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To succ~~d with rural d~v~lopm~nt you must know th~

Swazi way of work. It has to b~ through th~ chi~fs,

stay with th~m and solv~ probl~ms. Land
r~s~ttl~m~nt is a major issu~. Chi~fs s~ttl~ p~ople

in th~ wrong places. Th~se things ar~ a barri~r to
devel c.pment.

Oral Int~rvi~w, Swaziland District Commission~r,

Ol:tob~r 1, 1'~81,

Th~ major thing to understand in terms of rural
development is th~ Swazis hav~ a diff~r~nt way of
doing things. W~ are not very fast in doing things.
It's just a qu~stion of tim~. Some do becom~

impati~nt with us. Th~ transitions in rural
d~velopm~nt must b~ seen to b~ smooth by th~ local
p~ople. We must in ord~r to get chang~ don~

prop~rly understand this. Chang~ is coming but it
is slow and st~ady but not fast enough for som~

p~ople.

Oral Int~rvi~w, S~nior Induna (traditional
authority and Senior Administrator), July 13, 1982.

Th~ major dev~lopment n~~ds ar~ in th~ Rural
Dev~lopm~nt Areas. Mostly we ne~d r~s~ttl~m~nt

schem~s which are b~ing encourag~d to move us away
from communal land and residential units to
villages and to townships with faciliti~s and
schools. Above all we ne~d to move the rural p~ople

into th~ mod~rn way of life.

Oral Interview, July 19,1980, S~nior Administrator,
Manzini.

During the lat~ 1950's and early 1960's th~ numb~r of
independ~nt nations in th~ world system n~arly doubl~d. Th~ vast
majority of these newly-establish~d nations evolved from colonies
or protectorat~s form~rly controlled by on~ of th~ major pow~rs.

SOme nations declared indep~nd~nce only aft~r viol~nt

r~volutions against colonial powers, whil~ oth~rs w~re abl~ to
pursue a more managed, gradual transition. R~gardless of the
means used to achi~v~ their n~w status, those who cam~ 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 d~trimental to the
development of their nation, the new leaders ne~ded not only to
replace the functions previously p~rformed by the colonial
administration, but to go far b~yond that by instituting programs
that would stimulate development and growth in their countri~s.

With a meager or non~xist~nt resourc~ base from which to



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 strateg~ for accelerated growth in these new nations.
Although 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 develc.ped, 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 emerged from these strategies, however, was a far cry
from the accelerated, industrially-led growth 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 began to emerge. s This dual
economic structure began to solidify, creating another 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
sector as a possible key to inducing urban and rural
development. A strategy was needed that would answer the
multifaceted 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 r-esulting from relying strictly on a sm~~l

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 international 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 income distribution, and a
commitment to meet the basic needs of all sectors of society.
This new strategy came to be known 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
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development activities. In the next few papces we will examine
integrated rural development as a concept 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 IRD scheme (styled Rural Development Areas) and
attempt to determine to what extent these problems are linked to
conflicts between segments of Swazi lands dominant political
elite.

IRD: 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 IRD programs vary
widely by country, the primary goals and objectives tend to
include the following 2 :

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. 3 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
pr6jects 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 IRD
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
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countri~s with highly disparat~ l~v~ls 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 objectives, 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 indigenous 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 position - while WADU
witnessed the exit of twelve graduate-level EthiOpians, 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 significant success in augmenting the indigenous
administrative capacity••• or in developing viable grassroots
i t1st i tut ions. "l!5

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. ~ailure 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. A

There has been a growing realization among both policy-makers
and practitioners that the difficulties encountered thus far stem
not 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 7 (to cite a
small sampling of the emerging literature) have made exceptional
contributions to the identification and analysis Qf 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
agency level; the frequent incompatibility of rational planning
procedures with the political, social and economic realities of
the society involved; and the difficulties involv~d in displacing
the strong patron-client network that frequently exists in such
rur al s,::.c i et i es.

-4-



•

The Paradox of Power

Central to many of the other conflicts inherent in rural
development strategy is a concept that Rondinelli calls the
"paradox .:,f p.:.wer."· This parad,:,:t; stems from his ,:.bservation
that while it is necessary to have strong central political
commitment to initiate rural reforms such as those entailed in
IRO, 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
pol i cy-maki ng proc ess. However, as Rondi nell i poi nts c.ut, "t hose
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 LOCs where traditional ruling mechanisms were
dissipated under colonial 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. 10 Out of political necessity 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 15 cases the
bureaucracy itsel f was a prin.:ipal beneficiary of land refc,rm. "11

The situation becomes even more complex when, usually because
of a colonial policy of "indirect rule", traditional 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 competit~on 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, 12 and will be dealt with in depth in a
later section of this paper.

From the viewpoint of the "modern" bureaucratic se.:tor,
traditional leaders and traditional values are perceived to be a
serious constraint to development in the rural areas. 13The
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 LOCs 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. One problem of primary
importance resulting from this power competition is a reluctance
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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 designers may either leave the
problem to be sorted out during implementation or resort to the
"autonoml~us project" strategy.

The issue of decentralization is critical to the analysis
of IRD, however, as several studies have indicated that t~'e

success of the project may be heavily influenced by the amount of
local control and participation in the project planning. In
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 80% of the cases. 14 The amount of control that
central adminstrators ~re 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
oc.:ur.

Local-level or field autonomy is especially critical in an
intergrated rural development program because of the volatile
nature of its operating environment. Political commitments or
priorities may change mid-stream, necessitating project
flexibility to insure survival. The very logistics 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 uncertain 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
revisitlg the prescriptions, however-, the "specialists" blame the
patient for dying and hope the next one will be a little more
cooperative. The following section attempts to shift the focus
from the patient to the doctor by looking at the design process
itself.

Rationality Vs. Reality

A leading problem with the development field in general and
with the project design process in particular is basically a
conceptual one. The notion of "plcH1ning" 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 rationality. 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 generally carried out by "experts" who will have nothitlg
to do with the actual implementation of the project itself. As
Moris points out, this approach to project design 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. 16
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")1?', as well as
assuming that a document 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 of 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 d~cision-making process that leav~s 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 performance of rural development
projects.

As mentioned earlier, there is often political competition
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in LDCs b~caus~ of th~ ~xist~nc~ of a traditional ruling ~lit~.

