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To succeed with rural development you must know the
Swazi way of work. It has to be through the chiefs,
stay with them and solve problems. Land

resettlement is a major issue. Chiefs settle people

in the wrong places. These things are a barrier to
development.

Oral Interview, Swaziland District Commissioner,
Oztober 1, 13981,

The major thing to understand in terms of rural
development is the Swazis have a different way of
doing things. We are not very fast in doing things.
It’s just a question of time. Some do become
impatient with us. The transitions in rural .
development must be seen to be smooth by the local
people. We must in order to get change done
properly understand this. Change is coming but it
is slow and steady but not fast enough for some
people. .

Oral Interview, Senior Induna (traditional
authority and Senior Administrator), July 13, 1982.

The major development needs are in the Rural
Development Areas. Mostly we nheed resettlement
schemes which are being encouraged to move us away
from communal land and residential units to
villages and to townships with facilities and
schools. Above all we need to move the rural pecople
into the modern way of life.

Oral Interview, July 19,1980, Senior Administrator,
Manzini.

During the late 1950's and early 1960's the number of
independent nations in the world system nearly doubled. The vast
majority of these newly—established nations evolved from colonies
or protectorates formerly controlled by one of the major powers.
Some nations declared independence only after violent
revolutions against colonial powers, while others were able to
pursue a more managed, gradual transition. Regardless of the
means used to achieve their new status, those who came to power
in these new nations found themselves facing a development crisis
of an unforeseen magnitude. Having charged the colonial rulers
with maintaining policies that were detrimental to the
development of their nation, the new leaders needed not only to
replace the functions previously performed by the colonial
administration, but to go far beyond that by instituting programs
that would stimulate development and growth in their countries.

With a meager or nonexistent resource base from which to
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work, many of the newly-—-emergent governments were forced to turn
to international agencies for development assistance. Agencies
such as the World Bank recruited specialists from all fields to
develop a strategy. for accelerated growth in these new nations.
Al though many schemes were proposed, the most common approach
utilized a macroeconomic focus on industrialization and urban
development. The underlying premise for this strategy was a
belief that as urban centers were developed, they would "pull"
the rest of the nation’s economic sectors along the developmental
path. The backward and forward linkages that existed in the
developed economies were to provide a great deal of the impetus
in spreading the benefits of industrialization throughout the
developing economies as well,

What emerqed from these strategies, however, was a far cry
from the accelerated, industrially-led gqrowth that was intended.
The industrial centers became modern enclaves, drawing masses of
the unemployed, rural poor to their fringes. Linkages did
develop, but they were with core industrialized nations rather
than with local producers and economic sectors. Income
distribution was highly skewed in favor of urban workers, and
small classes of urban elites beganh to emerge.? This dual
economic structure began to solidify, creating ancther source of
tension between the rural masses and the urban elite.

As the failure of such policies became increasingly more
evident, the emphasis in development policy began to shift during
the 1960’s. With the advent of the Green Revolution,
development specialists began to focus on the agricultural
se-tor as a possible key to inducing urban and rural
development. A strategy was needed that would answer the
rultifaceted demands that were issuing from key sectors of the
population: the rural majorities, whose recognition and distaste
for the dual economic structure contained the potential for
insurgency; the national leadership, who quickly recognized the
instability that was resulting from relying strictly on a smc .1
urban elite sector for support; and the urban elite themselves,
who were primarily concerned with maintaining their position and
withstanding any challenges that might be forthcoming from the
traditional elite sector. A further consideration came in the
form of pressure from the internatiomnal funding agencies, whose
demands for agrarian reform reflected a growing commitment to
meeting the needs of a massive, underdeveloped rural population.

A comprehensive strategy for rural development emerged as the
most likely means to achieve the new objectives of balanced
economic growth, more equitable incaome distribution, and a
commitment to meet the basic needs of all sectors of society.
This new strategy came to be khown as Integrated Rural
Development (IRD). IRD generally refers to a package of goods and
services that are provided to a targeted population in a
designated region.

This paper examines integrated rural development as it came
to be applied in Swaziland. We argue here that in order to
understand the social and technical constraints which limit the
effectiveness of IRD programs, one must also examine the
fundamental political contradictions between the IRD approach and
the nature of rural elites who are effected by integrated rural



development activities. In the next few papces we will examine
integrated rural development as a cZoncept and attempt to identify
some of the political contradictions contained within it.
Following this we will look at some of the problems encountered
in the Swaziland IED scheme (styled Rural Development Areas) and
attempt to determine to what extent these problems are linked to
conflicts between segments of Swazilands dominant political
elite.

IED: The Concept

Integrated Rural Development Schemes differ from traditional
‘governmentally sponsored rural development activities by tying
diverse functions and programs together administratively, thereby
attempting to achieve a synergistic increase in the efficiency of
both the individual programs and the overall effort. Although the
specific services and programs of various IED praograms vary
widely by country, the primary goals and objectives tend to
include the following=:

1. An increase in agricultural output and
productivity, thereby transforming rural regions
from subsistance to commercial agricultural
economies in an attempt to meet the basic food
needs and raise the income levels of the rural
poor.

2. Related to this rise in productivity is an
effort to introduce or expand agro-processing,
agribusiness, and related rural industries in order
to diversify rural economies, increase employment
opportunities, and stimulate internal demand for
domestically produced goods.

3. Improve the standard of living in rural areas by
increasing access to social services, facilities,
. technologies and infrastructure needed to improve
health, nutrition, education, and family planning.

During the last 15 years there have been close to 100 major
IRD projects conceived and implemented in various developing
nations.® The projects we will be primarily concerned with are
those with high factor intensity (Moris defines this as a
presence of substantial international technical assistance, a
national development scheme, or a combination of the two) rather
than smaller—-scale projects that are district- or village—-based.=
Associated with the implementation of these various kinds of
projects are problems that also differ, not only in degree but
also in kind. The criticisms and/or recommendations made are
therefore not to be considered universally applicable to all IED
projects and programs, although a number of the problems
described will be encountered in most IRD activities, regardless
of scale or level of implementation.

There are a number of constraints that are common to most
high intensity projects. These projects have taken place in



countries with highly disparate levels of economic development,
vastly different systems of government, and under any number of
funding and management arrangements. Yet even with such
diversity in input variables affecting the projects, there has
been a dismally low rate of success in achieving principal
project goals. Most projects have been able to accomplish at
least a portion of the intended ob jectives, usually through
short—term increases in agricultural productivity or improved
rural living standards, but few programs have achieved the
long-term transformations envisioned by project planners.

Even those projects or programs that are generally listed as
"examplary" models of successful program implementation have had,
at best, dubious long—-term success. In evaluating the Lilongwe
Project in Malawi and the WADU and CADU projects in Ethiopia,
Lele points out the lack of success of these generally
well-regarded projects in generating an indigencus capability to
maintain the programs after external funding ended. Lilongwe,.
after six years of operation, produced only one local candidate
capable of filling a high-level management positicn - while WADU
witnessed the exit of twelve graduate-level Ethidpians, leaving
all of the top posts to be filled by expatriates. CADU,
considered one of the most successful projects of this sort, "had
not yet had a signi ficant success in augmenting the indigenous
administrative capacity...or in developing viable grassroots
institutions."S

Reams of paper have been dedicated to deciphering the key to
the persistent failure of individual IRD projects. Monographs
and country studies abound, detailing the individual factors
that led or contributed to the demise of the particular project
or program. Failure is usually attributed to "implementation
difficulties" (even though most of the factors that retarded the
implementation were present and identifiable during the "planning
and design" process) rather than to flaws in the project
design or, to speak the unspeakable, to flaws in the concept of
the development strategy itself.®

