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EXECUTIVE SUMMARY

On April 14-15, 1993, representatives of 17 donors participating in the Special Program
of Assistance for Africa met in Washington, D.C. to examine economic reform in Africa's new
era of political liberalization. The workshop's objectives were for donors: 1) to gain a better
understanding of the potential impact of political change on economic reform and on donor­
financed programs that support economic reform; and 2) to explore potential implications of the
changed context for the design and implementation of such programs.

Workshop participants found that political liberalization is a recent and widespread
phenomenon in Africa. Since the end of the Cold War in 1989, nearly all sub-Saharan countries
have experienced some ,significant degree of opening in media and associationallife and many
have made at least modest concessions to pressures to open up the political process. Roughly
one-third of African states can now be classified as having gone through democratic transitions,
although all but a handful must be considered at risk of reversals and instability.

These changes, predictably, complicate both the course and process of economic reform.
As regimes become more responsive to political demands by a broader segment of their
populations, they must consider both how the content of reform and the pace of reform impact
on their bases of political support. At the same time, most newly democratizing regimes
understand that they must attempt to continue the economic reform process as the only viable
alternative both for the recovery of their economies and for the continuation or restoration of
significant levels of multilateral and bilateral assistance. The problem of balancing newly
empowered consumer interests with the potential longer term benefits of policy reform is
compounded by the fact that, by-in-Iarge, potential constituents for reform are poorly organized
and have little propensity to see themselves as partners in a reform coalition. Mass-based issue­
oriented politics is still highly problematic in Africa, and is largely superseded by concerns about
the survival and well-being of smaller affinity groups and, among a few largely urban and
educated groups, about the very survival of the state.

Donors have no choice but to work in this new environment. Preferences for identifying
and working with relatively insulated technocratic agents of reform where political leaders
manifest strong commitment to ecnnomic policy reform are mooted by political realities. Yet,
these new realities offer significant promise of their own, both because the alternatives have
produced such poor results, and because the new situation may offer the opportunity to improve
governance. With few exceptions, authoritarian African regimes, unlike some of their Asian and
Latin American counterparts, have proven very poor development partners. As these regimes
have been challenged and have, in many cases, collapsed, it has generally become even more
difficult to implement policy reform. But regimes which have democratized may be able to
become better long-term development partners by reducing internal corruption, by improving
the performance of civil services, by establishing greater adherence to rules of law governing
commercial as well as other relationships, and engendering a process through which local
"ownership It of reforms increases.

;
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Although participants at the conference generally recognized that these changes are
having, and will continue to have, a significant impact on economic policy reform programs,
no consensus emerged as to how to respond to the new environment. Clearly, however, they
acknowledged a need to exchange information and analysis about approaches dealing with these
issues. Donors recognize the need to examine how they can be more transparent in their own
dealings with liberalizing states, and how they can support them in developing transparency
needed to move to higher level~ of accountability both to donors and to their own public. They
also generally acknowledge the need to explore and compare ways in which economic
liberalization can be furthered, while dealing with the political issues confronting these regimes.
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SYNTHESIS REPORT OF THE
WORKSHOP FOR SPA DONORS ON

ECONOMIC REFORM IN AFRICA'S NEW ERA OF
POLITICAL LmERALIZATION

WASHINGTON, D.C., APRIL 14-15, 1993

I. BACKGROUND

1.1 The Special Program of Assistance (SPA)

The Special Program of Assistance for sub-Saharan African CQuntries is a donor coordination
mechanism established in 1988. The SPA provides a unique framework for mobilizing donor
resources-both quick-disbursing financial aid and debt relief-to support economic policy
reform in Africa's low-income, debt-distressed countries, and to improve the effectiveness of
those resources. I

1.2 Origins of the Workshop

At the October 1992 SPA meeting L1 Brussels, the donor representatives took up the challenge
of dealing simultaneously with economic and political reforms across large parts of Africa.
They asked themselves what they might do to keep both sets of reforms and to make them
mutually reinforcing.

A.I.D. thereupon offered to host a workshop, before the June 1993 regular SPA meeting, which
would have the following overall objectives:

=-

1)

2)

To gain a better understanding of the potential impact of political change on
economic reform and on donor-financed programs that support economic reform;
and
To explore potential implications of the changed context for the design and
implementation of such programs.

As a result of general agreement among the SPA donors that these questions should be discussed
more fully, A.I.D., in consultation with the other SPA donors, organized this workshop held
in Washington on April 14 and 15, 1993.

The April meeting was specifically designed to promote maximum interaction arid discussion on
these issues among oonor representatives. It gave them the cpportunity to consult with qualified
scholars from Europe, Africa, and North America, to share case materials and practical
experience, and to exchange views on the implications of political change for donor programs.

I SPA's Firat Phase (SPA-I) ran from 1988-1990; the current, Second Phase (SPA-2) spans 1991·1993. A Third
Phase (SPA·3) for 1994-1996 is now in the planning stage.
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ll. INTRODUCTION TO THE WORKSHOP

Summar.y of Opening Remarks by John f. Hicks. Acting Assistant Administrator for
Africa

This workshop presents a fresh look at how to promote Africa's economic development.
Changes occurring in Africa have been immense and must be understood by those who seek to
work in partnership with Africa. Most countries in Africa have now jumped on the economic
reform bandwagon, but deeper reforms are needed. The political reform process is more recent
but no less remarkable. Since the process began in Benin in 1989, almost three-fourths of the
countries of sub-Saharan Africa have moved to open up their political systems, providing more
choice to their people and a new framework within which to pursue economic development.
USAID feels that, in the long term, freedom of economic choice and of political choice will
jointly support sustainable and equitable economic development in Africa.

Democratization poses enormous challenges and opportunities for the people of Africa, for their
governments, and for the donor community. Democratization can make sustaining economic
reforms more complicated. It can raise economic expectations. But it can also result in a
broadening of African participation in the reform process, increased ownership of the policy
changes, and improved implementation. The ideal scenario occurs when both economic and
political liberalization stay on track. Donors should therefore be seeking ways to make them
mutually reinforcing. That is a major question for those participating in development in Africa
and for this workshop. It is no doubt important that donors eX.'J11ine the content of economic
reform packages and learn better how to support African economic reform. But at least as
important in an era of political liberalization will be the reform process. In particular, USAID
hopes that the workshop will give rise to new insights concerning the process of identifying,
designing and implementing economic reform programs.

ill. SESSION I: Setting the Stage

ill.1. OBJECTIVE:

111.2 PRESENTATIONS:

111.2.1 First Presenter:

To establish tha.t political changes are occurring and to begin to
explore, in the African context, the relationship between political
liberalization and economic reform.

Michael Bratton, "Political Liberali~tion in Africa in the 1980s:
Advances and Setbacks. " ::...

111.2.1.a Questions Addressed:

1. What are the current trends of change in governance in Africa, distinguishing for this
purpose between political liberalization and democratization?

2



2. Have the changes gone far enough to alter significantly the settled patterns of
governance?

3. Do th~ changes appear firmly rooted, or are they open to being reversed?

4. What is the relationship between these changes and the implementation of programs
of economic reform?

m.2.l.b Argument:

1. Democratization and liberalization are distinguishable. Liberalization is a relaxation
of controls on political activities of citizens, usually associated with permitting citizens
civil and political rights that were formerly denied. Democratization is a process
whereby new political institutions embodying significant opportunities for political
participation and competition are set in place. A transition to democracy is said to occur
. 'hen a competitive election open to all potential participants takes place that is judged
to be free and fair, and whose results are accepted by all participants including the
losers.

2. Not all African states are undergoing positive change. A number are now fragmented
and embroiled in civil wars. Others are blocked by personalistic and intransigent regimes
which refuse to accept significant change.

3. In general, however, there is no doubt that significant and often unprecedented
political liberalization has taken place in Africa. Openings are particularly noteworthy
in freedom of expression and association.

4. While political liberalization is a necessary pre-eondition for democratization, it is not
a sufficient condition. Many Africa states undergoing change do not seem to be headed
toward full democracy.

5. Democratization, as indicated by the free election of African heads of state, is
nonetheless remarkable. At least half of the 18 recent elections have met international
tests for freedom, and in another three cases electoral processes have wor:ced fairly well.
Africa can now claim up to 14 functioning democracies (embracing 10 percent of its
people) among its 52 countries.

6. As a region, Africa's political changes put it ahead of the trends in the Third World
as a whole---despite the fact that the African changes are taking place in .some of the
poorest countries in the world. It is possible, however, that this relatively positive L

position may reflect Africa's late start toward politicalliheralization, placing it behind
the curve of reversal that has overtaken other regions.
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7. Reversals have already occurred in some African states that seemed to be undergoing
liberalization and even democratization. The first African Haiti "cannot be far off',
given the fragile nature of political changes, and the possibility that more may be
reversed by military takeovers.

8. Overall trends in political transition in Africa are not yet clear. Observers should not
rush to judgment about the prospects for democracy in Africa. The situation is mIxed.
The trends are still unfolding.

9. There are powerful reasons, however, for questioning how far democratization can go
in what the author call~ "infertJle African soil. "

a) First, Africa's low level of economic performance, coupl~ with the high level
of economic expectation that will be stimulated by a more participatory politics,
would prove unsettling to any democratic regime.

b) Second, African political culture has been largely shaped by "neopatrimonial"
relationsh;ps, or personal networks of loyalty and clientage, that are not inclined
toward democratic values or practices.

10. To the extent that international donors value democratization they should be aware
how thp,ir programs, notably their economic policy reform programs, may impinge on
that process.

a) Economic ·liberali1..ation programs that increase economic inequality could
thwart the consolidation of democracy.

b) Economic policy reform programs that require governments to increase the
level of economic suffering for key groups could detract from the legitimacy of
newly democratizing regimes.

m.2.2 Se=ond Presenter: Dr Tessy Bakary, " 'An Ambiguous Adventure': Transitions from
Authoritarian Rule and Economic Reform."

m.2.2.a Questions Addressed:

1. What views have leading African democratizers taken of the need for economic policy
reform?

2. How have they viewed the way economic policy reform has been decided upon and
implemented?

3. Have the struggles for recognition of political movements and electoral campaigns
mobilized public opinion on economic policy issues?
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4. How do newly installed African democratic regimes, or authoritarian regimes under
pressure to liberalize, think they must respond to public opinion on economic policy?

5. Does the manner in which political liberalization has come to a given country account
for differences in the actual pattern of governance, in the behavior of new state rulers in
their use of public resources, or in patterns of relations between host governments and
IFIs (International Financial Institutions)?

III,2.2.b Argument:

1. Political reform advocates in Africa tend to see democratization as a precondition· for
economic liberalization and sustained growth.

2. They are persuaded that the authoritarian, patrimonial state has been anti­
developmental and cannot be otherwise. The failure of such regimes to achieve
economic development is what has led to public demands for political liberalization.

3. There are two keys to the anti-developmental character of the authoritarian African
stat~.

a) Since African societies a;e so poor, the best route to personal enrichment has
been control of the state.

b) The costs of maintaining personal power through political distribution of state
resources have lisen exponentially.

4. The answer that many Africans now offer is "political ch~mge first"-that is, a shift
toward democratic regimes.

5. It seems unlikely, on the other hand, that Af:icans can both reduce the resources
available to the state for distribution and consolidate their newly democratizing political
systems.

6. Any political change in Africa will ultimately raise the question, "who will control
state resources, and for whose gain?"

7. The key to democratic consolidation and to its eventual economic success will be the
breadth and staying power of "new social movements" capable of forcing an expansion
of the old patronage game.

8. Democratic political change will not, however, end the struggle for control of the state
and its resources, though it should limit its abuses.

9. In a number of cases what is happening now, with the "tailing ofr' of democratization,
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is that old. struggles are being played out with stakes that continue to be seen as critically
high.

10. Still, if democratic regimes can improve governance by making it more effective,
more transparent, and more legitimate, then over time this political change should
contribute to economic development.

11. Whethelr or not democracy in the short run enhances economic performance or even
political stability, African reformers generally believe that it should be valued for its own
sake, as the best way of achieving human freedom.

m.3 DISCUSSION:

In the course of the open question period, and later in break-out groups, participants made the
following points about the topics introduced by the two papers:

1. Significant political change has occurred in Africa, and these changes cannot be
ignored.

2. The relationship between political regime and economic performance is not yet clear.

a) In Africa some authoritarian regimes have done well (as in the fust ten years
afrer inde,pendence), while others have not. Some authoritarian regimes have done
well in other parts of the world as well.

b) If thert~ is to be political liberalization, it will have to be made mutually
reinforcing with economic reform. Economic performance will be critical to
sustaining public support for democratic processes-as well, perhaps, as the other
way around.

3. It is not certain, however, that as regimes liberalize politically they will necessarily
liberalize economi<:ally.

4. Some participants suggested that since the relationships are so unclear, democracy
should be valued as an end in itself, rather than mainly as a means to economic
development. Othe:rs wantr.d to clarify why democracy should be good in its own right.
Does it represent the best means to achieve other ends (such as human rights) which
might themselves be associated with 'Xonomic development?

5. There was consi.derable discussion about the consolidation of democracy following
"free and fair elections." In particular, the character of civil society and of politicID
culture were explored. How can a society consolidate democracy if it has a political
culture of deference~ and economic dependence? How can Bakary's "social movemen~"
emerge in such a culture?
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6. The relationship between political liberalization and economic policy reform was also
discussed as an issue of timing and sequencing. One view was that the two are not
incompatible, and that newly democratic regimes might even be able to undertaken hard
reform decisions in the "honeymoon" period. On the other hand, the payoff of these
hard decisions could be too far in the future to help the regime deal with its political
consolidation needs.

7. Donors must recognize the role that they have played in influencing economic policy
directions in Africa, by virtue of their pronouncements and th~ weak bargaining power
of African states. Without democratic engagement in support of there policies, regime
commitments to th~m may be superficial.

8. Some participants wanted to distinguish the dimension of democratization which
involves open political competition and choice from tr.e issues of improved governance
(more accountability, better rule of law, firmer institutions). Others saw this distinction
as difficult to make. What would assure the survival of freedom without supporting
structures? Some participants thought that, while democracy may bring no assurance of
good governance, sustained good governance in Africa would be impossible without
democr&tic accountability.

9. Anticipating the next session, several participants explored the issue of how political
liberalization may influence specific aspects ofan economi~ adjustment program, in terms
of both process and substance.

a) Donors are already experiencing the need to work with different actors in
implementing economic policy reform. Reform programs must have broad-based
support and there must be greater host country "ownership" of the reform
program if it is to have an impact.

b) Others thought that, from the experience of particular cases, political
liberalization has thus far changed very little of substance.

10. The discussion of these matters showed the need to address each case in its own
context rather than to attempt sweep!ng generalizations.

IV. SESSION IT: The Reform Process

IV. I OBJECTIVE:

IV.2 Third Presenter:

To explore how the changed political climate might affect
economic reform programs, considering the implications for design
and implementation in agenda setting, program design, and
program implementation for both host countries and donors.

Dr. Nicolas van de Walle, "Political Liberalization and EcrJnomic
Policy Reform in Africa"

7



N.2.l Questions Addressed:

1. How has political liberalization affected the agenda setting process?

2. How can liberalizing regimes and donors enhance the prospects for positive impacts
of broadened participation in agenda setting?

3. Are certain types of economic policy reform likely to be under more popular political
pressure than others? If so, what can donors and host governments do to deal with this
plessure?

4. How has political liberalization affected economic policy design? Has it been positive,
as van de Walle suggested, because greater public debate has subjected the design of
policies to more careful scrutiny and criticism?

5. Has political liberalization had a mainly negative impact on implementation of
economic policies?

6. Has the negative impact of poli'i,'.a1liberalization on the implementation of economic
reforms been more severe in the 'I~FA zone?

7. What role can "offsetting measures" (to compensate groups for short-term harm) play
in the liberalization process?

IV.2.2 Argument:

1. The impact of political liberalization on economic reform is different in different
phases of political transition.

2. This paper deals with the process of political liberalization and focuses on countries
in which this phenomenon has gone far enough to consider that significant political
reform bas already taken place.

3. Once demands for political reform have begun to build up, and before the successful
completion of any political reform process, the dynamics of change will provoke
instability and begin to undermine economic policy reform. The longer the transition
takes and the more violence it engenders, the higher the economic cost will be. When
a transition successfully takes place C:ese economic costs must be borne.

4. As the new regime begins to be consolidated, the following patterns are likely to be
observed:

a) Political participation will rise, particularly through more formal channels of
participation, such as political parties and nongovernmental organizations. The

8



impact of thisparticipatiolt on policy, however, will be somewhat limited as the
civil service also gains influence as an autonomous group.

b) The regime will become somewhat more transparent in its management of
public affairs, depending on the sfrength of state institutions, and on the
commitment of its government to reform.

c) Post-transition regimes will vary substantially in their commitments to
economic reform. Many will be more favorable to it than the regimes they have
replaced.

d) All reform coalitions, however, will agree on the need for reforming
governance by reducing corruption and opening up information processes.

e) Some elements of the reform package may be more acceptable than others to
the democrr.tic coalition.

f) In general, groups viewed as hostile to economic policy reform, such as
organized labor, will lack sufficient cohesion to constitute effective sources of
opposition to adjustment.

5. Until now, structural adjustment has been carried out in a largely non-participatory
manner, which has resulted in little public owr~rship of the program or government
commitment to implementing it.

A typical way of carrying it out has been to insulate apolitit:al technocrats and give them
the authority to negotiate and implement the adjustment program.

6. With political transition, more participatory processes of designing and implementing
economic policy will be called for involving a broader sharing of information.

The impact is likely to be felt mainly in the timing and sequencing of reform programs.
Pressure to r~uce the insulation of technical policy-makers is also likely. Pressure for
changes in content may also be expected as newly empowered groups ':.eek to limit the
negative impact of adjustment programs on their purchasing power.

7. The most significant problem for economic reform will remain the limited capacity
of governments to set their own agenda and to manage implementation of reform
programs.

8. Regimes which have undergone significant political liberalization are likely to increase
their capacity to play a more important role in economic reform agenda setting, and
both they and donor.!) need to find ways to open up the process so that constructive debate
about the nation'8 economic choices and tradeoffs becomes possible.

9
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9. The result of greater public debate over pollcy design in liberalized systems will
almost certainly be positive as designs are scrutinized more carefully. This should result
in better targeted policies and more appropriate service provision.

Public debate is likely to focus on "prQject-based" policy reforms, with their impact on
specific beneficiary groups, more than on "price-based" reforms. This will make it more
difficult to design and implement project-based reforms.

10. Policy implementation is likely to become more difficult in liberalized regimes,
particularly where devaluation is not an option (CFA zone) and where the civil service
is a strong interest group. To deal with this, and retain their legitimacy, regimes will
need to adopt compensatoI)' measures to offset the harm to victims of specific adjustment
policies.

11. Politicalliberalizatioll has a number of implications for donors who seek to promote
economic policy reform;

a) 1'1 regimes which have undergone considerable political liberalization, donors
will want to help strengthen state institutions, such as the legislature and the
judiciary, and also help states maintain or strengthen their technic'al skills,
organizational coherence and professional standards.

b) Donors will need to fmd ways to respect the more democratic nature of
economic decision making, without further diluting conditionality. A way to do
this would be to redirect conditionality away from concern with specific economic
targets and toward governance issues, such as corruption, the rule of law, and the
sanctity of property rights.

c) Finally, donors can help enhance the quality of public debate over economic:
policy, not only by building the state's economic planning and a'lalytic
capabilities, but by encouraging the growth of these capabilities in the non-state
sector as well.

IV.3 COMMENTARIES

IV.3.1 Thomas M. Callaghy

1. Evidence from widely scattered cases indicates that the requisites of successful
economic transformation are exceptionally demanding and include: (a) sustained
governmental commitment; (b) technocratic as opposed to political decision making-or,
alternatively, a strong societal support coalition; (c) considerable resources and market
access; and (d) substantial state capability.

10
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2. These requisites are difficult to achieve under democratic conditions, particularly since
most states in Africa that undergo democratization will be weak.

3. There is some ambivJ.!ence on the part of van de Walle, who argues that African
states must simultaneously tackle both economic and political refoIffi, but also maintains
that economic reform is likely to be supported only by regimes that have first achieved
political reform. The phenomenon of political and then economic reform is quite rare
in Africa. In addition, as van de Walle indicates, there is ample evidence that
simultaneous reform is unworkable because political reform processes impede economic
reform.

4. The most successful case of ~ustained economic policy reform in Africa has, in fact,
taken place in a country (Ghana) where the sequence has been reversed (economic reform
bel.ore political reform).

5. Rather than requiring substantial democratization as a quid' pro quo for external
assistance, donors should support any regime engaging in economic reform as long as
it continues to do so.

6. Where political liberalization is well under way, donors should support professionally
autonomous instruments of decision-making, such as effective central banks, and help
them to retain some insulation a.."1d autonomy from political pressures.

7. There is almost no evidence that political liberalization will improve such problematic
aspects of governance as corruption.

8. '1llere is also little evidence that political liberalization will result in higher elite
comm~tment to the specific things needed to sustain economic transformation and be
supportive of IMF-World Bank types of economic policy reform.

9. External conditionality ha:: proven to be a weak and blunt instrument for generating
real learning about the need for economic policy reform. The only thing that has served
to accelerate this learning in some cases is a sustained, deep, economic crisis, without
external assistance.

10. State capacity is vital to market-driven reform, and neither sustained economic crisis,
nor democratization, facilitates "building" state capabilities.

11. The idea that a positive relationship exists between political and economic
liberalization is very much open to question.

12. As a result, donors must decide which goals they have for Africa --"fostering
democracy, o~ ending its poverty, marginalization and dependence." If the latter goal
is important, then support for political liberalization may be inappropriate.

11
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IV.3.2 Joan Nelson

1. Stabilization and structural adjustment are essentially economic development strategies,
not short-term packages, and must deal with a whole set of long-LIm issues.

2. Regimes that have undergone democratization have shown no greater capacity to deal
with these issues than their predecessors. They still encounter the same constraints to
economic reform.

3. These constraints include widespread public resistance to reform. Unless and until
broad segments of the public come to understand that basic economic structural change
is vital to their interests, little can change.

4. Demotratizing governments may be able to push through relatively easily specific
economic reforms such as price stabilization and trade liberalization, that can be managed
by a small circle of insulated and usually technical state officials.

5. Vi/ben regimes must deal with issues that require wider consultation, the adjustment
process can be stalled.

IVA DISCUSSION:

1. Sequencing reform: A number of participants believed that the issue could no longer
be usefully framed as economic reform .Q[ political reform. This was widely viewed as
a mistake from the past. Participants also noted that since sequencing of economic and
political reform is not in their hands, donors must recognize and be prepared to deal with
the costs of striving for simultaneous reform. Other participants took the view that
certain political and governance conditions must precede efforts to promote economic
reform.

2. The advent of democratic regimes was seen by some as a "window of opportunity"
which offered the best prospect for promoting economic reform. Reasons for this view
included the idea that (a) public participation :n governmental decision-making is
necessary to the legitimacy of hard economic policy choices, and (b) political
liberalization is needed to remove rent-seeking and patronage obstacles to selfless
decision-making. The potr~ntial role of National Assemblies, and the need to improve
the quality of t;;ebate in these institutions, were emph..sized.

3. Since no universal rules can be stated, country cases must be carefully studied to
assess what is best for ICing-term develo?ment in a given specific context.

4. What kinds of political reform will tend to make a positive difference for economjc
transformation?

--

-
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a) Some participants expressed the view that minimum criteria for political reform
or liberalization should be established to cover a range of cases.

b) Others thought it better to focus on specific reforms, such as how to improve
the quality of public administration.

c) n ,H,; was also concern that political liberalization might not improve specific
aspects of governance such as the performance of the public administration, or
corruption rooted in the patronage system.

5. A number of participants agreed that the process of economic policy reform would
have to adapt to the new political environment. Specifically, there was some support for
the notion of adapting the pace of economic reform, and its social dimensions, to the new
political circumstance.c:,

6. There was considerable discussion of van de Walle's notion of redirecting
conditionality toward broader governance criteria, and away from specific economic
targets. \Vhi1e some agreed with this approach, others tho~ght it could be risky since
donors have not fully agreed on defmitions of good gov~rnance or on performance
indicators.

a) 'There was cor-rem that donors might not be able to agree sufficiently ml
indicators of good governance. It might be very difficvH to come up with
common measures across donors.

b) Participants raised a cautionary note about inflexible application of governance
or political conditionality, as potentially reducing the options open to donors.

c) Donors might do well to adopt a positive orientation toward improvidg
governance, helping encourage governmental transparency and the free flow of
information, including the publication of budgets.