The rationality of conv~ntional, W~stern-styl~ planning provides
no scope or flexibility to allow for th~ impact that such a
political comp~tition has on program implementation. Caid~n and
Widavsky d~~lt ~xt~nsively with sev~ral asp~cts of this
particular probl~m, and concluded that the nature of
socio-economic change is of nec~ssity incr~m~ntal, involving
marginal changes that ar~ accomplish~d only aft~r ~xt~nsiv~

political bargaining. 1& Public policy planning, on th~ other
hand, implies a comprehensiv~ approach to compl~x social issues
and necessitat~s complete information, a stable environm~nt, and
ad~quate organizational capacity. In other words, the plann~rs

must have control over what they plan. One aspect of the
environment that W~stern planners are often unaware of, much less
in control of, is the network of ties that ~xists in a
traditional community. As this n~twork (earlier identifi~d as a
patron-client system) can have a great impact on the fat~ of a
rural d~v~lopment project, it will now b~ examined in gr~at~r

detail.

Patrons vs. Planners

As traditional societies dev~loped and grew, kinship ties
became inadequate guarantors of essential commodities - access to
enough land to sustain a family, medical care, food in times of
scarcity, etc. A new type of relationship began to dev~lop

betw~en 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 societies as well. 1 • The
patron-client relationship is distinguished from other
relationships betw~en persons of unequal status by thr~e 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 s~rvices. The patron generally provides
material goods or services essential to the existence of the
client, while th~ client provides less tangible commodities such
as personal services, gestures of personal esteem or def~r~nce,

or political services such as voting. Third, the maintenance of
the tie depends heavily on face-to-face contact betw~en the two
parties. 20

In African, Asian or Latin American systems, this network
originat~d 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 provid~d by the patron is also quit~

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 b~tw~~n rural d~v~lopment and this
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~ntr~nched socio-economic network lies in the power struggle
b~tween bureaucratic and traditional elites. If there is a
perception that the governm~nt is attempting to displace those
functions provided by the patron, thus reducing his power bas~,

there will be some form of direct or indirect resistance to the
change. In addition, unless the p~asant can be assured that he
will b~ provided with "demonstrably better, more reliable
services ••• thos~ governm~nt programs that thr~aten to ••• destroy
th~ patron-cli~nt relationship will receive no sympathy from the
elite and little support from the peasants.'12~

Thus, th~ rationality and rigidity of conventional planning
proc~dures may have no ability to comprehend or overcome th~ kind
of conflict that emerges from such a cultural variable. The
extension agent may be completely unawar~ of the dilemma faced by
traditional leaders who find themselves less wealthy than one of
the tribal farmers who, with "progressiv~'1 technology and
cash-cropping programs, has escaped the ~eed for patronly
obligations.

An examination of the Integrated Rural Development program in
Swaziland will reveal a number of the th~mes 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 D~velopment Areas focuses on
bureaucratic or implementation problems, We wil argu~ that,
how~ver that RDAs face a numb~r of serious political obstacles
that have nothing to do with t~chnical/inlplem~ntation

difficulti~s.

Int~grated Rural D~velopment in Swaziland

Early Development Policy

From th~ beginning of colonial rule j,n Swaziland, the use and
allocation of l~id has been the fundam~ntal politica~ issue in
this Connecticut size country. It has b~en and is an issue
fraught with emotion and national pride. King Sobhuza came to
power in 1921 committed to restoring Swa~i control over the some
60% of the land that had been alienated to European settlers for
commercial agriculture in th~ late ninete~nth a, 1 early twentieth
centuries • During the interwar p~riod t.le King ~ampaigned

actively to get Britain to transfer alienated land back to th~

Swazi nation.
In 1940, under the sponsorship of th,~ Colonial D~v~lopment

Corporation (CDC), the colonial governmellt undertook a limited
program to h~lp purchase back European o\Jned land for the Swazi
nation (refered to as Swazi National Land). After 1944, this
program was supplemented by the Lifa Funej, a program inaugurated
by King Sobhuza. The Lifa Fund was initiiilly based upon a tax on
Swazi owned cattle. 22 In addition, the K:lng activ~ly encouraged
Swazis to work for Europeans in Swazilanej or South Africa in
order to provide a tax bas~ to repurchas,~ land.

Though th~ 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 Resettlement 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 Welfare Fund would be used to both support the
repurchase of alienated land and also regulate 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
production and an attempt ~ould be made to reduce land erosion
due to overstocking in the newly transferred areas. 23

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 .:)ver lat,d alb:.cation. "2_

The major themes of what later came to be the RDA program
were set out in the 1960 Morse Report. These included: 1) the
idea that rural development should be based upon area planning,
2) that there should be resettlerl.ent int,:) "rati':.nal" patterns of
residency and land use (resettlement should be on the basis of
arable areas, grazing areas and housing zones 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). 2~

Rural Development Areas (RDAs).

At the core of Swaziland's rural development strategy today
are eleven integrated rural development areas (RDA's). Rural
Development 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. 26 The RDA 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. 27 The primary goal of the RDA program was to allow
the Swazi farmer to make the transition from the subsistence to
the commercial or semi-commercial farmer in order t6 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. Planners were concerned not only with
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agricultural d~v~lopm~nt on th~ Swazi National Land but also with
g~n~ral infrastructur~ d~v~lopm~nt and ~nvironm~ntal

pr~s~rvation. Th~ ov~rall goal articulat~d by political l~ad~rs

in promoting th~ program was th~ ~nhanc~ment of th~ living
standards of th~ rural population and th~ incr~as~ of rural
i nCI:,m~s. 2.

