developmenlal policies 
devised by the slale W;lS on a par in 
both countries. In the economic and 
social realms, the Mal;lwian and Ihe 
Malagasy leadership undermined de
velopmental prospects. Through ill
faled planning and palrimonialism Ihe 
leadership hampered Ihe emergence 
of a strong and competent slare appa
ralUs. One may therefore in this con
text critically assess rhe neoliberal par
adigm, which sought (0 make of 
Malawi a model slare during rhe 20 
years following independence . If 
Banda was eager ro maimajn liberal 
economic policies ir W;lS only in ap
pearance and in order ro benefir from 
free-market principles. 

likewise, the tendency of the 
donor agenCies to recommend bor
rowing until the 1980s and lhe chan
nelling of funds Ihrough Slare inslitu
rions meant Ihat both states, from 1980 
onwards , were 10 rely 10 excess on 
this form of financial revenue. On Ihe 
home front , Ihe polilical impacr of 
boch leaderships was nega{ive. Banda 
lef{ rhe population or Malawi wirh a 
political naiveness unequalled in mosr 
of contemporary Africa ; the elections 
held in MalaWi in 1994 were carried 
out in near ignorance of the stakes of 
democratic rulesl , while Ihe political
ly aware urban and rural masses of 
Madagascar had been voicing their 
disapproval or slare policies even be
fore independence. However, Ihe 
conditionality of aid has meanr thaI 
wha lever pol it ical processes have 
arisen since the late 1980s have prob
ably emerged less Ollt of rhe interests 
of genuine polilical leadership Ihan 
out of those of {he IMF/ Worid BanI<. 
Thus both counlries renecl a loss by 
Ihe srale of its abili(y to steer the path 
of policy making. 

The new game of multilateral 
funding agencies - does 
democracy enhance 
development? 

Has rhe developmental capaciry of Ihe 
stale increased since the rise of 
democracy? Have the new leaders 
shown themselves 10 be dedicared co 
promoting development? Has "politi
cal good governance" been achieved, 
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and does it deliver? It ha s been as
sumed Ihat the two democralic gov
ernments have had to take over 
Madagascar and Malawi when both 
were in an advanced stale of decay. 
Although I do nOI seek to underplay 
Ihe gravity of the silualion at rhe time 
of che passing of powers, I will show 
Ihal che capaciry or Ihe srate to pro
mOle development, and Ihe capacity 
of the leadership to enforce develop
menial policies, has in facl declined in 
bOlh counlries. 

Economic realities since the 
establishment of multiparty 
democracy 
Many of Malawi's problems can be 
traced {O che economic legacy lefl by 
rhe former regime, but it appears chat 
Ihe new government is slow 10 intro
duce the necessalY reforms. All hough 
Ihe new president, Muluzi, has set rhe 
eradicarion of poverty as one of his 
prioriries, and introduced measures in 
an a{(empI 10 facili{ate access to land, 
ex-preSident Banda is still the largesr 
landholder in a country where 60% of 
the populacion is landlesss2. The agri
cultural secror has not regained irs 
pre-Banda vitaliry, ScI and famines are 
looming. Malawi is kept alive by a 
drip-feed of inrernarional aid , food re
lief from Ihe World Food Aid Pro
gram51 - a cocktail which some might 
view as possibly invigorating but one 
which can have adverse consequences 
for the peasant farming population 
which receives, inslead of economic 
incenrives from Ihe government, un
bea{able competilion. In olher eco
nomic seClors, Ihe disbanding of the 
system of preferential ownership of 
media and services has led to an up
surge in (he number of news agen
cies, and in {he eSlablishment of in
formal enterprise.ss The government 
has also showed thaI il favours the re
lurn of Asians into the rllral area to 
lake over Ihe rrade sector from which 
they had been formally banned for the 
pas{ 26 years. Yel {he impoverishment 
of the rural areas and a rise in insecu
rity tends to bar the Iraders from re
turning. so 

Corruption is still rife in Ihe gov
ernmenl; regionalism and nepotism 
have not been cleared from Ihe system 
or access to governmental functions .s7 

Poverry-relief programmes (Ire slow 10 

pull Malawians out of Iheir misery, 
and one may argue thaI With Ihe 
prospects of more IMF counselling, 

austerity will have 10 be on the agen
da . Moreover, the leadership's lack of 
dynamism could aggravate socioeco
nomic condirions. 

Since Ihe political rransformation 
of Madagascar, after a year of "anar
chy" and economic srandsrill in 1991, 
the democratically elected government 
has proved disappointing 10 the pop
ulation. In December 1994, a French 
deputy deplored chat, "a year a nd a 
hair after democracic elections, the dis
appOintment measures up 10 formerly 
held hopes, and the situalion is just as 
critical ; Ihe pauperization of the pop
ulalion, the inefficiency of Ihe admin
istralion, the collapsed economy, all of 
Ihese constitute [oday, like yesterday, 
Ihe componenls of rhe Malagasy real
ity".50 One of rhe crilicisms made of 
Ihe leadership is i{s lack of initiative 
and dynamism. In a country where 
RO:;~ of the populalion is involved in 
subsiSlence farming, prioriry is still 
placed on expon production - ineffl
ciencly so, for it is eSlimated (hac the is
land 's agricultural potential is far from 
being maximized. Funhermore, the 
enVironmental degradation, which has 
caused the island 10 be rated Ihe num
ber one priority of Ihe World Wildlife 
Fund, is now being disregarded. The 
praclice of tauy(slash-and-burn) cuhi
vation is devascating; il not only de
pleres the soil of irs nutrients, but has 
also caused rhe counrry's major har
bours 10 be almos{ unusable .S? The in
frastructure is decayed and poorly 
adapted ro Ihe promotion or econom
ic developmenr. 

President Zafy, who was recent
ly deposed and whose candidacy in 
the second round of presidential elec
tions is rhreatened by [ha( of RaLSiraka, 
had been engaged in fraudulenr ac
tivities with "would-be donors", and 
led financial institutions to embark in 
con-men 's scams with parallel fund
ing agenls, some of whom had links 
wilh the Russian and Israeli Mafia .60 

The rate at which the governmenl 
failed 10 enhance development led 
observers to doubl i{s dedication . 
Even though President Zafy pur some 
of lhe blame on his predecessors and 
on foreigners - French, italian, Rus
Sian, Pakislani and Indian - neither he 
nOr his governmenr emerged as de
velopmental models. 

In both counlries, democracy has 
not brought about the economic de
velopment foreseen by Ihe population 
and Ihe multinational donor agencies. 
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The governments lack a dynamic ap
proach to economic growth and in
sight into the real needs of their re
spective constitucncics. Nor Ilave the 
leaders hips provcd thcmselvcs to be 
free from corruption. Madagascar and 
Malawi havc not rcaped the rcwards 
of cconomic takeoff. One may indeed 
wondt'r about thc capacity of thc pre
sent Icadership to hring about devel
opment. 

Social transformation and the 
democratically elected leadership 

Malawi's bureaucracy. undergoing se
vere cutbacks, sees its performance de
clining. Over-staffing in the junior 
ranks. lack of profcssiona I ism and 
corruption led the governmt'nt to cull 
30000 civil servants out of a work 
forcc of 10'5 OOO(li The decrcasc in the 
quality of health services is alarmi ng62 

The hcalth status indicators provide a 
glimpst' of the il:mbhip and the suf
fering. At the root of the crisis stands 
the issue of povcrty at household level. 
The rising crime and gangsterism in the 
countIy point to thc state's inability to 
effectivcly deploy police forccs, and to 
thc rcsurgence of tensions suppressed 
during the Banda cra, along with the 
lack of economic stability. These fac
tors are linkcd to the disbanding of 
I3anda's security network, that of the 
much-feared Young Pioneers(15 The 
perception that thc country is sliding 
into anarchy at the hand of gunmen 
and criminals docs little to promote 
local and international invcstment. 
Overall. the government's capacity to 
uphold social security has declined 
since the emcrgence of dcmocratic 
rule. The civil scrvice, although under 
extensive restructuring, lacks funds 
and dedicated, skilled human re
sourccs to face the crisis. In such con
ditions, it remains highly unlikely that 
Malawian society will beconw a dri
ving force for dcvdopment. 

Madagascar has not farcd better: 
its social conditions are appalling, and 
there is little hopc of recovery, with 
nongovcrnmental organizations, like 
the World Health Organization (WHO), 
having to providc servict's normally 
rendered by the statc. Corruption in the 
bureaucracy and the non-payment of 
salarics have Icd to a rapid dccline in 
the state's capacity to promote social 
development. Furthermore, the urban 
populations suffer from rising strt'et
and organized nime,6-! along with an 
increasc in social diseases. A \'VHO re-
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p()]1 publishell in 199') points to a rapid 
ri"l' in slum gangs. prostitution, and 
hegging. Thc cities cannot cope with 
tilt' rural exodus which has developcd 
since the 19HOs, ami urhan povcrty has 
aggravated the problem of insecurity. 
The rural areas, too, ~irc not exempt 
from crime; a high level of banditlY dis
courages intcrregional movement and 
investmt'nt(" Thc new lcadership has 
not focused sufficiently on the stak's 
capacity to promote llevelopment by 
("[cating enahling social conditions and 
dcveloping human resourccs. 

Once again parallcls are evidcnt: 
both statt's suffer from an inability to 
contain widespread social crisis. The 
ljuality of hcalth, education. and other 
social serviccs is on the dt'cline. Crime 
i" taking its toll in the social and cco
nomic arenas. One may wonder why 
hoth governments do not attach more 
importance to the welfare of their re
spcctive constituencies' After all, 
though the IMF and the World Bank 
advise and order the implementation 
of drastic economic measures, neither 
has to contend with potcntial voters 
and hunglY mobs. Underplaying the 
role of socicty in the developmental 
process may prove vcry costly to both 
states, and at the moment it could also 
cost the government its leadership. 
This has becn verified by the failure of 
Zafy to effectively secure tl1t' presi
dential scat from which he was de
posed in ll1id-1996, and for which he 
is now competing against his oppo
nent, formCf dictator Ratsiraka. 

The political reality of "political 
good governance" 
With democratic rule a new political 
game has opcned for the political lead
ership, which now has to account - in 
principle - for its ~\ctions. Malawi's 
young dCll1ocracy, hcing marked hy 
social insccurity, suffers some degree 
of political uncertainty. If donors have 
complained ahout government's un
controlled spcnding, so has the popu
iation.(l(' 

Furthcnnore, the emergence of a 
definite regional, if not ethnic, pattern 
of voting in the 1994 elections points 
to a possihle lack of legitimacy of the 
government.(17 In any case, real power 
in Malawi hclongs to the internation
al comillunity, owing to the country's 
overwhelming dependence on foreign 
aid 6H The cconoll1ic options that the 
government can choosc to follow are 
fairly limited. Popular pressurcs de-

mand a rapid increase in living stan
dards; the provision of housing, em
ployment, ami hcttcr living conditions 
could tempt tht' leadership to adopt a 
more authoritarian approach(l<) Such a 
choicc would doubtless offend the 
multinational donor agencies, but it 
could create conditions which would 
permit the enforcement of structural 
adjustment; on thc other hand, it 
could also lead to another era of cor
rupt autocracy. 

Madagascar's political life has 
no,v taken thc route of renewed au
tocracy. The clcctions in 1993 brought 
in an odd coalition of powers, follow
ing the drafting of a shaky loophole
riddcn constitution. It was not long 
before the presidcnt. manipulating a 
cabinct crisis, forced his main oppo
nent in the coalition government to 
resign. through a fraudulent referen
dUl1l giving the president the right to 
hire and dismiss the prime minister.~() 
Zafy did not like criticism, especially 
when it involved his participation in 
fraudulent donor operations. Inflation 
growth and the new policit's of aus
terity placed upon the population ~i 
have led to unrest and protest, result
ing in confrontations of popular 
groups with the armed forces, and in 
turn to Zafy's dcposition. With the first 
round of the elections in November 
1996 showing considerable popular 
support for Ratsiraka, one may assume 
that the country is heading towards 
rencwed authoritarianism. 

So recent events suggest that the 
leaderships in Malawi and Madagascar 
are leading political development to
wards authoritarian rule. Decreasing 
legitimacy and a history of political 
abuses could force them to do so; yet 
the complete lack of autonomy that 
both have in relation to the donor 
agencies leaves little room for their 
ability to lead political developments 
in a direction that does not corre
spond with the designs of "political 
good governance". 

The failure of "political good 
governance" to recreate 
developmental state 
capacity 

The above demonstrates how the de
velopmental capacity of the state in 
Madagascar and Malawi has failed to 
matcrialize since the emcrgence of 
multiparty democracy. In both coun
tries. the leadership, given the legacy 
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of impoverishment and debt inherited 
from the previous regimes, has failed 
to promote development. Their lack 
of competence, integrity and dynam
ism has weakened economies which 
were already extremely feeble, The 
absence of socioeconomic empower
ment now results in the emasculation 
of potentially able work forces, owing 
to the dramatic decrease in the deliv
ery of social services and the rise of 
insecurity. Politically, the loss of its le
gitimacy has led the leadership in both 
countries to adopt a certain measure 
of political repression, leading some 
observers to subscribe to the already 
popular "Afro-pessimist" belief that 
the new African democracies cannot 
stand the test of time. The lack of au
tonomy of the leadership in matters 
of policy drafting could decide other
wise: yet one can not escape the fact 
that, so far, "political good gover
nance" has not I)een effective in pro
moting development. Worse, it has es
tablished a rigid paradigm which re
mains immutable despite this failure. 

Conclusion 

Multilateral agencies, assessing the lack 
of success of development policies de
vised by them through the years, have 
been quick to shift the blame to the 
leadership of the African states. Blam
ing the (Hat providellce, neo-patrimo
nialism, the "politics of the belly", fac
tionalism, tribalism, and political irre
sponsibility, neoliberal theorists have 
attempted to show that states in Africa 
should strictly be seen in their own 
terms, as the products of their own so
ciety, and not merely as failecl attempts 
to reproduce some mode of govern
ment designed elsewhere.72 

Yet, at independence, the Afri
can states were encouraged to engage 
in the development of their bureau
cracies to follo\v Western patterns of 
institutional and economic develop
ment, and to borrow extensively. If 
the state in Africa has failed to mate
rialize as a successful replica of states 
in the developed worlel, it has been 
shown that the blame can not be 
placed upon one or other factor or 
actor that has shaped the sul)-Saharan 
state as it stands today. However, over 
the years macro-economic conditions, 
coupled with lack of pragmatism in 
the drafting of economic and socia I 
policies by the African leadership -
relying increasingly on external fund-
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ing - have left the African states at the 
mercy and goodwill of donor agen
cies' ideologies and creed.-3 The ex
amples of Madagascar and Malawi 
have shown that in spite of the pre
dictions of the neoliberal perspective, 
both countries now stand on a par, 
ranking among the ten poorest COUll

tries in the world, whereas Malawi 
was once regarded as a progressive 
capitalist state, and both states were 
guided onto the path of structural ad
justment and austerity, and both had 
to comply with the demands of "po
litical good governance". The succes
sive leaderships have from the onset 
of their coming into power shown 
signs of defective developmental ca
pacities which, although carefully doc
umented in the neoliberal literature, 
should not be seen as being solely re
sponsible for conditions in their coun
tries ""hich the successive policies of 
structur~tl adjustment anel the concern 
for political good governance coulel 
not have alleviated.-' Indeed, if demo
cracy can be more functional for a so
ciety which has already achieved a 
high degree of economic and social 
development, "a (developmental) dic
tatorship can, in prinCiple, be far more 
effective than a democracy in creating 
the social conditions that would per
mit both capitalist economic growth 
and, over time, the emergence of a 
stable democracy".') 

Notes and references 
I. I11itiatil'ej(lr the reilljiJrCemellt of capac

ities ill A/rica (lReA), Washington, 
Wurld Bank. 1991, I' 3 (my translation). 

2. .~vl Todaro, EC0}1UI11ic del'e/upnleu/, ~tll 

ed, London: Longman. 199-i. 

3. P Jacquemot dnd M Raffinot, La nUUI'elle 
politiqlfe ecollomiq1le el1 a/rique, 
Vanves: Edicef, 1993. I' I';. 

4. G Hyden, "Rethinking thcories of thc 
statc". Aji'iea IllSighl, \,(il 2h. no I, 19%, 
I' 26, 

';. P Jacqucmot and M RalTinot, up cit, I' I';. 
6, The World Bank, Adjuslmellt in Africa,' 

Re/orllls, results, and the road ahead, 
Washington: \X'orld Bank Puhlications, 
199-i, I' 20. 