7. The issue of technocratic insulation was discussed, and the question was posed
whether technocrats are really less insulated in liueralizing regimes than in most
authoritarian regimes. Even if they are, most participants thought, this is not an
argument for reverting to authoritarianism.

8. There was considerable discussion of the need to open up economic refot'lll processes.
The following points were made:

a) It may be easier to introduce economic reform in authoritar;an systems because
it is necessary to deal with only a small group of elires. Bilr. with the lack of
broad support, such reform has difficulty enduring.

13
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b) Donors have made it difficult to engage in broader consultations with potential
stakeholders by the pressures and time constraints they have imposed.

c) More participation in economic policy design and implementation would tend
to make those processes more legitimate and, over time, more fruitful. Public
dialogue can even be useful in macro-economic policy development.

--

=
d) Dialogue involving a broad spectrum of society, including private sector
business people, is critical in the design of reform programs.

e) The need to deal with the costs of adjustment becomes an even more pressing
issue in a more open system.

f) Participation must involve not only the central government, but the civil society
and the stale as a whole. The National Long-Term Perspective Studies, and the
National Environmental Action Plan proces~ ma~ be good examples of the need
to link governmental and non-governmental institutions at .various levels of
society.

g) There is a need for greater donor transparency as well: more openness and
more sharing about specific aims and expectations.

9. There was considerable concern about how to build a long-term environment
conducive to better governance and economic performance.

a) One group identified the need to focus on the legal "enabling environment,"
with donors helping governments reform the rules needed to modify behavior.

b) Another group stressed the role of education and communication, including the
desirability of supporting journalism and a free media.

V. SESSION ill: The Politics of Economic Reform

V.I OBJECTIVE:

V.2 Fourth Presenter:

v.~U Questions Addressed:

To assess the potential and strategies for generating coalitions to
sustain economic policy change.

Dr. Richard Sandbrook, "Political Liberalization and the
Politics of Economic 1{eform"

1. How can political liberalization be made a nonobstructive pathway to economic policy
reform?
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2. How can liberalizing regimes help potential beneficiaries of market-based reforms,
including agricultural producers, become a coherent political force supporting change?

3. What are the roles that leadership plays in engendering economic reform, and how if
at all can donors strengthen or support these roles?

4. Can political liberalization play a positive role in strengthening bureaucratic
competence'?

5. How can donors contribute to insulating teclmocrats from patronage relationships and
obligations?

6. What societal coalition(s) can be generated to promote political change and economic
policy reform?

What does the evidence from Africa tell us about the feasibility of constructing and
holding together such coalitions?

7. What ar)~ the minimum conditions for sustainable implementation of an economic
reform program, and how likely are these to be found and maintained in contemporary
Africa?

V.2.2 Argument:

1. Political liberalization has occurred in Africa, but we should not overstate the extent
to which it has altered African politics.

2. In general, democratization has transformed a number of political systems from
ineffectual and repressive authoritarian regimes to weak: and fragile democratic ones.
The new regimes are still characterized by clientelism, factionalism, ethnic and regional
loyalties, and administrative weaknesses. Political cohesion in these systems remains
ambiguous and uncertain.

3. Weak democratic states arouse high and often unrealizable expectations for economic
as well as political improvement.

4. Despite these limits, democratization constitutes what may be the most promising
framework for African economic reform.

Authoritarian-developmental models, such as those of Bast Asia, are inapplicable to
Africa's historical and structural conditions. African authoritarian regimes, even when
they have experienced initial success, have decayed and became weak and predatory
states.
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5. But there still is no assurance that politically liberalizing African states can succeed
in transforming their economies. There are multiple problems associated with economic
policy reform, only some of which are subject to internal remedies.

Important problems not subject to internal governance are (i) world markets and prices,
(li) great power shifts in attention to specific areas such as the former states of the
USSR, and (iii) the supply response of producers.

6. The most important problems that African regimes confront and that they may be able
to influence involve implementation.

7. Successful implementation of economic policy reform depends upon (a) executive
commitment, (b) executive control over a competent and responsive public
administration, along with some insulation of the technical team from political pressures,
and (c) mustering of sufficient political support to offset pressure of those adversely
affected by economic liberalization.

8. Political liberalization is not likely to strengthen directly the leadership commitment
to economic reform. Much of the discontent against the old regime stemmed from some
groups' perception that they were suffering from adjustment programs. Potential
beneficiaries of economic reform have been, and remain, too ambivalent or unorganized
to offset this resistance..

a) Indirectly, however, popularly elected governments may become committed to
economic reform as the best way to keep donors happy and to build, over time,
a supportive constituency for change.

b) If leadership recognizes that the old "statist" approaches to managing the
economy are a failure, it can begin to "own" the economic reform approach it is
following-by shaping the sequence, pace, and mix of reform policies--and
genuine commitment to continuing reform should result.

c) "Ownership" in this sense will depend in pa..-t on the style of negotiation the
donors pursue. If there is flexibility and attentiveness and room for compromise,
the political commitment should develop.

9. Building a strong, competent and disciplined administrative structure is essential not
only for technical reasons, but to reduce the clientelist character of most African
administrations. Political liberalization may not directly produce this result, but it
should produce other benefits that are building blocks for progress in this area.

a) Opening up the political system will increase the chances that policy reflects
the considered opinions of experts, and not just the whims of the dictator.

16
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b) Realistically, however, electoral competition will create pressures for
patronage, making it difficult to insulate the technocrats from politics. The trick
will be to balance off political and economic imperatives, providing sufficient
patronage in a competitive democratic framework to assure stability essential for
economic growth, along with sufficient technical integrity to develop and
implement reasonable reform programs.

10. Democratizing regimes will also find it difficult, though not impossible, to build a
sufficient coalition for economic reform. Losers from such reform~, monopolistic
producers-will be focused and combative, whereas gainer~, consumers-will be
diffuse. A further problem is that in most African countries coalitions of general interest
tend to be ethnic or regional in character rather than functional, by sector of the
economy.

11. Regimes have a better chance of simultaneously managing political liberalization and
economic reform if they can:

a) generate positive economic trends within two to three years;

b) obtain sufficient inflows of foreign resources to cushion the costs ofadjustment
for volatile and potentially important p.'llitica1 interest groups; and

c) succeed in mobilizing potential beneficiaries.

12. Options a) and b) above are unlikely to be realized, although democratization may
prove to be a significant inducement to foreign investors, both public and private.

13. Option c) may be achievable by introducing economic reforms gradually, so as to
ease the pain of adjustment and to implement the full program over time. Alternatively,
it may be realized by consciously deepening democracy through, for example, genuine
devolution of authority to local governments. The author does not assess the prospects
for ~uccess of this last approach.

V.3 COMMENTARmS

V.3.1 Dr. Bjorn Beckman

1. Beckman challenges much of the dominant "politics of economic reform II perspective.

2. This perspective sees political liberalization as threatening to economic reform in the
short term, but is optimistic that in the long term a vigorous civil society 'md a pluralistic
political process will emerge.

3. What is supposed to happen to national institutions and state structures, civil society
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and democratic forces in the meantime?

a) There is a real possibility that the viability of states and their institutions, and
the cohesion needed for democratic development, will be thwarted by the current,
top-down and closed-door prescriptions for economic reform, and that these
reforms will aggravate the crises in which the institutions already find themselves.

b) In fact, the societal groups the economic reformers wish to contain, bypass or
neutralize are the very groups that have the greatest stake in national unity and
identity, as well as in a democratic basis for national reconstruction.

V.3.2 Dr. Jonathan Moyo

1. Like Beckman, Moyo challenges major tenets of the "politics of economic reform"
paradigm, notably that the only way forward for Africa is via market-oriented economic
reform.

2. The three areas of hope that Sandbrook holds out for the compatibility between
political liberalization and economic policy reform are, in Moyo's view, all illusions.

a) It is unrealistic to expect that a newly elected government will be able to
produce a sufficient stream of economic benefits within two to three years.

b) The levels of required foreign capital inflow seem likewise unattainable.

c) Popular coalitions built around support for economic reform programs like
those offered by the World Bank are impossible. Potential coalitions that do exist
are all opposed to thest< programs.

3. Economic reform cannot precede democratization in Africa. The kind of determinism
that says otherwise simply underemphasizes the role of social consciousnr.ss-that is, the
interest of the populace in the liberalization of governance for its own, humanizing sake.

4. The real issue for Africa today is what democracy will mean in terms of group rights.
There are no political communities in Africa today that identify themselves with the
"nation, II or which identify the issue of democracy in terms of individual rights.

5. In Africa today, the agenda of civil society is about the rights of groups and the
possibility that democracy can help put into place a set of rules to govern societies that
have multiple group identities and thus permit a broader community to function.

6. It is not clear that the donors themsl~lves value democracy. What would happen, for
example, if a freely elected government chose to oppose World Bank-type economic
reform?

18



VA. DISCUSSION:

Participants discussed these presentations primarily in a series of break-out groups
focused around specific case studies, and then in a plenary session stimulated by reports
from the break-out groups. In the course of these sessions participants made the
following pertinent points:

1. Bringing about or sustaining economic policy reforms involve a number of factors
other than politir-al coalitions.

a) The role of committed leadership is vital to provide an alternative vision of the
future.

b) The fear provoked by severe and sustained economic crisis can provide initial
support for a leadership willing to offer an alternative vision.

2. The forces needed to sustain reform vary according to the type of reform undertaken.

Democratic regimes rapidly hit the point where public support is vital, if only to win the
next election.

3. The importance and feasibility of building a pro-reform coalition in Africa may be
overstated.

a) Rawlings was able to sustain reform in Ghana without building a coalition per
se. Instead, he pursued a number of programs and reforms simultaneously to
make certain'that large sections of society received some benefits from reform.

b) Evidence from several cases suggests that coalitions are difficult to analyze and
define in Africa where econDmic and other interests can be multiple and
overlapping. Many groups are ambivalent on economic reform issues because of
their mixed and economically diversified interests (such as the Mouride
Brotherhood of Senegal). This straddling of identities weakens the development
of a clear "issue-oriented position" on any particular policy.

c) Coalitions do not depend on large aggregations of groups, but on groups that
share specific interests threatened or affected by economic reform.

d) It is often difficult to understand the dynamics of a given potential pro-reform
coalition, such as rural export crop producers in Ghana, since ethnic and regional
affiliations are intertwined with economic interests.

e) Many groups that seem to share a common economic interest do not share
political perspectives.
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f) African democratizers do not run on clear issue-oriented programs. As in
zambia, campaigns by a single party offer different and conflicting promises to
groups which cannot be reconciled by a single reform party.

g) Voter turnout is low, and rural voting is so poorly Llformed by policy issues,
that democratic politicians do not focus on specific economic issues or programs
when they seek power.

h) What the African cases like zambia under UNIP teach about coalitions is
mainly how support of important groups can be lost when you can not deliver
benefits.

4. Once a democratic regime comes to power, however, it will have to try to build
broad-based support.

a) The most important instrument for this will probably be "deepening
democracy" to include rural and local-level people who may well be potential
beneficiaries of economic reform in the long-run.

b) This must be viewed, however, as a long process. It may be very difficult to
include local-level interests in coalitions whose views influence economic policy
reform. At this level people may have only the vaguest idea about n~l.ional issues
or the stake they have· in national policies.

c) In the short-run, democratizing regimes need to produce some successes, which
will probably be impossible without significant in-flows of foreign assistance.

5. Coalition building involves education of people about the long-term aims of economic
adjustment policies.

6. Donors do not have a comparative advantage in coalition building. This is a matter
for domestic political leaders.

7. What donors can do is to examine how their adjustment programs help newly installed
democratic regimes educate people and buy time for long-term processes to work, for
example, by slowing the pace of economic policy reform in zambia.

VI. SESSION IV: Policy Implications For Donors

VI. 1 OBJECTIVE:

VI.2 Fifth Presenter:

To explore programmatic implications ofpolitical liberalization for
donor-supported economic reform activities.

David Gordon and Carol Lancaster, "The Implications of Political
Change in Africa for SPA Donors. "
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VI.2.1Questions Addressed:

1. Are economic reforms easier or more difficult to implement in liberal political systems
as compared to authoritarian systems?

2. Are there particular types ofreforms involving both economic policies and governance
that are easier or more difficult i~l democratic rather than authoritarian systems?

3. What has been the impact of political liberalization on key constituendes whose
support or opposition to reforms can affect their implementation?

4. What kinds of politicallgoverna.,ce reforms are most urgently needed?

5. How far does political reform need to go to be helpful for economic policy reform?

6. What have the limits of top-down economic conditionality been in Africa?

7. How can donors modify the economic reform process to take into account and support
new trends in politicallibeI.:.1ization in Africa?

8. What incentives can donors provide to African regimes to improve their governance?

VI.2.2 Argument:

1. In general, the evidence that there is any clear association between the type of regime
and its success in eConomic policy reform is weak. In the short term, such as in the
initial stages of political liberalization, and also in cases of prolonged political transition,
the drive for political liberalization will be at odds with economic reform.

2. Regimes that have already undergone significant democratization, on the other hand,
hold some promise for economic policy reform.

a) New democracies may be able to advance reform and improve governance
because elections often bring to power new elites that can break down old
clientelist networks.

b) Such regimes may have a better chance to carry out some kinds of policy
reform, such as trade liberalization and the strengthening of financial institutions,
that the old networks blocked.

3. What seems crucial to the effectiveness and durability of economic reform programs
is not just the form of government, but the strength of the leadership commitment and
of state capacity to design and implement those programs.

4. To appreciate what is needed along these fronts, it is necessary to look at a specific
i~sue like civil service reform.
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5. Reform of the civil service w-U be very difficult, but not impossible for a newly
democratic regime to achieve (witness Benin).

6. Democratization by itself will not insure significant improvements in governance, but
openings can be created through the strengthening of legislatures, judiciaries, the media
and non-governmental associations. Donors should offer assistance for these purposes
at the very beginning of democratically elected regimes.

7. The worst prospects for eronomic reform lie with liberalizing systems that have .not
yet democratized. Such systems cannot risk overturning the old patronage network.

8. The conclusion is that if you want economic reform in Africa, you may have· to go all
the way with political refonn to establish democratic systems. This will not be easy
given Africa's institutional setting, social structure, and political culture, but these are
not permanent conditions.

9. While the old donor st-ategy for promoting ecl)nomic policy reform, using the
leverage of financial resources to reduce the role of the state and to build up the
technocrats, has had some success, it has only worked for refonn programs that were
easy to monitor and administer.

10. This strategy has largely failed to produce results for reforms that are complex to
implement. As a result, reforms have rarely been more than partial.

11. Confronting the new era of political liberalization, donors are in need of a new
strategy. It should include:

a) making the improvement of governance central to donor efforts, especially
through the opening up of information channels within the country and between
the donor and the host country;

b) paying more attention to reform factors that bear on the building and sustaining
of political bases, encouraging wider participation in the policy process, and (at
least potentially) underwriting constituency compensation packages;

<;) expanded donor coordination, particularly between the bilaterals and the World
Bank, on these issues;

d) the development of agreed criteria for policy-based lending, including if
practicable a minimum threshold of democratic or liber-dlizing progress;

e) adopting as the threshold for fast-disbursing policy-based lending a democratic
transition, marked by the holding of a free and fair election;

f) the commitment to provide extraordinary support to democratic regimes which
are willing to "strike while the iron is hot" and undertake major economic policy
reforms; and
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g) avoiding the over-eommitment of resources which might constitute a
disincentive for the regime to continue pursuing reforms by limiting extraordinary
resource flows to a 3 to 4 year period.

VI.3 DISCUSSION:

Discussion of this paper among donor representatives took place in three stages: a brief,
open, comment and question session after the paper was delivered; three small break-out
groups; and a final plenary session. The principal points raised by participants were as
follows:

1. There was coI:_:Jerable discussion of the relationship and sequencing of economic
liberalization and political liberalization.

a) Some pa..Tticipants questioned the association.

b) Others accepted that the short-term association could be negative, and
wondered whether donors are prepared to accept this fact in their economic
reform prDgrams.

c) Still others made the point that the two are intimately linked and that it was an
error of the past to ignore the political setting for economic reform.

2. There was considerable agreement that donors need to develop a consistent framework
for dealing with the linkage issues. Some noted that (.\:>r practical and political reasons
they must deal with both political and governance factors in setting their foreign
assistance spending priorities.

3. A number of participants recognized that, in any event, their reform programs would
now have to take political factors much more fully into consideration, including the
impact of the adjustment program on nation-building.

4. Some donors felt that political liberalization and democratization are sufficiently
important goals, either t .··use of their linkage to long-term economic conditions, or in
their own right, to warrant accepting the potentially negative short-term impact these
political developments may have on economic reform. In particular, they argued that
while economic condition:.uior should not be "softened," it would be appropriate to re­
examine specific economic·conditionality standards, such as:

a) the pace of economic reform in the context of political liberalization; and

b) the need to reduce social costs or to compensate for them.

5. There was considerable discussion about the value of lX,litical conditionality as a basis
for quick-disb.ursing policy-based lending.

a) Some donors saw this connection as unnecessarily constraining. A particular
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concern was that it could result in stop-and-go allocations.

b) Others felt that it called for more intelligence and on-the-scene unde'.'standing
than they could realistically hope to muster.

c) Some donors supported the idea ofpolitical conditionality, but were concerned
about getting agreement on indicators and coordinating assessments.

d) Several participants offered the view that external governance conditionality
may be the best way of supporting domestic political reformers.

e) At least one participant felt that there was a contradiction between political
conditionality and broadening participation and ownershi:> in the reform
process-the latter.implying a shift of responsibility to donor governments.

t) Another argued that political conditionality was unjust because it would operate
best with small and poor countries (Benin) rather than with larger and more
important economies (Egypt).

g) There was somewhat more agreement about using gross human rights abuses
as a threshold for conditionality.

h) Some participants accepted that political and governance reforms were
important, but argued that donors could be more effective offering positive
incentives for political reform, particularly in areas like the free media.

6. The issue of a "threshold" approach to setting conditions was also discussed.

a) Some participants preferred to base their judgments on trends rather than on
fixed thresholds.

b) Others questioned whether sufficient agreement could be developed on
threshold indicators.

7. There was also discussion of developing broader governance criteria although no effort
was made to define these criteria at this workshop.

8. A number ofparticipants thought th3t strengthening governance should be a focal point
of their assistance to liberalizing states. Specifically, t.'ley argued for supporting civil
service reforms, strengthening the rule of law and judiciaries, and promoting greater
accountability and transparency in such areas of public expenditures and procurement.

9. Many participants spoke of the need for mon; (,.olIaborative design and implementation
processes for policy reform.

a) Some saw this as an alternative to conditionality.
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b) For many the issue hinged around increasing "owner.ihip" in the reform
process.

c) For others, collaborative design and implementation could improve the
economic reform process substantively.

d) The idea of broadening participation in the economic policy debate raised the
question of who should be involved. Some argued that in addition to newly
empowered national political actors, such as legislators, local governmental
authorities and non-governmental associations would have to be involved.

e) Some argued that broadened participation could not only improve "ownership"
-- commitment to carry out a program -- but could improve implementation and
accountability as well.

10. There was considerable discussion of how these issues might involve the SPA in the
future.

a) There was widespread agreement that many of the issues broached in this
workshop needed to be discussed further both within the SPA and outside it.

b) A number of dOllu.':: expressed the view that there should be a working group
constituted within the SPA to further deal with at least some of these issues.

Other donors, while open to this possibility had significant questions about what
its scope and purpose would be.

c) Some participants made a distinction between issues that they felt could be
treated within the SPA and those which should be treated outside, primarily by
bilateral donors.

i. One such distinction involved political liberalization issues which were
clearly linked to economic reform, versus those only marginally linked;

ii. Another view was that only issues on which substantial agreement
could easily be reached should be dealt with by the SPA, while more
controversial issues should be omitted;

iii. A third view was that the SPA should be regarded as a forum for
coordinating how donors conduct economic policy reform (process), but
should not get into areas of~~ such as the link to political issues.

iv. Still another view expressed by participant:; was that the SPA should
provide a forum where donors members could explore the range of these
issues, including the potentially controversial ones, and decide at that level
how they would then proceed.
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d) An alternative view, expressed by a number of participants was that the
distinction "inside the SPA," or "outside the SPA" was artificial, and that in the
current era both the donor group and individual donors would have to grapple
with these i;isues.

e) The participants in the workshop recommended that A.I.D. prepare a paper in
preparation for the June SPA meeting, summarizing the areas of agreement and
disagreement on these issues.

vu. WRAP-UP

Vll.l Richard Cobb, Deputy Assistant Administrator for Africa, A.LD.

Six major themes have emerged from these discussions. They are all issues for the donors,
although not necessarily for the SPA.

1. Political liberalization is occurring in Africa, and this is affecting economic policy
reform. The goal in both processes is to expand participation and empowerment.

Implications: Donors have to move beyond dealing narrowly with economic
issues. Political change is proving to be just as important as economic change.
We must find better ways to appreciate and assess what is going on in bott!
(Hmensions, and how they relate to each other.

2. Overall, the preferred or achievable sequence of these two processes is unclear. Their
temporal relationship will depend on specific country situations.

Implications: Donors have a lot more work to do on the empirical side. As we
develop our understanding~ we ~~~:.:~d encourage an open sharing of analysis and
data.

3. Consultative and consensus building processes at all levels are vitally important to
sustaining political and economic liberalization; they are what will allow political
legitimacy and "ownership" of economic change to grow.

Implications: Internal coalition building is a role for Africans, not for the donors.
But the donors need to understand the process of coalition building and
maintenance better so that they can be aware of how their programs impact this
process. Donors need also to be prepared to expand the public debate over
economic reform and political empowerment, to include not only new actors in
national politics such as national assemblies, the press, unions, and farmer
associations, but also local governments and non-governmental groups.

4. Focusing on key elements of effective governance emerges as a potential framework
for engaging issues of political liber.rJizatiofi and democratization with African
colleagues.
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Implications: Donors must come to better agreement about what we mean by
these concepts, and what specific expectations we have. We must also exert
ourselves to develop workable criteria for change in this area. Unlike the area
of economic policy reform in which a single institution (the Viorld Bank) has
taken a lead role in setting criteria and standards, in the field of governance no
single donor can assume this role. What is needed is a group of donors who will
jointly take the lead.

5. Economic reform in Africa cannot be achieved without competent and effective
African state institutions.

Implications: Donors must give higher priority to African capacity building, not
only at the level of national government, but in regional and local institutions
which must help. design. and implement reform programs.

6. Certain conditions that have seemed vital to the sustaining of economic policy reform
will become harder to achieve as political liberalization and democratization proceed.
Tradeoffs will have to be considered between technocratic insulation and the need to
create and maintain political support for reform programs.

Implications: Donors can help assure that the technical capacity exists, and they
can provide advice and support to technical groups; but they must also expect
some patronage to function, and must look for ways that their programs can help
develop the political stability and societal cohesiveness needed to sustain
economic change.
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12:30-2:00

Break-out groups for SPA donor representatives
Discussion group for observers

Lunch for all representatives and observers
(served at Conference Center)

Session IT - Wednesday. April 14. PM

2:00-3:15

3:15-4:30

4:30.,.5:30

Plenary: The Reform Process-- Agenda Setting, Program Design and
Implementation in a changed political climate

Moderator: Judith Gilmore, Director (Acting)
Office ofSahel West Africa Affairs, Africa Bureau, USAID
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Dr. Nicolas van de Walle (Belgium): "Political Liberalization
and Economic Policy Reform In Africa"

Discussants:
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Dr. Joseph Yao Yao (COte d'Ivoire)
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Break-out groups for SPA donor representatives
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Plenary: The Politics of Economic Reform
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Dr. Richard Sandbrook (Canada): "Political Liberalization and
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OPENING STATEMENT

JOHN F. mCKS
Assistant Administrator (Acting)

Africa Bureau, USAID
April 14, 1993

I. Welcome

I would like to welcome you to our workshop on Economic Reform in Africa's New Era of
Political Liberalization. Thank you for coming. Many of you have travelled great distances,
and all of you have taken much time and effort to join us. We appreciate this greatly, and we
hope that you find this workshop worthwhile. This turnout is indicative of a strong commitment
to donor coordination--which must continue and intensify in the future if we are to maximize the
development impact of our limited--and in some cases declining--ODA resources. At every
opportunity, I think we should reconfirm our commitment to the SPA process and donor
coordination generally, constantly exploring new modes of cooperation.