Th~ pr~s~nt Rural D~v~lopm~nt Ar~as program has its
origins in th~ 1969 Hobbs Commission R~port.29 This was a
confid~ntial docum~nt w~ich argu~d for th~ purchas~ of Europ~an

d~~d land contiguous with h~avily populat~d Swazi National Land
ar~as but argu~d that th~ r~purchas~ should b~ mad~ on th~ basis
of titl~ d~~d (individual t~nur~). As a r~sult of th~ Hobbs
Commission R~port th~ British Gov~rnm~nt agr~~d to financ~ th~

r~purchas~ of additional lands. How~v~r, this was mad~

cl:ot,ting~nt upon th~ d~v~ll:'pm~nt I:,f th~ t,~W ar~as which "w~r~ n,:,t
m~r~ly to r~v~rt to traditional communal agricultural
practic~s. "::lIQ As Fut'lt,~ll points out, "This r~stricticlt' in th~ us~

of land was part of British pr~ssur~ to und~rmin~ th~ traditional
auth,:oriti~s."31 In spit~ of th~s~ ~fforts, how~v~r, F.:DA policy as
it ~~olv~d in th~ 1970s did not provid~ for any chang~s in th~
syst~m of land t~nur~ in th~ Swazi national ar~as.32

Sinc~ its inc~ption 11 RDAs with a combin~d population of
about 150,000 p~opl~ hav~ b~~n d~marcat~d. At pr~s~nt, 4 RDAs
containing 11% of th~ rural population ar~ in op~ration. All of
th~ RDAs ar~ situat~d in high-pot~ntial land. Th~r~ ar~ s~v~ral

compon~nts to th~ RDA sch~m~. Th~s~ includ~: 1) th~ improv~m~nt

of physical and social infrastructur~, 2) th~ promotion of
agricultural b~tt~rm~nt sch~m~s, 3) th~ r~organization of arabl~,

grazing and r~sid~ntial ar~as with fencing to d~marcat~

functional boundari~s, 4)th~ ~stablishment of supply and
mark~ting cooperativ~s and th~ provision of servic~ c~nters

5) th~ ~stablishm~nt and support of ~xt~nsion servic~s, and
cr~dit availability and 6) th~ cr~ation of int~nsiv~ s~ttl~m~nt

zon~s and group coop~rativ~ ranches and th~ ~stablish~nt of
comm~rcial fatt~ning sch~m~s.33 Th~ basic assumption under the
RDA program r~mains that ~v~ntually there will hav~ to b~ some
s~curity of t~nure for p~asant farm~rs.

RDAs are divided into two typ~s, maximum in-put ar~as wh~re

the population is r~s~ttl~d and arabl~ land is consolidated and
th~re is a major physical infrastructur~ compon~nt, and minimum
in-put areas wh~r~ th~r~ are no infrastructure or resettlement
components. All RDAs ~njoy credit and marketing s~rvic~s as w~ll

as access to improv~d seed, f~rtilizers, tractors and certain
basic -social services.=-....

Th~ goal of th~ RDA scheme is commercialization of
agriculture on th~ Swazi National Land. From th~ b~ginning th~

• emphasis in the RDA sch~m~ has be~n on cash crops and on th~

commercialization of agricultur~ in th~ traditional land ar~as. A
1975/76 surv~y ~mphasiz~d the importance of hybrid maiz~, cotton
and tobacco and argued that the profitability margin was good for
th~se crops. Th~ survey also emphasiz~d th~ importanc~

of d~veloping cash cropping within th~ cont~xt of a labor
intensiv~ rather than a high t~ch process. 3e Howev~r,at present
only 5% of th~ population cultivat~s for cash sal~. Most rural
Swazis grow maize and supplemental food crops for their own
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Shortcomings of the RDA Sch~m~.

Th~ RDA program has b~~n r~lativ~ly succ~ssful in raising
th~ incom~ of th~ Swazi small farm~r and without it th~r~ would
hav~ be~n a r~al d~clin~ in rural incom~s sinc~ ind~p~nd~nc~.

How~v~r, th~ impact of th~ RDA sch~m~ has b~~n larg~ly n~gligibl~

in t~rms of incr~as~d productivity sinc~ its inc~ption in th~

mid-1960's.~7 Ev~n th~ impact upon rural incom~ is l~ss than
might b~ ~xp~ct~d. First, th~ program is having littl~ if any
~ff~ct upon th~ dispar~ti~s b~tw~~n th~ rural and th~ urban
s~ctors and s~condly,

analysts of th~ Swazi ~conomy hav~ d~monstrat~d

that, far from b~ing s~lf suffici~nt ~ntiti~s abl~

to m~~t th~ir n~~ds by th~ us~ or sale of th~ir

agricultural produce, most Swazi hom~steads ar~

d~p~nd~nt upon wag~ employm~nt for a considerable
portion of th~ir income.~&

The RDAs have b~en plagued by a number of problems sinc~

their inception. Critics have charged that the agricultural
policy of th~ Ministry of Agricultur~ in th~ RDAs has b~~n w~ak

and bas~d upon unwarrented assumptions. Booth argues that the
RDAs remain the subj~ct of great controversy in Swaziland and
that agricultural productivity has fall~n significantly short of
the government's aim throughout th~ ~ntir~ p~riod. Critics
sugg~st that there are structural problems with the RDA strategy
and that agricultural decisions taken since ind~p~nd~nc~ may hav~

caused the situation to det~riorate. As on~ Ministry of
Agricultur~ official put it in 1982, "The problem is w~ pump
money into the rural areas and living standards do improve to
s':Jme extent but productiJ:.n remait1s stagnent. 1I~" At the end of
1981, the RDA program was described as "disapp.:Jinting" within
government circles.-o According to one critic of Swaziland's
rural development program, "Swaziland's rural-urban income
disparity has widened ••• " since independ~nce.-s

Much of the controversy surrounds the impact of hybrid maize
on production. Since the 1960s 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 2.7% per
annum."-:Z

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 evid~nce to suggest that
the uptake has been influenced by considerations other than the
desir~ to gen~rat~ surplus for sal~. Farm~rs hav~ not shift~d to
hybrids because of the n~ed to compensate for land shortages nor
from the desire to releas~ labor from food production to cash
cropping. Inst~ad, agricultural tim~ saved is linked to off farm
employment activiti~s rather than to tak~ advantage of commercial
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agricultural opportuniti~s. Thus th~ uptak~ of hybrid maiz~ and
th~ proportion of surplus s~lling hom~st~ads in an ar~a is
dir~ctly link~d to th~ proportion of adults in off-farm
~mploym~nt. Th~ gr~at~r th~ acc~ss to off-farm ~mploym~nt, th~

gr~at~r th~ t~nd~ncy to adopt hybrid maiz~. Th~ conclusion is
that off-farm ~mploym~nt is mor~ attractiv~ than comm~rcial

farming and th~ r~sult will b~ incr~asing food shortag~s and
d~p~nd~nc~ upon food imports. Adoption of hybrids will not
n~c~ssarily l~ad to comm~rcial production sinc~ it is us~d (with
varying d~gr~~s of succ~ss) in ord~r to maintain hOffi~st~ad food
production r~quir~ffi~nts in th~ fac~ of d~partur~ of adult labor
to South Africa or th~ Swazi urban ar~as.~3