7, \'('orld Bank, op cit, I' 9. 
H, Dr E J Keller, "Liberalization, democrati

zation, and democracy in Africa: com
paratiH' pcrspecth'es", Aji'ica Illsight, \'01 

25, no I. 199';. I' 226. 
<), P Landell-1Vlills, "Go\'crnance, cultural 

change, and empm\,erment", Journal '!l 
Modem AFrican St1ldies, vol 30, no 4, 
December 1992. I' ';64 

10. A Leftwich, "Governance, democracy 
and de\'Clopment in thc Third \vorkl", 

Third Wurld Q1Iarler/~', vol 14, no 5, 

1993, P 605. 
11. Ibid. 
12. Scc E J Keller. op Cil, A Leftwich, up cil, 

and F Fukuyama, The <'nd oj'history and 
Ihe lasl man, Kew York: The Frec Press, 

1992 
13, .J B Forrcst. "The quest for state 'hard

ness' in Africa", Comparative Politics, vol 
20, July 1988, I' 423, 

14. J P t\cttie, Strategies in Ihestudyo/po/il
ical de&'dopment, Cambridge: Cambridge 
l'ni\'Crsity Pres>, 1969. I' 14, 

15. M Todaro, opcit, p l-i-I';, 
16. A Leftwich. "Bringing rolitics back in: to

wards a model of the developmental 
state", TheJournal o/Development Studies, 
\0131, no 3, February 199';, p 405, 

17 Ibid, see also J B Forrcst, op cit, I' 423. 
IH. SA Gitelson, in P G Forster. "Culture, na

tionalism, and the invention of tradition 
in Mala",i", Journal 0/ Modern A/rican 
Studies, vol 32, no 3, 1994. P 482, 

19, The Sial', 29 December 1994, 
20, J Kydd, "Malawi in the 1970s: develor

ment policies and economic change", in 
Ma/all'i: an alternative pattern of deuel
opmellt. 1',297. 

21. Ibid In fact, G,Cartcr wrote in 197H, re
ferring to Dr Banda, that growth and de, 
\'elopment in Malawi can be traced back 
to "hi" making" 

22. See R Jackson and C G Rosberg, PersulI
al rule in Africa: prince, autocrat. pro
phel. tyranl. London: Berkeley, 19H2, I' 
157-6-i. 

23, .J Kydd, up cit, I' 306. 
24. A Leftwich, "Bringing politics back in .. ' 

op cit, P 41H, 
25. J Kydd, up cit, p 320 
26. Busilless Day, 14 !>la\' 1996. 
27. Ibid. 
28, M Covell, Madagascar, politics, eCOIlO/l1-

ies and sociely, London: Frances Pinter, 
1985 

29, 0 Ratsiraka. 197 5. The term "[okolona" 

refcrs to the basic social and economic 
unit prior to both colonisation and the 
hegemony established over all of the is
land's groups by the Merina living in the 
Highlands, To this day ethnic and rc
gion,d tensions still pre\'aiL ,\'ith clashcs 
occurring pcriodically between the 
e<itiers (peorle from the coast) and till' 

Mel il~a, Political power shifted, with till' 

coming into power of D.Ratsiraka, into 
[hc hands of the c<iliers and it ha> re
mained there to this day 

30, This ob\'iously showcd a lack of basic 
economic insight, sincc in 1975 Mada
gascar s[ill relied upon trade with France 
for up to ~';O/O of its GKI'. 

31. !vI Cmell, up cit. 
32. Ibid, I' 63. 
33. F L Prior, The political eeO/zumy o[pol'er

ty, equitf'. and grou'th: Malawi and Mada, 
gascar, Washington:The World Bank, 
Oxford Cni\'ersity Press, 1990, p 44, 

)-i, Ibid. 

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
)



3') .I Kydd, up (II . P 307 

36 ~ee G t.\arion. "\'V"lut BJnda left Malawi' . 
W('eklr Mati al/(I Gllardlall. 20 July 1995. 
"Skeleton In Banda', closet " dug up". 
Weekll' .HaL! and Gllardwil. J7 .\Iarch 
199'). I' M\\an7J. ·.\Iala\\i make; first of 
)0000 publtc sen ICe, retrenchment;". 

The Star. 24 f'imember 199'). and 
"Muluzi clamps down on corruption In 
';tate boards". The CitIzen. 23 May 1994 

)7 Dr. Banda comiderably enhanced the ad
vancement of the Che",a group. to 

which he belonged, for instance by mak
Ing their vernacular language the second 
ofliCial language (the other being 
Engll,hJ ~ee D Ka,;pln. "The politic; of 
ethnIClty In Mala\\ i'; democratIc transl 
tlon", .Tol/mal o[Jlodem Afncan Studies. 
vol 5.3, no 4, 1995. P S9';-620. 

)H "OCI,t! IIldlcator; lound In Africa at a 

Glance. and In the World Bank Report Oil 

slIh-Saharan Africa. sho\\ that since the 
1970, SOCioecononllc condition; ha\ e 
declIned tremendously, ,0 that In 1992 
the Gf'il' per capita ;tood at CS 5S5. 
about 60 % of the population "as Illiter
ate. nearly one In four chIldren did not 
ltve beyond the age of five. and girls 
could expect to have nearly seven chIl
dren. 

.39 Interview with the Consul Honoraire de 
Madagascar. Johannesburg, July, 199'; 

40 Thl; translate; Into '"the terrible year; of 
austerity" 

41. Q M Khan, Findings on Madagascar. 
World Bank Publication. No 45, Wash

ington: World Bank, 1995. 
42. African Deuelopment Indicators 1995. 

Washington: The World Bank. 1995. 
43. ;'ieu' York Times. 16 December 1962. 
44. K K Virmani. in The making of Malau'i. 

Kalinga, Delhi: Sn, 1992, p 112: see also 

Development, the state and its leadership in Malawi & Madagascar 

ZIIII haiJwe JIerald. IH February 1994 and 
22 Febru,ny 1<)9·1. 

j5 And II the\' \\ ere, It \\ ,IS felt that politi
cal,uh!llt\ heing ,I ;ound base lor eco
nomIC de\ elopmenl. was ultimately de
'irabk. \\ h,lle\ er the cost 

46 P G For,ter. op Cit. p 477-197 

j7 D Ikre,lord. Zlml){/hu'e Herald. 2 

:\ovemhCl 1 (9). George Manon. Weekly 
Mati ami Gllardwl1. 20 July 1995. and 
NatIOnal Weekly TImes. 27 February 
1993 

4H C H Barrl'tt. "{ I nderstanding uneven agn
cultural ltbeLllIsatlOn in Madagascar". 
JIJl/nUlI oj" Mud(,rIl African Studies, vol 
52. no 5. I <J<J4, P 4S7 

49 A 19H9 r SIlliman Rights Report point" to 
my,tenou" dhappearance", a; well a; 
unclerground mIlHar} and police orgam
ZJtlon, 

SO C 13 Barrett. op CIt, p 4S 1. 

S I The elflZell. 23 May 199"t 
S2 Bll.\/Iless Da)'. IH ~'vlay 1995. 
~5 Drought, Lu\ l' .rlso 10" ered agricultural 

productl\ Itv 

54 George Manon. Weekly J1ml and Guar· 
dtan, 2(1 .lui} 199') 

SS. Ihld 
S6 Bllsmess Day. 14 May 1996. 
';7 [) Beresford, press cutting, Jan Smut; 

Library. University of the Witwatersrand. 
Johannesburg. File' 4E6.An example of 
high level corruption/bribery is illustrat
ed in the recent awardrng of $.3 400 each 
to the 120 members of the ruling major
ity in parliament, by the new president 
(G Marion, op cit). 

58. C G Marcus. La France et Madagascar, 
Document d'Information de l"Assemblee 
l\ationale, Commission des Affaires 
Etrangeres, Rapport d'Information no 

IH53. Dec 1994. 

S9 Tbe Star. 20 February 1994 
60. The Star. I ~eptemher 1995, The £co-

110m /.,t, 9 Ocrober 1995, La leftre de 

I"Oceall IIIc/wlI 19 ~eptember 199') and 
I j '\;()\ embel I 99~ 

61. Th" lrgure doe, not clIfterentlate be
t\\ een real \\ orker, and gho;t emplo}~
ce ..... 

62 BIJntyre, Queen ElIzabeth HospItal 
ClIne to a ,tandstIlI ,It the hegrnning of 
1996 hl'Glu,,' of the lack of medical sup 
plie, 

6.3 Weekly Mml and Gllardu/Il, 2 ~eptember 
1995 

64 hldian Ocean Neu'slefter. June 1995. 
6S Th(' Star. 24 November 199') 
66 Ihld 

67 D Ka,prn. op clf, p S9S-620 

68 D Beresford. op elf 

69 Herald Tnhllne, February 1996. 
70. ZllIlhahll'e Hl'rald, 14 October 1995. 
~ I Sue h mebures ha\ e been the result of 

the IMF grantrng of condItional aid, at 
ultra-prderentlaL rates It ha; been sug
gested that the real i'isue in .\1alagasy 

polItiC'> no\\" centre; around the ques
tion "Who owns Madaga;car. its gov
ernment or the IMP" Weekly Mail and 

Guardian, 22 September 1995. 
72. See .I F Bayard. in C Clapham. review ar

ticle "The 10nglle duree of the African 

state", African Affairs, vol 39, 1993. p 43.3, 
P.Landell-Mtlb. op Clt. see also G Hyden, 

op cit. 
73. C V Scott, "Socialism and the "soft state" 

in Africa", Journal of Modern African 

Stlldies, vol 26, no 1. 1988, P 23-36. 
74. B Fine and C Stoneman, '"State and de

\'e!opment", Journal of Modern African 
Studies, vol 22. no 1. March 1996. 

75. F Fukuyama. up cit (my emphasis). 

VOL 27 No 1 1997 AFRICA INSIGHT 53 

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
)



Cuito Cuanavale 

Professor W Breytenbach 
of the University of 

Stellenbosch anaZvses the 
conflicting interpretations 

of one of the most 
significant engagelnents 
in the military history of 

Southern Africa. 
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revisited • • 
• 
I

t is ahout a decade since the "Battle 
of Cuito Cuanavale" took place. 
Although almost all ohservers agree 
that this event was a turning point I 

in the history of the suhcontinent. vir
tually everything else ahout this event is 
still shrouded in controversy. Today it is 
even dehatahle whether it should he re
ferred to as a hattie: in many ways it 
could he defined rather as a siege. al
though, as will he pointed out later. it 
was linked to the higgest hattie in Africa 
since the Second World War. 

The problem and related issues 

What made it such an important h~lttle 
was the context: tlie last of the proxy 
wars during the dying days of the Cold 
War: a high degree of external involve
ment focusing mainly on Cuha and a 
pre-Dc Klerk South Africa: important 
political stakes for Angola ami Namihia, 
and hy implication also for the ANC 
(African National Congress) in South 
Africa. 

Two of the 1ll~ljor contenders for 
political power in Angola - tlie MO/'i
mento Popu/ar de Liherla~ao de AIlp,ola 
(MPLA) through the official Angolan 
army, the For~as Armadas Pop" la res de 
Liherla~ao de Anp,ola (Fapla), and the 
UniclO Naciollal para a IlIdepelldullcia 
Total de AI/p,ola (I Tnita), were locked in 
a I3-year-long civil war for politicd su
premacy in that territory. During this 
war Fapla was supported hy the Cuban 
army which, in turn. W~IS su pported hy 
the USSR. Swapo (South West African 
Peoples Organization) and the ANC 
were part of this alliance, although as 
far as can be ascertained the ANC was 
not involved in the hattie or skge of 
Cuito Cuanavale. The other ~dliance, 
though much looser. consisted of Unit~1 
supported hy the South African Defence 
Force (SADF), with the Re~lgan Admini
stration in the USA supporting l'nita 
militarily, though not South Africa's re
gional policies. In a sense then:, wen:' 
surrogates on all sides. 

In elucidating its significance, one 
should perhaps be cautious not to judge 
such a complex issue in terms of a 

single factor only: in this case the mili
tary outcome of \vhat happened at Cuito 
Cuanavale. The political consequences 
of the larger war in Angola were perhaps 
of greater significance, as will be point
ed out later. With this in mind. we can 
reduce the disagreements about the out
come of Cuito Cuanavale to three issues: 
first, the question of the objectivity of 
source material: second, differing inter
pretations of the short-term military out
come and the longer-term political con
sequences: and third. related to the sec
om!. \vho - with the benefit of hindsight 
- were the "real" winners and losers. 

The first issue involves a major 
problem, namely. the varied quality of 
source material. most of which is sec
omlary and often based on official in
formation. The latter must perforce be 
treated with suspicion as, in the nature 
of modern warfare, it tends to be a mix
tLlfe of fact and fiction and possibly lack 
the quality of critical analysis. For ex
ample. South Africa initially (in 1975 
and in 1987) denied officially that the 
SADF was involved. In the Cuito con
text, it was only after the South African 
involvement had been revealed in a 
WaslJington newspaper by a first-hand 
reporter (Fred Bridgeland in the 
Washillp,tol/ Post on 22 November 1987) 
that the SOLlth Africans admitted to it. 
By then. the Angolans and Cubans had 
a monopoly on "official" information re
leased. and some of this included in
formation to the effect that 41 South 
African jet fighters had already been 
downed. Without other verification, this 
figure was requoted hy academic writ
ers on the suhject. 2 (From 1990 on
wards. when the quality and frequency 
of reporting improved. other serious 
writers had no douht that this figure had 
been heavily int1ated 5 ) As far as pro
p~lgaJl(b went. the South Africans had 
therefore lost the first round. The first 
(and only) SADF document on the re
lated events was released only months 
bter, in early 1988. I This contained the 
SADF version of losses: figures given 
here were vastly different. It was stated, 
for example, that SOllth Africa had only 
lost thirty one soldiers, three tanks, 
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How did he gain access to 
Angola? He answers 

I was offered a contract to write a dit~ 

ferent hook on Angola seen through the 
eyes of the ordinary South African sol
diers who did the fighting at the height 
of the Cuban-South African waf there in 
1987-88. I would be free to interview as 
many men as time. energy and money 
would allow. There would be no inter
ference from top levels of the military or 
the government. My own stipulation and 
that of my publisher was that there 
should be no question of the hook being 
subjected to censorship in Pretoria.' 

lIe leaves it there. but seems satisfied 
that this condition was met. Maier has 
covered the Angolan conflict since 
191)6 as a correspondent for the Illde
pendent and Washingt()n Post. Flown 
in by the Angolans, he became the 
first reporter to witness the clash at 
Cuit0 6 

Apart from these hooks, two oth
ers stand out as noteworthy contrihu
tions, being written hy fonner role
players in the Angolan drama, name
ly Chester Crocker and jannie Gelden
huys. The first to be published was 
Chester Crocker's account of his ex
periences as Assistant Secretary of 
State for African Affairs in the Reagan 
administration. In 1992 Crocker puh
lished High noon in Southem Africa: 
making peace in a rough Ileighbor
hood. In 1993, GeneralJannie Gelden
huys, Chief of the SA Defence Force at 
the time of the Siege for Cuito Cuana
vale, puhlished his own recollections 
as Die u'at u'en: 'n Generaal se storie 
uit 'n era van oor/og en vrede (Those 
who won: a Genera!"s story from (In 
era of war and peace), which was 
translated into English in 199,). These 
are significant contributions to the his
toriography of the topic. Any re
searcher must be wary of bias and the 
almost inevitable tendency of the au
thors of autobiographies to he subjec
tive on controversial issues, attempt
ing to make their own role arrear bet
ter with hindsight. Yet these books do 
not contradict each other in any no
ticeable way. 

This leads to the second issue, 
namely that of different interpreta
tions. In fact most contradictory views 
are not those belonging to writers of 
first-hand experiences, but to re
searchers whojn the absence of reli
able information, have become sec
ondary sources and made their own 
deductions based on the scant infor-

[~o ~avale revisited~ame outcomes, different consequenceQ 
----- --- -- --_._--------

mation available, including untested 
data. Some writers, such as Horace 
Campbell, Hasu Patel and Adam 
Gordon, helieve that South Africa ae
tua Ily lost the hattie - as opposed to 
the Heitman school of thought that 
believes that in bct South Africa 
scored a clear and unqualified victOlY. 
Virtually all other commentators qual
ify their verdict: essentially, this is the 
"stalem;lte" school of thought. under
lining the "siege" notion of a protract
ed battle. 