There has been a growing realization among both policy—-makers
and practitioners that the difficulties encountered thus iar stem
hot from procedural or administrative constraints on
implementation (although such constraints undoubtedly exist), but
rather from a series of contradictions or paradoxes that appear
to be inherent in the political realities of the LDC environment.
Moris, Rondinelli, Montgomery, and Scott” (to cite a
small sampling of the emerging literature) have made exceptional
contributions to the identification and analysis of various
aspects of this phenomenon. Among the systemic constraints that
will be examined in this paper are: the need for strong
political commitment from the very people whose positions may be
threatened by reform; the need for strong central coordination
vs. the requirement for flexibility and autonomy at the field
‘agenczy level; the frequent incompatibility of rational planning
procedures with the political, social and economic realities of
the society involved; and the difficulties involved in displacing
the strong patron-client network that frequently exists in such
rural societies.
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The Paradox of Power

Central to many of the other conflicts inherent in rural
development strategy is a concept that Rondinelli calls the
"paradox of power.” ® This paradox stems from his observation
that while it is necessary to have strong central political
commi tment to initiate rural reforms such as those entailed in
IRD, the schemes cannot be effectively implemented or sustained
unless there is also diffused political support for the project
and widespread participation by intended beneficiaries in the
policy-making process. However, as Rondinelli points ocut, "those
whose political commitment is necessary to initiate the reforms
often consider such a diffusion of participation and power as a
serious threat."®

This perception of threat may be present under any number of
circumstances. In LDCs where traditional ruling mechanisms were
dissipated under coclonial influence, the conflict may only
involve the bureaucratic elite. As an entrenched ruling class,
often with a vested interest in maintaining the economic status
quo because of their control of land or other power-base
resources (i.e. cattle, mining interests, etc.?), those who wield
administrative power may resist the implementation of rural
reform programs.3° Out of political hecessity they may publicly
support such reforms and even participate in securing external
assistance, but the resources and policies that are forthcoming
are easily skewed to benefit the bureaucratic elite. According
to Montgomery, of the 25 major land reform efforts that have
taken place in the twentieth century, "in 135 cases the
bureaucracy itself was a principal beneficiary of land reform."?

The situation becomes even more complex when, usually because
of a colonial policy of "indirect rule", traditiocnal ruling
elites have maintained their power and authority. The dual
existence of a traditional system of rule and an administrative
bureaucracy often results in an intra-elite competition for power
and control of resources. The traditional sector regards the
" bureaucratic apparatus as a threat to their political dominance,
which often stems from socio-economic ties based in part on
control over access to communal lands. This network of ties has
been extensively identified and described in the literature as a
patron-client system,*2® and will be dealt with in depth in a
later section of this paper.

From the viewpoint of the "modern" bureaucratic sector,
traditional leaders and traditional values are perceived to be a
serious constraint to development in the rural areas.®®The
members of the civil service are generally more educated, receive
higher salaries, and identify with a different set of class
interests than those in the rural sectors, and thus frequently
find themselves at odds with the traditional hierarchy. The
civil service or administrative bureaucracy in most Asian and
African LDCs is a vestige of the former colonial ruling
apparatus, which also contributes to the sense of antagonism
between the traditional and bureaucratic elites. The mistrust
and competition that exists between the two elements creates a
number of other difficulties, as well. O0One problem of primary
importance resulting from this power competition is a reluctance



by the central administration to devolve power to local levels.
The impact of this reluctance on rural development will be
analyzed in the next section.

The Decentralization Issue

By its very definition, integrated rural development implies
a multi-sectoral approach coordinated by a central authority of
some kind. During the project design stage, negotiating a
workable allocation of authority between a large cast
of characters (which may include the central administration,
separate agencies within the adminstration, traditional elites,
local elites, donor agencies, project managers and staff, and the
clientele themselves) often proves to be an overwhelmingly
formidable task. Consequently, the desighers may either leave the
problem to be sorted out during implementation or resort to the
"autonomous project"” strategy.

The issue of decentralization is critical to the analysis
of IRD, however, as several studies have indicated that the
success of the project may be heavily influenced by the amount of
local control and participation in the project planning. 1In
Montgomery’s land reform study, for example, the allocation of
administrative authority over land reform programs was a key
determinant of who ultimately benefitted from the programs, as
well as the degree of reform achieved. Land reforms carried out
under a centralized administrative structure benefitted the
peasants only 11% of the time, whereas programs carried out under
a devolved administrative process provided substantial peasant
benefits in 807 of the cases.®?* The amount of control that
central adminstrators are willing to devolve to local units,
however, depends in large part on the “"threat perception"
described earlier. If the political elite at the national level
fear that traditional or local elites will use the new access to
resources to fortify their own political machinery, it is highly
unlikely that a decentralization or devolution of authority will
occur.

Local-level or field autonomy is especially critical in an
intergrated rural development program because of the vonlatile
nature of its operating environment. Political commitments or
priorities may change mid-stream, necessitating project
flexibility to insure survival. The very leogistics of carrying
out a multi-sectoral improvement project require a day-to—-day
decision—-making capability, for if small yet essential matters
such as the procurement of spare parts or standard supplies must
continuously be routed through a long chain of bureaucratic
command, the project will hang itself with red tape. The project
manager must cope with any number of unhcertain and unpredictable
factors (i.e. drought, floods, dock strikes, contractor delays,
equipment failure), and therefore must be given the autonomy to
handle these crises as they arise.

The failure of most individual projects, as previously
pointed out, is generally blamed on implementation difficulties
of one sort or another. However, a closer examination of many
projects reveals built—-in "fail sure” design faults that
originated in the planning process. The facts are indisputable:
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project after project has failed, and they often exhibit a
similar range of fatal problems or symptoms.® Rather than
revising the prescriptions, however, the "specialists" blame the
patient for dying and hope the next one will be a little more
cosperative. The following section attempts to shift the focus
from the patient to the doctor by looking at the designh process
itself.

Raticnality Vs. Reality

A leading problem with the development field in general and
"with the project designh process in particular is basically a
conceptual one. The notion of "planning" as an integral element
in development projects has become akin to an article of faith.
To the development specialist working in an LDC, the existence of
a bureaucratic apparatus, national development schemes, and
five-year plans only serves to reconfirm his belief in the
universal doctrine of logic and ratichality. The argument we
make is not that planning and rationality have no place in
project design, but rather that the assumptions upon which many
of the current planning procedures are based are inaccurate and
damaging to the ultimate success of projects.

Under a typical donor-funded project, the planning and design
phase is geherally carried cut by "experts" who will have nothing
to do with the actual implementation of the project itself. As
Moris points out, this approach to project desigh results in a
disconnected, segmental process that vastly simplifies the
planning procedures for the economists, but which also results in
projects based on presuppositions that are highly inaccurate.?®
Planners assume that they have full and accurate information
about national goals, sectoral plans and local conditions (what
Moris refers to as "access to the big picture”)??, as well as
assuming that a doscument such as a five-year plan is a solid
indication of commitment to the particular project.

They tend to forget, or are simply unaware of the fact that
many aof the organizational or infrastructural requirements for
the project exist only in a very limited capacity or not at all.
The finished "blueprint" for a project very seldom contains
provisions for getting from the drawing board to the irrigation
well, because it is assumed that roads exist to get service
vehicles through, that there is adequate manpower to deliver the
seed and fertilizer at the appropriate time, that the linkages
between the participating agencies are already in place and
working, or that the clientele at whom the program is directed
has been adequately identified and participation assured.

What it basically comes down to is that planning is a
rational deécision-making process that leaves little or no room
for factoring in uncertain variables (such as those that
predominate an LDC environment), nor does it allow for the
influence of political bargaining and competition. This is the
primary criticism leveled against the present pattern of rural
development, and has been cited as one of the leading factors
contributing to the dismal per formance of rural development
projects.

As mentioned earlier, there is often political competition
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in LDCs because of the existence of a traditiocnal ruling elite.
The raticnality of conventional, Western—-style planning provides
no scope or flexibility to allow for the impact that such a
political competition has on program implementation. Caiden and
Widavsky dealt extensively with several aspects of this
particular problem, and concluded that the nature of
socio—economic change is of necessity incremental, involving
marginal changes that are accomplished only after extensive
political bargaining.®® Public policy planning, on the other
hand, implies a comprehensive apprcach to complex social issues
and necessitates complete information, a stable environment, and
adequate organizational capacity. In other words, the planners
must have control over what they plan. One aspect of the
environment that Western planners are often unaware of, much less
in control of, is the network of ties that exists in a
traditional community. As this networlk (earlier identified as a
patron-client system) can have a great impact on the fate of a -
rural development project, it will nhow be examined in greater
detail.