A s~cond ar~a of controv~rsy r~lat~s to.th~ ~fforts in th~

RDAs to incr~as~ rural incom~s and proffiot~ cattl~ production. At
issu~ is th~ ext~nt to which Swazi p~asants can rais~ and s~ll

cattl~ comm~rcially. Dogg~tt, for ~xampl~ argu~s that th~r~ is a
communal grazing ~thic within Swaziland that ~ncourag~s

overstocking.~~ This school of thought sugg~sts that ther~ is a
n~gativ~ r~lationship b~tw~~n cattl~ pric~ and offtake b~cause

cattl~ are sold to m~~t imm~diate cash n~~ds rath~r than as a
r~gular SI::Jurc~ of income. Thus, "Th~ il)°.plication is that
incr~asing rural incom~ will not only r~sult in f~wer cattl~

b~ing sold but may also r~duc~ th~ proportion of thes~ r~duc~d

sal~s that ar~ for slaught~r."~e

A third issu~ that has d~v~lop~d in th~ RDAs is th~ qu~stion

of cr~dit. Th~ issu~ h~r~ is how the p~asant farm~r will s~cur~

his loan. Th~r~ ar~ thr~~ possible typ~s of collat~ral: land,
cattl~ or ~quipm~nt. Giv~n th~ natur~ of Swazi National Land
t~nur~ patt~rns, it is not possibl~ to us~ land as collatoral for
raising bank loans. Nor is there ~quipm~nt availabl~ for
s~curity. In Swaziland th~ D~v~lopm~nt Bank has opted for th~

use of cattl~. Th~r~ is som~ indication that th~r~ ar~ probl~ms

with th~ cr~dit syst~m in th~ RDAs and that this is having a
n~gativ~ impact upon production. Availabl~ ~vid~nc~ sugg~sts that
Swazi farmers ar~ decreasing input lev~ls to k~~p th~ loan amount
constant during times of rising input costs while oth~rs incr~as~

the amount borrow~d in order to comp~nsat~ for input pric~

increases. In oth~r cas~s loans ar~ simply us~d as cash
substitut~s whil~ th~ir own cash is b~ing div~rt~d into non-crop
activiti~s.~& B~yond this, the Swazi gov~rnm~nt recogniz~s that
in g~n~ral the syst~m of cr~dit is bias~d towards thos~ who own
I:attl~ in that "Th~ m~r~ fact that cr~dit is only availabl~ to
cattl~ owners, indicates that SDSB small farm~r funds ar~ b~ing

dir~ct~d towards th~ ~w~althi~r' farm~rs it' th~ ar~a. 1I~'7

Th~ problems that th~ Swazi gov~rnm~nt has had with RDAs hav~

not gone unnotic~d among for~ign t~chnical assistance missions.
Since th~ lat~ 1970s th~r~·has b~~n a significant withdrawal of
donor funding.~· Part of the donor conc~rn is link~d to a gen~ral

Exp~nditur~ probl~m. Swaziland is chronically und~rsp~nt in its
d~v~lopm~nt/aid budg~t. Donors traditionally find it v~ry

difficult to g~t th~ Swazi governm~nt to sp~nd mon~y. This has
been particularly tru~ in th~ RDA sch~me which is heavily
dep~nd~nt upon donor support.~·

Ther~ can b~ little doubt that t~chnical problems account for
part of th~ difficulties that th~ Swaziland gov~rnm~nt has fac~d
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in establishing and expanding its Rural Dev~lopment Area program.
However, as has been suggested in the first section of this
paper, there may be fundamental contradictions between the
assumptions of integrated rural dev~lopment theories and the
realities of political competition and resource allocation.- It
is to this question t~at we now turn.

Paradox of Power in Swaziland

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 between
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 program
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 program 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 developmental
needs of an integrated rural development scheme which requires
devolved decision-making authority and the political needs of
ruling elites which requires centralized political control.
Evidence from a number of successful rural development projects
suggests that they are often most successful when there are high
levels of peasant participation.~o 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 donors 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.
Th~ British position was that th~ repurchas~ ar~as should not

simply r~v~rt to traditional t~nur~. C~ntraliz~d control could be
us~d to br~ak th~ influ~nc~ of local l~v~l traditional
authoriti~s. Th~ British int~rv~ntionist position, both b~for~

and aft~r ind~p~nd~nc~ was on~ of th~ major r~asons for
traditional/royal suspicion of donor motiv~s. Th~ Swazi
l~ad~rship thus had s~v~r~ misgivings about RDA program from th~

b~git1t1it'lg.

Th~ probl~m was both on~ of misp~rc~ption and
miscommunication on both sid~s. N~ith~r King Sobhuza nor memb~rs

of th~ Swazi inn~r council, th~ Liqoqo, att~nd~d th~ n~gotiations

on land r~purchas~ and th~ establishment of the RDAs. As a
result, "It soon became clear that thes~ proposals did not hav~

the agreem~nt of th~ Ngw~nyama or th~ Swazi National Council, who
despite th~ir decisive role in th~ power structure, w~r~ never
formally r~pr~s~t'lted at aid talks." =:1'1.

The fundamental misperceptions embedd~d in the early thinking
on RDAs have r~main~d with the sch~m~ ev~r sinc~. For Swazi
elites th~ concern in th~ formation of the scheme was for land
acquisition, not fundam~ntal chang~s in land use or land
allocation. For many ~xpatriate advisors and Swazi civil
s~rvants, (as was th~ cas~ for British colonial authoriti~s,) th~

land transf~r proc~ss is s~en as part of a larg~r proc~ss of
transformation which should chang~ Swaziland from a traditional
monarchy to a parliam~ntary syst~m. Th~ pres~nt RDA program was
born out of long standing grievances and policy diff~r~nc~s ov~r

land t~nure and political authority that account at least in part
for th~ slow pac~ of th~ implem~ntation of the program.