With hindsight one can say that 
the third prohlem, the issue of who 
the real winners were, relates not only 
to the military outcome but to the po
litical implica tions of the war in 
Angola. Since this included longer
term consequences, many of the 
works of 191)9 and 1990 were puh
lished too soon to make the kind of 
political judgements required, though 
those of Bridgeland and Maier still rate 
among the best. This article is an at
tempt to contribute to precisely this 
dehate. 

Overview 

The roots of the conflict in Angola go 
hack a long time, to the pre-indepen
dence and especially the post-inde
pendence periods from 197') onwards. 

Before 1974, at least three liber
ation movements fought Portuguese 
colonialism in that territory: the MPLA; 
the FNLA (Frente Nacional de 
Libert{l(;ao de Angola), and Unita. The 
liberation wars ended on 25 April 
1974 when the Portuguese govern
ment was overthrown in a military 
coup in Lisbon. This coup was one of 
the primary rerercussions of Portu
guese colonial wars in Africa, which 
hecame increasingly unrorular at 
home, where Portugal was under 
heavy strain. Within two days of the 
coup, the new regime in Portugal rec
ognized the independence of the 
Portuguese colonies in Africa. Angola, 
however, attained independence only 
in November 197'), owing to rroblems 
of disunity. After the cou r, a transi
tional government consisting of all 
three nationalist movements was 
quickly formed, but internal differ
ences led to its disintegration (this fact 
is crucial to understanding the after
math of Cuito Cuanavale). The MPLA 
then executed a coup against hoth the 
Portuguese colonial forces still resi
dent in Luanda and the disintegrating 

transitional government. The other 
two members of the transitional gov
ernment, Unita and the FNLA, then 
formed a military alliance against the 
MPLA, and the post-colonial civil war 
commenced in 197'5. 7 However, with 
the consent of the Portuguese, the 
MPLA, avowedly Marxist, took control 
on 11 November 197'5 when Angola 
hecame independent. 

This war soon escalated into a 
conflict of international proportions. 
The Soviet Union, through its histori
cal support for the MPLA dating from 
the late 1950s, decided to continue its 
support for the sake of protecting its 
interests in this region. s The United 
States of America considered this un
acceptable in view of US global inter
ests. and decided to support what it 
regarded as an "anti-Marxist alliance" 
with Unita 9 Thus the civil war in 
Angola became an arena for super
power proxy wars. In fact, during the 
1980s the Cold War was probably 
more intense in Southern Africa than 
in any other region in the world. 1O 

When the MPLA came to power 
in 197'5, South Africa decided to inter
vene. This decision was apparently 
based as much on South Africa's con
victions as on the encouragement from 
the USA, Zamhia and Zaire to halt any 
further Cuban-Soviet (Marxist) penetra
tion of the region. II This went unan
nounced at the time. 13y 22 November 
1975, however, the story of South 
Africa's involvement in the war was 
front-p;lge news in the Washington 
Post. The US then reassessed its sup
port for Unita in view of its relationship 
with South Africa. This was a major cri
sis for South African policy makers. On 
19 December 1975 the US Congress cut 
off all covert CIA aid to Unita and the 
FNLA. After srectacular initial success
es, South Africa decided it could not 
fight on alone in Angola, and pulled 
out its military units on 27 March 
197611 By then, Russian-made "Stalin 
organs" were deployed by the Cubans 
against South Africans and the balance 
of power had suddenly shifted against 
South Africa. Following this crisis, 
eS/South African efforts were once 
again renewed, l:l the Americans still 
not supporting South Africa directly, 
yet unwilling to criticize South Africa's 
cross-border raids. 

The South African forces retreat
ed into Northern Namibia, concentrat
ing on cross-border support of Unita 
against MPLA offensives, and fighting 
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Cuito Cuanavale revisited: Same outcomes, different consequences 

Swapo insurgents on either sides of 
the border. These short-term invasions 
were usually code-named "opera
tions". This phase lasted until 1985. 

The ANC had established bases 
on Angolan soil with the blessing of 
the MPLA. The setting up of ANC 
bases lent credibility to the "total on
slaught" theory of the time: namely 
that the ANC was part of a wider and 
more radical alliance. Moreover, in 
1976, the MPLA was, as mentioned 
above. no longer fighting alone: with 
Cuban assistance (and increased 
Soviet support from 1987), the former 
guerrilla army was transformed into 
Fapla, and it was fighting for the same 
liberatory causes as Swapo and the 
ANC. To be sure, the ANC in Angola 
was probably not seen as too great a 
menace by the South African govern
ment. But Swapo was different, as it 
had a conventional capacity. Swapo 
and the United Nations were un
doubtedly seen as the biggest threats 
to the preservation of South African 
control in Namibia. Hence the strate
gic commitment to prevent "a red flag 
in Windhoek" .14 And because of the 
Cuban factor, the South Africans were 
prepared to use military as well as 
other methods in Angola. I) 

Why Cuba got involved in the 
way it did, from the end of 1975, is not 
quite certain. Albright l6 speculates 
that the reasons had to do with the 
revolutionary visions of the Cuban 
army; its liberatory role in Africa; the 
prospects for increasing international 
prestige; the opportunity to gain po
litical influence at home; the upgrad
ing of its weapons systems; and to 
provide enhanced leverage for Soviet 
economic, diplomatic and military as
sistance to Cuba. What emerges from 
this is that the Cubans were not sim
ply surrogates of Moscow. The Soviets 
were apparently not involved in 
Angola's decision to appeal to Cuba 
for help, nor in Cuba's decision to 
send troops to Angola. 17 The Cubans, 
therefore, had their own reasons for 
involvement in Angola. 

During the period 1976 to 1985 
the Soviets and the Cubans knew that 
covert US support for Unita (and by 
implication for South Africa), was ille
gal in terms of the Clark Amendment 
of 1976. They knew this would limit 
the US role. But when the Clark 
Amendment was replaced by the 
Reagan doctrine in July 1985, the US 
restarted support for Unita and began 
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once more openly to supply Unita 
with military assistance from 1986,IH 
hoping to make the war more costly 
for the Cubans and Soviets - who re
sponded by sending in more Russians 
from 1987. 

This is the superpower backdrop 
to the war. In Angola itself, the inter
nationalization of the conflict deep
ened with South African and Cuban 
involvement. For example, in 1985 
Fapla launched the first assault on 
Unita, in the area of Mavinga. When 
Fapla got the upper hand, the SADF 
intervened successfully, withdrawing 
shortly afterwards. Short-term inter
ventions were nothing new to the 
SADF as it had by then used them in 
various operations, for example 
Savannah, Bruilof, Reindeer, Rekstok, 
Sceptic, Klipkop, Protea, Super, Me
bos, Phoenix and Askari. In 1987, 
Fapla launched another offensive in 
the direction of Jamba, the capital of 
Unita. Unita obviously wanted to halt 
this as far as possible from its head
quarters. Heavy fighting then ensued 
between Unita and Fapla at the Lomba 
River. 19 At that stage South African 
forces were further south, but decided 
to invade again and assist Unita, 
whereafter the MPLA was driven back 
into Cuito.2o At this the Cubans rushed 
in to support the MPLA at Cuito, forti
fying the town and establishing a su
perior air defence system at the air
port, vital for the planned attack on 
Jamba 21 This was a turning point of 
sorts: up to that point Cuba had acted 
relatively independently from the 
USSR, but evidence suggests that the 
Russians had now stepped up their in
volvement. The South African re
sponse to this culminated in three op
erations: Moduler, Hooper and Packer. 

By then, Gorbachev had already 
come to power in the Soviet Union, 
introducing "new thinking" into do
mestic reforms, and into the USSR's 
foreign relations. Eventually, the USSR 
committed itself to seeking political 
solutions to regional conflicts. This at
titude of cooperation (including co
operation with the United States), was 
unprecedented as far as the joint res
olution of these conflicts were con
cerned. 22 In the end, this translated 
into Soviet pressure on the Cubans to 
consider political solutions as well, 
but only after the Soviets had stepped 
up their involvement in 1987.2.:3 

It is against this background that 
the battle or siege of Cuito Cuanavale 

in 1987/88 must be assessed; the 
MPLA/Fapla were in alliance with the 
Cuban forces, now actively supported 
by the USSR, and Cuito was the first 
line of defence. Swapo (and the ANC) 
were also role-players in the Angolan 
theatre, but only in a secondary role; 
the ANC was not involved in Cuito. 

The Siege of Cuito 
Cuanavale, 1987-1988 

Strengthening the argument that this 
was a siege rather than a battle is the 
fact that it was the last of a number of 
campaigns launched by Fapla forces to 
capture Mavinga, a Unita base not too 
far from Jamba, starting in September 
1985, when the SADF had intervened 
successfully. Two years later, another 
offensive against Mavinga commenced 
on 14 August 1987. The successful oc
cupation of Mavinga would have al
lowed the Fapla forces (with their 
Cuban allies) to launch air attacks on 
Jamba, and possibly on Rundu and 
Katima Mulilo in Northern Namibia, 
which were important logistical bases 
for SADF support of Unita. Battles took 
place in the area of the Lomba River. 
With South Africa assisting Unita, Fapla 
forces were forced to retreat (from 
Mavinga en route to Jamba) back to 
Cuito Cuanavale24 On this point there 
seems to be consensus: the South 
African/Unita forces won the Battle for 
Jamba (at Mavinga).25 

After the setback at Mavinga, 
Fapla and Cuban reinforcements ar
rived at Cuito Cuanavale. This time it 
is possible that the Cubans were there 
at the instigation of the Soviets, whose 
military men might have sensed that 
this was their last chance, because 
Gorbachev had already come to 
power and was planning the new 
policies in the USSR. Cuban forces in
cluded the Cuban 50th Division - re
putedly 50000 strong - aiming to 
"out-escalate" the South Africans,26 in 
the knowledge that South Africa was 
under constraints owing to sanctions 
and other political factors. The South 
Africans attacked in Operation Mo
duler, and the ensuing battle became 
one of the biggest ever in Southern 
Africa, culminating in a siege that last
ed from August 1987 through March 
1988 - Operation Packer. Although 
the war was undeclared, and in this 
way not typical of modern-day con
ventional wars, the type of fighting 
was undoubtedly conventional. 27 
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The Fapla / Cuban forces (with 
active Sovier involvement) speedily 
fonified the town: bu nkers were con
strucred; land mines were deployed', 
tanks took up ddensive positions; air 
defence sysrems were erecred. The 
purpose was to defend the air base 
;md the landing sr.rip as these were es
sential for future offensives againsr 
Vnita's capilal, jamba. This apparent
ly took the SADF by surprise. 

It is not completely clear what 
the South African intentions were. 
This is the crux of rhe matter; on rhe 
answer depend the arguments abour 
who actually won or lost the "bailie" 
for Cuito Cuanavale. 

One school of thoughr mail1(<lins 
that South Africa wanred ro seize the 
tOwn of Cuito Cuanavale through the 
caplure of the air force base. 28 though 
lhe political price in casualties and 
costs would have been very high . If 
this was so, South Africa failed in this 
intention. 

According tojames,29 rhere is ev
idence thar the SADF contemplated 
the occuparion of CUilO Cuanavale. 
But they then decided againsr this 
more ambilious plan, not so much for 
military as for polilical reasons, such 
as the potenrial loss of many lives. 
These considerarions forced the South 
Africans to adopl a narrower objec
tive . A second school therefore main
tains rhat the South Africans had only 
limited objectives: for the SADF to 
neutralize the airfield, nor rhrough 
high-risk offensive ractics al the sacri
fice of men and machines, but only 
through the use of long-range GS :lnd 
G6 artillery. This school holds that il 
was not their intention to seize rhe 
town or capture the airfield for pur
poses of physical occupation .30 The 
intention was at mosl to prevent as
saults on Jamba, and this was suc
cessfully accomplished . 

Thus il is on the differing inrer
pretations of South African inrentions 
that the whole controversy abour 
"who won" at Cuito Cuanavale hinges . 
The facl rhat they did not seize the 
(Own or capture the airfield could lead 
the first school of thought lO argue 
that the SADF los!. Wrirers who reason 
in this way are Horace Campbell>t 
and Hasu Pa leI. 32 These a nd other 
proponents of this school of thought 
claim the following: Cuiro Cuanavale 
was "Soulh Africa's Warerloo"; South 
Africa conceded air superiority; South 
Africa's auempt ro score a quick vic-

Cuito Cuanavale revisited: Same outcomes, different consequences 

Gorbachev 

lOry at CUilO failed; Cuba and Angola 
succeeded in reraining Cuilo; and 
South Africa failed 10 capture lhe 
nonhern towns of Cuemba and luena. 
Interestingly, the word "defeat" is 
never used . "Failure" rherefore seems 
more appropriale here. Strangely, 
Adam Gordon33 wriles rhat "a famous 
viclory won Ihe bailie due mainly to 
Cuban air superiority". So far , only 
Fidel Castro himself has suggested that 
this was anything like a "famous" vic
tOly. judged against other aCCOUI1(S, 
Gordon'S words are therefore perhaps 
somewhat extreme. 

A view diametrically opposed to 
thar of Campbell and Patel - and by 
implicarion Gordon as well - is thal 
held by war correspondenr HeilmanY' 

who writes: 

The defeat inflicred on rhe Fapla Forces 
in the process was so crushing, Ihal it 
changed Ihe strategiC siluation beyond 
recognifion . The result was that rhis 
CJ mpaign in large measure brought 
aboutlhe polillcal developmenrs hoped 
fOf. The key faclor was the milirary dis
asrer Ihat overlook Fapl<\ in lale 1987 
and early 1988. This convinced Moscow 
and Havilna of the need 10 reconsider 
their role In thiS Iheatre. The fighting 
had proved conclusively thai Fapl~ 

alone could nor stand up to a South 
African convenlional force. The suc
cesses achieved by Ihe very small South 
African force funher suggested thaI even 
Cuban intervention might nOI be suffi
cient 10 oppose ir 

Unfortunately the question of Sourh 
AfriGl'S intentions, which is crucial ro 
rhe assessmenr of the shorr-rern) out
come, is left unanswered. Heitman 

refers ro "polilical developments 
hoped for", but does nor rouch on the 
longer-rerm implications. In this sense, 
Heirman's views are unhelpful to our 
examin:ltion . 

Inrerestingly, not everyone who 
opts for the firsr line of thoughr con
cludes thaI the SA Defence Force lost. 
In line with james, Crocker35 and 
O'Neill and Munslow36 also mainrain 
rhar ir was indeed the intention of the 
SADF to lake CuitO Cuanavale (by 
March 1988, according ro O'Neill and 
Munslow) in order to enable Unita to 
strike at Fapla bases fun her away from 
jamba. Yet the failure ro do so does 
nor make these observers conclude 
that the SADF actually 105(, 

Crocker'S account is paflicularly 
revealing: instead of wdefeal~ for the 
SOUlh Africa ns, he writes abour "a 
stunning humiliarion for the Soviet 
Union"Y In conrrast co previous mili
rary engagements when the Cubans 
acted autonomously, the evidence was 
rhat rhe Soviels now played a much 
bigger role . This is Crocker's version: 

In early OClober Ihe Soviet-Fa pia offen
sive was smashed at Ihe lomba River 
near Mavinga. II turned into a headlong 
relreal over the 120 miles back 10 the 
primary launching poim at Cuilo 
Cuanavale. In some of the bloodiest bal
tles of (he entire civil war, a combined 
force of some 8,000 Unila fighlers and 
4,000 SADf troops destroyed one Fapla 
force of 18,000 engaged in the three 
pronged offensive. This offenSive had 
been a Soviel conceplion from star! 10 

finish, Senior Soviel officials played a 
central role in ils execulion. Over a 
Ihousand Soviel advisers were aSSigned 
10 Angola in 1987 10 help with Moscow's 
largeSI logislical effort 10 dale in Angola: 
roughly $1.5 billion in mililary hardware 
was delivered that year. Huge quanrities 
of Soviet equipment was deslroyed or 
fell to Unila and SADF hands when 
FaplJ broke inlO a disorganized retreat. 
In a splendid paradox, Ihe Soviel Union 
had become Ihe largesl eXlernal source 
of arms 10 Unita and South Africa. The 
1987 military campaign represenred a 
stunnmg humiliation for rhe Soviel 
Union, ils arms, and its slrategy . 11 
would lake Fapla a year, or maybe [WO, 

10 recover and regroup. Moreover, the 
Angola mililary disasrer Ihreatened 10 go 
from bad to worse . As of mid
November, the Unila/ SADF force had 
deSlroyed Ihe Cuito Cuanavale airfield 
and pinned down thousands of Fapl~'s 
best remaining unirs clinging onLO the 
town's defensive perimelers. There was 
a risk of a complete Fapla collapse in 
the south of Angola. 
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[}?Uito Cuanavale revisited: Same outcomes, different consequences 

What Crocker is saying is that the 
Fapla/Cuban forces and their Soviet 
advisers were humiliated. Unlike Heit
man, he does not claim that the SA 
Defence Force actually won. Reveal
ingly, General Jannie Geldenhuys -
Chief of the SADF at the time, echoes 
the sentiments of Crocker. He writes5H 

that the war in the south-east of 
Angola was decisive and that the SA 
Defence Force and Unita had won the 
battle for Jamba, as most writers 
agree. On the question of Cuito, he 
says that the campaign did not end in 
a spectacular way. There was no 
knockout as in the Gulf War. There
after, according to Geldenhuys, the 
Russians lost their appetite for war in 
Angola and opted for peace a few 
months later. But whether this was 
because of "new thinking" in Moscow 
or because of a perception of "humil
iation" in Angola is left unanswered. 