As you all well know, this is an exciting time of change here in Washington. Not only have we
just left behind an unusually cold winter, with springtime beginning, but we have also changed
Administrations. Politically, a major transition is underway. The Clinton Adminisuation
campaigned and won the presidential election on a platform based on a commitment to change.
We don't know what all of the changes will be, nor all of the ramifications. However, we do
know that economic reform is at the top of the agenda and our leadership is taking a fresh look
at how our government does business, including the rationale for foreign assistance in the
aftermath of the cold war. Obviously economic assistance to Africa features prominently in this
process.

II. New Era In Africa - Implications

The best reason for taking a fresh look at how we promote Africa's economic development is
because the continent itself is changing. The people of Africa have chosen the difficult path of
reform and made many painful choices. The resulting changes have been immense and must be
understood by those who seek to work in a partnership with Africa.

Starting in the early 1980's, African governments began reforming their economies. By now,
most countries have jumped on the bandwagon. Looking back, we can observe that the changes
have been impressive. The process of economic reform is still underway and frankly, deeper
reforms are needed.

Although the political reform process in Africa is a more recent phenomenon, the liberalization
initiated by the African people and occurring throughout the continent is no less remarkable than
reforms in the economic arena. Since the process began in Benin in 1989, almost three-fourths
of the countries in sub-Saharan Africa have moved to open up their political systems, providing
more choice to their people and a new framework within which to pursue economic
development.



Some believe that strong coordinated support for h2th economic reform and political reform is
vital. We value freedom of economic choice and freedom of political choice individually, as
objectives in their own right. We also feel that, in the long term, freedom of economic choice
and political choice jointly support sustainable and equitable economic developmentin Africa.
Achieving this symbiosis is one of the most profound challenges we and our African partners
face.

Democratization poses enormous challenges and opportunities for the people of Africa, for their
governments, and for ourselves, the donor community. The process of democratization can
make adopting and sustaining economic reforms more complicated and difficult, leading to
delays or setbacks. For example, the parliament of Benin, a new and important actor in the
policy making press, has become involved with our dialogue with government in the ooucation
sector. This has made agreement on reforms there slower to achieve. A hoped for benefit,
however, is the broadening of African participation in the reform process, which could increase
ownership of the policy changes and strengthen a,nd sustain their implementation. Moreover,
there have been cases where it seems that democratization has spurred economic reform -­
witness the heartening experience in zambia.

We must keep in mind that political liberalization can also raise economic expectations. The
case of Russia and the Newly Independent states shows that improving standards of living is
critical to ensuring successful political transition. Insufficient progress in economic reform may
threaten political liberalization.

Consequently, the ideal scenario is when both economic and political liberalization stay on track.
Therefore, shouldn't we be seeking ways to make them mutually reinforcing? That is a major
question for those participating in development in Africa and for the next two days at our
workshop.

m. Purpose of the Workshop

Let me elaborate a bit on the purpose of the workshop. We should seek to gain a better
understanding of the potential impact of political change on economic reform, and explore the
implications of the changed political context for the design and implementation of economic
reform programs.

We hope that this workshop will give us new insights concerning the process of identifying,
designing and implementing economic reform programs, involving a broader set of actors than
often was the case in the past. I think we all agree that examining the content of economic
reform packages is essential for learning how we as donors can better support reform in Africa.
But,1 also believe that looking at the process of economic reform is crucial, and all the more so
in this new era of political liberalization.

Hopefully, what we learn here will benefit our work at the SPA, GCA and the other fora, and
most importantly, our work directly in Africa.
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IV. Free Exchange of Ideas

Around this table there is a tremendous amount of wisdom concerning Africa, and I am·certain
that there is much we can learn from each other. If there is one special request that I would like
to make of all of us, it is that we try to put aside our official positions and speak freely. There
will be no attribution for the record. In this way, I think we can have a more lively and
informative discussion, and we look forward to a rewarding workshop. Again, welcome and
thank you for coming.
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Introduction

The end of the Cold War and the demise of communism have released a global ferment of
political change. The dissolution of bipolar power blocs has undercut international support for
authoritarian regimes in the Second and Third Worlds and exposed them to pent-up political
demands from their own deprived and repressed populations. Since the fall of the Berlin Wall
in November 1989, incumbent leaders in every African country have faced domestic political
protests that have fundamentally challenged the legitimacy of existing single-party and military
regimes. In many of these places, leaders have had little choice but to respond with political
reforms, thereby stirring up motions in African political affairs unprecedented since the
independence era a generation ago.

Whether the current round ofpolitical change necessarily amounts to democratization, however,
remains an open question. Earlier euphoric predictions that the world -- and Africa -- stood on
the brink of a global democratic revolution must be tempered with reality. Although political
liberties are now available to larger numbers of people than at any previous time in history, the
sudden collapse of authoritarian regimes has unleashed forces that can undermine the
consolidation of democracy. The past three years have seen a revival of religious
fundamentalism, renewed nationalism, and the outbreak of brutal civil wars. Nor is it yet clear
whether citizens value liberty highly enough to defend democratic institutions against a
reactionary backlash. Instead, they appear to be preoccupied with a struggle for economic well­
being that simply cannot be satisfied in the context of stagnant economies. This panoply of
problems raises doubts about whether democratic political systems can deal with the complexities
of a postimperial world.

The present paper assesses trends in political reform in Africa for the period November 1989
to April 1993. It attempts to answer several questions: Are African political regimes becoming
freer? Do signs of liberalization amount to a transition to democracy? Can fragile democracies
be consolidated under conditions of economic decline and adjustment? While it would be nice
to be definitive, the answers unavoidably must be qualified to reflect a mixed empirical situation:
while some African countries have registered political gains, others have encountered setbacks.
The overall findings of the paper are as follows. First, almost all African countries have
experienced gains in political liberalization. Second, the process of democratization in Africa,
after a rapid start in 1991, slowed down in 1992, raising serious questions about the future of
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·democracy on the continent. Finally, prospects for the consolidation of liberal·and democratic
regimes depend critically on ongoing changes at the realms of economy and culture.

Political Liberalization versus Democratization

There is much debate among political scientists about whether the impulse for political reform
in authoritarian ·regimes amounts to true "democratization" or mere "liberalization". These
processes of political change are simultaneous, complementary, but ultimately autonomous.

Political liberalization refers to the relaxation of government controls on the political activities
of citizen~.. As an analogue of economic liberalization, political liberali:mtion reduces
govemmelit intervention in the political market, breaks up public monopolies of political
authority, nnd allows greater pluralism of opinions and association. A political opening usually
occurs whcm authorities grant previously denied civil and political liberties to individuals and
groups in ~ociety. For example, a presidential decision to release political prisoners is an act
of political liberalization, as is a national assembly vote to eliminate a constitutional provision
permitting the existence of only one political party.

Democratir,ation is a more demanding process which involves t"te df:liberate construction of new
political institutions and a supportive political culture. To contribute to democratization, political
institutions must embody enhanced opportunities for political participation and competition. The
most I minimal condition for democratic transition is the implementation of a free and fair
election. But revisions to other mles of the political game are also essential if democracy is to
be consolidated: the revival of legislative institutions to check executive powers, the
establ\shment of genuine independence for the judicial branch, and lhe institutionalization of
civilian control over the military.

A reg:lme may undergo political liberalization without democratizalion. For example, a
calculating autocrat may make minor concessions to allow political a(:tivity by his opponents,
not so much as a prelude to reforming institutions, but in order to deflect criticism and remain
in power. In perverse cases, a disintegrating authoritarian regime may give way to intensified
corruption,military intervention or anarchy, rather than to democracy. Similarly, the process
of democratization can be termina.ted before democrat,c institutions are fully consolidated.
Democracy is not constituted in a single opportunity to vote, but by the fulfillment of guarantees
of regul.ar elections and by procedures for citizen involvement between elections.

In other words, liberalization and democratization, once set in motion, do not always unfold
towards detenninate positive outconl(~s. These processes can stall or be reversed. Moreover,
while liberalization can occur without democratization, the opposite does not hold.
Democratization is theoretically aUld practically impossible without liberalization because
democra,tic institutions can only floll1ish within a matrix of civil liberties. One cannot have a
powerful independent legislature, Jfor example, without guarantees of freedom of spc~h.

Because liberalization comes first, it may be all that is possible to achieve in many real world
situations.
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Measuring Political Freedom

In order to assess trends in liberalization and d~. m)cr.atization, we must first ask: "compared
to what?". What is the appropriate baseline agtinst ~\;hkh to measure a country's performance
at guaranteeing political freedoms? Severall:~"dards are possible: an absolute standard, for
example a universal model of democratic rigJ . ,::ill empirical standard, which actually prevails
in other countries in the region or world; o\!f-anchoring standard, which is derived from
the country's own past performance. Obvio~>'J' .:oy judgment about whether progress is being
made will be colored by the standard chosen.

This paper takes a pragmatic ai~proach. The analysis begins by tracking progress in
liberalization and democratization against each country's initial regime conditions. At a
minimum, this approach provides a common-sensical asst'.5sment of whether a regime is opening
up politically, regardless of how open it W;.&S to begin with. Later, the analysis is placed in
comparative context. The trajectories of African countries on liberalization and democratization
are compared with one another and with the performance of regimes in other parts of the world.

Comparative analysis requires standardized measures. Unfortunately, we do not currently
possess conventional indicators for political development as we do for economic development
(e.g. GNP per capita, GDP growth rate, percent of GDP in manufacturing) or social
development (life expectancy, literacy rate, percent of population with access to safe water).
Even though the United Nations Development ProgrcU11 now recognizes that political freedom
is "a vital component of human development" (UNDP, 1992, '26), it has backed off from an
experimental effort to construct a "political freedom index" claiming the need for further
research on sources, quantification and weighing of data (ibid. 32'1.

More boldly (rashly?), this paper applies an existing index. The annual Comparative Survey Qf
Freedom by Freedom House, a private research institute3, monitors civil liberties and political
~ for all countries and territoriei; in the world. Expert reviewers systematically assign
scores fQr a country's compliance with standard listsQf civil liberties (13 items) and political
rights (9 items). The Survey summarizes the quality of different regimes on a seven-point scale,
with 1 representing the "mQst free" and 7 the "least froo"4.

Despite efforts at objectivity, the methodology Qf the Survey is not beyond reprQach5• In the
past, Freedom House displayed a Cold war bias which favored Western liberal democracies and
their allies against the former SQviet bloc. In Africa, this bias played itself out in the inclusiQn
in the Survey Qf South African homelands as independent countries and in Qvert partisanship for
the UNITA guerrilla movement in Angola6

•

The Survey is nQnetheless serviceable for broad comparative assessments Qf trends in
liberalizatiQn and democratization. The post Cold-War spread of liberal democratic values at
least partly defuses the criticism that it represents only one narrow world view. And in practical
terms, the Survey prQvides the best coverage of any data set on democratic rights currently
available? The data are derived in a reasonably systematic manner, presented in quantitative
form, and are compl~te, both cross-sectionally (for 186 countries) and over time (from 1973 to
the present).
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Most importantly, the concepts of liberalization and democratization used in this paper accord
closely to the Survey's operational definitions. What I mean by liberalization is well captured
by the Survey's index of civil liberties, which include protection from torture, media
independence, and freedom of association and assembly. What I mean by democratization is
fairly represented by the St:rvey's index of political rights, which include open elections for the
chiefauthority andlegislative representatives, fair electoral laws, political party competition, and
civilian control of the military.

Data on trends in civil liberties (a.k.a. liberalization) and political rights (a.k.a. democratization)
for 52 African countries are presented in Table 1.

Trends in Political Liberalization

Politically, there have been unprecedented,openings in African regimes over the past four years.
Between 1988 and 1992, African citizens obtained significant and consistent gains in their ability
to exercise basic civil rights. In 1988, 36 out of 52 African countries fell into the "least free"
category of performance at protecting civil liberties on the Freedom House scaleS; by 1992 this
number had been reduced by two-thirds to just 12 countries (see Table 1, Summary). In the
interim, as measured against their own previous records, an overwhelming majority of African
governments -- 37 in number -- made discernible gains in observing and guaranteeing civil
liberties.

The largest improvements on this dimensi~a were made by a group of countries which started
from a very low base of rights observance and which often abandoned an ideological
commitment to Marxism-Leninism (Benin, Cape Verde, Comoros, Congo, Ethiopia, Mali, an.d
Mozambique~. In these countries, the national constitutions were rewritten to include
individual rights for the first time. In the other liberalizing countries, governments simply tClok
administrative steps to relax emergency regulations or to place real powers of enforcement
behind existing rights guarantees.

Only six African governments slipped backward on aggregate civil liberties performance bet.ween
1988 and 1992 (Egypt, Liberia, Libya, Siena Leone, Sudan, and Uganda1o,). For examph~, the
military of Sierra Leone overthrew President Joseph Momoh, dissolved the parliament, and
suspended the 1991 democratic constitution. In Sudan, an Islamic government intensified its
campaign to impose shari'a·law on religious minorities and embarked on a forced resettlement
program that destroyed nearly half a million homes in the country's southern region (Africa
Watch, 1992, 2).

In order to disaggregate the broad concept of poLtica1liberalization, information is presented
below on selected core liberties. These include personal security, freedom of expr1ession, and
freedom of association. Taken together, improved respect for these rights can create new
opportunities for individual and group activity in politics.

Personal Security

The most basic human rights concern the inviolability of the person and require that individuals
be protected from arbitrary arrest, detention, torture, extra-judicial execution, and
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"disappearance".

Starting from a very low base, trends in personal security have been generally positive in
African countries since the turn of the decade. The South African government's decision to
release Nelson Mandela in February 1990 and Namibia's independence in March 1990 under a
liberal constitution were critical and influential events. Especi['Uy in the southern subcontinent,
African governments responded by lifting emergency regulations which empowered the executive
branch and security forces to detain political prisoners without trial. For example, President
Robert Mugabe in Zimbabwe annulled a state of emergency and released all political prisoners
in July 1990. And, while Kenneth Kaunda did not revoke the state of emerg,;ncy during
Zambia's 1991 election campaign, he did announce a general amnesty for politi~ prisoners.
Released prisoners of conscience also reentered political life in Benin, Congo and Zaire, among
other countries.

AfIican leaders who initially responded antagonistically to demands for plural politics by
arresting opponents were later forced back down. President Daniel arap Moi of Kenya revoked
the detention order on multiparty advocate Kenneth Matiba who went on to be Moi's main rival
at the polls. Even President Hastings Banda of Malawi found it expedient to release' long-time
detainee Vera Chirwa after the death of her hU~Jand in custody in October 1991. And, while
the Nigerian government has regularly harassed journalists, printers and human rights activists
for "subversion", most have been released after brief detentionll

.

There are also signs that African governments, however reluctantly, are officially acknowledging
the universal validity of human rights norms. The African Charter of Human and Peoples
Rights became effective in 1990 after ratification by over forty states and the Charter's
Commission in Banjul submitted its maiden report to the OAU concerning human rights
violations in the Sudan. For the fIrst time, official government offices or commissions for
human rights have been set up over the past three years in Algeria, Burundi, Gabon, Gambia,
Mali, Mauritania, Rwanda and Tunisia (UNDP, 1992, 26).

To be sure, these positive development have not eliminated persistent abuses. In Chad, three
hundred political prisoners were summarily executed shortly before the government of President
Hissein Habre was overthrown in December 1990 (Amnesty International, 1991, 59). The
Ugandan army has been condemned for "arbitrarily arresting, torturing, and even killing
civilians" in northern and eastern war zones and jailing non-violent opponents on treason charges
(Amnesty, 1992b, I). After cosmetic promises of liberalization, the government of Equatorial
Guinea reneged on a guarantee of amnesty by arresting opponents who returned from ex.ile in
Spain and France. And despite breakthroughs in Malawi, the country's leading opposition fIgure
Chakufwa Chihana was sentenced to two years in prison for sedition in December 199212

•

Within this mixed record, however, there have been more advances than setbacks in terms of
personal security for Africans in recent years. African governments now find it harder to hide
abuses of personal freedom from each other, from their own populations, and from the outside
world.

-,
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FreedQm Qf Expression

African jQurnalists have been a driving fQrce fQr liberalization, starting literally scores of
newspapers and newsmagazines acrQSS the continent. Almost all speak with critical VQices.
Political opinions thatgovernment censors previQusly banned as I;dissident" Qr "subversive" have
entered mainstream discourse. Even within gQvernment-owned media, journalists and consumers
have sought the expressiQn of alternative viewpoints as a counterweight to discredited official
propaganda. For example, in an interesting case of liberalizatiQn without democratization,
Tanzania has seen the introductiQn of almost half a dozen lively weekly newsmagazines in
Swahili and English, alt bemooning the government's slow march to mUltiparty elections in
199513

•

The international spread of new communicatiQns technologies, notably fax and satellite TV, has
helped promote freedc'Im ofexpression. Authoritarian governments find difficulty in contrQlling
these decentralized ~h='QIQgies and in preventing the dissemination Qf international news,
infQrmation, and political values within their bQrders. Especially in politically volatile urban
areas, African citizens obtain infQrmatiQn from Cable News NetwQrk, Agence France Press, and
the British Broadcasting CorporatiQn, sources which they say they trust mQre than government­
Qwned media outlets. In West Africa, the proceedings of the natiQnal conference in Benin were
broadcast into neighboring TogQand Niger, perhaps emboldening pro-democracy forces there.
And the fledgling opposition mQvement in Malawi has been organized partly through fax
messages frQm exiled leaders in zambia.

FreedQm House now judges six African countries to have a "free press", two of which (Cape
Verde and zambia) joined these ranks in 1992. In the same year alone; the media of twelve
African countries rose to the "partly free" group (Sussman, 1993, 67). In a major victory for
Africa's independent press, the 1991 Windhoek Declaration committed UNESCO to move away
from supporting. state-run news institutions in favQr of a plurality of non-gQvernmental. media
initiatives.

Major constraints nonetheless remain. Even though governments no longer mQnopolize all news
outlets they have other means of exercising control over informatiQn, for example thrQugh
monopoly ownership of printing presses and by regulating the import and distribution of printing
supplies. The electronic media have always been more tightly contrQlled than the print press
in Africa, and radio and TV remain strong redoubts of official opinion. RadiQ is the key
communications medium in a rural continent, but only a handful of experiments with
community-operated stations (e.g. in Mali and Burkina Faso) and private commercial stations
(e.g. in Gambia and SQuth Africa) are underway.

Moreover, recalcitrant political leaders regularly revert to heavy-handed tactics to suppress
freedQm of expression. In many African countries, the authorities still possess a battery of
public security legislation which extends extensive powers to limit access to official "secrets"
and to ban publications. For enmple, in Kenya, the governm~nt impounds "Qffending" issues
of Society, Finance, and NairQbi Law Reyiew and continues to harass editors with sedition
charges. The repeal of such repressive press legislation remains an important item on the
liberalization agenda. Nor has violence against journalists been eliminated: 11 jQurnalists were
killed in the course of duty in Africa in 1992. While unacceptably high, this figure must
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nevertheless be placed in perspective against the 98 killed worldwide (including 24 in Bosnia,
15 in Turkey, and 10 in Peru dUling the same year) (Sussman, 1993, 67; see also Article 19,
1991).

Moreover, the benefits of media liberalization are undercut by economIc trends. The inflation
of national currencies, brought about by devaluations and lax monetary policies, has
prohibitively raised the cost of newspapers, among other basic commodities. Thus, at precisely
the time that the free expression is flowering, the readership of newspapers and newsmagazines
in African countries may actually be shrinking. Nor does the contraction of aggregate consumer
demand bode well for the long-term viability of media enterprises. Until there are vibrant
market economies, advertising revenues will remain meager and the price of newsprint will
continue to skyrocket. Africa's press sectors can expect to face competitive shakeouts in which
numerous newly-established independent publications will close.

Freedom of Association

The pendulum has recently swung towards greater associational freedom in Africa. Opposition
movements have emerged in every African country to challenge the official political monopolies
which prevailed less than half a decade ago. Civil societies have manifested themselves with
the burgeoning of religious bodies, independent trade unions, professional and business
associations, womens' and students' groups, and community development and civic
organizations. And, with opportunities to contest elections, former politicians and a new
generation of political aspirants have coalesced to sponsor the formation of new political parties.

By way of illustration, just three types of political association will be mentioned: civic
organizations, political parties, and national conferences. During the 1980s, a few courageous
citizens (in Nigeria, Uganda, Zaire, zambia and Zimbabwe among other places) established non­
governmental organil..ations to monitor governmental human rights performance. By 1991, local
chapters of Amnesty International operated openly in Benin, Sierra Leone and Togo, joining
those already active in zambia and Mauritius (although members in Sudan were forced to restrict
their activities). Some such groups expanded their mandate to include election monitoring, for
instance through the GERDESS network of intellectl!a1s and professionals in francophone West
Africa and umbrella groups of churches in East Africa. By insisting on non-partisan oversight
ofgovernment performance and electoral contests, election civic associations have helped to keep
governments honest and to educate citizens about the importance of an independent civic realm.

Activists usually made single-party legislation a target of protest. In numerous countries, the
repeal of constitutional restrictions on political party formation prompted a flood of party
registrations, though this did not always reflect a genuine increase in associational activity. Too
often, so-called "parties" constituted little more than an ambitious politician, a handful of
acolytes, and a .non-existent base of members and finances. In these cases, freedom of
assooiation sometimes worked at cross-purposes to the larger objective of democratization.
Political parties tended to proliferate uncontrollably, to engage in internecine bickering, and to
fragment the opposition movement. Incumbent authorities were quick to seize opportunities to
divide their opponents, for example (like Mobutu and Bongo) offering public subsidies to any
group wishing to set itself up as a political party. Elsewhere (as in Kenya and Zaire) the
opposition split on ethnic lines. And even, as in Zambia, where labor, business and professional
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groups coalesced into a powerful social movement, the Movement for Multiparty Democracy
has failed to institutionalize itself as a well-organized political party.

Africa's greatest original contribution to global liberalization is the national conference, a form
of political association that has been convened in more than half a dozen francophone states.
A national conference is an assembly of national elites, between several hundred and several
thousand strong, which includes representatives of all major segments of civil society and is
often chaired by a church leader. The conference meets to address a country's political crisis
and to attem~t to fonnulate constitutional rules for political transition. The critical point comes
when the conferees demand full sovereign power to revise the constitution or, as in Benin and
Congo, to conduct a public impeachment in which the sitting president is accused of corrupt
practices and stripped of executive powers.

Unsurprisingly, governments have placed obstacles in the way of free association and assembly.
In francophone countries, incumbent leaders have attempted to infiltrate the national conference
with phony associations made up of their own supporters or to prevent it from meeting at all.
In anglophone African countries, leaders have implemented public security legislation requiring
police permission for small groups to congregate in a meeting. Still others have unleashed
security forces: Mobutu ordered troops to gun down university students (May 1990) and
peaceful street demonstrators (February 1992) in zaire; and President Ahmed Taya launched
a raid on the opposition party's headquarters in Nouakchott, Mauritania in early 1992.

But, taken' together, advances in the availability ofbasic freedoms have improved the atmosphere
for political activity in African countries. As the vulnerabilities of repressive regimes have been
revealed, ordinary citizens have become less fearful of state power. Today they are less inclined
to remain silent and politically passive when civil liberties are trampled. Independent media and
independent political organizations, however (ragile, do constitute institutional checks against
the quixotic excesses of dictators. Ifnot yet fully empowered, Africans are at least emboldened.
I would argue that this freshening of the "atmosphere" of politics is likely to be the deepest
legacy of the current period of liberalization.

Trends in Democratization

How would we recognize a democratic political transition if we saw one? Three simple criteria
apply. A political transition is democratic if:

• it occurs by a competitive election that is open to all potential participants;

• the administration of the election is free and fair, as judged by international
observers and domestic monitors;

• all participants, including the losers, accept the results of the election.

Note that the ouster of incumbents and the alternation of leaders are not necessary conditions
for a democratic transition. A reelected leader could feasibly govern under new rules for
enhanced participation and competition, even though recent African experience shows this to be
unlikely. A more important requirement is that all participants accept the outcome, usually
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because the rules allow losers to live to fight another day in a subsequent, scheduled election.
Unless all parties agree on new rules for the political game, there is no transition; and unless
these new rules include provision for popular participation and open competition, a transition
cannot be considered democratic.

To date, in the current round of reforms, presidential elections have been held in 18 independent
African countries. These contests, listed chronologically in 1'able 2, underestimate the total
amount of recent electoral activity in Africa by excluding legislative electionsl4•

What political trends can be observed? To begin with, these elections have apparently been
conducted with a degree of integrity. At least half of the time -- 9 "Yeses" out of 18 cases (see
Table 2, column 3) - the elections were· conducted freely and fairly according to official
observers. In an addition31 three cases (Cote d'Ivoire, Ghana and Senegal, marked "Yes?" in
Table 2), observers noted irregularities in campaign conduct-and polling procedures but did not
challenge. the official results. Only five cases of fraud sufficiently blatant to discredit the
elections were identified (Gabon, Mauritania, C.A.R., Cameroon and Kenya, marked "No" in
Table 2)15.