Patrons vs. Planhers

As traditional societies developed and grew, kinship ties
became inadequate guarantors of essential commodities — access to
encugh land to sustain a family, medical care, food in times of
scarcity, etc. A new type of relationship began to develop
between persons of unequal status in the community.- This
relationship has been identified in a majority of traditional
societies, and recent research has indicated that it still exists
in a number of industrialized soc¢ieties as well.®® The
patron-client relationship is distinguished from other
relationships between persons of unequal status by three factors.
First, the patron-client bond develops between two parties
unequal in status, wealth, and influence. Second and more
critically, the maintenance of the bond depends on a reciprocal
exchange of goods and services. The patron generally provides
material goods or services essential to the existence of the
client, while the client provides less tangible commodities such
as personal services, gestures of personal esteem or deference,
or political services such as voting. Third, the maintenance of
the tie depends heavily on face-to—face contact between the two
parties.=° .

In African, Asian or Latin American systems, this network
originated in and may still be perpetuated by a system of
hereditary control of communal lands. The relationship, however,
entails far more than control over access to land. The bond
between the patron and client is often enduring and based on a
level of affection as well as need. Fictive kinship
arrangements, such as naming the patron a godparent of the
client’s child, often symbolize the nature of this bond. The
nature of services provided by the patron is also quite
pervasive, ranging from loans and credit, to assisting in paying
for weddings or funerals, to intervening with the law on the
client’s behalf.

The conflict between rural development and this
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entrenched socic—economic network lies in the power struggle
between bureaucratic and traditional elites. If there is a
perceptiocn that the government is attempting to displace those
functions provided by the patron, thus reducing his power base,
there will be some form of direct or indirect resistance to the
change. In addition, unless the peasant can be assured that he
will be provided with "demonstrably better, more reliable
services...those government programs that threaten to...destroy
the patron—client relationship will receive no sympathy from the
.elite and little support from the peasants. "3t

Thus, the rationality and rigidity of conventional planning
procedures may have no ability to comprehend or overcome the kind
of conflict that emerges from such a cultural variable. The

extension agent may be completely unaware of the dilemma faced by‘

traditional leaders who find themselves less wealthy than one of
the tribal farmers who, with "progressive" technology and
cash-cropping programs, has escaped the need for patronly
obligations. ;

An examination of the Integrated Rural Development program in
Swaziland will reveal a number of the themes identified here. The
program has been frought with implementation problems from the
beginning. The most common explanation that is given for the
limited success of Rural Development Areas focuses on
bureaucratic or implementation problems, We wil argue that,
however that RDAs face a number of serious political obstacles
that have nothing to do with technical/implementation
di fficulties. '

Integrated Rural Development in Swazriland

Early Development Policy

From the beginning of colonial rule in Swaziland, the use and
allocation of la.id has been the fundamental political issue in
this Connecticut size country. It has been and is an issue
fraught with emotion and national pride. King Sobhuza came to
power in 1921 committed to restoring Swaisi control over the some
€07 of the land that had been alienated to European settlers for
commercial agriculture in the late nineteenth a 1 early twentieth
»centuries . During the interwar period the King .ampaigned
actively to get Britain to transfer alienated land back to the
Swazi nation.

In 1940, under the sponsorship of the Colonial Development
Corporation (CDC)Y, the colonial government undertook a limited
program to help purchase back European owned land for the Swazi
nation (refered to as Swazi National Land). After 1944, this
program was supplemented by tne Lifa Fund, a program inaugurated
by King Sobhuza. The Lifa Fund was initially based upon a tax on
Swazi owned cattle.®*2 In addition, the King actively encouraged
Swazis to work for Europeans in Swaziland or South Africa in
order to provide a tax base to repurchase land.

Though the CDC project initially was received favorably,
resistance to the program soon developed and many rural Swazi
traditional leaders became deeply suspicious of the scheme.
Resistence was related to the fundamental assumptions that the
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British colonial administration made about the land repurchase.
Colonial officials bauked at the idea that land would merely be
restored to Swazi traditional land allocation and use. Thus
early plans assumed that there would be a change to individual
tenure in the Swazi National Areas.

The 1946 Land Fesettlement Scheme established some of the
parameters of what would later become the Rural Development Area
(RDA) program. Under the scheme, funds from the Colonial
Development and Wel fare Fund would be used to both support the
repurchase of alienated land and also requlate the uses to which
this land was put. Under the scheme, 140,000 would be used to
buy 135,000 acres of crown land as set aside. Government funds
would be used to promote increased agricultural cash crop
produztion and an attempt would be made to reduce land erosion
due to overstocking in the newly transferred areas.=®=

From the Swazi traditional point of view there was a
fundamental problem in this assumption in that this land would be
placed outside of the traditional system of land allocation.
Chiefs throughout the country balked at the scheme. Many rural
dwellers refused to sell their cattle and/or tried to avoid the
Lifa Fund tax. According to Potholm, "the local chiefs felt that
the entire scheme was a government plot to undermine their
authority over land allocation, "=+

The major themes of what later came to be the EDA program
were set ocut in the 1960 Morse Report. These included: 1) the
idea that rural development should be based upon area planning,
2) that there should be resettlement into "rational" patterns of
residency and land use (resettlement should be on the basis of
arable areas, grazing areas and housing zohes with fencing and
water supply points demarcating the different zones), 3) there
should be a detailed agro-economic survey of Swaziland,

4) management of rural development efforts should be by a
district team headed by the Distrtict Commissioner (a pattern
which was never developed). 25

Fural Development Areas (RDAs).

At the core of Swaziland’s rural development strategy today
are eleven integrated rural development areas (RDA’s). Rural
Develocpment Areas in their modern form were inaugurated in 1970,
and were designed to provide Swazi peasant farmers with an
integrated package of agricultural in-puts, credit and marketing
services and social and infrastructural services such as roads,
health clinics and water points.Z®® The FDA strategy is based upon
a combination of physical infrastructure development, the
rationalization of land use and the provision of improved inputs
and services to agriculturalists. It was assumed that this
investment would translate into increased agricultural
production.®” The primary goal of the EDA program was to allow
the Swazi farmer to make the transition from the subsistence to
the commercial or semi-commercial farmer in order to bridge the
urban-rural gap.

One issue which has plagued the RDA program from the
beginning was the diffuseness of the government'’s rural
development goals. FPlanners were concerned not only with



agricultural development on the Swazi National Land but also with
general infrastructure development and environmental
preservation. The overall goal articulated by political leaders
in promoting the program was the enhanczement of the living
standards of the rural population and the increase of rural
incomes. =29

The present Rural Development Areas pruogram has its
crigins in the 1969 Hobbs Commission Report.2®® This was a
confidential document which argued for the purchase of European
deed land contiguous with heavily populated Swazi National Land
areas but argued that the repurchase should be made on the basis
of title deed (individual tenure)d. As a result of the Hobbs
Commission Report the British Government agreed to finance the
repurchase of additional lands. However, this was made
contingent upon the development of the new areas which "were not
merely to revert to traditional communal agricultural
practices."®? As Funnell points out, "This restricticn in the use
of land was part of British pressure to undermine the traditional
authorities."®* In spite of these efforts, however, EDA policy as
it evolved in the 1970s did not provide for any changes in the
system of land tenure in the Swazi national areas.?®=

Since its inception 11 RDAs with a combined population of
about 150,000 peocple have been demarcated. At present, 4 EDAs
containing 114 of the rural population are in operation. All of
the RDAs are situated in high—-potential land. There are several
components to the RDA scheme. These include: 1) the improvement
of physical and social infrastructure, 2) the promotion of
agricultural betterment schemes, 3) the reorganization of arable,
grazing and residential areas with fencing to demarcate
functional boundaries, 4)the establishment of supply and
mar keting cooperatives and the provision of service centers
53 the establishment and support of extension services, and
credit availability and &) the creation of intensive settlement
zohes and group cooperative ranches and the establishent of
commercial fattening schemes.®® The basic assumption under the
RDA program remains that eventually there will have to be some
security of tenure for peasant farmers.