What is more certain, however, 
is that Cuito Cuanavale represented 
neither political victory nor defeat for 
any of the parties, despite the fact that 
South Africa arguably had the best of 
the military exchanges. But in terms of 
the bigger picture, political-military 
"stalemate" prevailed. In similar vein, 
Thomas Ohlsson39 refers to this con
dition as "military deadlock". Karl 
Maier, Jeffrey Herbst, Kathryn O'Neill 
and Barry Munslow and Susan Brown 
echo the same sentiments. 

For example, Herbst 10 writes as 
follows: 

In the heaviest conventional fighting in 
Africa since the Second World War, the 
Cubans and the Angolans succeeded in 
retaining Cuito. Cuito Cuanavale can 
however not be regarded as a defeat for 
South Africa. The fierce fighting result
ed in preventing the annihilation of the 
Angolan army and in the restoration of 
the status quo ante bellum. 

Similarly, but less emphatically, 
Kathryn O'Neill and Barry Munslow·tl 

write: 

All the parties concerned recognised 
that a purely military solution was no 
longer feasible .... Whilst South Africans 
were not decisively defeated at Cuito. 
they faced political costs by continuing 
the fighting that were much too high. 

Susan Brown~2 sums it all up: 

A failed South African-Unita attack in 
M<lrch 1988. which aimed to drive Fapla
PLAN-Cuban forces back over the river 
into Cuito Cuanavale before blowing the 
bridge across it. led to stalemate. with 
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hoth sides holding their positions. Bur it 
also enahled Fidel Castro and the MPLA 
to claim glorious victory - which in turn 
made it possible for Cuba to convince 
the MPLA to participate and make con
cessions in negotiations. 

Although the fighting in Cuito was 
over by March 1988, the war in Angola 
was not over yet. A new drama was 
unfolding in the west of Angola. For 
this reason, pycrofr13 reminds us to 
avoid making the siege of Cuito 
Cuanavale the sole determinant when 
evaluating the outcome of the larger 
battle. What he is really saying is that 
there is a bigger picture and the 
longer-term political consequences 
are perhaps more important than 
short-term military outcomes. This is 
also the thrust of this article. 

When conSidering the conse
quences, the military outcome is only 
one facet. Here, the evidence strong
ly suggests that the SADF may have 
suffered setbacks, but were hardly de
feated on the battleground: to claim 
"famous" or "glorious" victories for the 
Cubans is simply wrong. But history 
and politics (not politicians) have had 
the last say. The bigger picture only 
becomes clearer now. 

Outcomes and consequences: 
What the bigger picture says 

The siege for Cuito lasted seven 
months. The Fapla/Cuban defences 
(and Soviet logistics) held out, but not 
without the involvement of the 
renowned 50th Cuban Division. The 
SADF also destroyed the airfield, but 
not other supply lines:t4 By then, the 
major parties (South Africa and Cuba) 
had realized the high costs of an aU
out victory, creating the scenario for a 
"mutual hurting stalemate".-l5 This in
creased the chances for a negotiated 
settlement, especially as attitudes in 
Moscow were also changing. South 
Africa tried one more time to over
power Cuito, but failed. On 27 June 
1988 the Cubans bombed a South 
African base at the Calueque Dam. 
killing 12 soldiers. The Cubans then 
marched on the Namibian boundary 
in the west. Was this the real turning 
point politically? Or had the actual 
turning point occurred earlier when 
the Soviets' last stand in Africa failed 
to materialize and stalemate ensued? 

Either way, negotiations became 
unavoidable, especially in the light of 

South Africa's problems in the field 
and American insistence that Cuban 
withdrawal be linked to the peace 
process, thus denying the MPLA/Fapla 
its only means of viable defence. 46 

The negotiations on peace, and the 
implementation of the United Nations 
Resolution 435, were in full swing 
soon after. By 22 December 1988 the 
parties - including the USA and the 
USSR - reached an Accord in New 
York. The consequences of this peace 
accord must. of necessity, be factored 
into a final assessment of the war in 
Angola. Here one is reminded of Karl 
Maier's-l7 observation that, like the Tet 
offensive in Vietnam, this was a mat
ter in which "everybody claimed vic
tory, but which technically, no one re
ally won". 

Is this true' 
Although Crocker-lH claimed "vic

tory" for the US policy of constructive 
engagement, Peter Vale,49 in review
ing Crocker's book, questions this 
point while bringing the Cuban factor 
into the argument. He asks, "Had 
Castro not bolstered his troops in 
Angola - an act which culminated in 
the Battle of Cuito Cuanavale - would 
South Africans have agreed to with
draw'" Perhaps not. But without the 
linkage policy and South African ar
tillery, the Cubans might not have 
withdrawn either. 

The political consequences 
could be assessed in various ways, by 
considering the domestic, regional 
and international implications. They 
can also be assessed in terms of not 
only short-term outcomes but also 
longer-term consequences, which are 
still unfolding today, a decade later. 

In the short term, South Africa 
withdrew its troops from Angola, 
thereby withdrawing from its alliance 
with Unita; the peace agreement also 
compelled the Angolans to pressure 
the ANC to close its camps on Angola 
soil. Namibia's independence was fol
lowed by the final withdrawal of all 
Cuban forces, ahead of schedule, and 
had it not been for Resolution 435, the 
basis for the peace accord, Swapo 
might have self-destructed. 50 How
ever, with all foreign forces out, the 
conventional war between the two 
opposing (Angolan) alliances quickly 
degenerated into a civil war between 
the MPLA and Unita: in a sense we 
were back at 1975. 

The agreements of 1988 could 
also be seen as the end of the short-
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term military outcomes, and for 
Angola, the beginning of the longer
term consequences. In what might be 
regarded as perhaps one of the most 
authentic versions of the war pub
lished so far, Fred Bridgeland opts, 
not for the narrow interpretation of 
what happened at CUito, but for an 
assessment of the bigger picture. 
Bridgeland writes)] (and this is quot
ed in full): 

So who won the War for Africa' Cuba, 
according to Fidel Castro. South Africa, 
according to the Chief of the SADF, 
General Jannie Geldenhuys. The most 
simplistic Cuban propaganda in print 
and on video is that the South African 
Defence over-extended itself and be
came surrounded by Fapla and Cuban 
forces at Cuito Cuanavale. South Africa 
therefore entered negotiations brokered 
hy the USA from May 1988 onwards to 
extract its beleaguered troops, tanks and 
armoured cars from Pretoria's own Dien 
Bien Phu. The Cuban story was taken at 
face value by Castro's sympathisers in 
the Western press and repeated so many 
times that it became received truth. The 
Cubans were helped by the South 
Africans' own clumsy efforts at propa
ganda, which amounted to saying as lit
tle as possible about the full-scale war 
they fought in Angola. 

The Cuban assertion was nonsense. 
No one can surround anyone in south
eastern Angola. The vastness, wilder
ness, tangled vegetation and sparse pop
ulation of the terrain make that impos
sible. The limited number of troops 
committed to hattie by the SADF, 
Cubans, Fapla and Unita - in relation to 
the huge extent of the forested area over 
which the fighting took place - made it 
even more inconceivable. 

In speeches in Havana on 26 July 
1988 and 9 July 1988 Castro gave a more 
rational version of events at Cuito 
Cuanavale than those fed to foreign 
sympathisers with Cuba. In these im
portant domestic homilies, he referred 
only to the 'thwarting' of the South 
Africans at Cuito Cuanavale. His 'alter
native history' corresponds closely with 
the accounts given by the fighting men 
of the SADF. 

Castro said a 'complex and critical 
situation arose [at Cuito Cuanavalel as a 
consequence of an enormous military 
escalation by South Africa'. Intervening 
with tanks, infantry, aircraft and 
'Namibian mercenary forces', the South 
Africans had dealt Fapla a number of 
military blows on the Lomba River, he 
said. The Fapla forces then began re
treating because they were suffering 
grave shortages of food, fuel and am
munition. 

Cuito Cuanavale revisited: Same outcomes, different consequences 

Further disaster followed, Castro ad
mitted. On 14 February 1988 the South 
African crashed through a five kilometre 
gap between 21 and 59 Brigades of 
Fapla and routed them. 'A very difficult 
situation emerged', said Castro. 'They 
lthe SADF] could have gone as far as the 
[Cuito Riverl bridge back into Cuito 
Cuanavale and cut off three entire 
Angolan brigades - more than 3 500 sol
diers'. 

In an implicit criticism of the Russian 
military advisers, mirroring that of the 
Cuban defector General Rafael del Pino 
Dias, Castro said: 'One day history will 
reveal it all. where the mistakes lay, why 
those mistakes were made. I shall only 
limit myself to saying that Cuba was not 
responsible for those mistakes'. When 
the South Africans surprised the Cubans 
at Techipa with an artillery barrage on 
26 June 1988, the Cubans responded 
with an air attack not on Ruacana, in 
Namibia, but against the Calueque dam 
further to the east inside Angola. After a 
chance bomb killed 11 national service
men, the Cubans braced themselves for 
a large-scale counter-attack by the 
SADF. It never came. The war ended 
and the New York Accords were signed, 
which sent the Cubans out of Angola 
and the South Africans back home. 

It is not clear what happened to stop 
the war at this point; but it is fair to sur
mise that the Americans and Russians, 
whose joint commitment to ending the 
Angola-Namibia CflS1S had grown 
stronger and stronger, brought enor
mous pressure and blandishments to 
bear on both sides to step back from 
what would have been a serious inten
sification of the War for Africa. 

The trouble with asking who won 
the War for Africa is that it may be the 
wrong question. It is the inevitable ques
tion raised by anyone interested in the 
problems of southern Africa. But a bet
ter, or at least more forward-looking, 
question to ask is: What new opportu
nities did the war, and the consequent 
New York Accords, open up for all the 
different belligerents? 

The answer is: Many. 
For Swapo it paved the way to vic

tory in multi-party elections in Namibia 
supervised by the UN in 1989, that the 
movement had no hope of ever achiev
ing on the battlefield. 

For Angolans it offered the opportu
nity of settling their IS-year civil war at 
the negotiating table free from internal 
interference from Cuban and South 
African forces. 

The War for Africa and the New York 
Accords provided Cuba with pretexts for 
slipping out of a commitment that had 
become too hot and too expensive to 
handle. The agreement of the Cubans to 
leave Angola, in return for the granting 

of independence for Namibia was, from 
the South African point of view, the 
most important consequence of the War 
for Africa. It opened up entirely new op
portunities for South Africa to tackle its 
serious internal problems. It was always 
inconceivable that South Africa would 
embark on serious domestic reform of 
Verwoerdian apartheid while the Cuban 
Revolutionary Army was encamped just 
beyond its borders. It was also under
standable why South Africa was reluc
tant to launch significant democratic re
forms in such circumstances. The 
Cubans had gone to Angola to establish 
one-party Marxist rule, which more than 
15 years after independence in 1975 had 
never been tested in one-man, one-vote 
elections promised to Angolans by the 
Alvor Accord of January 1975. Wrong 
though the South Africans were in many 
ways, they were not soft in the head. 
The Cuban demand for the realization of 
one man, one vote in South Africa 
would never be heeded while Cuba re
mained in Angola, propping up a non
democratic Marxist autocracy, and while 
multiparty democracy was forbidden in 
Cuba itself. 

The bottom line was that necessary 
reforms and new thinking throughout 
southern Africa could not begin while 
Cuba stayed; but for Castro to be per
suaded to get out of Africa, the Carib
bean Stalinist with social imperialist 
dreams and his Marxist Angola allies 
needed first to have their noses blood
ied, and bloodied again and again when 
they failed to draw the necessary con
clusions. 

Ironically, while peace and democra
tic transitions came to Namibia and 
South Africa, the Soviet Union col
lapsed, bringing an official end to 70 
years of communism in Eastern 
Europe. Namibia gained Walvis Bay, 
as a "gift" from South Africa. Southern 
Africa and Eastern Europe were count
ed among democracy's newest gains. 
But for Angola it was not to be. The 
civil war continued well into the 
nineties. Not even an election (in 
1992) could bring an end to that. 

In a sense, it is too early to tell 
who actually won in the longer term. 
There are many candidates for this ac
colade, with Namibia one of the major 
contenders; the United States is an
other. The US also won the Cold War. 

The only certainty is that Angola, 
through its ongoing wars, is a heavy 
loser; and unlike the SADF, which was 
never defeated, the "old" South Africa 
may be judged the other loser in a po
litical sense: perhaps this marked the 
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Cuito Cuanavale revisited: Same outcomes, different consequence~ 

beginning of the end of destabiliza
tion and militarization in South African 
politics. But the old South Africa lost 
in a manner that could give birth to 
the negotiations for a new South 
Africa. 