This volume of reported irregularities is generally lower than for previous, one-party elections
in the same countries (Hayward, 1987, 12). Close scrutiny by international donors and
observers, and by local journalists and election monitors may have partially deterred fraud and
violence in this round of elections. Occasionally, international observers may have helped
incumbents stake a claim to victory by overhasty endorsement of the electoral process (e.g. in
Ghana, and initially in Kenya). On the other hand, where defeated opposition movements cried
foul, their complaints were not always fully justified (e.g. Angola). Overall, recent presidential
elections display an improving record of fair conduct as judged against prevailing electoral
standards in Africa.

The peaceful alternation of leaders as the result of a competitive election is also an original
development in African politics. In six recent elections, incumbent presidents were voted out
of office (see "Yeses" in Table 2, column 4) and in two other cases incumbents did not run and
were replaced by elected leaders (Mali and Niger, see "Yes?"). These unprecedented events
included, in the case of Kenneth Kaunda of zambia, the rejection by voters of one of Africa's
most prominent nationalist founding fathers. The pace of peaceful electoral successions has
clearly accelerated: whereas only two such events occurred in the three decades between 1960
and 198916

, African presidents were replaced in peaceful elections on eight occasions in a brief
three-year interlude between 1990 and 1993.

The alternation of top leaders has not occurred without hitches. For example, in the Central
African Republic, incumbentpresident Andre Kolingba annulled elections-in-progress in October
1992 when preliminary results indicated that he was running fourth in a field of five candidates.
Moreover, several more incumbents have been reelected (10 out of 18) than have been ousted
in presidential elections held since 1990 (see Table 2, column 4).

Incumbents enjoy electoral advantages in all types of political regimes, but such advantages are
particularly marked in authoritarian regimes where the chief executive monopolizes power.
African presidents facing reelection have freely exercised their control over the informational,
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material, adjudicative and coercive instruments of state. They have everywhere used state­
owned radio and TV stations.to disseminate their own campaign messages and hindered media
access for other candidates. In countries where the president retains personal control over public
revenues, vote-buying has been rife. Especially in the francophone countries, where the I
electoral machinery is located within the Ministry of the Interior, incumbents have been able to
count on the loyalty and partisanship of electoral officials. And, when all else has failed, certain
presidents have been willing to unleash security forces against their electoral opponents.

Despite such significant advantages, however, the remarkable point about the current round of
multiparty presidential elections is the uncertainty of outcomes. The turnover of some supreme
leaders indicates that these elections have been genuinely more competitive than previous one­
party contests in which there was only one candidate who always won.

As Table 2 indicates, however, there is a very strong relationship between fraudulent elections
and incumbent victories. Wherever the election fell short of internationally accepted standards
("No" in column 3), the incumbent was returned. An existing leader was returned fairly with
observer endorsement only in the case of Angola; even in Ghana, Ivory Coast, and Senegal
("Yes?") where incumbents won large victory margins, serious questions were raised about how
they did so. The data confirm that, where electoral irregularities have occurred, incumbents and
their supporters have been the main perpetrators.

Perhaps for this reason, there is an absolutely perfect relationship between the return of an
incumbent and the refusal of losers to accept the results of an election. This relationship holds
true for all cases in which the incumbent won, regardless of whether he did so by fair, foul, or
mixed methods. Because this is a perfect relationship, the opposite also holds true: namely that,
wherever an incumbent was ousted fairly, he accepted the results and stepped aside. What do
these mixed outcomes portend for the consolidation of a democratic political culture in African
countries? On the one hand, democratic rules are strengthened when leaders like Kaunda and
Kerekou gracefully concede power. On the other hand, leaders like Biya and Bongo have
apparently rigged themselves back into office. Moreover, as will be discussed further below,
two out of three incumbent African presidents have yet to expose themselves to an electoral test
and many are showing great reluctance to do so.

Before turning to the bad news, however, let us summarize the good news. In the past three
years, 18 competitive elections have been held in Africa. Eight of these elections marked
democratic transitions, by fulfilling basic conditions outlined above, namely that electoral
procedures were free and fair and that the loser accepted the results. These eight cases -- Sao
Tome, Cape Verde, Benin, zambia, Congo, Mali, Madagascar, and Niger -- are marked with
an asterisk on Table 2.

The eight newest democracies join six existing regimes in Africa that have a record of multiparty
competition (Botswana, Gambia, Mauritius, Namibia, Senegal and Zimbabwe). Depending on
how one defines the term, there are now up to 14 democracies among the 52 states in Africa.
Note that Freedom House makes a more conservative count, with only 9 countries falling into
its "most free" category on political rights (see Table 1, Summary)17.
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By any measure, however, only a minority of African political regimes are democracies. To
complete the assessment of trends in democratization, comments must be made about the status
of political transitions across the continent. I see four basic patterns of political transition, each
with distinctive contradictions and challenges.

1. Fragile Democratic Transitions. In this pattern, discussed above, a competitive election has
been successfully held and a new regime has been installed which promises to abide by
democratic rules. These transitions are fragile because new political institutions (regular
elections? active legislatures?) are untested. Democratic regimes have no more than a toehold
in Africa , for several reasons.

First, democratic transitions have so far occurred disproportionally in small countries. Whereas
one-quarter of Africa's countries now have democratic regimes, they contain under 10 percent
of the continent's population18

• With the exception of Madagascar, all recent democratic
transitions have occurred in countries fewer than ten million people, and, in the case of Cape
Verde and Sao Tome, in micro-states with fewer than a million.

Second, the pace of democratization has decelerated after a turning point in mid-1992. Almost
all the recent democratic transitions (6 out of 8) took place by August 1992, a moment marked
by the successful election in Congo (see Table 2, columns 2 and 5). By contrast, beginning with
the Mauritanian presidential elections in January 1992, and gathering pace in Angola in
September 1992, most subsequent elections (6 out of 8) have been flawed either by incumbent
fraud, loser protests, or both.

Third, political institutions in Africa's fledgling democracies are proving to be extremely fragile.
The executive branch finds difficulty in extending its authority throughout the national territory
in the absence of extra-constitutional powers, as witnessed by the zambian government's
reimposition of a state of emergency in March 1993. In addition, parliament has yet to
consolidate itself as a coherent independent branch of government in most African countries.
For example, President Pascal Lissouba dissolved the elected assembly in Congo after the prime
minister lost a vote of no confidence; the political crisis was eased by the formation of a
coalition government but deep divisions remain and a date for a new legislative election has yet
to be set. In large part these problems can be laid at the feet of opposition movements who,
failing to abide by the rules of the democratic game, take advantage of newly-won freedoms to
plot against duly constituted governments.

At the same time, opposition parties, always weak, are weakening further. In Namibia's
December 1992 local government elections, for example, the governing party (which obtained
only 57% vote in the country's founding election) trounced the opposition and moved closer to
establishing a defacto one-party system. In one commentator's view, a strong constitutional
opposition "is crucial in the establishment and maintenance of democratic regimes", a
requirement which few African countries have yet met (Lawson, 1993, 184)19. To state the
obvious, the challenge for post-transitional regimes is to consolidate a full range of democratic
institutions.
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2. Flawed Transitions. In this pattern, which has predominated since mid-1992, an election is
held and a new government is formed, but the regime of governance changes minimally, if at
all.

The best known cases are Cameroon, Ghana and Kenya, where incumbent presidents
manipulated the rules of the transition and the timing of elections to their own advantage. For
example, Moi amended the constitution of Kenya to introduce regional vote requirements for
presidential candidates and Rawlings packed Ghana's constitutional reform commission with
members of his own Provisional National Defense Council20

• Usually, the incumbent won
narrowly with a bare plurality -- Biya obtained 40 percentof the vote against John Fro Ndi's 36
percent, and Moi secured 36 percent against a splintered opposition21•

For all these contests, observers issued critical reports: the National Democratic Institute
blamed Biya for a "failed" election (NDI, 1992), a pre-election observer mission criticized
repressive campaign laws and defective voter registration rolls in Ghana (IFES, 1992), and in
Kenya, Commonwealth observers stated that while the elections were "an important turning point
in Kenya's history", they "cannot be given an unqualified rating as free and fair" (see also 00,
1993).

In flawed transitions, the losers refuse to accept the validity of election results. The frequency
of this outcome - in. 10 of the 18 recent presidential elections (see Table 2, column 5) -- is
cause for doubt that democratic rules are being institutionalized in Africa. In Ghana, for
example, the opposition refused to take part in subsequent legislative elections and, in Kenya,
losers mounted legal challenges to election results in 90 out of 180 parliamentary constituencies.

With hindsight, the pattern of flawed transition was visible from as early as October 1990 (see
table 2) when Felix Houphouet-Boigny and Omar Bongo used the incumbent's advantage of
surprise over disorganized and fragmented oppositions to call snap elections in Ivory Coast and
Gabon. Boosted by electoral fraud, both incumbents won. Learning lessons from previous
elections, many African presidents are now implementing "strategic countermeasures"
(Lemarchand, 1992) aimed at regaining power through controlled elections. While such leaders
profess acceptance of democratic norms, they convene polls simply to ratify the legitimacy of
the dominant Party. There is a danger that flawed transition will becomr the "default mode" for
contemporary African elections and the most common pattern of political change.

Leaders "elected" in this way are likely to govern much as before. After the elections
Houphouet and Biya imprisoned their main opponents and Moi suspended the first day of
parliamentary proceedings. These leaders have made no firm commitment to subject themselves
again to scheduled elections ("one man, one vote, one time"). They have fallen back on proven
methods to consolidate personal rule by distributing public revenues as patronage rewards. Also,
these reelected incumbents have succeeded in winning a measure of international political support
for flawed transitions, in Part because they lead relatively large, rich countries who~ stability
is a matter of concern for international investors and trading partners. Given financial backing
from France (notably to Cameroon), Britain (notably to Kenya), and by international financial
institutions (to the Ghanaian government), these leaders enjoy improved prospects for political
survival.
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3. Blocked Transitions. Ironically, the African cc;mntry which sparked the current round of
political renewal in 1988 has become the paradigm of blocked transition. Algeria's path­
breaking·return to multiparty politics collapsed when the government cancelled a second round
of elections after a sweep of the December 1991 polls by the Islamic Salvation Front (FIS). The
military then forced the resignation of President Chadli Benjedid and dissolved the National
Assembly and the Constitutional Council.

Other cases of blocked transition have also involved military intervention, though less directly.
In both zaire and Togo, the transition bogged down when the country's strongman refused to
bow to popular demands made at a national conference. The power struggle was immobilized
in a standoff between the incumbent president and a prime minister who had the support of
legislators. Strikes and protests escalated and were met with whatever remnants of military
force the president could still muster. As public resoutces dwindled, the military mutinied over
pay, at one point sUI'1'9unding. the sitting legislature..with guns. In these cases, "it has almost
seemed as though M;otiutu and Eyadema were operating from the same manual" and the process
of democratization dissolved into "a contest of brute force" (Africa Demos, 1993, 15).

In such highly personalistic and intransigent regimes, the fate of the regime and the prospects
for transition depend on the whim of a supreme ruler. Where rulers have governed by
dismantling all political institutions that could serve as a power base for an opponent, their own
demise is often followed by a power vacuum. In the absence of tested procedures to resolve a
succession crisis, the greatest danger is the fragmentation of the state.

4. Transition Precluded by Conflict. Some African states have already fragmented.
Governments embroiled in civil wars cannot make good on authoritative claims to monopolize
the legitimate use of violence within their own territories. Where central authority is weak or
nonexistent, and guns are readily available, social relations are decidedly "uncivil". The mass
starvation in Somalia which claimed some 300,000 lives (including 25 percent of all children
under five) was at least partly attributable to extortion by armed guerrillas.

In such conflict situations, the preconditions for .democratic transition are entirely absent; As
the United Nations has learned in Cambodia, free elections are impossible to organize where
central government structures have collapsed and where contenders do not agree on ground hIles
for political competition. In Liberia, Mozambique and Rwanda, warring factions have ~used

delays in the convocation of elections by refusing to enter and abide by cease-fire agreements.
And, in Ethiopia and Angola, where elections were attempted as a means of peace-making, the
results have been deeply disappointing. In Ethiopia, subnational factions withdrew from the
electoral process in June 1992, seeking instead to discredit it. In Angola, UNITA commander
Jonas Savimbi resumed the civil war rather than face likely defeat in a runoff election for the
presidency. These cases point to an important lesson: warring factions must be demobilized
and disarmed in advance of any election; otherwise, armed groups have the military
wherewithal to overturn any electoral outcome that they find objectionable.

Overview: Liberalization Without Democracy

Commentary from sympathetic Westerners on political trends in Africa has swung wildly from
early hopeful expectations of a "second liberation" (Dag Hammarskjold Foundation, 1992) and
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"political renewal" (Joseph, 1992) to a prevailing mood of"Afropessimism" (Lemarchand, 1992,
98). In a stinging critique in Eoreign Affairs, Marguerite Michaels warns of impending civil
disorder in the wake of the "stalling winds of change" (1993, 93). Less apocalyptically Africa
Confidential expresses "new doubts about the sustainability of multiparty democracy in Africa
in the wake of a series of disputed elections" (20 Nov 1992). And Africa Demos now concedes
that "as the new year (1993) begins, we are no longer so optimistic. The struggle for democracy
has been forced onto a new and disadvantageous plane" (3, 1, February 1993, 14).

Instead of rushing to judgment about the prospects for democracy in·Africa, analysts should take
a detached, comparative view of a mixed situation that is comprised of l:!2th advances and
setbacks. As Peterson suggests "democratic development will not be a uniform, linear process"
(1993, 17). Even in democratizing countries, the transition will unfold with at least one step
back for every two steps forward. As some countries incur setbacks, others will make advances.
And long-term prospects cannot be.projected .from a short-term trend in a single year: while
there were more flawed transitions than democratic transitions in Africa in 1992, there have
already been three democratic transitions in 1993 (Madagascar, Niger and Lesotho~. It is
premature to announce the death of the democratic impulse in Africa. Rather than seeking
simple generalizations about complex political changes, we need to recognize that different
categories of African country are embarked on divergent and circuitous paths.

Yet, even within this murky context, some progress is discernible. About a quarter of African
countries covering about a tenth of the continent's population now have freely elected
governments and a reasonable semblance of competitive politics. This constitutes a significant
break with a dark authoritarian past. Moreover, in most African countries -- even those in
which the drive for democracy has been flawed, blocked or precluded - leaders have been
forced to liberalize. African citizens now enjoy impro'/ed personal security against abuse of
state authority; without looking over their shoulders, they can openly express heart-felt political
opinions; and they can exercise choice in organizing and joining political associations.

Let us recall that political liberalization can occur without democratization. The empirical
record in Table 1supports this interpretation for much ofAfrica. Between 1988 and 1992, more
African countries made gains in respecting basic civil liberties (37 "gainers", 6 "losers", for a
net gain of 31 countries) than made gains in implementing a full range of political rights,
including open elections (21 "gainers" I 11 "losers", for a net gain of 10 countries). Without
exception, the 21 African countries that advanced on political rights also made gains in civil
liberties, suggesting that political liberalization is a necessary precondition for democratization.
At the same time, 16 other African countries made civil liberties gains without holding free and
fair elections, confirming that political liberalization is not a sufficient condition for
democratization.

Do these positive trends herald a new convergence of African regimes around norms of liberal
democracy? The data indicate otherwise. The standard deviation vi country scores around the
mean scores for both civil liberties and political rights were higher in 1992 than in 1988 (see
Table 1, summary). This suggests that there is now greater diversity among African regime
types than in the past. During the 1970s and 1980s, African leaders came to share a normative
consensus on the desirability ofauthoritarian practices such as political detention and single-party
elections. While this old hegemony had been decisively broken by 1992, a new consensus in
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favor of liberal democracy has yet to emerge. Thus, while the processes of liberalization and
democratization had begun, Africa still had a long way to go against absolute standards as
embodied in say, the U.N. Convention on Civil and Political Rights.

Yet, from a comparative empirical perspective, recent political trends are more positive in Africa
than in some other parts of the world. According to Freedom House, 21 countries changed
categories in overall "freedom rating" in 1992. Of this number, most non-African countries on
the list registered declines (7 out of 11)23,.whereas most African countries registered advances
(8 out of lOfA. In other words, recent African elections ("warts and all"), still constitute a
broadening of political freedoms compared with previous regime conditions. Moreover, while
the pace of democratization has recently slowed in parts of Africa, the trend of deceleration has
been slower and less widespread than in, say,· the newly-independent states of Central Asia.

Af:ican countries.a1so fare better on indicators of political development than would be predicted
by their dismal standings on socioeconomic development scales. For example, Africa c.ontains
8 of the 12 poorest countries in the world as measured by gross national product per capita and
11 of the 12 countries with the lowest average life expectancy (World Bank, 1992, 218). Yet.
of the 12 "worst rated" countries in terms of abuse of civil and political rights, only 3 are in
Africa (Libya, Somalia and Sudan), with the remainder located elsewhere in the post-communist
and Islamic worlds25• Civil and political rights are sectors of human endeavor (along with
soccer!) in which African countries do not automatically fall at the bottom of the world league
table.

This relatively encouraging political performance may be due to peculiarities of the Africa
region. As followers rather than leaders in world affairs, African countries are latecomers to
what Huntington has called the "third wave" of democratization which has swept the world since
1974 (1991). Thus African transitions may be "peaking" at a time when other countries are
encountering the difficulties, and setbacks, of democratic consolidation. The problems of
democratic consolidation are only now beginning to arise in most African countries which. in
general, are economically and culturally ill-prepared to nurture and sustain democracy.

Ironically, Africa's improved political performance also may be attributable to a lack ofcapacity
on the part of state institutions. The Chines.e state had the indigenous military and material
might to crack down on pro-democracy protesters in Tien-an-men square. African state
institutions are much weaker in relation to their own mobilized populations, domestic military
forces, and international donors. Many an African government is little more than a bankrupt
institutional facade that lacks the wherewithal to convincingly back up authoritative commands.
Thus, where armed repression has recently occurred in African countries, it usually has been
initiated by disgruntled military mutineers rather than as a systematic government policy.

Africa may well have entered a period in which democratic transitions will become less frequent
than in the recent past. The "easy" cases may already have been exhausted, with transitions in
the remaining countries inhibited by endemic or incipient conflict, weak and divided opposition
movements, or wily incumbent leaders who can draw upon reserves of domestic and
international support. A prediction can safely be made that additional political turmoil awaits
Africa, even if its direction is difficult to discern.
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On this last point, we should remember that we are observing political transitions that are still
unfolding and which are far from complete. Over the course of the next year, elections will be
held in at least ten more African countries (see Table 3). Ifpresent trends are extrapolated, we
can expect several of these elections to usher in democratic regimes, while others will mark
blocked or flawed transitions. The outcomes ofpresidential elections in two key regional states ­
- Nigeria and South Africa -- will influence decisively the prospects for democratization on the
continellit as a whole. On one hand, peaceful transitions are threatened in both these cases, in
Nigeria because of entrenched civilian corruption and the military's need for control, and in
South Africa because of deep-seated hatreds among ethnic groups. On the other hand, both
Nigeria and South Africa ,~ draw upon greater reserves of previous experience at operating
democratic institutions than most African countries. At very least, commentators should suspend
sweeping judgements about optimistic or pessimistic scenarios for African democracy until
political outcomes are known for these critical cases.

Conclus:ion: The Reversibility of Gains

To be sure, recent political gains in Africa are tenuous. Political openings, introduced with the
stroke of' a president's pen, can be closed with similar swiftness. Even democratic elections can
be overturned. Africa's first "Haiti" -- in which a newly elected leader is ousted in a reactio:1ary
military ICOUP -- cannot be far off.

Supporters of democratization in Africa must therefore tum attention to the urgent challenge of
consolid~tting democratic political institutions. The tasks are legion. Within the state, reformers
must further amend constitutions to en~ench basic rights and to increase legislative powers m
a....Yis the: executive. Judges and legislators must strengthen their independent branches of
govemmc~nt to provide the rule of law and consultative polley-making. Civilian authorities must
domesticate unruly armed forces and scale back military spending. Local government must be
revived. Within society, voluntary organizations must proliferate further if citizens are to learn
"the art elf associating together". The independent press must find viable means of survival.
Above all, citizens must build strong political parties dedicated, not to the politics of cabal and
intrigue, lbut to loyal opposition and the rules of the democratic game.

Can such institutions can take root in infertile African soil? Without doing full justice to the
subject, Ithis paper will close by briefly. identifying several factors that will affect the
consolidation of democracy: the economic context, the cultural context, and the role of
international donors.

First, it must be remembered that pro-democracy movements in AfriC2. were ignited by economic
protests against declining living standards; in one interpretation, "the struggle for political
freedom (was) intimately connected with opposition to structural adjustment" (Carver, 1991, 58).
Calls for H democratic change of leaders were driven by concern at economic mismanagement
and corruption. While opposition parties were usually more economically liberal than incumbent
regime-oS, e:lection campaigns centered on the personalities of leaders rather than on economic
policies. Thus, when voters ejected incumbents, they did not mandate an intensification of
economic reform programs but, rather, demanded relief from them. Whatever opposition
leaders said about sacrifice (and they usually said little), voters expected lower food prices and
the elimination of fees for government services.
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Unrealistic economic expectations pose a potentially mortal threat to democratically elected
governments. The dilemma is sharply summarized in a letter entitled the "Agony of
Democrn.cy" written to the Times of zambia: "Before President Chiluba we were afraid to open
our mouths. Now we can open our mouths but we have nothing to put in them" (Ndende Wa
Mwiimbi, Lusaka, March 10, 1993). Economic protests have not ceased in the aftermath of
democratic transitions and, in the new climate of openness in some countries, strikes and
demonstrations have actually multiplied. Democratic governments could easily run out of time
as political legitimacy is exhausted before benefits of adjustment are broadly felt. Disillusioned
voters can easily blame their' plight on the government of the day, and even retaliate by
withdrawing from the democratic process itself.

More generally, the global historical record suggests that democratic institutions are difficult to
construct under conditions of mass economic privation and great inequalities of wealth within
society. At least in the short run, the structural adjustment programs adopted by African
governments tend to reduce mass purchasing power (e.g. through the elimination of subsidies)
and concentrate economic assets in the hands of private capital (e.g. through privatization of
public corporations). There is a basic contradiction here: where political reform is immediately
equalizing (e.g. by giving everyone a right or a vote), economic reform is initially disequalizing
(e.g. by providing the greatest incentives to the most entrepreneurial). Until such time as
economic benefits trickle down, structural adjustment tends to work at cross-purposes to the
consolidation of democracy.

Asecond important factor is political culture. The values of human rights and liberal democracy
are often claimed to be universal, and may be so for middle classes worldwide. Yet many of
these values derive from Buro-American political traditions and the most individualistic and
competitive are exotic to Africa. African masses (and African elites that owe their positions to
political privilege) may not be deeply attached to them. Westerners, projecting our own
aspirations, may misinterpret political changes in Africain the light of the histories·of our own
societies.

Within African countries, the norms of liberal democracy confront a deeply-embedded political
culture in which patterns of authorityha\'~ been inculcated by precolonial, colonial, and
postcolonial regimes. At the risk· of oversimplification, this culture can be described as
neopatrimonial. Neopatrimonialism originates in the African extended family, with the
dominance older males and strong interpersonal ties. It has been reinvented ("noo-") in the form
of the "big men" and personal political relationships that pervade modem AfIican political
institutions, including government bureaucracies. At the elite level, neopatrimonialism is
manifest in the overcentmlization ofpower ("one-man management"), arbitrary decision-making
("the rule of men"), and the use of public resources for personal advancement ("corruption").
At the mass level, neopatrimonial culture reveals itself in obeisance and deference to political
superiors ("respect"), in conformity in group behavior (l1govemment by consensus"), and in
economic dependence upon wealthy patrons ("lack of economic initiative").

This illiberal political culture is not conducive to political or economic entrepreneurship.
Dissenters and overachievers are treated with suspicion and may even be punished if they
threaten to upset estahlished status-rankings of age, gender and clan. The political system is
built on a hierarchy ofpatron-client relationships in which political support is tradec' for material
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rewards. This system has been sorely tested by national economic decline and has begun to
break up as patrons lose resources with which to sustain political followings. In this context,
sow':: clients abandon old patrons, seek new ones, or sometimes -- in a break with the past -- by
to gu it alone politically as individuals or in groups of peers.