RDAs are divided into two types, maximum in—-put areas where
the population is resettled and arable land is consclidated and
there is a major physical infrastructure component, and minimum
in-put areas where there are no infrastructure or resettlement
components. All RDAs enjoy credit and marketing services as well
as access to improved seed, fertiliczers, tractors and certain
basic -social services.®*

The goal of the EDA scheme is commercialization of
agriculture on the Swazi National Land. From the beginning the
emphasis in the RDA scheme has been on cash crops and on the
commercialization of agriculture in the traditional land areas. A
1975/76 survey emphasized the importance of hybrid maize, cotton
and tobacco and argued that the profitability margin was good for
these crops. The survey also emphasized the importance
of developing cash cropping within the context of a labor
intensive rather than a high tech process.®® However,at present
only S%4 of the population cultivates for cash sale. Most rural
Swazis grow maize and supplemental food crops for their own
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consumption. ®€

Shortcomings of the EDA Scheme.

The RDA program has been relatively successful in raising
the income of the Swazi small farmer and without it there would
have been a real decline in rural incomes since independence.
However, the impact of the REDA scheme has been largely negligible
in terms of increased productivity since its inception in the
mid=-19€0’s.®7 Even the impact upon rural income is less than
might be expected. First, the program is having little if any
effect upon the disparities between the rural and the urban
sectors and secondly,

analysts of the Swazi economy have demonstrated
that, far from being self sufficient entities able
to meet their needs by the use or sale of their
agricultural produce, most Swazi homesteads are
dependent upon wage employment for a considerable
portion of their income.®®

The RDAs have been plagued by a nhumber of problems since
their inception. Critics have charged that the agricultural
pelicy of the Ministry of Agriculture in the EDAs has been weak
and based upon unwarrented assumptions. Booth argues that the
RDAs remain the subject of great controversy in Swaziland and
that agricultural productivity has fallen significantly short of
the government’s aim throughout the entire period. Critics
suggest that there are structural problems with the RDA strategy
and that agricultural decisions taken since independence may have
caused the situation to deteriorate. As one Ministry of
Agriculture official put it in 1982, "The problem is we pump
money into the rural areas and living standards do improve to
some extent but production remains stagnent."®® At the end of
1981, the RDA program was described as "disappointing” within
government circles.=? According to one critic of Swaziland’s
rural development program, "Swaziland’s rural-urban income
disparity has widened..." since independence.=?

Much of the controversy surrounds the impact of hybrid maize
on production. Since the 13€0s there has been an increase in cash
crops but also an increase in food imports. The decline in food
production is linked to the fact that "“"the area and production of
of maize in the Swazi National Land have shown a disappointing
tendency to decline despite a population growth rate of Z.7%4 per
annum. "=

Swazi Government research suggests that the shift to hybrid
maize has been the result of unanticipated circumstances and,
from the Ministry of Agriculture’s point of view, for the wrong
reasons. In particular, there is some evidence to suggest that
the uptake has been influenced by considerations other than the
desire to generate surplus for sale. Farmers have not shifted to
hybrids because of the need to compensate for land shortages nor
from the desire to release labor from food production to cash
cropping. Instead, agricultural time saved is linked to off farm
employment activities rather than to take advantage of commercial
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agricultural opportunities. Thus the uptake of hybrid maize and
the proportion of surplus selling homesteads in an area is
directly linked to the proportion of adults in off-farm
employment. The greater the access to off-farm employment, the
greater the tendency to adopt hybrid maize. The conclusion is
that off-farm employment is more attractive than commercial
farming and the result will be increasing food shortages and
dependence upon fouod imports. Adoption of hybrids will not
necessarily lead to commercial production since it is used (with
varying degrees of success) in order to maintain homestead food
production requirements in the face of departure of adult labor
to Scuth Africa or the Swazi urban areas.=®

A second area of controversy relates to the efforts in the
RDAs to increase rural incomes and promote cattle producticn. At
issue is the extent to which Swazi peasants can raise and sell
cattle commercially. Doggett, for example argues that there is a
communal grazing ethic within Swaziland that encourages
overstocking.** This schonl of thought suggests that there is a
negative relationship between cattle price and offtake because
cattle are sold to meet immediate cash needs rather than as a
regular source of income. Thus, "The implication is that
increasing rural income will nhot only result in fewer cattle
being sold but may also reduce the proportion of these reduced
sales that are for slaughter."=®

A third issue that has developed in the RDAs is the question
of credit. The issue here is how the peasant farmer will secure
his loan. There are three possible types of collateral: land,
cattle or equipment. Given the nature of Swazi National Land
tenure patterns, it is not possible to use land as collatoral for
raising bank loans. Nor is there equipment available for
security. In Swaziland the Development Bank has opted for the
use of cattle. There is some indication that there are praoblems
with the credit system in the RDAs and that this is having a
negative impact upon production. Available evidence suggests that
Swazi farmers are decreasing input levels to keep the loan amount
constant during times of rising input costs while others increase
the amount borrowed in order to compensate for input price
increases. In other cases loans are simply used as cash
substitutes while their own cash is being diverted into nhon-crop
activities.*® Beyond this, the Swazi government recoghnizes that
in general the system of credit is biased towards those who own
cattle in that "The mere fact that credit is only available to
cattle owners, indicates that SDSB small farmer funds are being
directed towards the ‘'wealthier’ farmers in the area."+”

The problems that the Swazi government has had with RDAs have
not gone unnoticed among foreign technical assistance missions.
Since the late 19705 there has been a sighnificant withdrawal of
donor funding.=*® Fart of the donor concern is linked to a general
Expenditure problem. Swaziland is chronically underspent in its
development/aid budget. Donors traditionally find it very
difficult to get the Swazi government to spend money. This has
been particularly true in the RDA scheme which is heavily
dependent upon donor support.=®

There can be little doubt that technical problems account for
part of the difficulties that the Swaziland government has faced
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in establishing and expanding its Rural Development Area progran.
However, as has been suggested in the first section of this
paper, there may be fundamental contradictions between the
assumptions of integrated rural development theories and the
realities of political competition and resource allocation.. It
is to this guestion that we now turn.

Faradox of Fower in Swazil and

In order to understand why problems have developed with
Swaziland’s Rural Development Area program, it is necessary to
understand the nature of the intra-class competition which has
evolved in that country since independence. The dualism which has
evolved between the Swazi nation on the one hand and the
institutions of the post-colonial state on the other illustrates
the dilemmas inherent in any rural development strategy in
Swaziland. :

Over the last twenty years, a deadlock has developed hetween
Swazi traditional elites who have dominated Swazi politics and a
non=traditional middle class which has its base in the Swaziland
civil service. The nature of the deadlock is such that Swazi
political leaders have felt compelled to centralize control of
the RDAs in a manner which is non—-threatening to traditional
interests.

In the next few pages we will examine several of the threads
of the deadlock between the developmental goals embedded in the
RDA program and the political threat which that praogram
represents to its ruling elite. In the next section we will look
at the nature of centralized control over rural development and
what that tells us about elite concerns. Following this we will
discuss some of the inherent conflicts between the planning
assumptions of the RDA preogram and the political concerns of the
Swazi aristocracy. Finally, we will examine the nature of the
conflict beween traditional and non-traditional elites within the
context of the patron—client system which characterizes
‘elite/non-elite relationships in Swaziland.

Centralization _and the Defense of Tradition

There is a direct contradiction between the develocpmental
needs of an integrated rural development scheme which reqguires
devolved decision—making authority and the political needs of
ruling elites which requires centralized political contrel.
Evidence from a number of successful rural development projects
suggests that they are often most successful when there are high
levels of peasant participation.®°® An examination of RDAs
illustrates the contraditions inherent in center-periphery
relationships in a developing country.