So although all debates about the 
outcome of the campaign have not yet 
been settled, the more sober assess
ments indicate a creative stalemate. 
Yet for Angolans, talking about "turn
ing points" is almost meaningless. Karl 
Maier52 may have got it right when he 
wrote that Angola is the new world 
order in its purest form: "a nasty stain 
left over by the Cold War which has 
proved almost impossible to remove". 
Hopefully Angola will also find peace, 
even if it comes ten years late. 
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Local government 
and the 

at the apex of the new South 
African government's vision 
for social and economic trans
formation is the Reconstruc

tion and Development Programme or 
RDPI Of the prio rities identified for 
post-apartheid reconstruct ion , one of 
the most significant is the bUilding o f a 
new economic order that reverses past 
economic distortions. The RDP White 
Paper emphasizes the need for "greater 
participation in the economy and less 
concentrated, more racially and gender 
inclusive ownership panerns" .2 One 
step towards a new economic order is 
the commitment to uplifting the role of 
small, medium and micro-enterprises 
(SMMEs) in the South African econo
my.3 Such kinds of enterprises , it is ar
gued, must assume a "substantially larg
er part in economic activity,,4 and are an 
"important vehicle to address the chal
lenges of job creation, economic growth 
and equity".5 

Recently, a number of steps have 
been taken to establish a new national 
policy framework and environment for 
SMME development in South Africa. In 
February 1995 an official White Paper 
was published on strategies for sup
poning SMMEs.6 This was followed in 
December 1995 by the first draft of en
abling legislation designed to give effect 
to these stnHegies. 7 Among several stat
ed key objectives for South Africa's new 
national small business strategy are, 
inter alia, creating an enabling envi
ronment, facilitating greater income op
portunities and addreSSing the legacy of 
apartheid-based disempowerment of 
black business.s Further endorsement 
of the importance attached to SMME de
velopment is provided in South Africa's 
newly formulated ma cro-economic 
strategy which sets forth an approach to 
economic reconstruction "in keeping 
with the goals sec out in the Reconstruc
rion and Development Programme '". 9 
The Growth, Employment and Redistri-

co omy 

burion (GEAR) strategy views the pro
motion of SMMEs as "a key element in 
lhe Government's strategy for employ
ment creation and income generation" 
and states that a "major effort will be 
made to operationalise and implement 
the policies outlined in the White Paper 
on small business promotion". IO In the 
operationalizing of these policies the 
White Paper envisages a vital role for 
local governments in small enterprise 
promotion, arguing that "in our past 
local authorities have seldom played a 
significant supportive role with respect 
to SMMEs".11 

Against this background of a shift
ing policy climate for small enterprise 
developmem in South Africa. and of po
tentia) new developmental roles for 
local government in post-apartheid re
constntction, this article examines a set 
of policy issues around 
local government and 
SMME development. It re
ports the find ings of an in
vestig,lIion which was de
signed both to gauge (he 
expectations of groups of 
growing SMMEs, and to 
exp)ore the past and future 
role of local government in 
support of SMMEs, The ge
ographical setting for this 
study is the Witwatersrand 
area of Gauteng province, 
the economic heartland of 
South Africa . The paper is 
structured in two major 
sections, First, it provides 
an overview of the existing 
policy climate relating to SMMEs and 
(heir development in Gauteng. Second, 
jt presents the results of a set of detailed 
interviews conducted during [he period 
June-August 1996 with a range of 
SMMEs in three differenc areas of the 
Witwatersrand. Areas of concern in 
these interviews related to local gov
ernment support for SMME develop-

in South Africa 

Professor C M Rogerson of 
the Department of 
Geography and 
Environmental Studies, 
University of the 
Witwatersrand, 
Johannesburg, examines 
issues surrounding the 
changing role of local 
government in the 
development of the small, 
medium and micro
enterprise (SMME) 
economy of Gauteng 
Province, South Africa ,'" 

- This study was financed Jnd prepared 
inil.iatly for the Friedrich-Eberl Slif!Ung 
(FES). Soulh Africa office lO whom 
lhanks are extended , Acknowledgement 
IS due also to Jayne Rogerson and Julius 
Nobanda for research assistance. The 
views expressed in lhis paper are I.hose 
of rhe aUlhor and do not necessarily reo 
Ilecl lhe views of FES. 
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I ine with national economic develop
ment srrategies which promote: in
creased investment, enha nced produc
tivity, expanded job opportunities and 
generally increased competitiveness" ,2~ 

In order to achieve these object
ives associated with SMMEs, "it is ac
cepted that in the shon to medium run 
government intervention will be re
quired to facilitate this conlribution"2s, 
Furthermore, it is acknowledged that 
"the crucial element in SMME develop
ment is the creation and effective run
ning of SMME suppOrt agencies and 
support services"26 As is the case na
tionally, it is c1eal that local government 
throughout Gauteng mUSI become more 
developmental in outlook and address 
unemployment and poveny problems 
through a range of local economic de
velopment initiatives, including the up
grading and promotion of SMME activ
ities n It is evident, however, from a 
large range of previous historical inves
tigations into aspect~ of the SMME econ
omy. that until the 1990s the role of 
local government in Gauteng was large
ly anti-developmenlaJ28 The result was 
that many types of survivalist enterprise 
and even micro-enterprise were re
pressed in the era of apartheid plan
ning. In particular, in accordance with 
the dictates of apartheid social engi
neering, black small business entrepre
neurship in the Witwatersrand was sub
jected to an arsenal of repressive mea
sures which were operated by the local 
stale. 

Local government and SMME 
development in Gauteng 

This section provides details of the sur
vey areas and the research methodolo
gy, and is followed by the results of the 
inteI"iews concerning SMME expecta
tions of local government. 

Survey areas and methodology 
The research sUlvey aimed to interview 
SMME entrepreneurs in Gauteng in order 
to investigate their past and present ex
perience of local government activities 
and their expectations for the future. 
Interviews were undert.aken in three dif
ferent areas of the Witwatersrand in 
order to sample the perceptions and ex
perience of a spectnlm of SMMEs. The 
three areas selected were chosen to in
clude contrasts both in the racial com
position of SMME entrepreneurs and in 
different kinds of SMMEs. In each of the 
sampled areas the inteI"iew sample was 

Local government and the SMME economy in South Africa 

structured (wherever possible) to try to 
capture a range of SMMEs, from micro
enterprise through formal small business 
to medium-sized enterprise. The foclls 
was upon interviewing SMMEs that 
would be defined broadly as having a 
growth potenti<1l, that is manufacturing, 
wholesale or selvice industries; the cat
egory of survivalist informal enterprise 
was excluded from the scope of this in
vestigation. 

No allempt was made to structure 
the interview sample in order to pro
duce a scientificall y random sa mple; 
however, the scope of the survey was 
organized to include as broadly repre
sentative a sample as possible of 
"growth" enterprises in the Witwaters
rand. Overall. <1 tOlal of 80 intelviews 
was undertaken in the three case study 
areas. Of these inteI"iews, 74 were used 
for the analysis that is presented below. 
The three areas that were selected for in
terviewing were 0) Strijdom Park in 
Randburg, (2) Boksburg in the East 
Rand, and (3) Soweto. These areas were 
chosen to represent different types of 
SMMEs and contrasting locational envi
ronments for their development. Geo
graphically. 21 interviews were success
fully completed in Strijdom Park, 26 in 
Soweto and 27 in Boksburg. In terms of 
racial mix of entrepreneurs, the tOtal piC
ture was of 36 white and 38 black en
trepreneurs. A Ithough the analysis is 
conducted in terms of different racial 
ownership of SMMEs, essentially these 
must be seen as representing categories 
of established SMMEs (white-owned en
terprises) on the one hand and of 
emerging SMMEs (bl;!clc-owned enter
prises) on the other. 

The Strijdom Park are;! of R<lnd
burg was selected as an example of an 
induslfial township which is situated in 
one of the conSistently growing zont's 
of induslrial drvelopment in the 
Witwatersrand z9 This area contains a 
cluster of new, rdatively high-growth 
industrial, wholesale and service enter
prise. Moreover, it represents a case 
study of a group of established wh ite
owned SMMEs in an area wirh a long
established and functioning local gov
ernment apparatus. 

A wide range of SMME activities 
are represented in the Strijdom Park area 
and the inteI"iews captured a range of 
manufacturing, wholesale and seI"ice in
dustrial enterprise. Among others these 
included m<l n II facturers of electrical 
equipment, instrumentation, kitchen
ware and lawnmowers, and printers and 
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packagers; service activities ranged from 
repair of air conditioners and exhaust fit
Ling to design fabrication. In terms of 
size of enterprise, all 21 SMMEs in 
Strijdom Park fell into the category of 
small enterprise, as the largest employer 
engaged 98 workers. Of the 21 enter
prises, 5 had less Lhan 10 employees, 11 
had between 10 and 20 workers and the 
remaining 5 had more than 20 workers. 
The majority of the SMMEs interviewed -
19 of the 21 inLerviewees - were rela
Lively long-Lerm residents of Strijdom 
Park, having been siruated in their pre
sent premises for at least five years or 
more. Reason~ ciLed fOf locating in 
Strijdom Park included: "dose (0 home"; 
"safe area"; "an up-markeL industrial 
area"; "opportunity (0 design and own 
premises" and "out of the Oohannes
burg) CBD". 

The case study of SMMEs in Sowe(O 
represents, in many respects, the polar 
posiLion LO that of SLrijdom Park. The 
townships of Soweto contain only a 
small purpose-built environment for the 
formal development of SMMEs in the 
group of industrial parks and small busi
ness hives that began to be established 
from the early 1980s. The sample in 
Sowe(O was of exclusively black entre
preneurs who were functioning in an 
area wiLh an historically weak or non
functioning local government and were 
now adjusLing LO new circumstances in 
the post-apartheid democratic period. In 
the context of SMME development in Lhe 

Wirwatersrand as a whole, Soweto is a 
relaLive laggard Lhat is currenLly losing 
many growing emerprises LO new loca
tions in the now deracialized inner-city 
zones of Johannesburg30 WiLhin Soweto, 
interviews were undertaken at a range of 
locations including Dobsonville, Orlando 
West industrial park, Diepkloof. White 
City, Senaone and PhirL 

In the light of the apartheid repres
sion of black entrepreneurs and the con
straints placed on business development 
in Soweto, it is not surprising that the in
terview sample of SMMEs here was con
fined to a narrower range of activities 
than in the SLrijdom Park area. The group 
of manufacruring enterprises engaged in 
the follOWing types of operations: brick
making, the construction of Z020 huts 
and the manufacture of clothing, furni
ture, coal boxes and waLer buckets; ser
vice enterprises included carpenters, 
plumbers, upholsLerers, welders and dis
tributors of ice and mineral waters. In 
terms of numbers of workers employed, 
the majority of the Soweto sample - 16 
of 26 enterprises - would be classed as 
micro--enterprises with less than 5 work
ers. All the remaining enterprises (10 in
Lerviewees) employed a maximum of 10 
workers. As regards locaLional choice, 5 
interviewees had been working in Lhe 
same area for 10 years or more, 8 for be
rween 5 and 10 years and 14 for less than 
5 years. Among the responses of entre
preneurs as to why they were in Lheir 
present location were: "insufficient space 
aL home"; "I wanted to move from the 
backyard"; "close (0 home": "I wanted 
bigger space"; "I had no choice" and 
"lots of pOLential buyers". 

The last case srudy was undertaken 
in the urban Boksburg area which has 
recemly experienced cyclical phases of 
economic growth and decline which 
closely parallel Lhe prevailing conditions 
in the major industrial sectors of the EasL 
Rand. 31Two sub-groups of whiLe and 
black SMME entrepreneurs operating in 
the East Rand were selected. Among the 
group of white entrepreneurs, many 
were linked to the servicing of the mines 
or the traditional industrial sectors of the 
East Rand. The majority of the white
owned SMMEs were situated in Ander
bolt. Dunswart, or Jet Park townships of 
Boksburg. Their activities included steel 
rolling, the manufacture of pumps, 
hoses, scaffolding, paints and moulds; 
service industries included rubber lining 
and the distribution of welding eqUip
ment a nd steel fasteners. Other entrepre
neurs imerviewed in Boksburg included 
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makers of fruit juice concenrrare <l.no 
chemical importers. With rwo exceptions, 
which fell il1lo rhe careg0'Y of medium
sized el1lerprise, all the Boksburg sample 
were classed as formal small enrerprise. 
The majoriry had been at rheir existing 
premises for 10 years or more and citeel 
a number of reason~ for their location;11 
choice in one of the industrial townships 
of Boksburg: "close to home"; "good in
dustrial area servicing Boksburg, Benoni, 
Germis[On and Springs"; "a conveniel1l 
;md established industrial area"' and "cen
rral [0 the market of EilSt Rand". 

The second group of black inter
viewees were operating in markedly 
different eireu mS[Jnces, either at the 
small business hive <l.t Vosloorus or 
from home or backyard premises in the 
township of Vosloorus. The rilnge of ac
tivities of these black-owned emerpris
es is comparable [0 that in the Soweto 
sample. Manufacturers of kitchen units, 
furniture, mail boxes, bricks, and wood 
tables were il1lerv'('we<i; other enter
prises included ciecrricians, plu mbers 
and builders. The sample was divided 
into seven that fell inro the category of 
micro-enterprise and five rhat were 
slightly larger in terms of numbers of 
workers, qualifying them marginally as 
small enterprise. Most of the enterpris
es (7 of 12) had been in their present 10-
C;1 rion for less than five years. Re;1sons 
put forward for their existing location 
were "close to home"; "convenient ro 
home", and "did not have sp;1ce work
ing at home in the hackyard", 

The findings from the 74 interviews 
are presented below in terms of the key 
themes of the il1lerview5, namely (]) the 
pasr and present relationships of SMME 
entrepreneurs with local goverrunent, (2) 
their future expeclarions in a shifting 
policy and political environment and (3) 
their opinions on possible support ini
tiarives in the form of local business or 
service cenrres. In view of the fact thar 
much of the qtlestiOnn;1ire sUlvey was 
designed to collect qualirative responses 
or perceptions rarher than hard qual1li
tative dara, the results are presented in a 
manner which, wherever possible, a 1-
lows rhe words of the SMME el1lrepre
neurs themselves to 'speak' to the issues 
of concern. 

Local government relations: 
Past and present 
In Strijdom Park the 21 interviewees 
were all in agreement that during the 
pre-election (1994) period local gov
ernment was not a signifiont influence 

Local go vernment and the SMME economy in South Africa 

upon the operations of rheir businesses. 
One chemical distributor summarized 
and typified the situation, averring rhar 
it was a sm;111 business with esrablished 
clients, independently run and thus 
"Ioca I all rhoriry intervention wou Id 
m3ke no difference ar all'". In a similar 
vein, most SMMEs in Strijdom Park did 
not expect or receive any assisra nce 
from local government in their d;1y-ro
day work. For example, a small design 
manufacturer of electronic equipmel1l 
and components S[Jred that they h3d 
"nothing to do with them" (the local au
thority). Another smJII enterprise, 
which Wil~ a n agency for rep;1ir of air 
conditioners, similarly noted that local 
government had no impJct on their 
business ;1S the enterprise itself was not 
geared to a locill m;1rket but was rather 
an exporter of repair services through
out much of Southern Africa. 

Although local government in the 
Strijdom Park area was a f;1cror of only 
minor signific3nce in SMME develop
ment, many interviewees did refer to 
certJin past problems in rheir relJrion
ships with the local authority. Seven in
terviewees expressed the view that 
there were no problems at all in their 
past rel<ltions with local government, 
saying only that they were "happy with 
the area" and that "ir's OK - no gener
;11 problems". Five interviewees indicat
ed minor problems or signallf'd thar 
problems were emerging, especially in 
the context of the impendinl.'. rates in
creases. The following statements were 
indicative of such sentiments: "We used 
to have a problem wirh telephones but 
that has improved"; "No problems with 
old or new cOllncil but rates are going 
up a lot"; "Not the authorities' fault bur 
burglaries and the crime rate is bad"; 
and "Happy with :he environment but 
not huge rates inclc;tse". 

Finally, 9 of the 21 interviewees in 
Strijdom Park indicated a considerable 
degree of unhappiness and a number of 
problems in their past or present rela
tions with the local <l.uthoriry. The core 
issues of concern related to rhe unsatis
factory state of the area's infrastructure, 
to the increase in squalling and informal 
trading and to problems with local gov
ernment's (lack of) deCision-making. In 
the words of a selection of interviewees: 

• "Problems when moving in - mainly 
telephones which are OK now: ac
cess is still problematic". 

• "The road design is bad, ingress and 
egress is difficulr as only one ilccess'" 
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• "They are letting in more squatters 
and sidewalk vendors". 

• "Roads and their upkeep is shock
ing. Rates went up an extortionate 
extent. Things have improved 
slightly in the last month (July 
1996). Last year was particularly 
had as no one knew what 'Rand-
burg' was anymore and no deci
sions were made". 

• "There are squatters and hawkers 
on the street. It is too overcro",,-ded 
- I am moving out". 

In Soweto the majority of the inter
viewees were in agreement that the 
int1uence of P;lst local governments 
had been of minor significance. Given 
the harsh apartheid restrictions on 
black entrepreneurship. it was per
haps SUrprising that only a small pro
portion (5 of 26) of interviewees sug
gested that local government had ex
erted a negative int1uence on their 
business. Reasons which they gave re
lated to the lack of premises and in 
particular to apartheid prohibitions on 
business. One Soweto brickmaker 
stated that "We were jailed or charged 
before - not allowed to do any form 
of business". Eleven of the 26 inter
viewees in SO'vveto did not indicate 
any past problems in their relation
ships with local government. The re
mainder indicated a degree of concern 
or frustration with local government 
over a range of issues. It was appar
ent, however, from these complaints 
that the responsibilities of local gov
ernment ",,-ere not fully understood. 
Typically, the following compl;tints 
were aired: "Electricity is very high"; 
"The entrance to this place is difficult"; 
"They want us to pay tax but there is 
nothing done to help us", and "We are 
not told of anything - we are asked 
big amounts". 

Among the Boksburg sample of 
SMMEs the micro-enterprise communi
ty in Vosloorus were largely agreed that 
local government in the past had been 
a passive factor with no positive or 
markedly negative inf1uence on their 
developing businesses. One plumber, 
however. remarked perceptively that 
"the aim of ap;l1theid was contrary to 
the growth of our businesses". In simi
lar vein, a Vosloorus cabinet maker 
spoke of past local governments as 
"Small business destroyers [ratherl than 
developers". Overall, the most common 
problems that were raised by interview-
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ees related to the costs and availability 
of basic water and electricity supplies 
and drainage. The following statements 
are representative: "Our electricity is 
weak" and "Right now my electricity is 
out - how can I work because I am 
using power machines". In addition, 
the same group of interviewees ex
pressed opinions on certain missed op
portunities where local government 
could have offered assistance to these 
developing entrepreneurs: 

• "... things like schools, clinics, 
where you would need furniture 
the (loca\) government should giv~ 
orders to us" 

• "Local government should h;lve 
provided more workshops". 