The·prospects for democracy in Africa's complex societies depend on the size and influence of
the counter-cultural groups that· abandon neopatrimonial values. Democratization in Africa is
very much a generational and a class struggle, with younger persons and middle classes claiming
a share of power and opportunity. Because they are fonnally educated, these groups display
values of political efficacy and tolerance that are consistent with democratic citizenship (Bratton
and Liatto-Katundu, 1993). Whether democracy prevails, however, depends on whether these
values disseminate to the majority of their compatriots. One can predict that neopatrimonial
practices will die hard. Leaders who received their political socialization under authoritarian
rule always will be predisposed to resort to extra-legal measures agains~ opponents. Ordinary
people who are used to depending on patrons will be susceptible to the ar,eaJ.s of demagogues
and the threats of thugs (Charney and Booysen, 1992). The construction of a supportive political
culture remains an unfinished task in the <temocratization of Africa.

Finally, a word about ~nternational donors. Political conditionality, in which foreign aid is
withheld in order to encourage respect for human rights and open elections, has contributed to
political gains in selected African countries. Now that several African countries have undergone
democratic transitions, fL more positive approach -- using a carrot rather than a stick - becomes
possible. Official development assistance should be concentrated on those countries that have
advanced politically. And, because Africa's new democracies are extremely fragile, new donor
approaches are required to protect and nurture political institutions.

At minimum, donors should relax stringent economic adjustment requirem.ents if they threaten
to unc:-mrlne legitimate governments. At the same time donors could make available a greater
share of aid resources for ameliorating the social costs of adjustment. Debt relief could be
offered in return for reductions in military spending. Donors should also increase investments
ina whole range of formal and informal education programs that promise to accelerate the
spread of democratic values in African societies. Finally, new forms of project assistance must
be devised for encouraging the growth of democratic political institutions. Within the state,
many such projects, for example to strengthen legislatures and eiectoralor court systems and
to improve governance in central and local government, could be initiated on a government-to­
government. basis. Otherwise, indirect, non-governmental ~hannels could be used to help
proliferate and reinforce civic associations, an independent press, and even political parties.

But, in accepting democratization as a goal for foreign assistance, donors will require good
judgment about the sincerity of reformers and the. authenticity of reforrn:s. Too many recent
elections in Africa. have been cosmetic events convened for the consumption of an international
audience. Western governments should resist the trap, into whic~ U.S. administrations have
fallen. in Latin America, of allowing economic or strategic inter~LS to lead to the endorsement
of mock elections and formalistic democracies (Carothers, 1991; Human Rights Watch, 1993).
MoreOver, Western governments should avoid concocting a new demonology in which Islamic
fundamentalism replaces communism as a global threat requiring containment. Already there
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are signs, not only from Algeria, that African political leaders can win Western support for non­
democratic practices by claiming to stand firm against the spread of Islam.

Similarly, donors should resist calls to soft-pedal on demands for parliamentary democracy and
to "support for good governance and accountability in whatever form of government Africans
choose" (Michaels, 1993, 108). Good governance can only be achieved and sustained where
demands for public accountability constantly emanate from a full range of representative
institutions. Nor should short-term incompatibilities between economic reform and
c!emocratization be interpreted as an excuse to deny political rights to poor people. Through
their actions to oppose autocracy, ordinary Africans have already demonstrated a genuine desire,
not only for bread, but also for fr~om.
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Endnotes

1. This paper draws on data compiled for a larger project on Political Transitions in Africa being undertaken by Michael
Bratton and Nicolas van de Walle at Michigan State University. MSU provided an All University Research Initiation
Grant to launch the project. The author wishes to thank: Philip Alderfer, John Davis and Sangmook Kim for research
assistance and YusufHassan, Reinhard Heinisch, Peter Kariethi, Leonard Sussman, and Mark Wolkenfeld for providing
supplementary information. David Gordon, Steve Tucker and Nicolas van de Walle offered useful prods and comments
aioog the way.

2. The UNDP effort to create a "political freedom index" appears to have become bogged down in long-standing U.N.
debates about the relative value of individual versus collective rights and political versus socioeconomic rights.

3. The Comparative Survey of Freedom is primarily underwritten by tlle Pew Charitable Trusts. Information for the
survey is derived from a wide range of sources including fact-finding missions, resident correspondents, area specialists
and published reports.

4. The panel of experts assigns initial ratings to countries by awarding from 0 to 2 points per checklist item depending
on the degree of compliance with the standard. On the 13 civi1liberties itemll the highest possible score is 26; on the
9 political rights items the highest possible score is 44. Countries with combined raw scores of 0-14 points are initially
judged to be "least free", 15-29 points as "partly free", and '30-44 points "freest". The panel then makes minor
adjustment to account for factors such lUI extreme violence, standardizes the scores on a seven point scale, averages the
scores, and places countries in a final category on the "freedom rating" for the year in question. Those whose scores
average 1 to 2.5 are considered "most free", 3 to 5.5 "partly free", and 5.5 to 7 "leaSt free".

5. Freedom House draws its expert panelists from a narrow network of employees and associates; the derivation of the
survey numbers is not purely mechanical but also reflects the jUdgment of panelists: and the procedures for converting
raw scores into standardized scores, and weighing different items, are insufficiently transparent. According to what
mathematical formUla, for example, does the Freedom House panel convert raw scores on a scale oro to 44. (with highest
being "freest") to standardized scores on a scale of 1 to 7 (with lowest being "freest")? And how are the 9 political rights
items and 13 civil liberties items weighted: equally? proportionally? .And why not standardize the results on a scale
of 1 to 10 for ease of mathematical manipulation and intuitive understanding? Above all, subjective bias ofjudges could
be controlled by several expert teams working independenUy and then comparing and harmonizing the results (see U.N.
1992,30).

6. To this reader, for example, Freedom House undermines its credibility by apparently basing the following account
of recent events in Angola Freedom House on UNITA sources: "U.N. supervised elections in Angola led to a victory
by g"Jverning party MPLA over UNITA. Before a required run-off between the two competing leaders, President
Eduardo dos Santos and Dr. Jonas Savimbi, UNlTA and other parties charged the government with voter intimidation
and a pattern of voter irregularities they claimed disenfranchised their supporters. The breakdown in the ceasefire
agreements led to a government-initiated air and ground offensive against UNITA's headquarters and strongholds in
Luanda. Government troops summarily executed a UNlTA negotiating team led by Vice-President Jeremias Chitunda.
The year ended with UNITA returning towns it captured to government control and promising participation in a national
unity government· (Freedom Review, 24,1, 1993).

7. Other data sources include the periodic reports of Amnesty International and Africa Watch. Each has shortcomings
for purposes of comparative analysis. Whereas Amnesty reports cover every country, they focus on political
imprisonment (and related issues like the death penalty) but neglect other aspects of civil and political rights. Africa
Watch country reports address a more comprehensive range of rights issues, but cover only a handful of countries. The
only source to rival Freedom House is Humana (1992), a data set which covers only 104 countries (excluding smaller
African states) at multi-year intervals (rather than annually).

8. The "least free" category includes countries with a score of 6 or 7 on Freedom House's seven point scale.

9. The scores of these countries rOS/' :'y three points or more on tho seven point scale.

10. Algeria and Tunisia ·opened up" in 1988, but then ·closed down" again in 1991.

56

I



11. A fuller account of the Nigerian situation would be more nuanced. Whereas the government sponsored an
international seminar on human rights in Lagos in 1992, it did not invite domestic groups and warned them not to
criticize the government while visitors were in the country (Human Rights Watch, 1993, xviii).

12. On March 29, 1993. the Supreme Court of Malawi upheld Chihaoa's conviction but reduced his sentence to nine
months. Supporter's protested that. although in ill-health. Chiliana is· forced to undertake hard labor. He may be released
before Malawi's referendum on multiparty politics in Iune 1993.

13. See especially the bi-weekly Mwananchi. which has displaced the government and party-owned Daily News and
Uburu as the popular publication of choice.

14. The Namibian presidential election of March 1990 is not included because was part of a decolonization agreement.
The list also excludes those countries which held legislative polls. but which did not choose a president by direct election,
either because they are parliamentary systems (Lesotho) or because the presidential contest is yet to come (e.g. Burkina
Faso, Djibouti. Ethiopia, Nigeria, and Seychelles). Data on electoral outcomes was drawn from a variety ofdocumentary
sources and judgements on the integrity of the proceedings from the reports of observers and monitors.

15. In one case, there was no reference available to an observer report (Comoros).

16. Incumbent chief authorities were upset in elections in Sierra Leone in 1967 and Mauritius in 1982.

17. For imperfections in. electoral and representative processes, Freedom House exclude:; Congo, Senegal, and
Zimbabwe from the ·most free· category on political rights in 1992. Presumably the 1993 breakthroughs in Madagascar
and Niger will be recorded in the 1994 Survey report. Concerns about Senegal's democracy have been borne out by
recent events. In the February 1993 presidential elections, President Abdou Diouf was apparently returned again with
a wide margin. Observers from the U.S. and France said the polling was generally fair although hampered by shortages
of voting equipment and personnel. But the polls were marred by violence in Casamance province, opposition charges
that Diours Socialist party engaged in widespread electoral fraud. and long delays before the electoral commission
announced offici31 results. '

18. Calculated as 59.2 million persons out of a total Africa population of about 600 million in 1990.

19. Lawson also sees constitutional opposition as ·one of the most important indicators of democratization".

20. The PNDC govemment secretly added a clause gl'anting immunity to the military for acts committed in office.

21. Only Rawlings won an outright majority (with 58 percent).

22. Madagascar is an interesting recent case whose democratic transition echoed popular uprisings from Prague and
Leipzig in 1989: in February 1993. medical professor Albert Zafy. the leader of a broad-based democracy campaign
that drew up to half a million people into the streets, finally ousted entrenched military strongman Didier Ratsiraka by
a two-to-one margin in an open presidential contest. In March 1993 in Niger, the interim military president was
succeeded by Mahamane Ousmane. a leftist reformer who gained 54 percent of the vote from a united opposition
coalition mown as the Alliance of Forces for Change. In the same month, the opposition won a sweeping victory in
Lesotho's parliamentary election and was expected to provide the next government and prime minister. Because this was
a legislative rather than a presidential election and because, at the time of writing, there was an impending danger that
the military couid intervene to reverse theelC(:tion fo}sult. as it has done before, Lesotho was not included on Table 2.

23. The countries regressing in 1992 include Estonia, Latvia, Venezuela (from ·free" to ·partly free") and Bhutan,
Tajikistan, Turkmenistan and Uzbekistan (from "partly free· to -not free").

24. Mali moved up into the ·free· category and Burkina Faso, Burundi, Ghana. Guinea, Kenya, Seychelles and
Tanzania moved up into the ·partly free· category.

25. Burma, China, Cuba. Haiti. Iraq, North Korea, Saudi Arabia, Syria, Vietnam.
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Table 1: Africa: Civil Liberties and Political Rights, 1988-1992

(on a scale of 110 7, with 1 =·most free· and 7 = "least free· ...)

Civil Liberties Political Rights

1988 1992 Change 1988 1992 Change
(+ = gain)
(- = loss)

~

-

Algeria 6 6 6 7
Angola 7 5 + 7 6 +
Benin 7 3 + 7 2 +
BotswlUlll 3 2 + 1 1
Bwkina Faso 6 5 + 7 5 +

=
Burundi 6 5 + 7 6 +
Cameroon 6 5 + 6 6

'-
Cape Verde 6 2 + 5 1 +
C.A.R. 6 5 + 6 6 -
Chad 7 6 + 6 6

Comoros 6 2 + 6 4 +
Congo 6 3 + 7 3 +
Djibouti 6 6 6 6
Egypt 4 6 5 5
Eq. Guinea 7 6 + 7 7

-

Ethiopia 7 4 + 7 6 + -
Gabon 6 4 + 6 4 +
Gambia 3 2 + 3 1 +
Ghana 6 5 + 6 5 +
Guinea 6 5 + 7 6 +

Guinea-Bissau 7 5 + 6 6
Ivory Coast 6 4 + 6 5 + -
Kenya 6 S + 6 5 + ~

Lesotho 6 4 + 6 6
Liberia 5 6 6 7
Libya 6 7 6 7

~

"'Source: Freedom House, Comparative Survey of Freedom, 1990 and 1993
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Table 2: Africa, Presidential Elections, 1990-1993

Country Date Free and Fair? Incumbent Ousted? Loser Accepts?



Table 3: Africa, Forthcoming Votes, 1993
(as at April 1993)
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"AN AMBIGUOUS ADVENTURE"
TRANSmONS FROM AUTHORITARIAN RULE AND ECONOMIC REFORMS

IN AFRICA

by Tessy D. Bakary
Departement de science politique

Universit6 Laval, Quebec, Canada

In the past three years military and civilian authoritarian regimes in Africa have embarked in
processes of liberalization and democratization.

As in past scenarios, the ongoing political changes are partly a result of external pressure. But,
looking back to 30 years of independence, and contrary to the previous praetorian and elitist
modes of political changes of the 60's and 70's (more or less bloody coups d'Etat, palace
revolutions, arranged successions), the most striking and significant feature (if the current
political transitions, is the broad involvement of the masses. For the very fust time since the
nationalist movements, urban masses, and other groups whose levels of participation in formal
politics were limited, have taken to the streets, as witnessed·by social movements on large scale
in many African countries. They did so because the rulers have failed to achieve the very goals
they put forth to justify the imposition of authoritarian rule--national unity and economic
development.

In countries like Gabon and COte d'Ivoire, which were the first to restore multipartism, protest
movements. started as economic protests. The passage to politics, however, intervened rather
quickly. Thus the political transitions are linked to the worsening of the economic crises that
plagued African countries since the 70's.

For donors countries and multilateral organizations emphasizing good governance and advocating
the return to market-economy, the social movements were not IMP and World Bank riots. They
were directed against the authoritarian rulers and theiUnefficient policies. The assumption was
made that a higher level of participation in the political process would make their strong
economic medicine acceptable to the masses. For them, political reform and economic
restructuring would be complementary, for they believed that fundamental changes in the ways
in which African countries are ruled are preconditions for the betterment of the economic
situation and a sustainable development.

In Africa, the intellectuc l community, the political contenders, democratizers in leading civic
organizations, and economic actors, have endorsed, internalized, and publicized this
interpretation. The idea that democracy is a prerequisite for economic development can have
very far reaching implication, for the very reasons that make democracy desired (Levine, 1987;
Shepherd, 1992). It is already at the origins of a revolution of rising expectations, and could,
within a very short time, could lead to "rising frustrations produced by the inability to meet them
(Oberschall, 1969, S).
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The international community and African democratizers alike, by asserting the idea that political
reforms, i.e. democracy and good governance, will create in a n~ future an enabling
environment for economic growth and sustainable development, have also definitely agreed on
the idea that "good things go together", (the bread and the ballot), and that Africa can do more
than "one thing at time" (Hirschman, 1958, 1984, 1990). This involves the belief that
much-needed and desirabl~ political reforms and efforts to sustain economic restructuring and
recovery can be successfully achieved under harsh economic conditions.

Experience in other parts of the world especially in Latin America in the 80's, places these
beliefs in serious question. First, it reveals that "circumstances that favor regime emergence
are not necessarily conducive to regime consolidation" (Remmer, 1986, 1). Next, it suggests
that "economic growth creates conditions conducive to political compromise, but when the
economic pie is shrinking conflict and.opposition tend to mount" (Remmer, 1986, 1).

The social, economic and political situation in countries like Congo, Mali, and Benin, which
have successfully achieved their transition in the last two years, as well as the state of anarchy
in zaire and the latent civil war in Togo are indicative of the fact that the economic crises,
which undermined authoritarian regimes, are reducing the prospects for the -=onsolidation of the
enabling environment.

For African countries facing the problem of mere survival, implementing political and
market-oriented reforms at the same time seems to be a plunge in the unknown (przeworski,
1991, 138-139)--an "Ambiguous Adventure", to quote Cheick Hamidou Kane. The key
question is: Does regime type matter for economic performance'!

The poor economic performances of 30 years of authoritarian rule in Africa speak for
themselves. But would countries like Cameroon, COte d'!voire, Gabon and Kenya, not so long
ago success stories and showcases of the capitalist West influence, have performed better if they
were better governed?

The answer to this question will be developed in three phases. First, the developmental
potentials of African authoritarianism must be assessed. Second, the logic of the ways in which
transitions from authoritarian rule have occurred, will be developed, because the modes of
transition could have had a determining impact on the creation of the enabling environment.
Third, the critical areas of the economic policy-making and the development management that
might and could have been affected by the political liberalization and democratization will be
briefly reviewed.

mE ECONOMIC DYNAMICS OF AFRICAN AUTHORITARIANISM

The rates of growth and the performances of African economies from the time of independence
and the evils that plagued the societies are t.oo wcll known, to be listed here. The problem is
all about the linkage between these poor performances and authoritarianism. Oppressive political
regimes are not condemned ipso facto to economic stagnation and deterioration as evidenced
by the fact that some autocratic governments in South East Asia, or Chili, have been
economically efficient and market-oriented.
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This illustration of the non-automatic relationships between type of regime and economic
performance~ can lead one to think that the economic decay in Africa is not related to the failure
of public institutions, but is rooted in the long history of dependence and backwardness of the
continent (Coquery-Vidrovitch, 1985). Nonetheless, the evidence cited above of weak economic
performan~l, as well as the African "failure complex", also termed"Afro pessimism", are
closely relate:! to the political economy of African authoritarianism. In other words the dramatic
economic situation in Africa was quite predictable because of the primacy of politics, the
consecutive logic of state intervention and the economic costs of the type of rule developed.

A) "SEEK YOU FIRST THE POLmCAL KINGDOM... "

The biblical parable used by Kwarne N'Krumah to assert the order of priorities expected of a
nationalist movement, the prevalence of political freedom over economic achievement, was
contrary to th,e choice ~ade by Houphouet-Boigny next door (Berg, 1971; Zolberg, 1964,
149-182). But this order ofpriorities, after having structured the relationships between Africans
and their colonizers, 'also established the order of priorities for colonized and structured their
relationships.

The modest origins of the leaders, the lack of resources or the context of "missing bourgeoisie",
(in Cote d'Ivoire as well as in Ghana), almost everywhere, made the search for "political
kingdom"--meaning the political position--a necessary priority, in order to get access to
economic resources. It determined the behaviors of African office holders, analyzed and
characterized in the literature as predatory, rent-seeking, prebendal, patrimonial or
neo-patrimonial (Bayart, 1989; Crook, 1989; Joseph, 1983, 1987; Medard, 1982, 1991).

The primacy of jpolitics thus meant that the relationship to power or the distance from it became
an important structuring and discriminating social characteristic, for, as the independent state
became the prime instrument for economic development, access to the political elite meant
access to economic resources.

B) THE LOGIC OF STATE INTERVENTION

State intervention in economy in Africa was likely, because of the lack of domestic capital and
investors. The paradigmatic form of state intervention has been the development of state-owned
enterprises which started right after independence. This led throughout Africa to the constitution
of "a command model" economy. The proliferation of parastatals and their key economic roles
have had nothing to do with ideology, for capitalists states such as C()te D'Ivoire, and Kenya
tended to have more public enterprises than avowed Marxist-Leninist countries like Benin or
Ethiopia, or socialist like Tanzania or Mali (Constantin et al., 1979; Dutheil de la Rochere,
1976; Hyden, 1983; Nellis, 1986; Short, 1984).

The inefficiency of the economy was not caused by the very nature of state capitalism or public
ownership of enterprises, as evidenced by what has been called the H miracle ivoirien" and the
rates of growth in Cameroon, Gabon and Kenya in the 60's and 70's. The context of "missing
bourgeoisie" or the fact that political power and wealth coincide, do not explain very well the
poor performances, as similar historical experiences exist.
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Instead, economic failu!'~· derives in large part from the intrinsic characteristics of authoritarian
rule. It is the natural outcome of politics, of the ways in which rulers related to their
constituencies in Afrk:':l. since independence, and the exponential cost of the politics of
distribution which has V;/~~!" detrimental to the productive activities in structurally constrained
economies.

C) THE ECONOMIC COSTS OF NON-DEMOCRATIC RULE

However independence was achieved (negotiation or war of liberation), different patterns of
one-party regimes ranging from c:)ercion to electoral victory of a dominant party (Collier, 1982,
99-117), have shrunk the political arenas, (Kasfir, 1976) and led to disenchantment (Beji, 1982).
After having succeeded in building a "Command model" in politics, African leaders were left
with one important issue--to garner the support needed to remain in power.

To do so in the framework of a weak one-party system meant pursuing one of two options--elite
"self-aggrandizement," or the development of webs of patron-client relations and politics of
distribution.

The lucrative and attractive characteristics ofpolitical careers, fostered a proliferation ofpolitical
entrepreneurs, with parochial bases. To buy ethnic peace it was necessary to coopt into the
political elite representatives of key ethnic or social groups (Youth, Women, Military, Civil
servants). This practice was supported, in part, by the multiplication of parastatals whose
functions were more social and political than economic (Constantin et aI., 1979).

The inflation of demands since independence (the depend~nce on the state for education, health
care, school tuitions, jobs and other primary needs), and their management necess,itated the
development of clientclist networks and systems of patrona&~ (Clapham, 1982; Medal'd, 1982),
and the expansion of resources and their disltibution.

The costs of political stability in this context have therefore been much higher than in developed
countries (Olson, 1982). Economic inefficiency naturally results from the attempt to match the
politics of distribution with the continuous sophistication of "ethnic arithmetic" in order to avoid
divisive tendencies. "Welfare authoritarianism" in Africa was self-destructive, for here, the
limits of growth in Hirsh's argument (Hirsch, 1976) are not only social, the unhappiness of
those supposed to benefit from the expansion of state expenditure..~, they are ~hnical or
structural. Given the structures of the economies, and their dependence to foreign capitals and
markets, it is difficult to increase ~"Cial spending as well as develop prebendal and rent-seeking
activities beyond certain point.

Benin is a good case in point. From 1972 to 1989 it was able to maintain political stability,
paradoxically under a Marxist-Leninist r~gime which have profited from the oil boom in Nigeria
for tile renewal and aggrandizement of its state elite. But COte d'Jvoire is an even better
illustrati(1fl. By the end of the 1970's "the political formula" to use Zolberg's word (Zolberg,
1971, 12-15) had reached its extreme limits (Gouffem, 1982), and the "money deposits" were
exhausted. What constituted the "miracle" or "mirage", were not the rates of growth. The real
miracle was why how the system lasted as long as it did. These two examples are indicative of
the high economic costs of political stability in non-democratic systems, and of their
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self-destructive logic linked to the prevalence of the politics of distribution over that of
production.

Some other characteristics of authoritarian rule have contributed to the economic inefficiency by
inhibiting or discouraging productive private and individual initiatives and activities.
Concentration of power, which is logical and inevitable within the political or economic
command model because of the necessity of the control of the important at;tivities by the
leaders, results in slow and inefficient administration. The absence of transparency in the
dec;,~ion-making proce.ss, related to the absence of rule of the law, has led to arbitrary and
unpredictable decisions, abuses of power, human rights violations. The lack of accountability
of the leaders, even to their own ethnic constituencies,has often resulted in economic policies
unresponsive to popular demands.

Because African authoritarian rule emphasized the prevalence of distribution over accumulation
and productiol\ it was inevitably self-destructive, doomed to inefficiency and failure in the long
run. As African states move toward pluralism and d~mocracy some these intrinsic flaws should
be suppressed or reversed permitting movement toward creating an enabling environment for
economic recovery.

THE WGIC OF POLmCAL TRANSITION

The current political reforms in Africa, welcomed and supported hy the international community,
are all about creating or reconstructing public institutions which collapsed under
authoritarianism, or about generating the political preconditions for economic recovery and
growth. Thus, the ways in which these political changes have occurred could be very decisive.

The mode of transition from authoritarian rule is assumed to determine the type of democracy
which will emerge and has long-range consequences for different social groups (Karl and
Schmitter, 1991, 269). Both the aftermath of "Sovereign National Conferences" in Togo and

, Zaire, and of pluralist and competitive elections in Cameroon, Congo, COte d'Ivoire, Kenya,
etc., reveal that "nascent democracies can be scarred with accidental butlasting 'birth defects'"
(Karl and Schmitter, 1991, 273). Indeed, the mode of transition through the social movements
which led to the shift away frolli authoritarian rule, can be a good indication of the levels of
participation, and an illustration of the conception and perception ofthe new principle ofpolitical
legitimacy shared by social actors which could have a determining impact on its sut:eeSsful
implementation. This participation' could be important in Qrder to 'llake painful economic
decisions acceptable.