The need for centralized control is partly related to the
influence that doncors have had on the development of RDA policy
in the 1960s, Technical assistance has been a major factor in
supporting the RDAs financially. British aid was critical here
since the colonial government had been a major supporter of
integrated rural development efforts prior to independence. In
addition, the U.S. provided some mechanized components, and in
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particular tractors.

The British position was that the repurchase areas should not
simply revert to traditional tenure. Centralized control could be
used to break the influence of local level traditional
authorities. The British interventionist position, btoth before
and after independence was one of the major reasons for
traditional/royal suspicion of donor motives. The Swazi
leadership thus had severe misgivings about RDA program from the
beginning.

The problem was both one of misperception and _
miscommunication on both sides. Neither King Sobhuza nor members
of the Swazi inner council, the Liqoqo, attended the negotiations
ohn land repurchase and the establishment of the RDAs. As a
result, "It soon became clear that these proposals did not have
the agreement of the Ngwenyama or the Swazi National Council, who
despite their decisive role in the power structure, were never
formally represented at aid talks." S2 :

The fundamental misperceptions embedded in the early thinking
on RDAs have remained with the scheme ever since. For Swazi
elites the concern in the formation of the scheme was for land’
acquisition, not fundamental changes in land use or land
allocation. For many expatriate advisors and Swazi civil
servants, (as was the case for British colonial authorities,) the
land transfer process is seen as part of a larger process of
transformation which should change Swaziland from a traditional
monarchy to a parliamentary system. The present RDA program was
born out of long standing grievances and policy differences aver
land tenure and palitical authority that account at least in part
for the slow pace of the implementation of the program.

Swazi traditiocnalists had to accept the RDA program in order
to receive British assistance in the land repurchase scheme. At
the same time, Swazi traditional elites fought to ensure that the
socially and politically disruptive elements of the program would
be limited. From the beginning, this fight occurred at the
national level in an attempt to define a governing authority for
the RDAs.

The U.K. government wanted a "technocratic executive body"
to administer the purchase areas under the RDA scheme. This was
resisted by traditional elites. Instead they demanded that the
traditionally dominated Central Rural Development Board (CREDE)
supervise RDA activities. Ultimately it was the CEDB which was
given authority over the RDAs.

The role of the Central Rural Development Board (CEDR) is
critical to an understanding of how the RDA scheme works. The
CRDB is part of the structure of dyarchy between the state and
the traditiornal national structures and is the Swazi national
counter-part to Ministry of Agriculture. The body was created in
1954 by the King’s Order—-in- Council and reports directly to the
monarch, 9=

The major problem is that although though the chairman of the
CRDB is a Ministry of Agriculture civil servant, there is a clear
indication that the two bodies lack an effective means of
communication and unfortunately, the CRDB has had neither the
capacity nor the will to action in support of RDA efforts. As a
result, RDAs have made little progress, largely because members



of the traditiocnal hierarchy fear (not entirely without reason)
that RDAs will disrupt the traditional structure of Swazi
society. Swaziland traditicnalists have been willing to forgo
economic development in order to maintain the traditional
structure of authority. The monarch wanted to avaoid "enclaves in
which traditional authorities would cease to exercise control, 'S

The Swaziland goverhment desives to preserve traditional
authority and leadership in the rural areas. There is a
conviction that any rural developument efforts that occur outside
of the framework of traditional authority would have a
destabilizing effect. Planned change must be infused through
traditional authorities "and it is only through these
institutions that any modification in the rural setting can be
devised, "=+ ‘

The role of the CRDB is to ensure that developments in the
Swazi Naticnal land areas "do nhot undermine traditional
institutions, and reflect the wishes of the people."®®
Magagula suggests that some members of the CRDB are
"committed to the maintenance of the economic status guo...and
that they (perceive) any accelerated economic development in the
SNL as a threat to traditional institutions and values."®®
‘ As a result of the bureaucratic interconnections
between the Ministry of Agriculture and the Central Eural
Development Board there is tension between the two bodies. In
particular, the CEDB "has tended to adopt an unnecessarily
belligerent posture toward the plans of MOA technicians."S?7
Civil servants are likewise often critical of traditional 4
authorities. Because of the fact that policy decision-making and
implementation are centralized they fail to take into account
socio—economic processes at the grassroots level.

Those who have to implement RDA policy at the local level
feel that RDA officials in Mbabane are rigid and do not take into
consideration people’s perceptions and views. Central government
officials are suffering from an "institutional malaise which has
been very wasteful of economic and human resources.'S®

Political leaders in Swaziland blame civil servants and the
planning process for much of the failure of the EDA program and
many politicians feel there should be a traditional basis to. the
pl~nning process which they see as insensitive to the social and
cul sural context of Swazi society. Planning must be linked to
the political realities of Swaziland. After the 1972 suspension
of the constitution it became official government policy that the
views of the traditional leadership be taken inteo account. Swa:zi
government actions since 1973 suggest that policy makers wish to
to preserve Swazi traditional institutions in the rural areas. It
follows that any rural developments that occur outside the
traditional framework of leadership would be seen to have a
destabilizing effect.

The intertwining of bureaucratic and traditional structues
continues at the operational level. The CRDB operates through
Rural Development Officers (RDOs) who are appointed by the CRDB
but are paid by the Ministry of Agriculture. The responsibility
of the EDOs is to coordinate all field—level activities in the
RDAs and ast as a link between the Minisistry of Agriculture and
local traditional authorities. They also ensure a check over the
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nature of socio—economic change in the rural areas. At the local
level, government support for farmers in the FEDAs is delivered by
agricultural extension agents. However, the role of extension
agents is only advisory. Flanning is done at the center but with
some "cConsultation' with the population after the plans have been
compl eted. S°

The administration of the RDA program has relied exclusively
on the use of existing traditional institutions in the rural
areas and has worked within the framework of the the existing
physical infrastructure. Nsibanze provides justification for
using heredity as a basis of representation and administration
within RDAs. Both donors and Swazi civil servants, he argues,
neglect traditional elites. If the RDA scheme is going to work,
he argues, it is critical to take cognizance of heredity and
traditional customs.®°

Swazi elites, Flanning and Folitics

Though IRD programs require significant decentralization (at
least deconcentration) of authority in order to be successful,
the Swaziland political system and bureaucracy is highly
centralized. Programs in Swaziland’s rural areas are planned by
central government officials in Mbabane and are cast in an
institutional framework that is conceived in the center rather
than in the rural areas. The planning process is not related to
the political priorities of Swaziland’s ruling elites. Many of
Swaziland’s political leaders see the planning process, as
represented in the RDA program, as in direct contradiction with
the political values of Swaziland’s ruling elites.