The group of white-c)\vned SMMEs in 
Boksburg once more echoed the com
mon theme that past local government 
had been a factor of only minor int1u
ence on their business. Only two of 
this sub-group of 15 Boksburg SMMEs 
had experienced problems with their 
business as a consequence of local 
government . The first (a producer of 
rubber products) was concerned about 
drainage problems in the summer 
months. The second (a paint manu
facturer), more pointedly, averred that 
local government never used them and 
bought products (paints) elsewhere. 
Although SMME entrepreneurs in 
Boksburg saw local government as a 
minor factor. many entrepreneurs ac
knowledged an important role for 
local government in creating or main
taining a favourable working environ
ment for their business. Typically, one 
rubber-liner declared: "Cnlike Telkom 
whenever there is a problem the coun~ 
cil ha ve promptly fixed things -
whether this rela ted to pc)\ver or 
blocked drains". Another Boksburg 
entrepreneur, a mOUlding company, 
was "very happy with the service from 
them". A truck and trailer dealer stat
ed that they "never had any problems 
- Boksburg is a good council". Lastly, 
although one fruit juice concentrate 
producer acknowledged that they had 
no ongOing problem, another intervie
wee expressed concern about the theft 
of telephone cables in the Jet Park 
area of Boksburg. 

Future expectations of local 
government 
One striking finding which cut across 
the case study areas and across both 

white and black entrepreneurs was 
the high level of uncertainty or igno
rance as to which was their responsi
ble local government authority. In 
Strijdom Park, 12 of the 21 SMME en
trepreneurs admitted that they had "no 
idea" which was their new local gov
ernment authority. Interviewees ex
pressed the following sentiments: "1 
am confused"; "Northern substructure 
or something", and "don't know -
could be Randburg". A further 7 inter
viewees were confident that their local 
government was Randburg; only 2 of 
the 21 interviewees were correct in 
identifying the shift of responsibility to 
the newly constituted Greater Johan
neshurg Transitional Metropolitan 
Council. Confusion as to which was 
their responsible local government au
thority was equally widespread in the 
Soweto sample of interviewees . The 
following represent typical responses 
that were recorded: "Not sure"; "It's 
not clear"; "Don't know"; "I do not 
know - I do not even want to know'" 
and, most remarkable of all, "Th~ 
SBDC (Small Business Development 
Corporation) is in charge"! Of the 
three study areas, the Boksburg sam
ple showed the greatest knowledge 
about their local government struc
tures; some of the sample even cor
rectly identified the Transitional Local 
Council of Greater Boksburg. In par
ticular, most of the group of white
owned SMMEs were knowledgeable; 
however, among the Vosloorus SMME 
entrepreneurs much uncertainty was 
evident. Respondents indicated the 
following: "I knew by the time I was 
voting but since I now forgot"; "It is 
SBDC by itself'"' "Here it is - SBDe; "1 
do not know and I do not care about 
those", and "Elsie is the head". Above 
all, what these findings underscore is 
an urgent need for clarification as to 
the identity of the responsible local 
government. This need is particularly 
evident in the black townships and 
among communities of black SMMEs, 
some of whom clearly are under the 
illusion that the semi-official Small 
Business Development Corporation is 
a local authority in itself. 

A key set of perception issues 
that were explored in the study relat
ed to the expectations of SMMEs re
garding the changing roles and re
sponsibilities of local government. 
Interviewees were probed on their 
opinions as to whether and how new 
local governments should assist the 
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development of the SMME sector. In 
Strijdom Park, two thirds of the sam
ple (14 interviewees) felt that local 
government should be an active play
er in support of local business; 7 in
terviewees indicated that they felt that 
no support role should be undertaken 
by local government. 

The voices of some of these 
Strijdom Park community of SMMEs 
reflect the views anel suggestions in 
support of an important role for local 
government: 
• "Randburg is growing so quickly, 

development is booming. The 
council should advertise the area 
and promote the industrialists. Dur
ing the election campaign coun
cillors are very visible but then dis
appear. This contact (with local 
business) should be kept up con
stantly". 

• "The rand is weak. Local govern
ment should assist local businesses 
that are export-oriented by adver
tising the area, bringing foreign 
businessmen and delegates to the 
area and marketing it. This would 
create a boom for the export in
dustry". 

• "If local government is not going to 
help their local residents and busi
nesses what is the point of having 
them ... I would like to see less 
spending on bureaucracy and more 
spending on the area and people". 

Overall, the most common pOSll1ve 
theme that emerged from the Strijdom 
Park interviewees was the need for 
local government to market and pro
mote the area and the local business
es in its area of authority. Another sig
nificant perception of many business
es was that local government could 
assist simply by purchasing local 
goods and services. By contrast, the 
negative views of entrepreneurs in 
Strijdom Park towards an assistance 
role for local government were based 
either on the fact they were "inde
pendent businesses" or on common 
perceptions that "government inter
feres too much in business and should 
stay out" and that "local government 
can't sort anything out - if I relied on 
them for anything business would 
only go backwards". 

Much stronger expectations for 
local government support of local en
terprise in the future were evident in 
the sample of Soweto SMMEs; 25 of 

Local overnment and the SMIIt1E econom in South Africa 

the 26 interviewees were strongly in
clined towards a supportive role for 
local government in their businesses, 
while the other interviewee was "un
certain". Many of the problems of de
veloping micro-enterprise in Soweto 
were seen as possible support issues 
for local government. Interviewees 
thought that local government might 
assist with access to finance, premises 
C other than those provided by SBDC) 
and training and, most importantly. in 
terms of assistance in access to mar
kets. An issue that arose repeatedly in 
the interviews was the need for assis
tance or information concerning ten
der procedures. In some cases, how
ever, the expectations expressed by 
interviewees were unrealistically 
hopeful. 

The following sample comments 
extracted from the Soweto material re
flect the issues raised by micro-entre
preneurs. 

• "The (local) government could help 
us with tendering and teach many 
of us how to go about applying for 
tenders" (ice works and distribu
tors). 

• "The government should involve us 
in public works. We need to be 
recognised, small as we are" 
(plumber). 

• "The government should proVide 
us with space that I can regard as 
my business - distinct from my 
house" (brickmaker). 

• "We need access to markets that 
can make us grow and be able to 
employ people from outside. There 
is no information as to where to 
apply for tenders" (welder). 

• "You know there is still apartheid 
even today. Our applications for 
tenders do not succeed. [n that 
way, as of today, we don't have ac
cess to markets" (plumber). 

• "They must help me with market 
tendering. It is critical - our market 
is very poor" (carpenter). 

• "I have applied for tenders but to 
get the Bulletin booklet is expen
sive" Cbrickmaker). 

In summary, the black SMME entre
preneurs in Soweto expressed high 
hope for support from new local gov
ernment. The major concern which 
was highlighted related to improving 
their access to markets as a whole, 
and more particularly through the 
local tender proceses. 

Not surprisingly, in the light of 
the Soweto findings, the community 
of black SMME entrepreneurs in Vos
loorus also expressed much hope for 
a more interventionist and supportive 
role for local government. In Vosloo
rus all the SMMEs sampled indicated 
that they thought local government 
should assist their developing busi
nesses. The sentiments which are ex
pressed below from the East Rand 
community of businesses are not dis
similar to those from Soweto. Once 
again, the group of interviewees high
lighted concerns about support for im
proving their premises, market access 
and financing. Considerable expecta
tion is clearly attached to new busi
ness opportunities that might arise in 
the context of public works initiatives. 
Strikingly, one interviewee (a build
ing contractor) acknowledged that 
local government assistance had been 
received in the form of a contract to 
repair violence-damaged homes in 
Thokoza and Spruitview. Another 
comment was that "the new govern
ment must undo the evils of the past 
by helping us to be on a par with 
white businesses". 

The views aired in the Vosloorus 
interviews are shown in the following 
sample statements: 

• "The government does not neces
sarily need to give us thousands of 
rands but it could offer us con
tracts" (plumbers). 

• "Local government should make 
shows where we would go and 
show our products" (cabinet mak
ers). 

• "The government should help us 
with both marketing skills and give 
us work - I mean the government 
should involve us in its public 
works" (electricians). 

• "We need places for us to work at 
but not with the SBDC" (electricians) 

• "The government should buy fur
niture from us - I can make school 
desks and chairs if the government 
could take orders from me" (furni
ture producer). 

• "The best way that government 
could help me could be about in
volving me in the construction of 
low cost houses by taking orders 
from me and other small brick
makers" (brickmaker). 

The white SMME business community 
of Boksburg showed the lowest level 
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of supporr for a strong role for local 
government in assis[ing chei r business
es. Of (he I S interviewees , 8 indicated 
a positive view and 7 felt no need for an 
interventionist role for local govern
mene It musl be appreciated chat the 
lukewarm supporr for a fu[ure local 
government role in SMME development 
was due co a large extent to their views 
[hat they were "happy to be indepen
den .. ' or "could nor see how'" such a 
role would (ake place. The overall opin
ions expressed by rhe whire communi
ty in Boksburg very IJrgely mirrored 
rhose of the Slrijdom Park businesses. 
Issues of concern and suggestions again 
rela(ed ro local promotion of the area 
through advertising, local purchases by 
the authorities and Jugmen:;J tion of ex
pon oPPof(uniues by loca l oroducers. 
TypiC<l~ of views expressed )y white
ownnl small enterprises in Boksburg 
are the following observations: 

• " I am impressed (ha( Springs is ild
vertising for business (0 go Ihere. 
Boksburg should follow suit" (dis
triburor of steel fasteners). 

• "Local government should promote 
cheir own business in the local ilrea"' 
(engineers). 

• "Local council should urilise local 
cornpanie:; in rheir area more" (dis
tribucor of weldmg equipment). 

from Ihe above comments and obser
varions from the Ihree case study areas. 
i( is evident (ha( a supponive role for 
local government in SMME develop
ment would be endorsed by communi
lies of both white-owned and black
owned SMMEs. Not unexpecredly, how
ever, the expectations ;lfe evidenlly 
much higher among black than white 
entrepreneurs. Key areas of possible in
(ervention are ,hose of loca: promotion 
and marketing, local purc.)asing and , 
among black entrepreneurs in particu
lar, opportunities in relation 10 public 
works programmes i i r.d tender proce
dures. 

Possible support policy 
interventions 
The final sen ion of the interview schcd 
ule soughr (0 obrain rhe views and per 
ceplions of SMME entrepreneurs con
cerning possible policy inlerventions. 
More particularly, entrepreneurs were 
probed as (0 their opinions regarding 
rhe possible esrablishmenr of local busi
ness or local service cenrres. Two par
ticular issues were raised in rhe inter
views: firstly, the availabilicy of infor-

macion on new locill business oppOrtu
nities and secondly rhe provision of 
training programmes. 

Among (he white-owned SMMEs 
situated in Strijdom Pilrk, the response 
10 ideas of instituting local service cen
tres was divided. Of 21 interviewees, 
only 9 thought positively that a local 
business or service centre would be a 
good idea . None (he less , several busi
nesses supporred che idea but indicated 
,hat cheir particular rype of business 
meant Ihat [hey were "100 specialized to 
use it" . Among rhe reasons given for 
supporting such a developmenl initia
(ive w;;s thar a "local business cenrre is 
a good idea if local businesses and the 
council use it to buy what is locally 
available ~md suppOrt local business" . 
Strongest support was evident for the 
funclion of local business centres as 
providers and sources of information. 
For example, in the interviews i( was ar
gued that "there are businesses all 
;!round but we do not know who does 
wh;!I'· . [n a similar vein another inrer
viewee stressed rhe importance of en
riching local :nforma(ion bases: "Coun
cil has !I;;r~)es of all businesses - it 
should send these to everyone so rhat 
companies know who is in rhe area and 
who can be prospeclive clients" . 

Training initiatives were not seen 
as an e1emenl thai would be of use (0 

Inilny Srrijdom Park SMMEs. Mosl com
p;!nies Situated in Ihis area are highly 
specialized in (heir acrivilies and under
take in-house (raining. The advanrages 
of Iraining were, however, acknowl
edged by cerra in interviewees. For in
stance, il was asserred Ihat "if training is 
aimed ro reduce unemployment, it is a 
good idea and [ would (hink about em
ploying someone who has trained and 
taken the iniliative"; "training would be 
beneficial for new people starting up" . 
The negarive views which were liflked 
to suggesrions of training programmes 
of len concerned (he funding of such in
terventions . Typically, il was stated: 
"Cosrs would be optimum. How will il 
affect tax payers' Where exacrly would 
(hey be situaled'" Indeed, overall, the 
suspicion of Randburg SMMEs towards 
the possibililY of local business centres 
was largely couched in (erms of such 
questions abour (he funding and usage 
o f such establishments. 

In sharp contrast 10 rhe responses 
from (he group of while inrerviewees 
in Strijdom Park. Ihe idea of local ser
vice cenrres was warmly endorsed by 
Sowero entrepreneurs. All rhe Sowero 
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sample were supportive of the idea of 
introducing an institution along the 
lines of a local service centre which 
might assist in areas such as developing 
markets through provision of informa
(ion and developing skills through pro
grammes of (raining . Training received 
a very considerable body of supporr. 
Ind ica(ions of the highly positive re
sponses that were received from the 
sample of 26 Soweto businesses are ev
ident from the comments listed below: 
• "Knowledge is power. Surely my 

business could be better if I could 
know more about running'" busi 
ness" (zozo manufacturer) . 

• "We need information. We need to 
know how other business people 
succeed .. . Sure , we need (0 know 
how to run our businesses. Maybe 
my business is not growing for a 
small rhing that I do nOL see " (ice 
works :lOd dis(ribulOr) . 

• "That's:1 good idea rhat can encour
age even our children" (knitwear 
producer). 

• "We need these «(raining centres). 
We run our businesses at the mo
ment by thumb-sucking on priCing 
or charging our CUSlOmers" (ZOlO 
bu ilcler). 

• "We need (hese (local service cen
tres) by no doubts. My wish is to 
show that we can do rather than ju st 
gelling money" (welder). 

• "This is the best idea . These centres 
beuer be in our locality so that we 
can talk to them anytime " (cabinet 
maker). 

The Vosloorus community of SMME 
businesspersons were equally highly re
ceptive (0 notions of a local service cen
tre . Again, all the interviewees were 
positive to this lype of initiative . The 
voices of support and hope from this 
East Rand (ownship for local service 
centres are rellec(ed below: 

• "That would be a blessing since that 
would help even those who have 
thoughts of business 1O real ise (heir 
dreams" (building contractor) . 

• "That is :1 super idea. There we will 
be able to advertise ourselves. We 
need sLich skills as book-keeping etc . 
The SBOC promised us these but did 
nothing. SBOC is only prepared to 
help rhose who have money ." (cabi
net maker) 

• "We would definitely like to have 
those (local service centres) because 
(here is quite a lot of information that 

Loca l government and Ihe SMM E economy i n Sou th Af r i ca 

we would like ro have only (0 find 
(hat you have to travel to rown for 
that" (plumber) . 

• "The SBDC promised liS (he S:1me 
thing calling on people to move from 
backyards now we hope that (he 
government will do something sen
sible" ( metal worker) . 

• "We need such places. I( would be a 
blessing for us" (clothes maker) . 

Finally . <lllention returns to the re
sponses of a community of a white-run 
SMMEs situated in the indu strial areas of 
Boksburg, Here , the broad picture is of 
a favourable response (0 the concept of 
a local business or service centre. This 
is qualified , however, by statements tha t 
such centres would be of Iinle direct 
value to (heir ex isting businesses for a 
variety of reasons, primarily due (0 their 
highly specialized character. The gen
eral response from rhis sample of 
Boksburg enterprises was [hat loca I ser
vice centres could possibly be an im
portant ca talyst for businesses of a size 
smaller than themselves or for newly 
emerging businesses. Examples of the 
range of views expressed in this sample 
of white-owned Boksburg SMMEs are: 

• "local service centres and train ing 
would be useful for new people 
starting up but not for us" (scaffold
ing manufacturers) . 