As'Dankwart Rustow puts it, "The genesis of democracy need not be geographically uniform:
there may be many roads to democracy" (Rustow, 1970, 346). These roads can be ordered in
four ideal-types modes of transition, among which A "riean experiences will be distributed.

A) PACT, IMPOSmON, REFORM, REVOLUTION

Everywhere the genesis of democratic rult. can be traced to contrad~ctory movements combining
pressure from below for the extension of political rights of the masses a.'1d resistance from elites
at the top (Hermet, 1983). Within this general framework African countries have followed
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different roads. Obviously, however, these roads were not fully independence one from another.
Successful experiences like the "National Conference" in Benin served as models for late-comers
who learned from their predecessors. Nonetheless in Africa, as in :.eastern Europe or Latin
America, these roads cern be clustered into a limited number of "modes of transition" (Karl and
Schmitter, 1991, 269).

Broadly speaking these modes are:

Pact, (Spain, Uruguay), when clites agree upon a multilateral
compromise among themselves;
Imposition, (Bulgaria, Turkey), when elites use force unilaterally
and effectively to bring about a regime change against the
resistance of incumbents;
Reform, (poland, Czechoslovakia, Yugoslavia), when masses
mobilize from below and impose a compromised outcome without
rer.orting to violence;
and Revolution, (Mexico, Cuba, USSR), when masses rise up in
arms and defeat the previous authoritarian rulers militarily, (Karl
and Schmitter, 1991, 275).

A number of mixed types lying between these extremes are also possible.

What have been the concrete modes of transition in Africa? How are they distributed between
the four ideal-types'? What have the consequences of each type of transition been'? The aim of
this analysis is to highlight the level of the involvement of the masses in bringing about the
political change, assuming that the larger the number of people committed to it, the better the
chances of its successful outcome.

B) THE AFRICAN WAYS

nseems useful to approach the issue of mass participation in political change over a long period
of time, as some lessons could be learned from past experiences. Thus, since colonial times
there are three distinct "moments" of political change: the independence era, the post-1963 era
of Military coups d'etat, and the era of the emergence of civil societies in the 1990's. Each of
these moments has had distinct characteristics on the basis of the role played by domestic or
external factors, and the variation in actors (masses and elites) involvement in the process of
political change.

Assuming that the role played by external factors has remained at the same high level s7nce
independence, the fIrst and third phases have been characterized by a high level of participation
of the ma..'lSeS, while the second phase, was marked by a more prcletorian and elitist modes of
political transition.

1. Praetorian and elitist modes of transition

Starting from January 1963 in Togo, the military coups d'etat constitute the main form of
imposition of political change until 1990. This mode of transition is characterized by the lack
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ofparticipation of the population even ifin some cases like Congo and Dahomey-Benin in 1963
military intervention was preceded by massive social movements. The diffusion effects which
propagated military rule allover Africa from the mid 1960's on highlighted the lack of societal
support and the notorious lack of the participation in the first post-independence political
changes. These changes resulted in authoritarian or dictatorial rule.

During the same period (1963-1990) the experiences of return to pluralism, whether through
semi-eompetitive elections (Cameroon, 1987; Cote d'Ivoire, 1980; Kenya, 1969; Mali, 1985;
Tanzania, 1965; Togo, 1985; Uganda, 1973; Zambia, 1973), limited multipartyism (Senegal,
1976; UpperVolta 1978), or formally fullfledged multiparty systems (Central African Republic,
1980; Ghana, 1969, 1979; Nigeria, 1979; Uganda, 1980) failed to develop into fullblown
democracies. Instead these transitions have been the outcomes of compromises within the elite,
or resulted from foreign intervention (Central African Republic, 1980; Uganda, 1980). Thus,
elites were the main actors of the modes of transition (pact and imposition) during the .first 30
years of independence. The lack of societal support and commitment of the masses ar~ part of
the explanation of the failure of these political experiences. The ino(."pendence movement and
the ongoing shift away from authoritarianism have, to the contrary, benefited from popular
support.

2. Between pacts and reform: the emergence of civil societies

The characterization of the movement of political renewal in today's Africa as a "second
independence" suggests the idea of a tempting, too easy but only symbolic comparison between
the nationalist movements of the pre-independence era and the recent social movemem" which
led to the breakdown of authoritarian regimes. Indeed, if popular support is the common
denominator, the recent social movements did not compare to the scope of the nationalist
movements. The latter have been more largely urban based, lacking not only resources and
organization, but also the sense of a common enemy represented by the colonizer and which
brought together ethnic and social groups. with different interests and goals. It is not yet sure
that the democratic movement, because it has been less intense and long will mark the collective
memory as did the anti-colonial struggle. Moreover, the fate of the "first independen~" in
relation·to its authoritarian aftermath in most of the cases, should suggest caution in comparing
the two.

As a specific mode of political transition, independence took two distinct forms: independence
through transaction or negotiation with the colonizer, and independence through war (Algeria,
the former Portuguese colonies, Namibia and Zimbabwe). If the leadership of the educated elite
has been decisive, the scope of the nationalist movements has varied with the degree of
commitment of the masses, with the war as best symbol of their involvement in Algeria,
Namibia, Zimbabwe and the former Portuguese colonies. For the rest in the British and French
territories, anti-colonial struggles started, with violence and sometimes almost reached the level
of war or revolution {Cameroon, COte d'Ivoh'e, Kenya, Malagasy Republic) but ended up as a
pact with the colonial powers.

Except for Botswana, Gambia and Mauritius, (it is too early for Namibia), the main lesson to
be learned here is the fact that the ways in which AfriC4l.'1 countries became independent have
had little impact on the survival and consolidation of the democratic institutions inherited from
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the Europeans. However, the modes of transition of the former colonies to political freedom
does seem significantly related to the ways African regimes have been undergoing transition
from authoritarian rule recently.

Conventional wisdom opposes pits the eight French-speaking countries who have gone through
a " Sovereign National Conference" (SNC) as a road to democracy, to the other countries that
did not take this route. For many analysts, (Banock, 1993; Fhoussi Boulaga, 1993; Tedga
1991), because of its legality, representativeness and legitimacy, the SNC is the best expression
or the symbol of the emergence or resurrection of African civil societies. Therefore, the
transitions in these countries are thought to be society-led, while for the rest of Africa which is
undergoing liberalization or democratization the transitions seem to be guided or based on pacts.

In fact, with few exceptions all the recent modes of transition fall between "Reform" and "Pact."
They have started with, and have experienced various degree of violence illustrative of the level
of mobilization of the masses and the pressures from below, which led to a compromised
outcome, SNC or elections, an indication of the fact that the elites of the Ancien r~gime were
at some point still in control. The exceptions are the Malian mode which can be classified
"Revolution," and the cases of Cape Verde, Sao Tome and Principe and Tanzania which all
appear as pacted.

Hence, the SNC is not a good indicator of a society-led transition, first because, while, with the
possible exception of Gabon, the legality·of the SNC has never been in question, from Benin
(March 1990) to Chad (April 1993), its representativeness .and legitimacy have been a real issues
(zaire is a case in point here). Close analysis of the participants reveals that urban-based and
educated elites were clearly over represented. The second reason is to be found in the
intervening extem:a factor in the invention of the SNC in Benin and its diffusion effects in
Francophone Africa.

As for the majority of countries participating in this "Third wave" ofdemocratization (Bruckner,
1990; Huntington, 1991; Revel 1992), the reasons to break away from authoritarian rule in
Africa are predominantly internal. But, depending on the ways in which democratic institutions
are exported in Africa, the outcome of the transition can be attributed to (Benin) or expected
(Togo and Zaire) from an hegemonic foreign power, even if all the options opened to the
countries are not so controlled.

France because of her influence, has played a decisive role in the invention of the SNC, and in
the .outcome of the transition, even if internal actors went far beyond the incremental
democratization suggested. By the same token, Benin is a poor example of the fate of
democracy in a SNC-led transition, because of the uniqueness of the legacy of K~rekou's regime
which could not be duplicated neither in Togo next door nor in Z~re, thousands of miles away,
as evidenced by the aftermath of the SNC in these two countries, as well as in Congo and Niger.

The main conclusion at this point is that if the recent modes of transition have been transparent
to the commitment of the masses (or to the strength of civil societies) their lasting impact on the
process of democratic consolidation will depend on the real nature of the social movements,
which preceded, accompanied and followed the return to pluralism. Were they merely shM}) and
transient outbursts of social fever experienced by many countries from time to time? Or were
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they, to the contrary the expression of more fundamental and deep changes in societies--the
beginning of what have been termed "new social movements", which, in developed countries
have challenged the boundaries of politics (Dalton and Kuechler, 1990; Maier, 1987)1 The
inability of the unions, political parties, and civic organizations to integrate social movements
at the apex of the social and political unrest in 1990 and 1991, led to excessive outbursts of
violence in many countries. It is as illustrative of the fragility of these movements, as is the low
electc:m1 turnouts.

However, even if it is too early to· draw conclusions for Africa about the type of democracies
which will. emerge from the modes of transition used, lessons from past experiences of
transition in Europe and Latin America might not provide the ideological satisfaction expected
by many African democratizers. If the experience of these continents is any· guide revolutions,
where authoritarian incumbents have removed by force and replaced by a new elite representing
mass constituencies, have never resulted in a stable type of democracy. The same thing can be
said of the transition by "reform". Finally, "the. modes that have most often resulted in the
implantation of some type of political democracy are transitions from above." In these cases,
traditional rulers remain in control, even pressured from below, and successfully use strategies
of either compromise, force, or some mix of the two, to retain at least part of their power" (Karl
and Schmitter, 1991, 280).

The modes of transition in African countries and the logic of the democratization process, are
not very telling about the type of democracy to come. Nonetheless, they do provide some
insights about the actors involved, their conception and perception of democracy, their fears and
high hopes and about the dynamics not only economic of the political reforms. After the
1990-1991 period of democratic romanticism, when authoritarian regimes were shaken by'
diverse social movements, military interventions starting in the fall of 1991, in Togo, Congo,
Niger and ~e, announced the time of democratic disillusion. Since then, with the
deterioration of the situation in Togo, zaire, and the outcomes of elections in Cameroon,
analysts and social activists have been preoccupied by what they termed the tailing off of
democratization, the regression to authoritarian rule.

In fact, the underlying conflicts of the democratic process which were hidden previously during
the stage of the discussion of the principles (whether to accept democlGcy as the new principle
of political legitimacy), are now openly played out, at the time of what Robert Dahl called the
"democratic bargain" (agreement on the rules of the political game). Thus, the ongoing
political conflicts in Africa are not surprising. Rather they reveal that democracy here, .~ ..C;

elsewhere, is an outcome of conflicts, and what is really at stake.

THE ECONOMIC DYNAMICS OF POLmCAL REFORMS

A) DEMOCRACY AS AN OUTCOME OF CONFLICTS

The risk of violence and the potential for conflicts over democracy were high in Africa because
of democracy's own characteristics, and because "the process of establishing a democracy is a
process of institutionalizing uncertainty, of subjecting all interests to uncertainty" (przeworki,
1986,58).
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Current political conflicts in some cases are close to civil war and anarchy (Zolberg, 1992).
They are illustrative of the ways in which social actors, mainly the opponents, have sometimes
tragically underestimated the dominant social and economic interests inherited from the
authoritarian regime in their choices and strategies, through the various modes of transition. The
underestimation of the impact·of the military factor is obvious in the Togolese tragedy, for
example (Huband, 1992, Karl and Schmitter, 1991, 272). In Cameroon, COte d'Ivoire, Gabon,
Kenya, etc. it is critical to understand the networks of the former ruling party officials and state
managers, to comprehend the way the democratic process has unfolded.

These conflicts are also indicative of the ways in which democracy has been conceived and
perceived just as an other mode of access to political position and economic resources, like the
previous· modes of political transition, (the military coups d'Etat), an other zero-sum game
politics. Democracy has also been presented and perceived as a weapon in the hands of personal
enemies of incumt- ~nt rulers or in the hands of the inhabitants of a particular region of the
country or a specific ethnic group, against another region or ethnic group. Thus the political
reforms are not thought as inclusionary. Democracy is not providing guarantees for the major
social and political interests in the country. For the moment in Africa it seems that domestic
democratizers and their foreign support2rs have failed to constitute democracy as a "preferable

,and credible alternative" and this wiH be determining for what is at stake.

Indeed, maybe more than in the intrinsic characteristics of democracy as a new principle of
political legitimacy, the potential for violence and conflicts lies partially in the social meaning
of a political position which gives to the outcomes of the "founding elections", an unusual
significance and dimension. The second source of violence which is strongly related to the
'former, is the fact that altemation in power, meaning the victory of the opposition and
consequently the defeat of the incumbent political party (the former ruling party), is conceived
as the criteria of the fairness of the electoral process and of the democratic nature of the new
regime.

Since colonial times political careers have been attractive and lucrative and, together with
education, have represented the principal source of social mobility and the main means of access
to economic resources. Thus, and because of the more or less zero-sum game which have
characterized authoritarian politics in many countries, any attempt to alter the distribution or
redistribution of the political offices whether norma', (congresses of the unique political parties,
non-competitive or semi-competitive elections, government reshufflings, etc.) or abnormal
(military coups d'Etat, palace revolutions) has great social significance and has a decisive impact
on the social destiny of individuals and groups.

What is really at stake with the processes of liberalization and democratization goes far beyond
the change in the rules of the political game--the mere adoption of a new principle of political
legitimacy. Rather, it is the dramatic calling into question of the previous structures of
patronage and rewards, allocation of resources, relations between politicians and their
constituencies. Thus, there is more than power addiction behind the fact that Eyadema and
Mobutu are playing the "comeback kids" in the post "National Conference" political life of their
countries.
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Beyond the fears (incumbents) and the hopes (opponents) vested rightly or wrongly in democracy
lies the feeling that, more than previous political changes, democracy can fundamentally alter
the existing structures of allocations of resources and rewards, and given tht. ..'.resent economic
conditions, this isa major issue.

If that is really the case the problem is how and why democracy is a preferable alternative to
authoritarianism. In other words, will democracy breed prosperity, or will the much-needed
political reforms hinder market-based economic reforms?

B) THE ECONOMIC CONSEQUENCES OF POLmCAL REFORMS

As stated above, there is no evidence of an automatic linkage between democracy and
development, but the new system will be more productive and preserve in its distributional
effects, the relative differences of the previous one. Despite its strengths, however, the new
system has obvious weaknesses and limits which need to be emphasized.

1. An enabling environment ("PlUS ~ change... ")

The old-age debate of whether democracy is prerequisite for, or a product of development (Karl,
1991; Lipset, 1959) is futile in Africa today. Africa has no choice but to engage simultaneously
in a broad-based and sometime conflicting political and economic reforms. Hence the question
is about the interaction between the two types of reforms, how they can mutually support one
another.

Political reforms must be conceived as means to an end--social and economic development--and
their chief objective is to facilitate the efficiency and effectiveness of government in achieving
economic development. In other words, political reforms are aimed at improving "governance",
defined as "the impartial, transparent management of public affairs through the generation of a
regime (set of values) accepted as constituting legitimate authority, for the purpose of promoting
and enhancing societal values that are sought by individuals and groups" (Charlick, 1992, 8).
As such governance, presents the following characteristics: legitimacy of authority;
ac.countability of politicians and civil servants; public responsiveness; transparency in
government procedures; predictability in government behaviour and decisions; information
openness in government transactions; rule of Jaw; tolerance of other actors with a public
character; public management effectiveness, (Charlick, 1992, 9-16; Wai, 1991, 3).

If governance, as characterized, is to create the enabling environment for economy recovery,
how is it linked to economic development? In fact, each of the elements of governance
delineated above can affect deeply many critical areas of economic decision-making and
development management. Legitimate authority and public responsiveness for example, are
"vital to public performance in producing and distributing societal sources, such as economic
values, and in. managing conflict which is inevitable among actors in any production and
distribution process" (Charlick, 1991,8). Some of the critical dimensions that might be affected
are the following: the size of government (civil service and parastals); the role of the state in
the economy; the economic competence and effectiveness of government to meet public
expectations; the instruments of government to promote development; the presence of creative
and skiUed leadership; and the legitimacy and representativeness of government (Wai, 1991,4).
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Morever, if governance is to be democratic, political reforms will provide a better framework
than authoritarianism (Remmer, 1986) for the implementation of market-oriented reforms, and
the IMF and World Bank prescribed structural adjustments programs, because in the long term,
their success will depend on the public support.

2. Democracy as an end in itself

The kind of automatic relationships that is made in Africa by some leading political activists
between democracy and development can be dangerous when the expectations are not met. They
can also be misleading diverting people away from the real reason why a democratic system is
desirable.

Democracy may not bring prosperity.at least in the short run, as examples in East Europe and
the former USSR, and of some African countries (Congo, COte d'Ivoire, Niger, Mali, etc.)
show. But if democracy does not breed prosperity, prosperity can help breed democracy. A
democratic system may not produce stability. In fact in the short run the transition from single
party or military regime to democracy is likely to exacerbate political instability which is
correlated with poor economic performance (Zolberg~ 1992). These limits suggest that if
democracy is desirable at all, it should not be for its developmental virtue, but for its own sake.
It must be a goal to be striven for in and of itself, for as the zambian Vice-President puts it,
"The desire for freedom is inborn in all of us. There are fears that democracy won't bring
growth, but I wouldn't swap it for anything else" (Shepherd, 1992, 30).
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1. Introduction

This paper assesses the impact of politicalliberaliz2ltion on economic reform processes in Sub­
Saharan Africa. Since 1989, most of the authoritarian regimes in that continent have been
rocked by popular protests and· have as a result undertaken at least some political liberalization.
According to Freedom House, civil liberties improved at least a little in 37 of the 52 countries
in the region between 1988 and the end of 1992. One need not be sanguine about the
sustainability or replicability elsewhere on the (.:ontinent of the democratic breakthroughs that
have taken place in countries like Benin and Zambia to believe that the last couple years have
been watershed years in the political governanC',e of most African states. In early 1993, Africa's
political landscape has irrevocably changed.

Between 1980 and the end of 1991, 34 of those African nations had undertaken an economic
adjustment program supported by the World Bank and the International Monetary Fund. Most
remain today mired in an economic crisis and will continue to require external assistance to
pursue economic reforms. What impact will these political changes have on the process of
structural adjustment? Will political liberalization facilitate economic reform by improving the
quality of governance and weakening the entrenched vested interests that were among the main
obstacles to reform? Or, as is more often argued, will increases in political participation and
competition make it even more difficult for governments to undertake the difficult economic
reforms that are needed to achieve CC'Jnomic stabilization and structural adjustment?

This paper provides some tentative answers to these related questions. It does not assess the
content of structural adjustment policies, even though the stability of the newly democratized
regimes ultimately rests on their ability to improve upon the poor economic performance of their
predecessors. In turn, this will depend on factors such as the suitability of structural adjustment
policies to African economies, their access to international capital, and the health of the world
economy. This paper can assess how policy processes will be affected by the new political
circumstances, but it is important to realize ai the outset that the economic outcomes in the
present affect the politics in the future. This is an important caveat, given the uneven record
of structural adjustment in Africa so far. The choices made today by these regimes will
determine the set of choices available tomorrow. To cite just one example, the success or failure
of structural adjustment to promote agriculture growth in the near future will at least partly

Previous l'age Blanft

l•

-.-



determine whether or not the government can expect to gain the political support of farmer
organizations in the mdium term.

The paper is structured in the following way. The first two sections delineate the exact topic
at hand. First, it is made clear that the focus is on countries that have already undergone
political reform rather than on those currently involved in them. For the latter, economic reform
is unlikely to progress. Second, a distinction is made between political liberalization and
democratization and it is made clear that this paper emphasizes the impact of liberalization on
economic reform rather than democratization, the experience of which remains circumscribed
to a small number of African nations.

Having thus cleared the way, the third section characterize;:; recent political changes. The
increase in political participation and the new tolerance for contestation is argued to result in the
emergence of new actors and organizations in the public arena. Some of these new elites have
actually stepped into positions of power and others have gaine<i significant influence over public
opinion. A fourth section tries to assess their economic ideas, to determine whether they are
likely to be hostile to reform. A fifth section then evaluates how these new political dynamics
and players are likely to affect the process of economic reform. The process of economic
reform is subdivided into agenda setting, policy design and policy implementation. I argue that
the impact is likely to be different at different stages and across different types of reform
policies. A concluding section summarizes the argument and explores the implications for
donors.

2. Political Instability and Economic Reform

The analysis below focuses principally on the ability of regimes to undertake structural
adjustment after they have undergone political reform. I ask whether or not fully or partly
democratic regimes are more or less likely to pursue economic policy reform than the
authoritarian governments they replaced. It is a question open to different answers and
judgments which I will explore below. Before addressing the prospects for the regimes that have
evolved to a substantially higher degree of political pluralism, however, it is useful to briefly
focus attention on the regimes currently undergoing political reform. Although political reform
has already well advanced in many states and a few can claim to have achieved a full transition
to parliamentary democracy, in many other states " le process is still ongoing and its outcomes
are uncertain. The process of political reform is almost certain to undermine economic growth
and to have negative implications for the implementation of adjustment programs. The
instability engendered by political change takes a heavy coIl on the economy and on the
government's economic management.

At one extreme, economic conditions have worsened dramatically and reform programs been
completely abandoned in countries like Togo or Zaire where the political competition between
government and opposition has degenerated to virtual civil war. Regardless of which side comes
out on top, there is little doubt that these countries' current political instability will have had a
disastrous economic impact, which may take years to overcome. In Zaire, in particular, the
quality of governance has degenerated so drastically as a result of the instability of the last
coupleyears that, if and when law and order is reestablished, it will take years to rebuild the
state's basic administrative services and reinvigorate the economy.
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Even if these extreme situations are excluded from the analysis, it seems clear that regimes
currently undergoing political change will find it difficult to sustain the difficult effort needed
to tackle economic stabilization, let alone the administrative capacity needed to implement long
term structural adjustment programs. The economic crisis itself may worsen as strikes,
demonstrations and repression undermine economic growth, scare potential investors and
increase capital flight. Embattled governments lose their internal discipline and find it harder
to prevent misappropriation, fraud and tax evasion by state agents themselves, as well as by
citizens. The fiscal crisis will thus intensify further. Governments distracted by a rapidly
evolving and volatile political situation are unlikely to concentrat~ adequate attention on issues
of economic policy reform. Unpopular governments facing vocal opposition will hesitate to
undertake reforms with few tangible benefits in the short run, and may indf.ed be tempted to
rescind reform measures previously implemented or agreed to with the donors to buy time. For
example, domestic politics appears to have motivated Kenya's President Moi's recent decision
to annul key elements of the adjustment programs agreed to with the IMF and World Bank.
During election campaigns, in particular, unpopular incumbents will find it particularly difficult
to maintain fiscal discipline and resist the temptation to increase spending on behalf of key
constituencies l

•

One should be particularly pessimistic about the economic prospects of regimes such as those
in Cameroon, the Central African Republic, Zaire or Kenya, where an uneasy standstill prevails
between a defiant but increasingly unpopular. government and a fragmented and poorly organized
opposition. In these countries a political crisis has now paralysed the country for several years,
and a political denouement is not in sight. The longer the political crisis continues, the faster
state capabilities will erode. It is hard to see how much if any progress can be accomplished
on economic reform until the opposition and government come to some kind of understanding
that is acceptable to the population. It is conceivable, arguably, that stabilization program
targets for the balance of payments could be maintained despite the political instability, but it
is almost certainly illusory to expect any progress on structural reforms, let alone the private
sector "supply response" that has proven elusive in the best of times.

Thus, I argue that once an incumbent government is faced with popular pressures for political
change it is unwilling to accommodate, it is unlikely to risk undertaking reform. That is not to
say that a complete regime change is necessary before economic reform is possible, which will
rather be determined by how much popular legitimacy the incumbent regime manages to retain
during the period of political liberalization. The issue is not the greater or lesser-degree of
political liberalization actually achieved, but rather the ability of the government to manage a
process of political change without, first, undermining the internal discipline of the state and,
second, arousing popular demands for further and more rapid political change. Thus, the
Rawlings regime in Ghana, Mwinyi in Tanzania and arguably the Houphoet-Boigny regime in
Ivory Coast have negotiated the limited political liberalizations of their regimes well enough to
conserve the capacity to undertake economic reform today (On Ghana, See Herbst, 1992), while
Biya in Cameroon or Eyadema in Togo have not.