The kind of planned change which the Rural Development Areas
represents runs up against the existing socio-economic network
based upon traditionalist patron—-clientism. At the national
level, Swazi traditional elites have been flexible and adaptable
throughout the colonial period into the the post-colonial era.®?
Rural development policy, however, has been perceived as being
potentially threatening to political stability and the status of
the Swazi aristocracy. In large part this is because the Swazi
ruling elite has not been able to develop control mechanisms over
the competing class interests of the public bureaucracy, a group
which the traditonal aristocracy sees as inimical to its own
position. The EDAs for the first time threaten to bring civil
servants in large numbers into direct contact with rural Swazi
peasants. '

Both during the colonial pericd, but particularly since
independence, the evolution of a localized civil service and an
expanding cadre of cash crop entrepreneurial farmers has created
a Swazi middle class, an "organizational bourgeoisie,” to use
Markovitz’'s phrase, not based within the traditional
aristocracy.®2 By independence in 1968, the Swaziland aristocracy
faced competition not only from a large foreign, mainly European,
economic elite but also from this urbanizing or semi-urbanizing
middle and working class. Economic development in the late 19€0's
brought both a significant degree of lacal prosperity and the
considerable scocigp—economic problems that went along with it in
the urban and para—-urban areas of the country. Much of the



resulting tensions exhibited themselves in splits between
Weberian and traditional institutions, tensions which continue to
plague Swazi politics in the post-Sobhuza period.s®

The history of Swaziland in the colonial and post-colonial
period has been ohe of socig—economic rivalry between these
emerging middle classes and the Swazi aristocracy. The period
since World War II saw the creation in Swaziland of an elite
which is

educated, ambitious, affluent, and aware of its
status and political power. It has permeated all
levels of the government bureaucracy and the civil
service, but to date it has not succeeded in
passing through mid-level in the management of the
multi-national corporations®+

The Swazi middle class is the product of the government
sponsored educational system, the initial graduates of which
became teachers, clerks and minor civil servants. After
independence, and the rapid economic development which followed
it, localization swelled the ranks of the civil service as well
as the parastatal and private sectors. Salary scales continued
to be based upon colonial scales and thus civil service incomes
remained very high.*®S

[Later additions to the middle class included traders,
agricultural smallholders and artisans though by far the largest
number of middle class Swazis are employed in the bureaucracy.®®
Their number totals around 25,000 people. By the 13960s they had
become conscicus of their separate interests from those of
traditional elites, though the Swazi middle class has been more
assertive economically then politically. It has been frustrated
by the lack of access a) to high level private sector management
positions and b) to the highest levels of political
decision-making which are reserved for the aristocracy.

v Not surprisingly these "new men" were reluctent to
‘support the present "feudal" aristocratic structure which the
current political regime represents. To the extent that the
ezocnomic interests of this group are separate from those of the
aristocracy, future competition over the control of state
political structures would seem likely.

According to Kuper, "Sobhuza saw a great difference between
the position of a traditional Swazi Official and an official in
the Western bureaucracy..."®?” The issue was simple, she went on:

Sobhuza was con:-erned about the tensions set up
through the greater rewards -- financial and
social =— accorded civil servants employed by the
British compared with permanent officials of the
Swazi National Council,.®®

Hostility to the civil sgservice became exacerbated by the
events of the 1960°’s and early 1970's. Many members of the civil
service (though limited in number prior to post-independence
localization efforts) had been members of the non-traditionalist
nationalist parties. This overt challenge crystalized the civil
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service as a potential challenge to political elites.

The primary purpose of the creation of the traditionalist
Imbokodvo nationalist movement which solidified Sobhuza’s
political power in the 1960’s was preservation of the economic
status of the monarchy through the preservation of traditional
land tenure and the acquisition of control over mineral revenues.
It was the middle class nationalist movements, particularly the
Ngwane National Liberatory Congress, which most threatened
traditionalist hegemony.®®

It was the ability of King Sobhuza and the traditional
aristocracy to mobilize the rural peasantry which allowed the
Imbokodvo movement to take over the reigns of governmental power
in Mbabane. Thus, "while the Swazi rulers had successfully
established a mass base among the peasantry in the countryside,
the petty bourgecisie had not managed to do likewise...Without a
mass base it was clear that the petty bourgecisie would not
succeed in its struggles with the Swazi rulers... LThus] the
latter would consolidate its position politically..."?®
Fransman goes on:

The 1964 election results thus proved the ability
of the Swazi rulers to consolidate sufficient
political support particularly as a result of
bringing in the peasantry as a supportive class. It
was now clear that the rule of the bourgeiocsie
would be constituted by the Swazi rulers who were
to become the ‘'class in charge of the-state.’”2

The stresses between the old and the nhew elites were
contained during the Sobhuza period. The suspension of
Constitution in 1372 was a key short—-term factor here. After the
1972 royal coup, the new System in Swaziland amcunted "to an
imposition over the entire society of the long-standing
traditional government structures." 72 Real power rested with the
King in Council, "whereas plans and ob jectives are expressed by
the modern civil service structure..."”® However, "The modern and
traditional elements within government fit together uneasily, but
have consistently followed a very cautious policy toward anything
that may affect traditional structures and values."7+

The conflict is not over, however,

For although the forces of conservatism won out in
the early 1970's, the issues that produced the
spcial activism of these years remain. The banning
of the Ngwane National Liberatory Congress (NNLC)
suppressed the middle class aspirations that
provided much of its support, but it did not
dissolve them."7®

Opposition to traditional leadership continues to center on
"Dissatisfied educated men, and the small class of Swazi
smallholders who had achieved some measure of independence of the
traditional chiefs..."”7®

The creation of local level institutions extends this
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conflict to the grassroots throughout rural Swaziland. In the
rural areas the focal point of this local level conflict is the
allocation of land in the Swazi National Areas(SNAs). The Swazi
aristocracy has been able to maintain its economic base in the
rural areas because of its continued control aver access to land.
This control over land allocation has remained a critical source
of traditional influence throughout the colonial and into the
post-colonial period.””

Elite formation is particularly visible in the Swazi rural
areas. Rural farmers, with a "progressive" technology and a
commitment to grow cash crops are much more visible and more
threatening to traditional authorities than are urban elites and
elite workers, isoclated as they are in urban commercial enclaves.
The conflict between traditional leaders and “"progressive"
farmers, often chafing under the constraints of traditionalism,
represents the end point of intra-class political conflict in
Swaziland. In order to understand the nature of this conflict it
is necessary to understand the economic basis of traditional
elites.

The economic basis of traditional political elites in
Swaziland lies in the resurrection of the Swazi national fund
after independence. When in 1968 control over Swaziland’s mineral
concessions was granted to the monarch in trust for the nation,
the Tibiyo Taka Ngwane fund was established. Subsequently all
mineral royalties were deposited in the fund and Tibyo monies
were used to acquire interests in a variety of enterprises,
agribusiness, tourist and light industry. Since the late 19€0’s,

The Tibiyo Fund (and a second fund, Tisuka Taka
Ngwane which now manages the original mineral
revenues) has become the vehicle for the item most
conspicuously lacking to the royal house at the
time of independence, a secure capital base for the
reproduction of the monarchy...Tibiyo has emerged
as the major véhicle for domestic capital
accumulation in Swaziland,"”®

The Tibiyo Fund has has allowed the Swazi traditionalists to
acquire a material base in the capitalist sector, acquiring in
this way, a degree of influence over the economy of Swaziland
that is unusual in LDCs.7®-

The revenues from the two funds have allowed traditional
elites to increase the amount of land under their control, and
also provides the monarchy with links to foreign capital. The use
of investment policy, both through government funding and the two
traditional funds has provided political elites with an
alternative economic base to that controlled by bureaucratic and
commercial elites. By the mid-1980s, the Tibiyo Taka Ngwane Fund
had become the most power ful Swazi owned corporation in the
country. More than this, Tibiyo "pays no taxes, its activities
are nhot publically accountable, and its affairs are conducted by
a Board appointed originally by Sobhuza."®°

By the beginning of the 1980’s many of the "new elite" middle
class Swazis had become concerned over the rapid accumulation of
wealth and power by the Tibiyo Taka Ngwane Fund (over which there
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is no public acsoountability). Investments by Tibiyo in
agricultural projects were designed (at least formally) to
advance Swaziland toward sel f-sufficiency.®* However, for many
middle class Swazis in the civil service and commerce, the

istence of the fund as a kind of state within the state
represented traditiohal expansion into an economic arena which
had been dominated by commoners. The presence of the fund
precipitated a clash between the civil service and the Tibiya
bureaucracy which led to the country’s first maJor palitical
crisis during the post-Sobhuza period.®=

The results of this clash at the national level have not

yet been resolved. Its effect upon the rural development efforts
of the Swazi government is unquestionable however. The nature of
the clash between the two sets of elites can be illuminated by
examining the different ways the two groups approach development
isgsues. It is to this question that we now turn.