• "Maybe new starting up businesses 
would use iL" (steel section roller) , 

• "Inexperienced businessmen need 
this. They know their job but not busi
ness skills" (hose manufacturer). 

• "Ir would be of great help to people 
who are new to the area " (distribu
tor of welding equipment). 

• "Damn good manl. Excellent, seems 
like a brilliant idea. It would have lise 
for our company and many Olhers" 
(dislributors of trucks and trailers). 

Concluding remarks 

The objective in this study was to build 
upon existing research on SMMEs in 
South Africa, examining the rela(ion 
ships of such enterprises with ceal gov 
ernment. In Gauteng, as in oth:r pans 
of South Africa, major importance will 
be anached in future to the role of local 
government in implemen(ing the goals 
of the national and provincial govern
ment for creating a more dynamic 
SMME sector. 

The survey findings reveal a num
ber of important conclusions about a 
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future developmental role for local 
government in South Africa. First, it is 
crucial tbat the responsibilities and ac
tivities of new local governments he
come more widely known, for the sur
vey shows a bigh level of ignorance as 
to which local authority is responsibk 
for particular areas. Second. it is evi
dent that the past influence of local 
government on both white- and black
owned businesses is seen as limited, 
in the case of white-owned business
es, and as destructive by some of 
the black entrepreneurs interviewed. 
Third, different levels of expectations 
of the new local government struc
tures are apparent amongst commu
nities of SMME entrepreneurs. In par
ticular, there is a divide between 
groups of black and white entrepre
neurs, with the former looking hope
fully towards local government as a 
support mechanism for growth and 
upliftment. Tbe divide is especially 
apparent in terms of the type of sup
port that might be expected from local 
government. In the case of wbite
owned SMMEs the emphasis was on 
place marketing and local procure
ment issues. In the case of black
owned SMMEs the stress was on core 
issues of improving their access to 
markets (particularly through tender
ing) and opening of opportunities in a 
context of widely publicized public 
works programmes. These findings 
must be interpreted as the respective 
needs for support of established 
SMMEs (white-owned enterprise) on 
the one hand and of emergent SMMEs 
(black-owned enterprise) on the 
other. Finally, all the communities of 
SMME entrepreneurs in the three 
Gauteng case study areas expressed 
firm support for the new initiatives for 
establishing local business or service 
centres. The need for such support 
initiatives was especially apparent in 
the economically underdeveloped 
townships of Soweto and Vosloorus. 
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AFRICA FOCUS 
Angola: The political outlook 
Under present circumstances. it is diffi
cuI! to assess Angola's medium- to long
cerm prospects for political stability . De
velopments in the neighbouring Demo
cratic Republic of Congo have certainly 
strengthened the h<lnd of the authorities 
in Luanda, though this may not remain 
the case should Laurent Kabila fail to es
tablish his effective authority over the na
tional territory. 

Meaningful predic:; ons muse also 
awaic signs of recovery thrOl:gh (he whole 
Angolan economy - as distinct from the 
enclave activity of the oil sector. Only a 
resumption of economic activities will 
highlight the full extent of the obstacles 
that need to be overcome before (here 
can be reasonable hope for acceptable 
living conditions and stability in Angola, 
Tha( said , whatever happens in the Ango
lan political scene, little is likely to harm 
the oil sector, which has remained large
ly isolated from the ravages of the war, 
and whose growth is essential co whoever 
seizes comrol of the political machine . 

As Mozambique shows, the failure 
to absorb demobilized soldiers into gair. 
ful employment is likely to result in large 
scale brigandage and high crime rates. 
The instruments of killing, with which 
Angola is awash. will for a long time pose 
a serious threat (0 che country 's own sta
bility as well as Iha( of neighbouring 
Namibia, Zambia, DR Congo and quire 
pOSSibly South Africa. 

The task of reconstrucrion will also 
ha ve to contend wilh the profound dislrust 
berween the followers of MPLA and Unita. 
This distrust will nOI vanish overnight be
cause it is rooled not only in rhe experi
ence of civil war but also in different e(h
nic and racial origins. While Unir,,'s power 
base is among tbe Ovimbundu people , 
that of MPLA is among the Mbundu while 
its leadership has a strong element of 
urban-based mestifos. It is IVorth noting 
that Savimbi's rhetoric when addreSSing 
rural audiences in the vernacular is quire 
different from che persuasive a nd moder
ate tone he uses on the Western media: 
his appeal co his followers is unash<lmedly 
racist, in parricular reviling the "non-

Angolan " origins of many government 
leaders, including the Presidenc, whom he 
Jefers to as a Sao Tome.m . 

Apart from the hindrances outlined 
above, the process of rebuilding will also 
be encumbered by the shortage of skill ed 
people, especially engineers, technicians, 
anisans and competent administracors and 
planners. The huge amount of foreign 
debt is another impediment to economic 
progress. 

A number of scenarios suggest them
selves. 

The Government of NaCional Unity 
and Reconstruclion (GNUR) has now 
been formed, with some Unita participa
tion, buc with Sa vimbi standing outside as 
putative leader of che opposirion and 
prospective president-in-waiting. The co
operation of Unita and MPLA members 
could be facililated by the larter's theo
retical adoption of a free-market orienra
lion, and Unita's difficulty in formulaling 
a coherenl alternative policy line . 
Enjoymenr of the perquisiles of power 
also persuades Unica MPs co persist in 
their cohabitation with the MPi.A. From 
outside the formal Slructures of govern
ment, however, Savimbi continues to harp 
upon the governmenr's inability co ad
dress the deepening socio-economic cri
sis short of imposing austerity measures 
which bring the urban poor to the verge 
of revolt . This seems the most likely im
mediate outcome. From here the scenario 
fragments : 

a. Dos Santos' grip on the parry is weak
ened by inlernal dissenr and his own 
failing health. A new grollp of tech
nocrats emerges drawing on both 
Unit" and MPLA parliamentarians and 
followers, who decide (0 approach the 
country's problems with determination 
and conSistency. In this task they ue 
able to point to the discoveries of vast 
new oil reserves in the deep-sea fields, 
a nd secure the necessa ry SU pport of 
inrernation,,1 donors and agencies . 
Savimbi is increaSingly muginalized , 
and the new cenrrist alliance is able to 
win new elections, ousting the old war 
parties. This ouccome seems reason
ably likely , given luck. 

Richard Cornwell, 
Head of Current Affairs 
at the Africa Institute of 

South Africa 
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h. The GNUR is totally overvvhelmed 
by socio-economic problems and 
urban unrest. The military steps in to 
restore order and becomes the dom
inant force in government, clearing 
out the corrupt and despised politi
cians of the old order. Having taken 
over Luanda it turns to take over the 
diamond fields still under Savimbi's 
control, and to secure the victory it 
was denied by the Lusaka Accords. 
A protracted low-intensity war in the 
Lunda Norte province ensues. The 
task of national rehabilitation is fur
ther delayed by the need to increase 
military expenditures. A new tech
nocratic government eventually 
emerges, under military sponsor
ship. This scenario is less likely than 
a., but still within the bounds of pos
sibility, and is more likely following 
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recent developments in the DR 
Congo. 

c. The GNUR struggles ineffectually 
and unconvincingly with Angola's 
socio-economic problems in the 
face of growing discontent. Savimbi 
returns from splendid isolation to 
seize victory in the presidential 
elections. This triggers another 
round of fighting as the armed 
forces and the vested interests in 
Luanda are unable to contemplate 
the consequences of his political 
programme. From here it is diffi
cult to project a further outcome, 
except to say that the odds would 
still be stacked in Luanda's favour, 
especially given the withdrawal of 
much vital foreign support for 
Savimbi. This scenario does not 
seem all that probable or likely. 

A final word also needs to be said 
about the Cabindan separatists. These 
groups have now fractured into myri
ad small movements, and their aspira
tions tend to be overlooked, as they 
were in the Bicesse and Lusaka agree
ments. It is unlikely, however, that 
Cabinda will stay off the agenda for
ever. Contacts have been made be
tween Luanda and the Cabindans, and 
some form of agreement is likely, 
though well short of autonomy or in
dependence. For the immediate fu
ture, small-scale insurgency will con
tinue, with occasional kidnappings of 
expatriate workers. The effects on the 
oil industry of instability in Cabinda 
will gradually diminish as the focus of 
attention moves to the larger offshore 
finds to the south. 
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• The Algerian Crisis: Policy options 
for the West hy Andrew J. Pierre and 
William B. Quandt. A Carnegie 
Endowment Book. Washington DC 
1996. 70 pp. ISBN 0 870()3 lO() 6 

The crisis in Algeria is of deep con
cern not only to the nations of North 
Africa and the Middle East ilut also to 
some European countries and the 
United States. Moreover. it not only 
involves immediate political and eco
nomic issues hut i~ also part of an 
ongoing religious and cultural dehate. 
For the Middle East, the outcomes of 
the struggle in Algeria could affect 
the future direction of the Arab 
world. For France, the Algerian crisis 
not only is the puzzling question of 
foreign policy hut also has hroad and 
critical domestic political and social 
implications. The ripple effect is felt 
throughout the European Union. For 
the United States, dealing with the 
Algerian situation intersects their pol
icy in the Middle East and the tradi
tional ties they enioy with France. All 
said, the Algerian dossier has re
ceived remarkably little attention in 
the United States to date, and its basic 
ingredients are not well known. 

As the title of this hook implies, 
this report is not meant to be a de
tailed exposition and analysis of 
Algeria's internal issues and dynam
ics. It focusle's instead on the external 
effects, actual and potential. of the 
Algerian crisis and the policy re
sponses that might be considered hy 
Western governments. 

• Whither African Economies? edit
ed by Jean-Claude Berthelemy, Paris: 
OECD. 1995. 168 pp. ISBN 92 64 
146474 

This collection of reflections on the 
future of the African economy diag
noses the malaise which has aft1icted 
the economy of sub-Saharan Africa 
and left the continent in a state of cri-

sis, despite ongoing development 
strategies. These articles consider 
growth factors, international compet
itiveness and the lahour market, re
gional co-operation rent seeking, and 
connict and political stahility. This 
puillication strives to stimulate new 
research leading to new and more ef
fective measures for ensuring a return 
to growth for Africa south of the 
Sahara. 

• Africa in the contemporary inter
national disorder: Crises and pos
sibilities, edited hy Mulugeta Ago
nafer. Lanham: University Press of 
America, 1996. 411pp. ISBN 0 7618 
0252 ') 

The purpose of this volume is to pub
lish within a single set of covers recent 
analyses of major political ami eco
nomic development in the continent's 
domestic and international operation. 
As Africa moves into the 21st century, 
it is imperative that information about 
the continent's political economic con
dition he presented to students of 
Africa in the developed world in a fair 
and ohjective fashion. An understand
ing and discussion of the successes 
and failures is the only way that an ap
propriate African-oriented American 
foreign policy can emerge. Despite 
the demise of communism in the for
mer Eastern bloc, such discussions are 
not taking place today. 

Still. the day to day quality of 
life experienced I)y Africans is direct
ly affected by domestic problems 
such as poverty, crime, homelessness, 
inadequate health care, discrimina
tion against women and ethnic mi
norities, and the many facets of dete
rioration in African cities. 

Most of the articles in this col
lection have been compiled from pa
pers presented during the first and 
second Conference on Africa held at 
Springfield College, as they were 
originally presented. 
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S·O·O·K·S 

Book Revie\IV 

African political economy: Contem
porary issues in development hy K.R. 
Hope. New York: ME Sharpe, 1997 230 
pp. Index. ISBN 1 '56324 942 1 (pbk), 1 
53324 941 3 (he) 

One of the criteria for good research is the 
ability to synthesise and to huild on the re
search findings from a number of different 
reference sources. Kempe Ronald Hope 
manages to achieve this in his book by cit
ing almost five hundred references to suh
stantiate his arguments. A great deal of the 
literature and empirical material on African 
development issues is thus brought to
gether in a single readable book of almost 
200 pages, excluding the references. 

Hope, a United Nations Technical 
Advisor to the Government of Botswana, 
Professor of Development Studies at the 
University of Botswana and an advisor to 
several developing-country governments, 
analyses a wide range of critical develop
ment issues which impact upon the eco
nomic crisis affecting the continent of 
Africa at the present time. 

Part I of the book is titled Develop
ment problems and issues, in which Hope 
gives an analytical perspective on the ori
gins and nature of Africa's economic crisis: 
followed by analysis of problems of 
growth, unemployment and poverty in Bo
tswana; urbanisation and urhan manage
ment; the subterranean economy in devel
oping societies with particular reference to 
Africa; the socio-economic context of AIDS; 
and bureaucratic corruption, its causes and 
consequences. Hope reveals some startling 
facts in the first part of the hook: the sub
terranean or informal sector now absorbs 
the majority of new labour-force entrants in 
Africa; the average population growth rate 
in Africa has accelerated from 2.7 percent 
per annum during the period 1965-19HO to 
3.1 percent per annum at present; and by 
the end of the century life expectancy 
could drop in sub-Saharan Africa to forty
seven years instead of the average of sixty
two years expected in the absence of the 
HIV I AIDS pandemic spreading across the 
continent. Moreover, he says, the impact of 
the economic crisis has been so devastating 
that the 1980s have been referred to as 
"Africa's Lost Decade". 

Part II of the book deals with policy 
reform and change in Africa. The author 
suggests a development policy for the 
poor; assesses the ohjectives and im-pact 
of structural adjustment programmes; the 
implementation of development policy re
forms in Botswana; the control of bureau-
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cratic corruption; decentralisation and the 
New Public Administration; and finally the 
challenge of policy reform in Africa. 

Although the main title of the book is 
African Political Economy, and the suh
title Contemporary issues in development, 
the content of the book really focuses on 
development issues. In my view, a politi
cal economy perspective suggests a reci
procity between politics and macro-eco
nomic issues. The book barely touches on 
the political dimension, except in the last 
chapter where political issues such as 
problems of leadership, the patrimonial 
state, good governance, the creation of de
mocratic institutions, the need for strength
ening civil society, and the restructuring 
of the nation-state (which should really be 
referred to as the state-nation in the 
African context) are discussed. Many of the 
solutions which Hope proposes are in line 
with IMF/Worid Bank prescriptions: re
duction of budget deficits; promotion of 
the free market; accountability; decentral
ization; liberalization; democratization and 
accountability. 

A further telling point which Hope 
makes, and which should be made more 
frequently, is that many of Africa's prob
lems should he hlamed on the quality of 
Africa's leadership rather than on colo
nialism, American imperialism, the inter
national eco-nomy system and interna
tional development agencies. Further, no 
real African alternatives to the Structural 
Adjustment Programmes (SAPs) currently 
heing implemented in most of Africa have 
been devised by Africans, although in 
many instances these programmes are se
verely criticised. Hope suggests that rather 
than the abandonment of SAPs, a struc
tured approach to indigenous policy mak
ing to complement these programmes 
should he followed. 

The proposing of solutions to facili
tate Africa's economic recovery is all very 
well, but for a decentralized democratic 
state to function properly, institutions 
need to be devised to accommodate these 
and other policy goals. Fundamental con
stitutional reform is surely necessary to 
establish legitimate institutions in the 
state. This is perhaps the next step in the 
African political economy dehate which 
should be explored. 

Hope has written an extremely im
portant and provocative book on African 
development issues. All who are involved 
in some way or another in policy and de
velopment issues should study it. 

Clive Napier 
Dept a/Political Science, Unisa 
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"The Crisis in the Great Lakes area" at 
the Institute for Security Studies on 24 
January 1997. He gave a talk to a 
group of Canadian Africa-based 
diplomats on "South Africa in Africa" 
on 29 January 1997. He visited the 
Boston area, Massachusetts from 2 to 
9 March 1997 to attend a conference 
at the Massachusetts Institute of 
Technology (MIT), Cambridge on 
"African renewal", and a roundtable 
meeting in Boston of the Global 
Coalition for Africa on "Governance 
in Africa". He also visited Zimbabwe 
from 19 to 27 March 1997 to attend a 
workshop organized by SAPES Trust, 
and to conduct interviews for a con
tracted research study (in association 
with the Centre for Policy Studies, 
Johannesburg) for the Swedish gov
ernment. 