Swazi traditionalists had to acc~pt th~ RDA program in ord~r

to rec~ive British assistance in th~ land r~purchase schem~. At
th~ sam~ time, Swazi traditional ~lit~s fought to ~nsure that th~

socially and politically disruptiv~ el~m~nts of th~ program would
be limit~d. From th~ b~ginning, this fight occurred at the
national lev~l in an attempt to d~fine a governing authority for
th~ RDAs.

The U.K. governm~nt wanted a "technocratic ex~cutiv~ body"
to administer the purchas~ areas under th~ RDA sch~me. This was
r~sist~d by traditional ~lit~s. Inst~ad they demanded that the
traditionally dominated Central Rural D~velopm~nt Board (CRDB)
sup~rvise RDA activiti~s. Ultimately it was th~ CRDB which was
giv~n authority ov~r the RDAs.

The rol~ of the C~ntral Rural D~velopm~nt Soard (CRDB) is
critical to an understanding of how th~ RDA sch~m~ works. The
CRDS is part of the structure of dyarchy betw~en th~ stat~ and
th~ traditional national structur~s and is th~ Swazi national
counter-part to Ministry of Agriculture. Th~ body was cr~ated in
1954 by the King's Ord~r-in- Council and r~ports directly to the
monarch.1!52

The major probl~m is that although though th~ chairman of th~

CRDS is a Ministry of Agriculture civil servant, th~re is a cl~ar

indication that the two bodi~s lack an ~ff~ctive means of
communication and unfortunat~ly, th~ CRDS has had n~ith~r the
capacity nor the will to action in support of RDA ~fforts. As a
result, RDAs hav~ mad~ little progr~ss, larg~ly b~cause m~mb~rs
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of the traditional hierarchy fear (not entirely without reason)
that RDAs will disrupt the traditional structure of Swazi
society. Swaziland traditionalists have been willing to forgo
economic development in order to maintain the traditional
stru.:ture .;:.f aut~,';:.rity. The rrll;:.nard1 wanted t.:. av.:dd "enclaves it'
which traditional authorities would cease to e~;ercise ':I:,ntrol."e:s

The Swaziland government desires to preserve traditional
authority and leadership in the rural areas. There is a
conviction that any rural development efforts that occur outside
of the framework of traditional authority would have a
destabilizing effect. Planned change must be infused through
traditio.nal authorities "at,d it is only throug~, these
institu~ions that any modification in the rural setting can be
devised."e04

The role of the CRDB is to ensure that developments in the
Swazi National land areas "do not undermine traditional
institutions, and reflect the wishes of the people."ee
Magagula suggests that some members of the eRDB are
"':,;:.mmi tted t,:, the mait,tet,ance of the economic status quc, ..• and
that they (perceive) any accelerated economic development in the
SNL as a threat to traditional institutions at1d values. lies

As ~ result of the bureaucratic interconnections
between the Ministry of Agriculture and the Central Rural
Development Board there is tension between the two bodies. In
particular, the CRDB "has tended to adopt an unnecessarily
belligerent p':Jsture toward the plans of MOA te,:hnicians. "e?
Civil servants are likewise often critical of traditional
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."ee

Political leaders in Swaziland blame civil servants and the
planning process for much of the failure of the RDA program and
many politicians feel there should be a traditional basis to the
pl~"ning process which they see as insensitive to the social and
cul;ural context of Swazi society. Planning must be linked to
the political realities of Swaziland. After the 1973 suspension
of the constitution it became official government policy that the
views of the traditional leadership be taken into account. Swazi
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 (RODs) who are appointed by the CRDB
but are paid by the Ministry of Agriculture. The responsibility
of the RODs is to coordinate all field-level activities in the
RDAs and act as a link between the Minisistry of Agriculture and
local traditional authorities. They also ensure a check over the
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natur~ of socio-~conomic chang~ in th~ rural ar~as. At th~ local
l~v~l, gov~rnm~nt support for farm~rs in th~ RDAs is d~liver~d by
agricultural ~xt~nsion ag~nts. How~v~r, th~ role of ~xt~nsion

ag~nts is only advisory. Planning is don~ at th~ c~nt~r but with
Sl:'rl"~ "':c.nsultation" with the populatiQn aft~r the plans hav~ be~t'l

':,;:.mpI ~t ~d. ~9

The administration of th~ RDA program has relied exclusiv~ly

on th~ us~ of ~xisting traditional instituticins in th~ rural
areas and has worked within the fram~wQrk of the the existing
physical infrastructure. Nsibanze provid~s justi.fication for·
using heredity as a basis of repr~sentation and administration
within RDAs. Both donors and Swazi civil servants, he argues,
neglect traditional ~lites. If the RDA scheme is going to work,
he argues, it is critical to take cognizance of heredity and
traditional customs. 50

Swazi elit~s. Planning and Politics

Though IRD programs require significant decentralizatiQn (at
l~ast d~conc~ntration) of authority in order to b~ succes~ful,

the Swaziland political system and bureaucracy is highly
c~ntralized. PrQgrams in Swaziland's rural ar~as ar~ plann~d by
central government officials in Mbaban~ and are cast in an
institutional framework that is conceived in the center rather
than in the rural areas. The planning proc~ss is not related to
the political prioriti~s of Swaziland's ruling elit~s. Many of
Swaziland's political lead~rs see th~ planning proc~ss, as
r~presented in the RDA program, as in dir~ct contradiction with
the political values of Swaziland's ruling ~lites.

The kind of plann~d change which the Rural DevelQpm~nt 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 adaptabl~

throughout the colonial period into the th~ post-colo~ial ~ra.&~

Rural development policy, however, has been p~rceiv~d 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 d~velop control mechanisms over
the competing class interests of the public bureaucracy, a group
which th~ traditonal aristocracy sees as inimical to its own
position. The RDAs for the first time thr~at~n to bring civil
servants in larg~ numbers into direct cQntact with rural Swazi
p~asat'lts.