Bureaurratic Attitudes

The lack of local level political institutions in Swaziland
precludes even a modicum of rural development activity in
Swaziland. Interviews with over thirty administrators and
traditional leaders in Swaziland in 1981 and 1982 suggest a
number of explanations for this deadlock in local government
reform. Many sources pointed to the pnolitical uncertainties
attributable at that time to the King’s age and ill health.
Others pointed to manpower shortages at the national level and
the implications that this might have for any meaningful
penetration of rural Swaziland.®® Without question proposed
changes in Swaziland’s boundaries with South Africa and the
possible inclusion of two or more districts in the country have
also contributed to the uncertainty.=<

Beyond this interviews with administrators and political
leaders suggest that differing views toward the process of rural
development, particularly as related to ithe RDAs, contributes to
the problem. Traditional elites see RDAs as a threat to the
traditional patron—-client system and the political control
mezhanisms which are dependent upon it. They see the EDA program,
and rural development efforts more generally, as biased towards
the modern sector. :

LTable 1 about herel

Tables 1 and 2 illustrate the perceptions of field level
civil servants to developmental needs. In Table one, district
level administrators, technical officials and traditiconal
authorities were asked what they felt were the primary needs of
the country in the area of economic development. There were
clear differences between "modern" sector civil servants and
"traditionalists" over the issue of productivity. While aver
half of the former felt that the promotion of productivity was
critical to the econamic development of the country almost none
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Table 1

What Do You Think Are the Frimary
Needs of the Country

(Actual Numbers)

Administrative Technical
Don’t Know - -
Maintenance/
Control Needs - 1
Social Service
Needs 4 4
Productivity ;
Needs S 7
n = 27

¥ Political or Traditional Leadership

Otherx%



of the traditionalists interviewed mentioned this need.

Table 2 shows a similar pattern. Here local level officials
were asked the type of public statements and goals they felt
should be presented to rural dwellers. Again there was a clear
division between administrators who felt that productivity was
critical and traditional leaders who for the most part had no
views on the issue. One might conclude from the tws tables that
there is some evidence aof a schism between the tws groups on
developmental issues. [Table & about herel

In depth interviews with local level actors flesh cut the
patterns reflected above. A hnumber of the civil servants
interviewed mentioned social change as a necessary prerequisite
to development and stressed the resettlement components of the
RDA program in the Swazi National Land area. Many of those who
mentioned productivity emphasized the importance of commercial
agriculture. 0Of the seventeen civil servants interviewed, almost
half indicated that they felt the success of the rural
development schemes was critical to the future economic
development of the country. As one district officer put it in
1981:

We need to use the EDA centres to educate people in
the modern ways of agriculture. They must knhnow
where in government to go to get the correct
information on development. So often the rural
people don’t know their rights. They need to be
taught and given clear guidence on this.
Non—-paticipation is the rural development problem
in Swaziland.®es

Tension between civil servants and traditional authorities

also came out in the interviewing. According to one District
Officer:

The problem with rural development is the chiefs.
They don’t work hand in hand with us. The local
chiefs are lazy. We do the job and they don't help
us solve the problems. They just flock to the
District Commissioner and complain.®e®

Technical specialists had a similar view. As a senior
agricultural extension officer put it

One of the major problems with rural

development in the RDAs is that the chiefs oppose
us. Pecople in the rural areas are not ripe for
change. We need to educate both the people and the
chiefs on this. The chiefs are just not educated to
understand rural development.®”

Not surprisingly, traditional authorities had a very
different view of the problems of rural development. Chiefs
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Table 2

What Fublic Goals Should be Fresented
by Local Level Administrators

(Actual Numbers)

Administrative Technical
Don?t Know - 1
Maintenance/
Control Goals 2 -
Social Service
Goals 1 2
Productivity
Goals & &
n = 28

¥Political or Traditional Leadership

Other¥
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stressed the lack of sympathy that civil servants had for the
scocial and cultural context within which the rural Swazi
operates. As ocne senior traditionalist within the central
administration put it, " the role of the chiefs is most important
in Swaziland. It is the chiefs that give the people guidence from
the grassroots. What the chiefs must do is manage the morals of
the people.t®®

& traditional leader from the central part of the country was
even more frank. According to him:

The major problem of rural development is the lack
of understanding between the District Commissioner
and the Chiefs. The chiefs have to live with
poverty but the D.C. does little to help us. The
chiefs get frustrated. The relations with
government officials is very bad. The government
should try to help the chiefs but the chiefs aren’t
paid anything. The chief needs to be given some
more land to do some farming in his own area and be
given some finance by government so that they can
employ some of the pecople. Alsc the chiefs nheed
some vehicles.®®

Ultimately the conflicting definitions of rural development
ahd the conflicting ways that "modern" and “"traditional" elites
define it, relate to the social network which has been forged
between rural peasants and traditional authorities. -At the
grassronts level, integrated rural development assumptions
ultimately run up against a patron-client system which serves as
a mechanism of containment at a time when dramatic changes are
occurring at the national level.

Threats to Patron—-Client Relationships

Traditional elite—peasant relationships in rural Swaziland
can be characterized in terms of patron-client relationships.
This pattern of patron—-client relationships is based upon the
system of traditional allocation of land in the Swazi National
Areas.It is the threat to this system of patron—-client
interaction that is at the heart of the political competition
between traditionalist and "modern®" political elites.

There are about 380 traditional chiefs in Swaziland, each
of which has both an inner and an outer council. If one includes
chief’s advisors and sub-chiefs and village heads one would come
up with a total of between 6000 and 8000 people. These are at the
grassroots edge of the patron-client system. Throughout the
colonial period and well into independence, "In the Swazi nation
reserve areas, direct economic participation was restricted to
chiefs through the limited holdings of the King ‘on behalf of the
Swazi nation’ in foreigh companies."®°

Traditional authorities, with their control of land
allocation (in a country where land represents access to
livelihood) still enjoy tremendous power over their subjects.

The key to an understanding of the power of the monarchy lies in



the failure of the British to Bring King Sobhuza completely under
their suzerainty. Traditional government never became a "tame"
native authority in Swaziland.

Traditional hegemony is potentially threatened by an
entrepreneurial peasantry. Traditionally land has been
distributed in usufruct by local traditiocnal authorities, many of
whiom see improvements in agriculture as threatening their
authority. Cash crops developed in Swaziland during the late
colonial pericod, especially in the southern part of the ocuntry.
Traditional e¢lites were often enraged by these new economic
activities and there were many angry cries against non—food crops
at the national level. Enterprising farmers are inevitably
commoners, and are often conspicuously wealthier than either
their immediate chiefs or neighboring aristocrats. According to
Iscobel Winter, "The spread of...(market agricultural production)
created the conditions of the emergence of new elements within
the rural social structure with an interest in challenging the
hegemony of the ‘traditional’ rulers."®.

Traditional elites are challenged by these new elements,

«ssCconspicuous improvement of the land, or
innovation in its use, is frowned upon by the more
conservative chiefs, and the man who fences his
fields, uses modern fertilizing or irrigation
methods, or even grows cash crops without the prior
approval of the chief, is taking a risk. In rare
instances, people have been removed from such
lands.®=

Cattle grazing is therefore seen as the primary source of
traditional power while arable agriculture is seen as a threat to
that power. As a result the agricultural non-productivity of the
national (communall) land contrasts dramatically with that of
alienated land.

The nature of the threat to patron-clientalism is illustrated
by traditionalist reaction to the Vuvulane Irrigated Farms.
Smallholders here were granted title deed or 20 year leases over
land. These were the only farms in 1972 in which Swazi farmers
held land an a freehold basis. Not surprisingly, The Vuvulane
Irrigated Farms area was a major source of ocppositiaon to
traditionalists in the 1972 elections. It is probably no accident
that the opposition area in 1972 elections, Mphumalanga,
"included numbers of smallholder farmers...whose contractual
rights with the Vuvulane (agriculturall} scheme relieved them of
their traditional dependence on the king and chiefs for access to
land"®*® Interestingly, by 1972, the Tibiyo fund had purchased a
half interest in Vuvulane bringing into gquestion the status of
the twenty year leases as they come up for renewal.