Dr Denis Venter (Executive 
Director and Head, Academic 
Programmes) attended an advanced 
workshop on the Southern African 
Development Community (SADC), or
ganized by the Foreign Service 
Institute, Department of Foreign 
Affairs, Pretoria, on 20 and 21 January 
1997; and he participated in the third 
meeting of the Indian Ocean Research 
Network (lORN), held in Durban on 
10 and 11 March 1997. He also pre
sented a lecture on "Regional Security 
in Sub-Saharan Africa" to the Joint 
Staff Course, South African Defence 
College, Pretoria on ') March 1997. 

Publications 
The Institute co-published, with the 
Foundation for Global Dialogue, 
Johannesburg, a monograph by Dr 
Sadig Rasheed on Development, 
participation and democracy in 
Africa: Four essays. The author is a 
Fellow of the Institute and is current
ly Director of Programmes at the 
United Nations Children's Fund 
(UniceO in New York. Other publi
cations that came off the press were: 
the ninth edition of the authoritative 
compendium, Africa at a glance: 
Facts and figures, 1996/97 (com
piled by Pieter Esterhuysen and edit
ed by Madeline Lass), and the 
Institute's Annual Report 1995/96 
(compiled and edited by Dr Denis 
Venter). 

Richard Cornwell has done 
several pieces of contract research 
work, such as risk analyses on Zaire 
(for JCI), on Angola (for Oxford 
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Analytica), and on Mozambique (for 
MBendi); and he has prepared brief
ing documents on the crisis in Eastern 
Zaire and in the Great Lakes region, 
and on the developing situation in the 
Sudan (for the Department of Foreign 
Affairs). Dr Erich Leistner (Resident 
Fellow) has done a risk analysis on 
Gabon. 

Dr Erich Leistner and 
Richard Cornwell published 
Southern Africa: Pro._pectsfor eco
nomic development. 

Dr Denis Venter published arti
cles on "The Indian Ocean Rim Initia
tive: A Vehicle for South-South Co-op
eration", in Indian Journal ofAfricall 
Studies. vol VII, nos 1 & 2, 1996; and 
"Regional Security in Sub-Saharan 
Africa: What Role for South Africa!''', in 
African Journal on COI~flict Preuen
tion, Management and Resolution. vol 
1, no 1, January-April 1997. 

Honours 
Richard Cornwell has been a p
pointed a Research Associate of the 
Institute for Security Studies. 
Midrand. 

Joint conference with the 
Center for African Studies, 
University of Florida, 
Gainesville 
The Mrica Institute, in collaboration 
with the Center for Mrican Studies, 
University of Florida, is organizing 
a small expert conference on the ex
perience of constitution-making in 
Africa. Ethiopia, I Tgancb ;md South 
Africa are three countries among 
those in Africa with the most exten
sive experience of a constitutional re
view process in recem years. By 
bringing together researchers and 
legal/constitutional practitioners to 
assess the review processes in these 
countries, the Institute hopes to pro
duce a document that may also be of 
value to other African countries 
where similar constitutional reviews 
are being contemplated and could 
take place in future. For practical rea
sons, this meeting will be confined 
primarily to participants from English
speaking countries in Eastern and 
southern Africa. The conference, to 
be held at the ABSA Conference 
Centre in Montana. Pretoria from 26 
to 2H May 1997, is organized around 

three major themes: who were the 
principal actors involved in the con
stitutional review processes and why 
were they chosen!'; which were the 
mechanisms developed to ensure 
success in the constitutional delibera
tions and negotiations'; and how was 
the process legitimized in the eyes of 
the public or civil society at large? 

Africa Institute educational 
service project 
On 6 March 1997, Ambassador 
Yoshizo Konishi, on behalf of the 
Japanese Government, and Dr 
Denis Venter, for the Africa 
Institute, signed a project agreement 
in terms of which an amount of R350 
000 was donated to the Institute to 
make a package of teaching materi
als on Africa available to schools in 
disadvantaged communities in South 
Africa. at a substantially reduced 
price. Earlier. the South African busi
ness corporation. Murray & Roberts, 
donated RI00 000 for the same pur
pose. The last component in this 
package. A/rica A-Z: Country 
Profiles, is nearing completion. 

Africa.n studies 
Awards 
Joint winners of the 1996 Conover
Porter Award for outstanding 
achievement in Africana bibliography 
and reference works were Black 
African literature in English, 
1987-1991 by Bernt Lindfors, and 
Suh-Saharan African films and film
makers. 1987-1992: All annotated 
hihliography by Nancy J Schmidt. 

Kita Toure's novel, Destins par
alleles, published in 199') by 
Novelles Editions Ivoiriennes, 
Abidjan, Cote clIvoire, has been 
named the winner of the 1996 
NOMA Award for publishing in 
Africa. This is the third time that a 
novel in the French language has 
won in the award's 16-year history. 

New journal/essay series 
The International Research Foun
da tion for Development is soliciting 
anicles for a new journal, Contem
porary Development Analysis. A 

special issue on non-governmental 
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organizations is planned for the 
Northern Hemisphere summer of 
1997. Please submit articles to 
Contemporary Development Analysis, 
International Research Foundation 
for Development, 2830 South Holly 
Street, Cambridge, Massachusetts 
55008, United States of America; tel: 
+] 612689-2963; fax: +1 612689-
0560; e-mail: nirfd@aol.com. 

The Social Science Research 
Council and the American Council of 
Learned Societies are pleased to an
nounce the continuation of New 
Directions, an essay series that 
seeks to open new avenues of in
quiry in the study of Africa. Essays, 
written in English and French, are 
accepted from scholars in the hu
manities and the social sciences. An 
essay proposal should be presented 
in the form of a two-page abstract 
and should be sent to: New 
Directions, Africa Programme, Social 
Science Research Council, 810 
Seventh Avenue, New York, New 
York 10019, United States of 
America; tel: +1 212377-2700; fax: 
+ 1 212 377-2727. 

Forthcoming conferences/ 
calls for papers 
The First Conference of African 
Experts on Landmines on the 
theme, "Towards a landmine-free 
Africa: The OAU and the legacy of 
anti-personnel mines" (sponsored by 
the Organization of African Unity, in 
co-operation with the South African 
Government), will be held at the 
World Trade Centre, Kempton Park 
from 19 to 21 May 1997. For more 
details, contact Nicola Steyn, Institute 
for Security Studies, POBox 4167, 

Halfway House 1685, South Africa; 
tel: +27 1] 315-7096; fax: +2711 315-
7099; e-mail: nicola@iss.co.za. 

The 11th Biennial Congress 
of the African Association of 
Political Science (AAPS) on "Peace 
and security in Africa" has been relo
cated to Durban, South Africa and 
will now be held from 23 to 26 June 
1997. For more information, contact 
Professor Kwame Ninsin, Admini
strative Secretary, AAPS, POBox MP 
1100, Mount Pleasant, Harare, 
Zimbabwe; tel & fax: + 263 4 730-
403; e-mail: aapp@harare.iafrica.com. 

The Third Biennial Meeting 
of the African Studies Association 
of South Africa (ASASA), to take 
place in the Gencor Conference 
Centre at Broederstroom near 
Johannesburg, has been rescheduled 
for 8, 9 and 10 September 1997. For 
further details, contact the ASASA 
Conference Co-ordinator, c/o 
Department of Political Studies, 
University of the Witwatersrand, 
Private Bag 3, Wits 2050, South 
Africa; tel: +27 11 716-2765; fax: +27 
11 403-7482; e-mail: 064NJP@cos
mos.wits.ac.za. 

The Institut Fram;:ais, London 
is organizing a conference on the 
theme, "Propaganda and empire in 
France", to be held on 19 and 20 
September 1997. For more informa
tion, contact Amanda Sackur, School 
of Languages and Area Studies, 
University of Portsmouth, Wiltshire 
Building, Hampshire Terrace, 
Portsmouth POI 2BU, United 
Kingdom; tel: +44 1705 843-479; fax: 
+44 1705 843-450; e-mail: 
amanda@hum.port.ac.uk. 

The Biennial Conference of 
the South African Political Studies 
Association (SAPS A) on the theme 

N·E·W·S 

"Africa: Democracy and economic 
growth in the 21st century", will be 
hosted by the Department of 
Political Studies, University of the 
North-West, Mmabatho from 8 to 10 
October 1997. Sub-themes that will 
be addressed are human rights, gen
der issues, economic growth, the en
vironment, and peace-keeping and 
conflict resolution. Papers should 
reach the organizers by 31 July 1997. 
For further details, contact Violet 
Mabalane, Department of Political 
Studies, School of Administration 
and Management, University of the 
North-West, Private Bag x2046, 
Mmabatho 2735, North-West 
Province, South Africa; +27 140 892-
002; fax: +27 ] 40 892-090/892-200; e
mail: agmpol@unibo.uniwest.ac.za. 

The 40th Annual Meeting of 
the African Studies Association 
(ASA) will be held from 12 to 15 
November 1997 in Columbus, Ohio 
on the theme, "The ASA and Africa: 
The first forty years and beyond". 
Sub-themes to be addressed are, 
inter alia, religion in Africa; the visu
al and performing arts; African chal
lenges to philosophical paradigms; 
the African diaspora in global per
spective; African literatures and lan
guages; the sociology of Africa and 
urbanization; African economic de
velopment; human rights and current 
conflicts in Africa; the decomposition 
and reconstitution of African states; 
Africa in the media; and science, 
medicine, technology and the envi
ronment in Africa. For more informa
tion, contact 1997 Annual Meeting, 
African Studies Association, Emory 
University, Credit Union Building, 
Atlanta, Georgia 30322, United States 
of America; tel +1 404 329-6410; fax: 
+ 1 404 329-6433; e-mail: 
africa@emory.edu. 
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The Editorial Board of African Social Research, published by the Institute of Economic and Social 
Research (formerly the Institute for African Studies) at the University of Zambia, invites contributions from 
all those working in the general field of social research in Africa, especially in the disciplines of socio
logy and social anthropology, psychology, economics, human geography and demography, history and 
the political sciences. Articles are also welcome from scholars engaged on similar work elsewhere, when 
the findings appear to be applicable to Africa or provide important points of contrast. 

Papers should be as concise as clarity permits and illustrations should be kept to a minimum. They should 
not usually exceed 10000 words in length: consideration will, however, be given to longer articles of 
special interest. 

A summary of about 200 words, suitable for abstract purposes, must be provided by the author. 

Contributors should pay attention to the conventions of the journal and, in particular, to the form in which 
references are given. Detailed notes for contributors arc published in African Social Research, Number 
1. Manuscripts which do not conform to these requirements will be returned to the author, as the 
Editorial Board is unable to accept the additional work involved in amending and re-typing material for 
publication. 

For detailed information, all material submitted for publication, and books for review, please contact: 

The Editor (Prof Mubanga E Kashoki) 
Institute of Economic and Social Research 
University of Zambia 
POBox 900 
Lusaka 
Zambia 

The rnstitut.e of E~onomic and Social Research (formerly the Institute for African Studies) at the University 
(~f Z~mbla IS calh~g for co~tr~bl~tions to Zambian Papers. These papers serve as a medium of pUblica
tIOn ~n the bro~d field ~f dlsclplmes. related to the social sciences, with a bearing on Zambia and neigh
bounng countnes. SOCIal research findings in this era of rapid social change can be expected to have 
general theoretical and practical significance. 

For further details, please contact: 

The Editor (Prof Mubanga E Kashoki) 
Institute of Economic and Social Research 
University of Zambia 
POBox 900 
Lusaka 
Zambia 
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AFRICA INSTITUTE OF SOUTH AFRICA 
(Company rl'gistration numlll'r (11 OO()()2 'OH) 

• An indq1l'nuent non-profit association, the Africa Institute has estahlished itsdf as an internationally recognized research ;lI1d 
information centre concerned with African affairs. 

• The Institute's mission is to collect, process, interpret and disseminate information on African and especialh' Southern African 
affairs. It focuses primarily on the politica!, economic, international and ucvelopmental issues ["acing contemporary l~Jricl. 

• Information is made availahle through puhlications, ;1 speciali7ed rderence library, confl'fence.s and non-Institute media. A small 
research staff ;lI1S\\"l'f enquiries and provide comment on topical developments. Apart from their regular stLlllies, till' rese;lrchers 
undertake commissioned research. 

• In ;lddition to its o\\"n re.searchers, the In.stitute appoint.s associates in the fidd of African studies, runs a programme for visiting 
researchers. and conducts seminars and \vorkshops. \Vhile serving the pullik as a \vhole (both professional and lav), the Institute 
devotes particular attention to educational institutions as well as decision-makers in the business ami puhlic sectors. 

• The Institute was estahlished in 19(1() and is controlled hy a council composed of representatives of the South African universities 
and other experts. Because it therefore has a hro;ld-hased academic character. the Institute is funded mainlv through a grant 
from the Department of l\ational Education. 

Membership 
Memhership of the Institute is open to everyone who supports 
its aims and functions, and entails the follO\ving advantages: 
• Receipt of Aji-icci IlIs(~bt (incorporating Al Bul/etin) 

• Discount on ()ther Illstitllte pulilic{/ti()l7s 

• Access to the rderence Iii lra1\' 
• Consultation with professional staff 
• Invitations to conferences 
• Participation in Annual C;eneral Meetings 

Membership fees 
Individuals and schools: South Africa, l.esotho, :\amiilia &. 

Swaziland: RHO per annum (VA']' incllldelil. (Elsewhl'fl': 1 TS:ii-fO 
or equivalent. jJlT annum) 
Institutional membership: (Ac{/delllic hodies, lilimries, f.:(J/'enl

lIIe II t{/I a lid 1l01l-fl,u{'enll11cll t{/ I ()I;~{/ II i z{/ t i()IlS II II d C II1I)({ss icsJ 

South Africa, Lesotho, l\amihia &. Swazilanu: R200 per annum 
( VAT il/cllldedl. (Elsl'\vhere: l'SS lOO or equ ivall'nt. per annum) 
Corporate and donor membership: (C()lI1p{/lIies (/Ild OI;f!,al1 i

z{/ti()lIs I/ot inclllded IIl1dcr illlliddll{/l ur illstitlltiol/lIllllclI1lier

slJlpJ South Africa, Lesotho, Namihia &. Swazilaml: R')()() per 
annum \. V AT illc/lldcli>. (Else\vhere: 1 '5S2:;0 or equi\alent, per 
annul11 ) 

Reference library 
The lihrarv holdings, consisting of soml' (10 OOll books and many 

thousands of periodical aI1icles, arc indexed on computer In 

alklition, newspaper and periodical articles on current AfriCll1 

affairs, supplcmenteu hy an international nl'\VS slTvicl', arc kept 

on readil\ ;lccessihle country ami suilject filcs. The lihrar\ is 

open to mt'l11hcrs anu studl'nts on wl'ekdays froll1 OH:()()-I(l:()(), 

and on Saturdays ilv appointment from '):00-12:00. 

Institute publications 
Aji-ic{/ Ilisight (incorpor;lting .11 BIII/etill): (<ju~1I1erlv) 

Aji-ica ot 0 Glo I1C(, (t\\o-yearly) 

IrreguLtr series or research and occlsional paper.s 

Subscription to Africa Insight 
Africa Insight is also avaiLthle on suhscription to 110n-l11e111ilers. 
Annual ratl' tilr South Africa, Lesotho, I\amihia 6: S\\a7iland: R~O 

per annul11 (YAT illclllded). (Else\vhere: l'S,SYi or equivalent J. 

Overse;ls airmail rate: llSSHO or e<jui\alent. 

Sing'" copies (also hack copies J a\ailahlc at R20 or lOSS 10 outside 

South Africa, Lesotho, l\amihia 6: Swaziland. 

Application for membership/subscription to Africa Insight 
The SecrctalY 

Africa Institute or South Africa 

Box 630 

0001 PRETORIA 

I We suppoI1 the ohjecri\es of the Ajriulilistitute and undeI1ake to pay the ;ll1nual mel11bl'rship tilr individual institutional 

corporatedol1Of l11emhers. I \'Ve wish to suhscrihe to Ajric{/Illsl:f!,bt . 

Enclosed here\\ith the amount of . .............. ....... being till' membership subscription fee ror the first year. 

Surname. Title and initials .. 

Organization* 

, Postal address** ., , 

I 
Postal code 

Signature ..... Date 

• Institulional L"(lrporate donor 111l'111i1LTs on 11' 
•• The llostal "ddn.'s.s must he eX:lctly as YOU wish it to "ppear on the Institute's mailing lis!. 
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