I In Zambia, for example, Bratton (1992) shows well how "the UNIP government abandoned any pretence of further
economic reform W (p.42) during the electoral campaign of October 1991. ~particular, it increased public sector salaries

by 85 % in 1990 and 100 % in 1991.
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Any process of political change exacts a cost on the economy. That cost is probably positively
correlated with the duration of the political transition. The longer it takes for the old regime to
give way to the new, the greater the impact on the economy and state ~p~.!;llities. The
economic cost is also probably positively correlated with the violt.i~c~ of tlle transition. Thus,
one would expect it to be: highest in a country like Mali, where the uansition was marked by a
popular uprising, military repression and a violent coup d'Etat stretched out over some twenty
months or so; and lowest in a country like zambia where the transition was in comparison
relatively peaceful and quick.

Ol'·:e the political transition is complete, new leader~ have to assume these economic costs,
which may be substantial and render the economic choices to make even tougher than those
faced by the old regime. The deterioration in :;tate capabilities may be more difficult to
overcome. Fortunately, new leaders will benefit from a grace period, during which they can
blame the old regime for people's hardships and the need for tough reforms. The population
will grant the new government at least the benefit of the doubt and accept further hardship.
How long will this grace period last? The evidence from zambia, where the Chiluba
government has attempted to implement difficult structural adjustment reforms in its first year
in office, suggests the grace period may be quite lhort: the first protests and industrial actions
against civil service retrenchment and declining real wages took place within a year of his
election to power.

Thus, at Ieast in the short run, it seems virtually assured that political reform has a negative
impact on the economy and on the implementation of structural adjustment programs. For the
rest of this essay, it seems more useful, therefore, to focus or~ the more ambiguous longer run
impact of political liberalization, once some kind of political stability has been restored after the
reforms.

3. The Impact of Liberalization

As one surveys thr. African sub-continent, one can not help but be struck by the variety of
national circumstan~s present there today. The degree of political reform already achieved and
the current political situation vary enmmou:>ly between countries, as does the severity of the
economic crisis, rendering generalizations a thankle,c;s task. What does already seem certain
however, is that with the exception of the states mired in civil war, African nations have
virtually all undergone: significant political liberalization, b\lt fewer have undertaken real
democratization. The distinction between democratizat. 'n anopolitica! liberalization is useful
here. Democratization can briefly be defined as the constru<::tion '':if democratic institutions such
as free:md fair elections or an independent judiciary. Given theil- ~tructura1 characteristics, most
academic observers al; 'C' ilat it will be difficult for many Afli,can nations to engage and sustain
a successful transition (0 full parliamentary democracy (Huntington, 1984).

On the other hand, liberalization can be \.(ef~ned as the reform of authoritarianism and the
extension of basic freedoms. Across a wide variety of African states, there has been significant
liberalization in the last three years: the decline of human rights abuses, the rise of independent
media, civic, ful'! ~tional and interest organizations, and the emergence of multi-party politics all
attest to a new climate of pluralism. It is not inconceivable that incumbent regimes will
eventually succeed in restoring the repressive politics of the past, but it is certainly unlikely that
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they will be able to do so quickly or easily, so great have attitudinal changes been both inside
and outside of Africa.

This paper assesses the impact of political liberalization on ~nomic reform processes, rather
th,m the impact of democratization, although evidence is drawn from couctries like zambia and
Benin which have undergone the full transition to parliamentary democracy. I recognized that
the degree of liberalization that has occur;ed and is likely to be sustained varies across countries,
but I argue that significant liberalization has occurred in virtually all countries, and that it
possible to generalize about its impact on reform processes.

Political liberalization will alter African politics in several ways that are relevant to the process
of economic policy making. I focus in particular on two of the most imparl'" ~ probable
changes, the rise in political participationand the increase in the transparency of policy making
processes.

Political Participation: The rise of independent organizations and of a free press signals all

increase ir. political participation. Authoritat1.an states try to charrnel and limit participation.
Needless to say, African states have never been 'able to prevent participation completely, which
has even flowered at times, in informal, parallel and subterranean arenas (Chazan and Rothchild,
1988). This has led observers to characterize the African state as authoritarian and weak at the
same time (Callaghy, 1986). Government policy priorities and implementation in most African
states have long been influenced and subverted by the actions ofgroups and individuals who lack
formal representation in the political system but can take advantage of the state's weak
capabilities and the clientelist networks that pervade the state apparatus to pursue individual and
parochial interests. Indeed, the failure of economic reform is sometimes attributed to this type
of informal participation. There is no reason to believe that political liberalization lessens this
type of participation, for whir!1 there are longstanding traditions in Africa. The distinctive
characteristic of the liberalized regime is, rather, the greater opportunities that come to exist to
organize publicly against the policies md priorities of the state.

Now freed from staie repression, organizations are likely to emerge to represent a wide variety
of economic and social interests and they will seek to participate openly in the political arena
on behalfof their members and of constituencies, whose influence on policies has b.::en informal
or indirect at best in recent years. In this respect, politica1liberalization will only accelerate a
process alread~' underway. The recent past has seen the flowering of societal organizations,
encouraged by economic liberalization policies and the withdrawal of the state under fiscal
pressures. Even before the current round of political liberalization, as state capabilities have
been whittled aw~y by the economic crisis, governments have grown more tolerant of non state
actors in the p'..:1i.ey realm. Official donors and western NGOs have moreover encouraged and
h~lped finance m3.1:y of them, as useful vehicles for various policy objectives (Atherton et al,
1992). This is particularly striking in the countryside, where marketing liberalization and the
privatization or liquidation of various state services has allowed the emergence of a plethora of
new types of village and farmer organizations and new forms of political action. In Senegal,
for example, over 5,000 new village level economic organizations were created during the mid
1980s, in response to legislation by the government as part of its New Agricultural Policy (Ka
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and van de Walle, 1992)2. Some of these organizations were not initially independent of the
state, but increasingly assert their interests once liberalization is underway.

These non-state organizations will now seek a more prominent role in decision making. They
will be joined by opposition parties, unions, the press, professional and business associations,

.who will take advantage of· the new climate of tolerance to attempt to influence government
action and criticize official policies. Nonetheless, it is important not to over~stimate the impact
of liberalization. Most African states are evolving towards a level of political freedoms
currently enjoyed in states like Senegal, Zimbabwe, Botswana or Gambia. The degree of
popular political participation in economic policy making in these states gives. an indication of
what one can expect in the future in other nations. These states have a richer organizational life
outside of the state than their more authoritarian neighbors. On the whole, however, there are
few mass organizations, and policy rnakingis still dominated by a small and privileged strata
of the population, that continue to favor clientelist strategies. The labor movement suffers from
the exiguity of the modem economy and a tradition of submission to the control of the dominant
party. Rural organizations have begun to emerge and are developing some influence on local
admiui$trations, but with the partial exception of 'Zimbabwe, where they owe their strength
partly to their origin as settler groups and long history (Bratton, 1987), rural organizations are
small and fragmented and public policy remains characterized by urban bias. Finally, the media
is rich and diverse, .but it remains undercapitalized and its audience is mostly limitd to the
urban middle and upper· classes.

If these countries are any indication, political liberalization in Sub-Saharan Africa will not
necessarily result in a participatory explosion capable of destabilizing poorly institutionalized
state structures, as has been argued in some quarters. Given the structure and dimensions of the
economy and past political traditions, increases in political participation will be significant but
limited, at least initially. Certain social actors will gain a greater voice than others. The civil
service is one group, for example, which should benefit from liberalization. It is currently not
well organizeci, yet relatively easy to organize as civil servants tend to be concentrated in the
capital. I assess the implications for adjustment below.

Transparency: The transparency of governmental processes is almost certain to increase. The
press will uncover scandals, various professional associations will advertise government lacuna
and biases while more contentious opposition parties and legislatures will demand explanations
~Jld facts. Even donors are likely to have access to more information on policy processes and
governmental malfeasance than in. the past to use in their negotiations with the government.

The result can only be a more open decision making process, in which it is harder for the
government to hide inconvenient facts, and policy makers must exert more effort to explain and
justify policy choices. Government accountability should also increase. Even in a very
imperfectly democratized country, a news story in the press about state corruption or
incompetence embarrasses the government aJid forces it to respond in some way. The perceived
costs of malfeasance inevital 'y rises for state actors.

2· See Widner (1990) for an interesting account 1)( these dynamics in the Ivory Coast.
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Again, however, one should not exaggerate the discontinuities liberalization will engender.
Particularly in the economic realm, the technical nature of the issues will hamper a widespread
public debate. The media will demonstrate a heartier appetite for large scale scandals than for
in depth analyses of trade policy or agricultural subsidies. Governments will retain much of their
previous capacity to limit public debate while neo-patrimonial practices will continue to exist,
conspiring to limit transparency as much as possible.

In sum, even if one must not exaggerate the impact, liberalization will probably result in a more
contentious and open policy making environment, in which a number of new political actors rise
up to assert their preferences, contest and seek to influence government policy choices, and in
which it is harder for the government to hide policy making processes from public view. How
will the state respond? Two factors will in large part determine the tenor of the state's response.
First, any state's ability to channel and respond to demands depends in large part on the strength
of its institutions. Can administrative services adjust to constituency demands fairly and
professional1y? As the state opens up, can it withstand parochial demands? Finally, can the
state mediate the social conflicts that may well :jncrease in many countries. The fact that
Africa's state institutions are notoriously weak and. that they have further decayed because of the
economic crisis these last years is obviously a cause for pessimism, when one considers the
impact of political liberalization.

Secondly, the state's response will in part be determined by the degree of commitment it brings
to the economic policies it has chosen. Governments that are united and frrmly committed to
the process of economic reform can choose from a wide variety of strategies, instruments and
resources to maximize the prospects for the successful implementation of its policies (Nelson,
1984). On. the other hand, governments which do not believe that reforms can restore economic
growth, which are wedded to the present policy regime out of self interest, or which are
fragmented and lack cohesion; these governments may well respond to even modest increases
in political participation with the abandonment or·delay of reform.

4. The Economic Ideas of African Democratic Forces

New political elites and opinion makers have begun to emerge from eph:odes of political
liberalization and regime change. In a small number ofcountries like Zambia, Mali or Benin,
new leaders have taken over the reins of power. In many more countries, leaders of opposition
political parties have emerged to openly contest incumbents, or individuals have emerged to lead
Church organizations, human rights groups, trade unions and the burgeoning independent media.
The actual influence over policy making that these groups and individuals he -re varies 'videly
across countries, but in most countries there is no denying that their influence over public
or:-inion has dramatically increased, or that the impact of public opinion on state officials has
" .::reased.

Bef.:>re one can assess the impact of these new elites on economic reform, it is necessary to
establish whether they have economic ideas that are distinctive or new. The conventional
wisdom tends to view them as ideologically hostile to structural adjustment and economic
liberalization, but the reality is probably more complicated. It is true that African elites may
not yet uncritically accept the economic prescriptions that have emanated f1"om the two
Washington institutions, and that in some cases blame them for the aggravation of the economic
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crisis in recent years'. Moreover, the political protests that emerged in 1989 often had their
origins in economic protests before they gathered strength and became more overtly political
(Bratton and van de Walle, 1992). Trade union organizations and student groups came to
prominence in states such as Ivory Coast or Congo by protesting the austerity governments
imposed as part of stabilization packages, and represented constituencies that were likely to be
relative losers of economic liberalization, at least in the short to medium run. Indeed, the
conventional wisdom rests on the view that political liberalization is likely to empower urban
middle class groups that stand to lose the most from reforms such as devaluation, the end of
consumer subsidies and civil service reform. Rural groups have on the other hand not usually
played an important role in the democratization movemenr.

Nonetheless, several factors should temper this assessment. First, most African elites have come
to accept the need for significant economic reform as a prerequisite for renewed economic
growth. Even if economic austerity is never popular and specific episodes of trade
liberalization, say, or of devaluation are criticized, there is today a fairly broad consensus
around a package of economic reform that includes policies such as privatization and less
intervention of the state in the economy.

In several African countries, opposition policy statements have suggested they might be more
con:mitted to economic liberalization than the incumbent governments they are contesting, even
when they criticize ongoing economic liberalization efforts. Thus, opposition leaders like
Abdoulaye Wade in Senegal, Kenneth Matiba in Kenya, or John Fru Ndi in Cameroon, have all
at one point. or another indicated they recognize the need for economic liberalization and a larger
role for the private sP..ctor.

Opposition politicians in Senegal, Cameroon and Ivory Coast have all in the recent past indicated
support for at least considering devaluation of the CFA franc. Public opinion in these countries
probably remains hostile to a parity change, but there can be little doubt that political
liberalization has effectively put the issue on the public agenda for the first time. Opposition
politicians, already without the support of the French government, have proved more willing to
put the currency issue on the policy table. Once a strictly taboo subject in these countries,
devaluation is now openly entertained as a possibility for the future.

The groups that have competed for power and in some cases ousted incumbent regimes are
heterogeneous coalitions, composed of human rights groups, intellectuals, good government
reformers, white collar unions, bus~nessmen and disgruntled politicians from the old regime.
These coalitions may well share a desire for political change, but they do not necessarily share
a common policy stance on specific issues of economic reform. Elements of these political
coaUtions favor economic liberalization. In countries like Cameroon and Kenya, significant
elements of the business community have opposed incumhent governments for example. The
reform coalition in most countries has also included private sector professionals, such as lawyers
and doctors, who strongly support at least some of the elements of the adjustment policy package.

J Their skepticism about the standard reform prescription is indeed widely shared in the west.

4 Mali appears to be a partial exception to this generalization.
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The recent growth of independent farmer organizations in may result in a more significant
political voice for the countryside in a number of countries, particularly those where political
liberalization results 10 meaningful electoral contests. It has often been pointed out that farmers
arc a constituency that is likely to benefit from structural adjustment, so that farmer
organizations could ultimately be a critical component of an "adjustment coalition". Yet, rural
support for adjustment has been disappointing, in part due to the weight of the state's past record
of paternalism and authoritarianism in the countryside, the inability of economic reform to alter
farmer incentives5 and the absence of strong farmer organizations6• Nonetheless, farmer
organizations have gained strength in the recent past, and could provide non-negligible support
to a government committed to adjustment.

Second, reform coalitions have been united by their opposition to government corruption and
incompetence. These groups share a belief in the need for greater state transparency and
accountability, as weII as the impartial rule of law; This agenda ofgovernance reform is shared
by the donors and is widely viewed as a sine qua non of successful adjustment. The current
attitudes towards government corruption of opposition groups may weII be partly self serving
or even insincere; after all, these groups often include politicians who once belonged to the
governments now being branded as corrupt. Nonetheless, the current discourse against
corruption does reflect the fact that many of these groups represent constituencies that have not
been beneficiaries of government largesse in the recent past, and who therefore have less of an
interest in the maintenance of current patterns of government intervention in the economy. This
suggests that some elements of the reform package may be more acceptable than others to the
democratic coalition. It may be ambivalent or opposed to devaluation or trade reform, but more
supportive of domestic regulatory and price reform. Implementation of the latter, alongside of
various governance reforms, can provide the economy with a significant boost.

Third, publio sector groups likely to oppose adjustment include formal sector labor and students,
since their purchasing power will be undermined by cuts in governmental expenditures. They
have often spearheaded the protests against incumbent governments, but these groups lack the
organizational strength and cohesion to play al significant role in the latter stages of liberalization
and democratization. Student organizations are weak and fragmented and rarely extend their
reach beyond campuses in a handful of cities. The historical weakness of the industrial sector
and government strategies of coaptation and emasculation have conspired to prevent the
emergence of strong national labor organizations, in most countries of Sub-Saharan Africa. The
strong~t union federations on the continent, notably those in Zambia or more problematically
in Congo and Senegal, are probably weaker than those present elsewhere in the Third World and
certainly ca:l not be compared to organized labor in the industrial countries. Moreover, labor
may be divided on issues of economic reform. Workers in the private sector may welcome
privatization reform, for example, while their peers in the parastatal sector may oppose it.

S This has been particularly true in the Franc Zone, where the overvaIuatio.n of the CFA franc continues to
undermine rural terms of trade.

6 See Herbst, (1992, pp. 76.94) for an enlightening discussion of these issues as they a.:.late to Ghana. See Ka and
van de Walle (1992) on Senegal, and Widner (1990) on Ivory Coast.
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The potential for the civil service to develop its political power is high, but remains unrealized,
again with the partial exceptions of Zambia, Senegal and Congo. Authoritarian governments
usually repressed efforts to develop an independent civil service union movement, and today
these remain at the incipientstage in most countries of the continent. As a result, while the civil
service's ability to disrupt by resorting to strikes and demonstrations should not be
underestimated, their organizational weakness is likely to continue to limit their clout within the
opposition coalition.

If one believes that economic policy emerge3 directly from the economic interests of the
dominant social coalition, then the social makeup of the pro-democratic forces suggests economic
reform is in trouble. But the links between material interests, economic ideas and political
influence are rarely simple. It is not only that interests have to be successfully organized to gain
influence in the political arena, and that there are serious constraints on the ability of actors to
organize. In addition, the organizations that emerge to represent these interests develop interests
and economic ideas of their own that are not fully faithful to those of their membership. To take
only the most obvious example, labor union organizations need not faithfully represent the short
term interests of labor. For example, President Chiluba of zambia, a long standing union
leader, has significantly speeded up the process of economic reform in that country since his
victory at the polls in October 1991 in Zambia's first multi-party elections since the mid 196Os.
The need for economic reform evidently became compelling to Chiluba and his advisers at some
point despite the risks it posed vis a vis his social base. So even the elements of the new elite
that represent constituencies most likely to lose (at least in the short run) from r::'lorm will not
necessarily oppose economic reform. The force of economic ideas, to paraphrase Lord Keynes,
should not be underestimated.

s. Economic Reform after Political Liberalization

PoliticalliberaIization thus grants new political actors influence over economic policy making.
It also brings about significant increases in political participation, so that reform processes are
likely to evolve in a different kind of environment than in the past. I now tum to the
implications of these developments for adjustment. The analysis is necessarily somewhat
speculative, given how little time has elapsed since the onset of political reform in most African
states.

In political terms, structural adjustment is essentially a conservative phenomenon since it is
designed to help specific regimes adapt to new economic conditions that threaten it. Political
liberalization, on the other hand, is a progressive phenomenon, since it serves to increase the
ability of th"se out of power to ~!1rticipate in politics and contest the government.

The conservative nature of adjustment is reflected in the largely non-participatory way in which
it has been implemented by both the government and the donors. Africa's authoritarian
governments have rarely tolerated meaningful public debate on economic policy issues, fearing
that their own management of the economy would be challenged. For their part, the donor
community and most western academics (Nelson, 1990; Haggard and Kaufman, 1991) have
worried that extending political participation in the area of economic policy would limit the
ability of government leaders to make the difficult and therefore necessarily unpopular decisions.
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The objective, rather, has been to insulate apolitical decision makers from public opinion in
special policy units and to support their reform efforts.

Ironically, virtually every study of the process of economic reform in SubNSaharan Africa has
nonetheless pointed to the absence of governmental "ownership" or commitment to the reform
program as a significant factor undermining full implementation (See Mosley et al, the World
Bank, 1988). Few African governments have been fully committed to the reform programs they
have agreed to implement in exchange for debt rescheduling and new loans from the
international aid agencies. Commitment has tended to be limited to the most technocratic
elements in the higher echelons of the state apparatus, with the uneven and often halfhearted
support of the po13ti.cal leadership. It has not been widely shared by the middle level state
managers, or by the elements of the state that benefit the most .from the rent seeking
opportunities afforded by the status quo. Although this lack of commitment has often been
explained in terms of the government's fear that reform implementation would be socially
unpopular, it is now widely recognized that it is at least equally a result of the nea-patrimonial
organization of Atpcan governments. African rulers are hesitant to undertake reform because
they know that economic liberalization would undermine the clientelism and rent seeking on
which much of their power rests.

The absence of government commitment to reform has been a favorite culprit in explanations
of program failures in recent years, but few efforts have been made to increase governmental
ownership of its own programs, beyond the occasional public relations effort. Nor has the donor
community made a significant effort to encourage public debate of reform programs, which
remains viewed as entirely a domestic matter for the government. Donor assessment of recipient
country economic circumstances remain confidential, for example, as do all their negotiations
with governments.

Political liberalization will almost certainly increase the degree of participation in the reform
process, and will almost certainly decrease the degree of insulation in which policy makers
operatt.. This will have both advantages and disadvantages. It is plausible to imagine that the
early stages of the policy process will now become messier and more time consuming, as open
decision making systems r .quire more time to establish societal preferences and a greater degree
of consensus is necessary 1. efore implementation can proceed. Old fears that popular opposition
will now be expressed more aggressively and derail programs may well now be realized. There
can be no denying that authoritarian regimes have a greater latitude in overcoming opposition
than democratic ones. For donors used to a closed negotiation process with a small number of
technocrats, the more open and slow process may prove frustrating.

At the same time, the old closed system had disadvantages that may now abate. First, a more
open decision making process may well be less likely to rermlt in the protection of privileges and
entrenched interests within the state. If recent studies (the World Bank, 1992) are to be
believed, the nreater transparency and accountability of policy making processes will improve
not only decision making but also economic efficien~',' and the operation of markets. Second,
it is plausible te'l believe that once decisions are reached, they will have greater legitimacy than
was the case in closed systems, since they will be the product ofpublic debate and compromise.
As a result, policies will garner greater support and implek:nntation could well prove to be less
problematic than in the past.
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To examine these issues further, I now divide the process of economic reform into three distinct
phases: the agenda setting phase, the policy design phase and the program implementation phase.
The impact of political reforms is assessed for each of these different stages.

Agenda setting: The western donors have traditionally set the agenda on economic policy and
reform issues, given the low level of state capabilities for policy analysis. In most African
states, the donors, in particular the IMF and the World Bank, have been the first to anticipate
and address economic problems. Recipient countries have on the whole remained reactive and
passive, at least during the pre-implementation phase of the reform process (See Mosley et al.
1991). Government preferences have typically been asserted only during the implementation
phase.

Political liberalization opens up the agenda setting process. The freer flow of information, and
greater transparency of governmental processes in liberalized regimes are likely to prove
advantageous on a number of different levels. First, there is the possibility that economic
problems will be discerned earlier and domestic pressure will build up to address them earlier
than was the case in the past. The preferences of the different political actors are almost sure
to be revealed earlier in the policy cycle, while governments will lose at least some of their
ability to hide emerging crises from public debate. Second, transparency will help donors
improve their understanding of local political dynamics and the sources of opposition to their
policies. Third, non state actors will provide a forum for public debate on policy. The
university, the Chamber of Commerce, and the press will provide opportunities and public space
for a discussion of government policies, which the government will no longer be able to
monopolize.

The public debate will at least in part determine the legitimacy of the program that is eventually
designed and implemented. The evidence from Nigeria, where such a public debate was
conducted in the mid 1980s by the Babangida government, suggests that it can provide the
government with some temporary breathing room as well as educating the public about the
parameters of the crisis and the choices available to the nation. Faced with widespread
opposition and the threat of a strike by the Nigeria Labour Congress if the IMF program was
adopted, Babangida broke off talks with the IMF and called for a national debate on economic
reform in September 1985 (Callaghy, 1990). Subsequently, the Babangida government was able
to implement essentially the same reform program, but with minimal opposition, at least
initially. The Nigerian case suggests that the role of public education is probably- critical to
garnering support for the program. Several field studies from other countries have revealed how
poorly the average citizen understands economic policy issues?, and suggest lilat rising the level
of information available about fiscal and economic·problems will help the program.

Will liberalization lead to a substantially different public agenda than at prasent? Several factors
suggest not. First, as I discussed above, there is a growing consensus across Africa about the
need for economic reform along the general lines of those advocated by the Washington
institutions. The :~d!viduals, social groups and organizations that will gain in influence as a

7 For example, evidence from Senegal is provided in Sommerville (1991) and for Zambia, in Bratton and Liatton-
Katundu (1993). -
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result of liberalization are unlikely to have dramatically different economic agendas, since their
economic ideas are similar to those of the old regimes. The debate today is more likely to
concern such modalities of implementation as the timing and sequence of reform rather than the
general orientation of the program. In the recent Senegalese and Kenyan elections, for example,
the opposition called into question as much the gnvernment's competence to implement economic
reform as the program itself. Other oppositions have focused their criticisms on government
corruption.