Both during the colonial period, but particularly sinc~ .
indep~ndence, the evolution of a localiz~d civil service and an
expanding cadre of cash crop ~ntrepr~neurial farmers has creat~d

a Swazi middle class, an "organizational bourgeoisie," to use
Markovitz's phrase, not bas~d within the traditional
aristocracy.&2 By independence in 1968, the Swaziland aristocracy
faced competition not only from a large foreign, mainly Europ~an,

economic ~lit~ but also from this urbanizing or semi-urbanizing
middle and working class. Economic d~velopment in the late 1960's
brought both a significant degree of local prosperity and the
considerable socio-economic problems that went along with it in
the urban and para-urban areas of the country. Much of the

-17-



r~sulting t~nsions exhibited th~ffis~lv~s in splits b~tw~en

W~b~rian and traditional institutions, tensions which continu~ to
plagu~ Swazi politics in th~ post-Sobhuza p~riod.63

The history of Swaziland in the colonial and post-colonial
period has been one of socio-economic rivalry between these
emerging middle classes and the Swazi aristocracy. Th~ 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 bur~aucracy and the civil
service, but to date it has not succeeded in
passing through mid-level in the managem~nt of the
multi-national corporations6~

Th~ Swazi middl~ class is the product of the governm~nt

sponsored ~ducational system, the initial graduat~s of which
becam~ t~achers, cl~rks and minor civil servants. After
independ~nc~, and the rapid economic development which followed
it, localization sw~lled th~ ranks of the civil s~rvice as well
as the parastatal and private s~ctors. Salary scal~s continu~d

to be bas~d upon colonial scales and thus civil service incomes
remained v~ry high. 6=

Later additions to the middle class included trad~rs,

agricultural smallhold~rs and artisans though by far th~ larg~st

number of ffiiddl~ class Swazis are employ~d in the bur~aucracy.66

Their numb~r totals around 25,000 people. By th~ 1960s they had
becom~ conscious of th~ir separat~ int~r~sts from thos~ of
traditional ~lites, though the Sw~zi middle class has be~n mor~

assertiv~ economically th~n politically. It has been frustrated
by th~ lack of access a) to high level privat~ s~ctor managem~nt

positions and b) to the highest levels of political
decision-making which are reserved for the aristocracy.

Not surpr i si ngl y t h~se "new men II wer e reI uctent t.:o
support th~ present "feudal" aristocratic structure which the
current political regime repres~nts. To the extent that the
economic interests of this group ar~ separat~ from those of th~

aristocracy, future comp~tition over the control of stat~

political structures would seem likely.
A,:,:,:ording t.:t ~:~up~r, "So bhuza saw a great differ~nc~ betwe~n

th~ position of a traditional Swazi Official and an official in
the Western bur~aucracy.•• "57 The issu~ was siffipl~, she w~nt on:

Sobhuza was concerned about the tensions s~t up
through th~ greater rewards -- financial and
social -- accorded civil servants employed by th~

British compared with permanent officials of the
Swazi National Council. 58

Hostility to the civil service becam~ exacerbated by th~

events of the 1960's and early 1970's. Many memb~rs of the civil
servic~ (though limited in number prior to post-ind~pendence

localization ~fforts) had been m~mbers of the non-traditionalist
nationalist parties. This ov~rt chall~nge crystaliz~d th~ civil
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s~rvic~ as a pot~ntial chall~ng~ to political ~lit~s.

Th~ primary purpos~ of th~ creation of the traditionalist
Imbokodvo nationalist movement which solidifi~d Sobhuza's
political pow~r in the 1960's was preservation of the economic
status of th~ monarchy through th~ pr~servation of traditional
land t~nur~ and the acquisition of control ov~r mineral r~venu~s.

It was the middle class nationalist movements, particularly th~

Ngwane National Lib~ratory Congress, which most threatened
traditionalist h~gemony.·'

It was th~ ability of King Sobhuza and th~ traditional
aristocracy to mobiliz~ the rural p~asantry which allow~d th~

Imbokodvo mov~m~nt to take ov~r the r~igns of governm~ntal power
in Mbabane. Thus, "while th~ Swazi rulers had suc':essfully
~stablish~d a mass base among the peasantry in the countrysid~,

th~ petty bourg~oisi~ had not manag~d to do lik~wis~•.• Without a
mass bas~ it was cl~ar that the p~tty bourgeoisie would not
succ~ed in its struggles with th~ Swazi rulers ••• (ThusJ th~

latt~r w':Juld consolidate its position politically••• "?'o
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 bourgeiosie
would be constituted by the Swazi rulers who wer~

to b~come the 'class in charg~ of th~-stat~.'?'1

Th~ str~sses b~tween th~ old and the new elites were
contained during the Sobhuza p~riod. Th~ suspension of
Constitution in 1973 was a k~y short-term factor her~. After the
1973 royal coup, th~ n~w System in Swazi land amc.unted "to at'
imposition over the entire society of the long-standing
traditional government structures." ?'2 Real pow~r rested with the
King in.Cout,cil, "whereas plans and obje.:tives are ~xpress~d by
the Modern civil service structure ••• "?'3 However, "The mod~rt' 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."?'·

The conflict is not over, how~v~r,

For although th~ forc~s of conservatism won out in
th~ early 1970's, the issu~s that produc~d th~

social activism of thes~ years remain. Th~ banning
of th~ Ngwane National Lib~ratory Congr~ss (NNLC)
suppress~d th~ middle class aspirations that
provided much of its support, but it did not
d i ssol ve t herrl. "?'15

Opposition to traditional lead~rship continues to center on
"Di ssat is f i ed educ at ed rrlen, and t he small c I ass 0 f Swaz i
smallhold~rs who had achieved some measure of independenc~

traditional chiefs ••• "?'·
The cr~ation of local lev~l institutions ext~nds 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 over 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. F.:ural farmers, ..... ith a "progressive" techn.:.logy and a
commitment to gr~w cash crops are much more visible and more
threatening to traditional authorities than are urban elites and
elite .....orkers, isolated as they are in urban commercial enclaves.
The conf1i.:t betweet1 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 .....as 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 1960'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 v.hicle for domes~ic 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.?··

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 powerful S.....azi owned corporation in the
country. More than this, Tibiyo "pays no taxes, its activities
are not publically accountable, and its affairs are conducted by
a B,:tard appointed originally by Sobhuza. "80

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 accountability). Inv~stments by Tibiyo in
agricultural proj~cts wer~ d~sign~d Cat l~ast formally) to
advanc~ Swaziland toward self-suffici~ncy.g~ How~v~r, for many
middle class Swazis in the civil servic~ and commerc~, the
~xist~nc~ of th~ fund as a kind of stat~ within the state
repr~s~nt~d traditional ~xpansion into an ~conomic arena which
had been dominat~d by commoners. Th~ pr~s~nc~ of th~ fund
pr~cipitat~d a clash between th~ civil servic~ and the Tibiyo
bureaucracy which l~d to th~ country's first major political
crisis during th~ post-Sobhuza period.-2

The results of this clash at the national l~vel hav~ not
yet been resolved. Its ~ffect upon the rural development ~fforts

of the Swazi gov~rnm~nt is unquestionabl~ how~v~r. Th~ natur~ of
th~ clash betwe~n the two sets of elites can be illuminat~d by
~xamining the different ways the two groups approach dev~lopment

issues. It is to this question that we now turn.