There continues to be a great deal of resentment among
traditional leaders of commercial agricultural elites. The
criticism of commercial farmers is couched in terms of the danger
that farmers who produce cash crops will over use the land in
pursuit of personal gain. As a result, "if an individual becomes
*‘too rich? from his efforts he may incite the envy of hig chief
and be banished."®%* The core of the debate centers arcund the



issue of "Right of Avail." The right of avail allows the peasant
to satisfy his own subsistance nheeds. However, from the point of
view of traditional leadership the peasant farmer should not
abuse this "right" to the point that his agricultural activity is
seen to impede upon others! rights. Doggett argues that this
constitutes a form of negative feedback which psychologically
undermines the individual’s desire to make a success of
commercial farming.®S

The RDAs are seen as disruptive of traditional authority for
a number of reasons. First, mechanisms have not been developed
in the RDAs to ensure traditionalist control over the field
bureaucracy. Secondly, the RDAs at least implicitly represent a
threat to traditional patterns of land acquisition. Finally, REDAs
with their emphasis on arable agriculture and particularly wzash
Crops are seen as encoudraging the kind of independent peasantry
which has opposed traditionalists in the past. A 1362 survey,
concluded that civil servants saw traditional elites as hostile -
to them and were preoccupied by a concern for "the potential loss
of all political power exercised by the Ngwenyama and other
traditional authorities, ‘with a consequent collapse of the
existing system of social control,.? "®6

A number of specialists on rural development in Swaziland
have argued that land tenure is a fundamental constraint to the
successful management of Rural Development Areas. Fransman,®”
notes that Swazi plots are very small and that inadequate
security of tenure is an impediment to rural development efforts.
Viezeli argues that a necessary prerequisite for the improvement
of smallholder agricultural productivity is

a more equitable distribution of land accompanied
either by policies promoting the redistribution of
cattle or by measures which will make credit
available to households which do not own cattle.
The question of altering the traditional system of
communal land tenure is fraught with far-reaching
political implications, for control over Swazi
nation land is the key to the political power and
support which has enabled the traditional Swa:zi
rulers to gain and retain control of the

state.®®

Doggett lists insecurity of land tenure first inm his
discussion of constraints on RDAs in Swaziland. Traditional land
tenure is linked to a production ethic which emphasizes
subsistance of the group over advancement of the individual.
Traditional land tenure provides for a system of alternating
land use rights that limits the potential annual inzome from crop
production and discourages private investment in land. Government
is not able to determine relative land values and most
importantly, communal land tenure means that the peasant farmer
is unable to use land as collateral for raising bamk loans.®®
Rural development specialists thus agree that a fundamental issue
is the way that land use in the SNA is closely bound up with the
distribution of political power within African traditional
societies, 2o



The contraoversy over land allocation as it relates to RDAs in
Swaziland reflects the tensions between "modern" and traditional
elites and illustrates the nature of the threat to patron—-client
relationships inherent in integrated rural development schemes.
The Second National Development Flan nates that the chiefs’ right
to allocate land "may give rise to a sense of insecurity
particularly among progressive farmers..."1©* The problem is
"although variocus infrastructure works were completed, (in the
EDAs) little progress was made in the more fundamental areas of
land consolidation, stock control and increased productivity."ie=

Not surprisingly, traditional leaders "have great misgivings
about a process of land consclidation that appears to reduce the
right of local chiefs to allocate land, or carries the
implication that land cultivators should in future expect
security of tenure."3°2

RDAs are designed to encourage surplus productian of both
food and cash crops, rationalize land use through resettlement
and provide essential services to the populace, including credit,
potable water and education. However, while "rural living
standards have improved...(agricultural) producticon (has)
remained almost static"*°* RDAs thus far have provided farmers
with few direct incentives to productivity. Most importantly,
critics suggest, the RDA program provided no change in the system
of land tenure. Government officials recognize the importance of
the land issue. However,

In spite of government recoghition that Swazi land
tenure inhibits further development of Swazi
agriculture, the government of Swaziland does nhot
envision land reform. °

Nzt surprisingly, there continues to be strong opposition in
Swaziland to changes in the tradltlunal system of land tenure.
Ac ard1nq to Fransmann,

The traditional African political structure, and
particularly the position of the chief within this
structure, has often been manipulated by white
authorities attempting to influence the African
population. The chief derives his power largely from
his right to allocate land.°®

The land issue was one of the contributing issues that led to
the 1972 royal coup. Opposition nationalist parties and elements
within the civil service both came out strongly for reform of
this system of land allocation. These differences are
illustrated by a comparison of the second and third national
plans on the issue. The second national development program was
written before the royal coup in 19272 while the third national
plan was written in 1977. While the 1972 plan stressed that
infrastructural changes are considered of greater immediate
importance than patterns of land tenure, the plan also noted that
the traditional system created some difficulty and prevented the
use of land as security for further credit. Thus the Second



National Flan argued

It is... recognized that physical recrganisation
and the development of semi-commercial farming will
in themselves create the need for further changes
[presumably in land tenure though the plan is vague
on thisl and at the same time make them easier to
carry out and more readily acceptable.”"®©e?

The Third National Flan makes no such argument but rather
emphasizes the importance of the role of traditional authority in
the allocation of land and in non-land related socio-economic and
infrastructural changes.®©® The difference in emphasis between
the two plans reflects the changed constitutional situation after
the abrogation of the Westminster style of government.

There is little doubt that political elites see the idea of
individual land tenure as threatening. The idea of permanent land
tenure and the growing of cash crops are perceived as disturbing
the right of avail on which Swazi society is based. Traditional
e¢lites see RDAs, and the implicit assumption that changes in land
tenure must accompany them as threatening to the political fabric
of society. In order to defend the patron-client system upon
which political control in Swaziland is based, traditional elites
have tried to manage the RDAs by ensuring centralized control
over them and by trying to mitigate the social impact of the
scheme at the grassroots level. As a result the developmental
goals of an integrated rural development program came into direct
conflict with the political concerns of Swaziland’s ruling elite.

Conclugion

Multi-sectoral approaches to rural development, such as those
represented in the integrated rural development conc-cept, are
currently out of fashion in a number of intermnaticnal development
agencies including the World Bank and the Agency for
Internaticnal Development. There is a much greater track record
of suzcess with single sector, single goal projects than with the
kind of social transformation efforts that were in vogue a decade
ago. .
Yet, the fact remains that rural development is a complex
process and single sector efforts often have little effect upon
the whole network of scocio—economic factors that make up the
rural economy. Single sector efforts often thus have a "the
operation was successful but the patient died" ambiance. The
argument that we have made here is that the failure of
multi-sectoral programs is not just related to the complexity of
the integrated approach or to technical or implementation
problems that are related to it. Rather, there may be
fundamental political contradictions inherent in the integrated
approcach to development.

The Swazi example of Rural Development Areas suggests that
successful rural transformation is dependent upon a strong
political commitment from elites whose positions might be
threatened by reform. The political threats embedded in the IRD
approach often lead political elites to try to limit this threat
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by maintaining tight political control over rural development
efforts at the expense of the kind of field leVel autonomy which
is essential to rural transformation.

The integrated rural development approach recoghnizes the
complexity of rural transformation and represents a sophisticated
rational planning approach tao it. However, this kind of rational
planning is often incompatible with the political, social and
ecohomic realities of the society involved. In Swaziland, the
IRD approach threatens to displace the strong patron-client
network which is critical to'the maintenance of the political
system there.

Traditional elites in turn often block the advancement of
non—-traditional elements of a society’s burgeoning middle class.
It is this middle class, which finds rational planning both
intellectually attractive and in its group interest and sees
integrated rural development strategies as appropriate responses
to the problems of rural poverty. Multi-sectoral approaches tor
rural transformation will not go away both because they try to
respond to the complexity of the rural socio—econaomic environment
but also because they are a component in the wider struggle
between two sub-sectors of a dominant socio—economic elite. The
form that rural development efforts take thus may reflect less
the intellectual commitment of internaticocnal technical assistance
agehcies than it does the results of that intra-elite struggle.
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