Bureaucratic Attitudes

The lack of local lev~l political institutions in Swaziland
preclud~s ~v~n a modicum of rural dev~lopment activity in
Swaziland. Int~rviews with over thirty administrators and
traditional leaders in Swaziland in 1981 and 1982 sugg~st a
number of explanations for this d~adlock in local gov~rnment

reform. Many sources pointed to the political uncertainti~s

attributable at that time to th~ King's ag~ and ill health.
Others point~d to manpow~r shortages at th~ national lev~l and
the implications that this might hav~ for any meaningful
p~netration of rural Swaziland.·3 Without qu~stion propos~d

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 sugg~st that differing vi~ws toward the process of rural
development, particularly as related to ~he RDAs, contribut~s to
the problem. Traditional elites see RDAs as a thr~at to the
traditional patron-cli~nt system and the political control
mechanisms which are dep~ndent upon it. They se~ the RDA program,
and rural development ~fforts mor~ generally, as bias~d towards
the modern sector.

[Table 1 about her~J

Tables 1 and 2 illustrate the perceptions of field l~vel

civil s~rvants to developmental n~eds. In Table on~, district
level administrators, t~chnical officials and traditional
authorities were asked what they felt w~r~ the primary n~~ds of
the country in the area of ~conomic dev~lopment. Ther~ were
clear differences between "ml::.d~rn" sector civil servants and
"traditionalists" over th~ issue of productivity. Wt,il~ ov~r

half of the former felt that the promotion of productivity was
critical to the ~conomic dev~lopm~nt of the country almost non~
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Table 1

What Do You Think Are the Primary
Needs of the Country

Administrative

Maintenance/
Control Needs

Technical

1

1

Social Service
Needs

Productivity
Needs

n = 27

4

5

4

7

4

1

* Political or Traditional Leadership



-,;.

of th~ traditionalists intervi~w~d mentioned this need.
Table 2 shows a similar pattern. H~re local level officials

wer~ ask~d th~ type of public stat~ments and goals th~y f~lt

should be pres~nted to rural dwell~rs. Again th~re was a cl~ar

division b~twe~n administrators who felt that productivity was
critical and traditional leaders who for the most part had no
vi~ws on the issue. One might conclude from the two tables that
there is some evidence of a schism between the two groups on
developmental issues. [Table 2 about h~r~]

In d~pth interviews with local l~v~l actors flesh out the
patterns refl~cted above. A numb~r of the civil servants
interview~d mention~d social chang~ as a nec~ssary pr~r~quisite

to developm~nt and sti~ss~d the r~settlement compon~nts of the
RDA program in the Swazi National Land ar~a. Many of those who
mentioned productivity emphasized the importance of commercial
agriculture. Of 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 RDA centres to educate people in
the n".odern ways of agri,:ulture. They riJUst know
where in governm~nt to go to get the correct
information on development. So often the rural
people don't know their rights. The~ need to be
taught and given clear guidenc~ on this.
Non-paticipation is the rural development problem
in Swaziland. 8 :S

Tension between civil servants and traditional authorities
also came out in the interviewing. According to one pistrict
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.··

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. People 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. B7

Not surprisingly, traditional authorities had a very
different view of the probl~ms of rural d~v~lopment. Chiefs
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TablE.- 2

What Public Goals Should b~ PrE.-sE.-ntE.-d
by Local L&vE.-I Administrators

"
(Actual Numb~rs)

Don't Know

Maint&nat1cE.-1
Control Goals

Social SE.-rvic&
Goals

Productivity
Goals

n = 28

AdministrativE.-

2

1

6

TE.-chnical

1

2

6

6

3

1

*Political or Traditional L&adE.-rship



stressed the lack of sympathy that civil servants had for the
social and cultural context within which the rural Swazi
operates. As one senior traditionalist within the central
administratil~n put it, " the role I:,f the chiefs is ml~st imp.:,rtat1t
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."eEl

A 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 people. Also the chiefs need
some vehicles.-·

Ultimately the conflicting definitions of rural development
and 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
grass~oots 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 foreign companies. "_0

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
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the failure of the British to Bring King Sobhuza completely under
their suzerainty. Traditiot1al gc,vernment t1eVer be.:ame a "tarf.e"
native authority in Swaziland.

Traditional hegemony is potentially threatened by an
entrepreneurial peasantry. Traditionally land has been
distributed in usufruct by local traditional authorities, many of
whom see improvements in agriculture as threatening their
authority. Cash crops developed in Swaziland during the late
colonial period, especially in the southern part of the ocuntry.
Traditional elites 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
Isc'bel Wit1ter, liThe spread ':If ••• (market agricultural pr':ldLI,:tion)
created the conditions of the emergence of new elements within
the rural social structure with an interest in challenging the
hegerf•.:my ,:,f the 'traditional' rulers. "91.

Traditional elites are challenged by these new elements,

••• conspicuous 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. 92

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 (communal) land contrasts dramatically with that of
al i enat ed 1 and.

The nature of the threat to patron-clientalism is illustrated
by traditionalist reaction to the Vuvulane Irrigated ~arms.

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 on a freehold basis. Not surprisingly, The Vuvulane
Irrigated ~arms area was a major source of opposition to
traditiot1alists it1 the 1972 ele.:tions. It is probably t1':O a,:,:ident
that the opposition area in 1972 elections, Mphumalanga,
"in.:luded numbers ,:.f smallholder farmers ••• whose c':lntra,:tual
rights with the Vuvulane (agricultural) scheme relieved them of
their traditional dependence on the king and chiefs for access to
land"9=- Interestit1gly, by 1973, the Tibiyo fUt1d had purd1ased a
half interest in Vuvulane bringing into question 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 his chief
at1d be banished. ".... The core of the debate Cet1ters around the
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issue clf "F.~ight of Avail." The right clf avail allclws the peasant
to satisfy his own subsistance needs. However, from the point of
view of traditional leadership the peasant farmer should not
abuse this "right" to the p.:oint that his agricLlltLlral a.:tivity 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.'~

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, RDAs
with their emphasis on arable agriculture and particularly cash
crops are seen as encouraging the kind of independent peasantry
which has opposed traditionalists in the past. A 1962 survey,
concluded that civil servants saw traditional elites as hostile
to::' them and were preoccupied by a cc.tlCern for "the p';:Jtential l,::.ss
of all political power exercised by the Ngwenyama and other
tradi t i onal aut hor it i es, •wi th a consequent c,::.ll apse .:. f the
exi stitlg syster... of social contro::.l.' " ....

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,'7
notes that Swazi plots are very small and that inadequate
security of tenure is an impediment to rural development efforts.
Vieceli 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 Swazi
rulers to gain and retain control of the
state ...•

Doggett lists insecurity of land tenure first in 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 income 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 bank 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. 1.00
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Th~ controversy over land allocation as it relates to RDAs in
Swaziland refle.:ts the tensiot1s b~tweet1 "rIIlJdern" and traditi':Jnal
elites and illustrates th~ natur~ of the threat to patron-client
relationships inherent in int~grated rural d~velopment sch~mes.

The S~cond National Development Plan notes that the chiefs' right
to all'J.:ate land "may give rise t,:. a s~ns~ ,:.f ins~,:urity

parti.:ularly am':Jt1g pr.::ogr~ssive farfllers ••• "101 The probleul is
"alt~H)ugh various infrastructure w.::orks were complet~d, (it1 the
RDAs) little progress was made in the more fundamental areas of
lat1d consolidatiot1, stock cc.t1tr.::o1 at1d increased productivity. "10:2

Not surprisit1gly, traditiot1al leaders "have great misgivings
about a process of land consolidation that appears to reduce the
right of local chiefs to allocat~ land, or carries the
implication that land cultivators should in future expect
security of tenure. "10:11I

RDAs are designed to encourage surplus production of both
food and cash crops, rationalize land use through resettlement
and provide essential services to the populace, including credit,
potable water at1d education. H.:owever, whil~ "rural livit1g
standards have improved ••. <agricultural) production <has)
remained almost static"l04 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 recognition that Swazi land
tenure inhibits further developm~nt of Swazi
agriculture, the governfllent of Swaziland does not
envision land reform.so~

Not surprisingly, there continues to be strong opposition in
Swaziland to changes in the traditional system of land tenure.
According to rransmann,

The traditional African political structure, and
particularly the position of the chief within this
structure, has often been manipulated by white
authorities att~mpting to influence the African
population. The chief derives his pow~r largely from
his right to allocate land. 106

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 1972 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
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National Plan argued

It is ••• r~cogniz~d that physical r~organisation

and th~ d~v~lopment of semi-commercial farming will
in th~ms~lv~s creat~ th~ n~~d for furth~r chang~s

Cpr~sumably in land t~nur~ though th~ plan is vagu~

on thisJ and at th~ sam~ time mak~ th~m ~asi~r to
carr y out atld mor ~ r eadi I y ac,: ~ptabl e. II 10'7

Th~ Third National Plan mak~s no such argum~nt but rath~r

~mphasiz~s th~ importanc~ of the rol~ of traditional authority in
the allocation of land and in non-land r~lat~d socio-~conomic and
infrastructural cHanges. 10. The diff~r~nc~ in ~mphasis b~twe~n

th~ two plans r~fl~cts th~ chang~d constitutional situation aft~r

th~ abrogation of th~ W~stminst~r style of gov~rnm~nt.

Th~r~ is littl~ doubt that political ~lit~s see th~ id~a of
individual land t~nur~ as threat~ning. The idea of permanent land
tenure and the growing of cash crops are perceived as disturbing
th~ right of avail on which Swazi soci~ty is based. Traditional
elites see RDAs, and the implicit assumption that changes in land
tenur~ must accompany th~m as threatening to the political fabric
of societ~. In order to d~fend the patron-cli~nt system upon
which political I:otltrol in Swaziland is based, traditiotlal elites
hav~ tried to matlag~ t~1e RDAs by ensuring centralized c.:'tltr.:,l
ov~r them and by trying to mitigat~ th~ social impact of the
scheme at the grassroots level. As a result the deveLopmental
goals of an integrated rural d~velopment program came into dir~ct

conflict with the political conc~rns of Swaziland's ruling elite.

Multi-s~ctoral approaches to rural dev~lopment, such as those
repres~nt~d in the integrat~d rural development concept, are
currently out of fashion in a number of international dev~lopment

agencies including th~ World Bank and the Ag~ncy for
Int~rnational Developm~nt. There is a much greater track record
of succ~ss with singl~ s~ctor, singl~ goal projects than with the
kind of social transformation efforts that were in vogu~ 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 n~twork of socio-economic factors that make up the
rural ~COtl0fl'lY. Sitlgle sector effl:Jrts oft~tl t.1US have a lithe
operation was succ~ssful but th~ patient di~d" ambiance. The
argument that we hav~ made here is that th~ failure of
multi-sectoral programs is not just relat~d to the compl~xity of
the integrated approach or to technical or implementation
problems that are related to it. Rather, ther~ may be
fundam~ntal political contradictions inherent in the integrated
approach to dev~lopm~nt.

Th~ Swazi ~xample of Rural Development Areas sugg~sts that
successful rural transformation is depend~nt upon a strong
political commitment from elites whos~ positions might be
threat~ned by r~form. The political thr~ats embedd~d in the IRD
approach oft~n 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 recognizes the
complexity of rural transformation and represents a sophisticated
rational planning approach to it. However, this kind of rational
planning is often incompatible with the political, social and
economic 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 to'
rural transformation will not go away both because they try to
respond to the complexity of the rural socio-economic 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 international technical assistance
agencies ~han it does the results of that intra-elite struggle.
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