Second, liberalization by itself does not improve analytical capabilities within the government,
which is likely to remain the primary domestic agenda setter, and which will continue to rely
extensively on the donors. As long as those capabilities remain low, donor influence on the
agenda setting process will remain extensive. Political pluralism in Senegal or Botswana
certainiy did not undermine donor influence in the past, and the evidence from other regimes
suggests, indeed, that their influence is on the rise today. International technocrats have
returned to their countries to head governments in Cote d'Ivoire, Benin, and Gabon for example.
The Cameroon government has resorted to several high profile French eXTatriates to rehabilitate
the troubled state banking sector and the bankrupt national airline. The Chiluba government has
broken with recent zambian tradition by bringing a team of expatriate experts to advise it on
economic policy making. More than political change, it is the level of state capabilities in the
area of economic policy making that will determine the role of the government in agenda setting.
One might add that the capability of non state actors to contribute to all but the least technical
policy debates will be very limited.

On the other hand, there are also reasons to think at least part of the public agenda will change.
It would be naive to believe that groups in society will not try to oppose government efforts to
undermine their purchasing power. As discussed below, greater political participation will affect
certain types of reform policies more than others. Here, the point to make is that agenda setting
will become more participatory, albeit not dramatically so. Nonetheless, governments and
donors will need to find ways of opening up the process in a way that results in a constructive
debate about the nation's economic choices and the tradeoffs that are possible.

Polley Design: The agenda setting phase of the policy process is the stage at which general
policy orientation and objectives are chosen by society. I have argued that liberalization will
have a significant and not wholly positive impact at this stage. I now tum to the policy design
phase, defined as th~ stage at which actual policy instruments and modalities are chosen. Here,
I would argue, the impact of liberalization is almost certainly positiveS because greater public
debate will improve the design of policies by subjecting them to more careful scrutiny and
criticism. Governments may not appreciate the latter and may argue that they serve to
undermine state authority in the long run, but in the short run it will have the impact of
improving performance.

~ I recognize nonetheless, that this positive assessment rests on a somewhat artificial distinction between the agenda
~etting and policy design phases of the policy process. In practice, the two phar :-: arc closely interrelated, with multiple
feedback loops between them.
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Will this result in significantly different policy design? I would argue that policies are likely to
be better targeted, insofar as the target populations will increase their influence over policy
during' the design phase. This will have an impact on service provision, for example, where the
top-down policy making approach has contributed to generally poor targeting.

It is useful to distinguish between "price-based" and "project-based" policy reforms9• By
"price-based" policies, I mean reforms in which the government changes a basic price within
the economy. Perhaps the most obvious price is the price of foreign exchange or the exchange
rate, but others would include the intere~t rate and various fixed consumer prices. These
policies have a wide but diffuse and often dispersed impact through out the economy. The
impact is diffuse in the sense that no single large constituency will be strongly affected by a
price change, even if many groups are mildly affected the impact on the macro-economy is
significant. The impact is of~c,' dispersed in the sense that it spreads out across many sectors
of the economy. Thus, even if these policy reforms have an initially contractionary impact on
the economy, leading to some popular dissatisfaction and even spontaneous protests once they
are implemented, no single constituency is likely to organize in opposition to the measures,
particularly during the early phases of the policy cycle. For example, even though devaluation
can have a dramatic impact on the economy, organized labor is unlikely to protest its
implementation. In sum, it is difficult to believe that political liberalization will, ceteris paribus,
result in a significant increase of organized opposition to these policies.

On the other hand, "project-based" policy reforms have a direct and often massive effect on
specific groups, even if their total impact on the economy is limited, and their justification is
largely budgetary. Their effect provides a greater incentives for individuals to organize against
their implementation. These reforms include privatization and civil service reform as well as
reform of various targeted subsidy programs, social services delivery systems. Reform is
viewed 3S critical by the government because of the weight of these programs on the budget.
In each case, reform directly affects a specific constituency in a negative way: salaries and
benefits are cut, a social service is eliminated or its price is raised, through cost pricing, user
fees andlor medIlS testing. Privatization reforms have a direct and concentrated impact on the
employees and managers ofpublic enterprises, who are likely to be laid off or have their salaries
and perks reduced. The reform agenda directed at civil servants invariably includes decreases
in housing allowances, wage cuts, and pension reform.

Reform of "project-based" policies is harder for governments for three reasons. First, these
policies have traditionally been useful to the slate to gamer political support because they
provide divisible benefits and can be targeted much more precisely than "price t':)'ied" policies
(Bates, 1983). Second, moreover, they are hard to reform because their benefits are
concentrated on a small group of people for whom they provide an appreciable benefit well
worth fighting for. As a result, the beneficiaries have always opposed reform. Thus, organized
labor is more likely to protest privatization than, say, a contraction in the money supply. Third,
the implementation of these reforms takes longer and requires greater institutional capacity.
Whereas a devaluation can be planned and implemented by a very small number of officials in

9 This distinction is developed in another context by Bates (1988, pp. 122-130).

94

~ .



a weekend, privatization will involve large numbers of officials and will take months to be
carried out. Organized opposition is more likely to emerge over those months.

I would argue that "price based" policies are always easier to implement than "project-based"
policies, for many of the reasons above. However, in a liberalized regime, thanks to the more
open decision making process and the increases in basic freedoms, opposition will be organized
sooner and more aggressively than in the authoritarian regimes of the past. Rather than trying
to sabotage the policy with uncoordinated and more or less spontaneous protests once
implementation has begun, opponents will use their new organizational power and the influence
of the media to attempt to influence decision makers and prevent full implementation. Their
success will depend on their organizational strength, the alternatives for the state and the
commitment of the state to reform. It is certainly not being suggested that these "project-based"
policy reforms are impossible following political liberalization. Rather, "price-based" policy
reform is likely to be relatively easier to accomplish and "project-based" policy reform relatively
harder.

Program Implementation: It has traditionally been during the implementation phase of reform
programs in less developed countries that opposition has been expressed most acutely.
Rent-seekers and their allies within the state have worked to subvert full implementation, while
spontaneous demonstrations and protests have scared the government into inaction or the recision
of reforms. Political liberalization will have an effect on some of these areas but by no means
on all of them. First, organized protests will be more likely to occur, as the full impact of the
program becomes clear. Again, price-based policy reforms are less likely to result in organized
protests than project-based policy reforms.

Second, one is tempted to argue that rent-seeking will decrease with the rise of participatory
politics and governmental transparency, albeit the evidence from a country like Senegal suggests
these practices can accommodate themselves to pluralism. On the other hand, there is no reason
to think rent-seeking will increase, as the presence of a free press and of various civic
associations may quell· the worst abuses.

African governments have particularly feared the civil service during the implementation of
adjustment programs. Highly concentrated in the capital, they are easy to organize and have the
capacity to paralyze government if not the economy. Traditionally, governments have sought
both to protect the civil service from the economic crisis and to prevent the emergence of an
independent labor movement to represent it. They have not dared take on the civil sen'ice
frontally during the adjustment period. That is not to say that civil servants' purchasing power
has not declined during the adjustment process: in anglophone countries, other measures such
as devaluation have served over time to· cut ilie real wages of civil servants at least in half. But
governments have been very wary to cut nominal salaries and benefits. Indeed, it Vias a
government attempt to do so that launched the anti-government protests in the Ivory Coast in
1989.

If this assessment is corrt'Ct, it suggests that political liberalization makes stabilization and
structural adjustment without resorting to a devaluation even more difficult, with implications
for the countries of the Franc Zone. The record is clear in Francophone African states such as
Ivory Coast, Cameroon and Senegal: in the absence of tievaluation, the government has to
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pursue a more contractionary approach to ensure stabilization, including a concerted attack on
the nominal public sector wage bill. Otherwise, the real exchange rate will not return to an
acceptable level. This, these governments have not been able or willing to do because of the
opposition of the civil service, and after ten years of "adjustment", the CFA franc in these
countries retains a level of overvaluation estimated at between 25 and 50 percent. With political
liberalization and the freedom to organize, the power of the civil service can only increase, and
render these policy reforms even less probable. Other governments, outside of the Franc Zone
and not intent on protecting a fixoo parity, can choose the devaluation instrument to pursue the
same ends, and do not need to take on the civil service frontally. For the reasons just discussed,
this is politically easier to do.

The analysis also suggests that in I1berali:ted regimes, reform programs need to include more
generous measures to compensate the victims of the adjustment process, including for example,
anti-poverty measures and comperlsatorypayments for laid off civil servants. Such offsetting
measures have long been advocated as useful to the political management of the reform process
(Nelson, 1984), but it seems to me they b~:ome more important for governments that can rely
less on force and intimidation to push through their programs and more on persuasion and public
education. The legitimacy of the reform lorogram will depend on a popular perception of
fairness.

6. Concluding Remarks

There can be little doubt that the current economic crisis threatens political stability and authority
in Africa. The collapse of authoritarian regim~,s there suggests a deep and worrisome crisis of
the state. The political structures that demcx:ratic forces are inheriting are thus weak and
decaying at a time when a stronger and more effective state is vital to successful structural
adjustment.

This crisis and the preceding analysis generates several implications for donors. First, and most
generally, it suggests the need to focus on strengthening the state and enhancing its authority,
since this remains a prerequisite for sustained economic growth. I have argued that political
liberalization and political change in general holds real risks f:Jr state structures. If so,
strengthening state institutions should be more than ever a priority for the donors. In addition,
the rise in participation that is the main conseqUl~nce of political liberalization wiil be less
threatening to the state and to socia-political stability, the stronger and more institutionalized
state structures are. Donors should particularly worry that the economic crisis not continue to
erode theteehnical skills, organizational coherence and professional standards within the
bureaucracy.

Political liberalization will almost certainly result ina more participatory policy process, which
will take longer, proceed more chaotically, and in whiGh it will be more difficult for donors to
assert their own policy preferences. The Donors will have to finds way to respect the
democratic nature of that process without further diluting conditionality. That may me;m
redirecting condition ~lity, away from a CU'ilcern with specific economic targets and towards areas
of governance. Don~rs have traditionally focused their conditionality on economic policy issues
sm:h 33 the money supply or tariff rates. They have not set conditions relating to the quality of
governance, such as governinent corruption. Yet, following liberalization, there is a domestic
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consensus on the latter. Donors should take advantage of the opportunities provided by the
present climate to make significant advances on governance issues, and be more tolerant of
slippage on macro-economic targets, which participatory politics is bound to complicate. This
would imply, for example, a much tougher attitude regarding corruption, the rule of law and the
sanctity of property rights.

Finally, donors should also work to enhance· the quality of the public debate to ensure that it
addresses economic problems in a constructive way. Recent efforts to increase the state's
economic planning and project analysis capabilities should be continued and even enhanced,
although donors should no longer try to isolate these capabilities within the administration. In
addition, donor efforts should also find ways to involve institutions outside of the state, such as
the university and the media that have an important role to play in the dissemination of economic
ideas, and in providing ideological support for new economic policies. It is important to
promote public education about economic. issues. African populations are much more likely to
accept sacrifi\:eS if they understand the logic behind specific policies, and the long term
advantages of pursuing reform.
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Comments on Political Liberalization and Economic Reform

by Joan M. Nelson
Overseas Development Council

Washington, D.C.

Since I am not a specialist on Africa, perhaps the best way to contribute to this workshop is to
offer some perspectives on the relationship between democratic openings and economic reforms
based on experience in other regions. In the past decade countries as diverse as Argentina and
Bolivia, Poland and Hungary, Turkey and the Philippines have attempted far-reaching economic
reforms, at the same time that they sought to consolidate turns or returns to democratic forms
of government. As in much of sub-Saharan Africa, many of these new governments confronted
deep and protracted economic crises and were handicapped by state bureaucracies demoralized
and incapacitated by many yr.ars of acute fiscal crisis.

Democratic openings and economic reforms

As in some African countries, exaggerated expectations regarding democracy made it difficult
for new elected civilian governments to launch and sustain strong adjustment programs. In
Bolivia in 1982, Argentina in 1983, and Brazil in 1985 civilian governments took office after
many years of military government, and in the midst of severe economic difficulties. Much of
the public believed that the economic problems were caused by mismanagement or corruption
by the old regime, and that democracy itself would ease or solve the problems, without severe
costs. (Somewhat similarly, in Ghana after Flight Lt. Rawlings took power at the beginning of
1982, botlll political leaders and much of the public believed that "bad people, " rather than more
fundamel1ltal structural problems, were the cause of Ghana's long economic decay; they expected
that cracking down on speculators would solve the problems.)

As a result, the first elected government in Bolivia was unable to adopt adjustment measures;
the Argentine and Brazilian governments adopted partial measures but could not sustain (and,
in Brazil, did not seriously attempt) fiscal policies to stabilize the economy. In Bolivia and
Argentina, the outcome was hyperinflation; in Brazil, high inflation and an array of other
problems. Hyperinflation in Bolivia and Argentina did convince the public -- above all, the
middle classes -- that far-reaching economic reforms were imperative. Their changed perspective
sharply altered the context {oJr agenda-setting (to use van de Walle's concept), and permitted the
second elect~ government in each country to adopt much more far-reaching measures, with
considerable popular support. Both governmental commitment and poj>lzlar acquiescence, in
short, ~rmitted ambitious adjustment efforts only after a series of more partial (and less painful)
efforts that proved unsuccessful, and after the economy veered frig!lteningly out of control.

In Eastern Europe in 1989, in contrast, much of the public not only opposed the Communist
political model, but was also convinced that fundamental economic reforms were essential, even
if painful. While there were intense arguments regarding the precise design and timing of
reforms, the broad direction and the basic need for the reforms was widely accepted.
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Prevailing views in much of sub-Saharan Africa may be closer to the Latin American than the
East European experience: that is, many of the groups pressing for political liberalization may
blame economic stagnation and decline less on basic structural problems than on corrupt and
inept authoritarian regimes. If that is true, some of the stories from Latin America suggest that
there may well be a painful learning period ahead in Africa.

Launching versus sustaining reforms: phases of adjustment

In almost all of the countries in various regions that have adopted and sustained vigorous
economic refonns, early stages of adjustment differed from later phases, in ways that may relate
to prospects for sustaining democracy as well as economic reform. The initial stages of
economic reform usually included macro-economic stabilization measures, coupled with
considerable price and trade liberalization (including devaluation). Even in countries with elected
democratic governments, these measures were usually introduced in an autocratic manner, often
by executive decree. Measures requiring legislative approval were usually rammed through with
minimal d,ebate. Parties and interest groups were consulted little if at all.

This initial autocratic style was facilitated by the nature elf lhe economic crisis, the political
context, and the administrative characteristics of the measures. Where economic crisis is acute,
quick action is imperative. Some measures, particularly devaluation and monetary policy, cannot
be openly debated in advance without defeating the of the measures themselves Most
stabilization and early adjustment measures can be put into effect by the decisions of a small
group of central economic officials. Moreover, in the midst of acute economic crisis, much of
the public strongly desires a take-eharge government, even if specific measures are unpopular.
A newly elected government (particularly following a long period of military or one-party rule)
is likely to enjoy a honeymoon period, where hardships can be blamed on the old government's
mistakes or corruption. Those groups most strongly opposed to market-oriented reforms are
usually those who were close to the old regime, and benefitted from tile direct and indirect
consumer and credit subsidies, trade protection, state-run enterprises and other features of the
old economic system. These groups are likely to be discredited or in disarray in the weeks and
months immediately following a political transition.

In the later stages of adjustment, however, the autocratic approach becomes both more costly
and less effective. The political context changes: the honeymoon fades; political opposition is
likely to overcome its disarray and organize morc effectively; elections approach. The impact
of initial economic reforms also shape~ the stage for later measures. If the government has
succeeded in easing some aspects of the crisis (for instance, reducing inflation or easing an acute
foreign exchange shortage), then paradoxically much of the public is likely to become less
tolerant of further painful measures, since the sense of urgent crisis has dwindled. On the other
hand, if the public perceives little improvement in the economy, the government's credibility l~

reduced.

Not only the political context but also the nature of the reform agenda changes in later stages.
While the need for· austerity may continue, later reforms usually focus on more complex
institutional reforms such as financial sector restruct1Jring, labor market liberalization, and
privatizing or re-organizing state· economic enterprises. These kinds of reforms require
consultation and co-operation among a much wider circle of implementing agencies and, often,
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private sector groups. Governments that succeed in shifting to a less autocratic style may not
only better sustain adjustment, but also reduce the tension between adjustment and political
liberalization. After several years of adjustment efforts, for example, both Mexico and Poland
found it desirable to establish pacts with labor unions, to facilitate continued wage restraint and
restructuring of industry while meeting some of labor's demands. The Mexican government also
helped sustain adjustment efforts by introducing a highly successful program of small local
public works, funded in part from earmarked proceeds from privatization. For this workshop
the case ofMexico may be particularly interesting, since Mexico, like some sub-Saharan African
rountries, is pursuing economic adjustment in a context of partial but not full political
liberalization.

A longer-run pers,pectiye on economic refOrm and democratizatiQn

In Latin America and Eastern EurQpe, as well as in sub-Saharan Africa, it is increasingly well­
recognized that structural reforms will take not just a few years (as was often assumed in the
early and mid-1980s) but decades. I am not sure that the ways· in which the dQnor community
thinks about stabilizatiQn and adjustment fully reflect this lQnger time horizon. At least in
Washington, there is a rendency to think abQut a package of measures that will bring about
stabilization and adj"stment. But the frustrating start-stop cycle Qf stabilization efforts in the past
decade demonstrates the importance of sustaining prudent eronomic management, often in the
more demanding political context discussed above. Particularly in this context, Nirolas van de
Walle's point regarding the need to insulate key economic agencies from direct political
pressures becomes salient. But insulation on certain issues must be supplemented and made more
acceptable by more consultation and participation in other aspects of eronomic management.

Just as we used to think about stabilizatiQn in terms of a short sharp shock (instead of a long-run
task of instituting and maintaining prudent macro-economic management), we used to think about
structural adjustment as a set of measures which, once in place, would set an economy on the
path to growth and prosperity. But it is now agreed that it is not enough tQ get the prices right,
encourage the government to withdraw frQm most direct economic intervention, and open trade.
The adjustment agenda has bloadened to include revamping social services, encouraging pro­
poor measures, and revitalizing and re-orienting government. Moroover, some of the key tenets
of the Qld adjustment formula are under challenge: for instance, while trade liberalization
remains an important item on the agenda, it is no longer heretical to suggest that more gradual
and phased Qpening may make sense for some economies. In short, the concept and the tasks
of structural adjustment are nQW merging into a longer-run process of the formulation, testing,
and revision of development strategies. That process most certainly cannot be insulated from
participation and discussion.

On the political reform side, the brief moment of euphoria both in donor circles and in many
countries that returned Qr turned tQ much more open political systems has been replaced in the
past two Qr three years with a concept Qf democratic consolidation that looks much longer,
harder, and more problematic. In Latin America and in Eastern EurQpe, democratic roalitiQns
predictably :..~ crumbled, mass participatiQn h~ been replaced by widespread apathy or
cynicism, anu ~,ublic-spirited anti-authoritarian leaders have been replaced by a new wave of
self-seeking politicians. In several Latin American countries, public Qutrage over gQvernmental
and party corruption has proved as great or greater a threat tQ sustained economic reforms as
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opposition to the content of the measures themselves. In this perspective, Van de Walle's
proposal for donors to press much more strongly for improved governa.'1ce may well be an
important way to promote both economic reforms and the consolidation of more democratic
forms of government.

In several Latin American countries, it pro~ed impossible for elected governments to press ahead
with economic reforms until hyperinflation persuaded much of the public -- above all, the middle
classes -- that their new democratic governments could not solve their economic difficulties
relatively painlessly, but that far-reaching reforms were unavoidable. Tha.t change in perspective
sharply altered the context for agenda setting (to use Van de Walle's concept). Outsiders can not
do a great deal to hasten that change, though they can avoid actions that delay the process -­
which is what Tom Callaghy has in mind when he suggests that donors stand back from Nigeria
for a time.

Once economic reforms are in motion, however, outsiders can help governments devise ways
to provide grounds for hope, and thus to make political backsliding less likely. Donors have
recognized for the past half-dozen years (some, to their credit, for much longer) the need to
buffer the vulnerable from the impact of adjustment. To help sustain political confidence,
however, it is important that supply of basic foodstuffs and at least some aspects of basic public
services improve, not only for selected groups but for the public at large. Van de Walle's
emphasis on governance is sound.
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Comments on

Political Liberalization and Economic Policy Reform in Africa
and

Political Liberalization and the Politics of Economic Reform

by Professor Thomas M. Callaghy
University of Pennsylvania

Vjews about the relationship between economic·and political liberalization in Africa range from
very utopian expectations to an intense Afro-pessimism. A more balanced view is required and
suggested by the evidence of the 1980s. In much of the discussion about this topic, including
these two papers, there is a strange, unresolved ambivalence: an acknowledgement of the
difficulty ofeconomic reform under democratic conditions, based on the evidence on the ground,
but yet a hesitancy to come right out and say that democratization jur~ might have negative
consequences for attempts at economic reform and a hesitancy to grapple with the difficult policy
questions such a conclusion raises.

These brief comments will focus on six topics: [1] the requisites for sustained, long-tenn
economic reform, [2] transitions and sequencing of reforms, [3] the alleged benefits of
transparency, [4] commitment and learning, [5] state capability, and [6] the compatibility of
simultaneous economic and political. reform.

[1] The evidence from Afri~ (and the rest of t.~e Third and former Second Worlds) of the last
decade and a half is that the requisites of real, sustained economic transformation and not just
stabilization are muW:'~e and very demanding, hence rare. Such trar.::formation requires the
following: sustained governmental commitment; technocratic as opposed to political
decisionmaking; insulation and autonomy from major societal pressures and negative
executive/military intervention and/ora strong societal support coalition; considerable resources
and market access; and substantial state capability. I These requisites are demanding and rate,
whether under authoritarian, semi-authoritarian, or democratic political structures, but they are
particularly demanding and rate under democratic conditions. There are many necessary but not
sufficient individual conditions, hence the rarity of reform. Ghana under Rawlings is the only
major African example, and I would argue that it is still fragile.

The Sandbrook paper nicely discusses mpst of these requisites, and the van de Walle paper raises
issues related to them. But then both papers reach the surprising, given their evidence,
conclusion that economic reform in Africa 'requires political liberalization and that the donors
should support it, possibly, as Gordon and Lancaster argue in their paper, even attach explicit
forms.ofpolitical conditionality. As noted above, this reflects enormous ambivalence about this

I This argument is spelled out in more detail in the paper, "Democracy and the Institutional Requisites of &onomic
Reform,• which is itself a highly condensed version of two much longer papers cited in its first endnote. Man)' of my
points here are also elaborated in a forthcoming edited volume: Thomas M. CalJaghy and John Ravenhill, eds., Hemmed
In: Responses to AtriCQ's EcoIWmic Refonn (New York: Columbia University Press, forthcoming November 1993).
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issue, a strong tension between evidence on the one hand and normative and policy desires on
the other.

As Sandbrook states explicitly, and van de Walle hints at, African states are going from weak
authoritarian to weak democratic regimes in which older political and social logics are not likely
to disappear and will negatively affect attempts at economic reform. This "weak to weak"
argument is correct and should give pause about encouraging political liberalization or
democratization as a supportive aspect of economic reform. This relates to a goal confusion that
I will,come back to at the end of my comments.

[2] Sandbrook sketches three sequences of reform: (1) economic followed by political; Ghana
is best example, (2) simultaneous economic and political; Zambia now and 3) political then
economics, which is quite r:";: and in Africa actually collapses into #2; Senegal is the prime
example.

Professor van de Walle starts off be indicating that he wants to focus "principally on the ability
of regimes to undertake structural adjustment after [his emphasis] they have undergone political
reform. If (p. 2) Given the fact that the "vision" of the donors is to do both simultaneously with
the argument that the two require each other, this is not really an appropriate way to tackle this
topic; it is Sandbrook's third sequence, which is rare especially in Africa and not likely to be
a trend anywhere on the continent. However, van de Walle does briefly discuss the transition
to political liberalization and almost all of his evidence shows how very difficult economic
reform is under transition conditions. This contrasts with the remarks by Professor Bratton
about the positive effects of political honeymoons and legitimacy under transitions that might
facilitate economic reform; the point is that both the honeymoons and the legitimacy are likely
to be very transitory phenomena. As I indicated at the beginning, we need to focus on the
likelihood of sustained. long-term economic transjormaJion and not just short-term economic
stabilization, hard enough itself under democratic conditions. .

Back to Sandbrook's three sequences. If #s I and 3 are both rare, es~,=ia1ly the probability of
effective Rawlings-like authoritarian regimes» then what do we do? The first thing is not to
require complete democratization as the quid pro quo for external assistance, but to support any
regime engaging in economic reform as long as it continues to do ~'O. The second thing, in
cases where political liberalization is well under way or highly probable in the immediate future,
is to support the emergence of democrati~functional equivalents of technocratic decisionmaking
and insulation and autonomy from countervailing political pressures from the political elite or
social groups. These·are what Paul Collier has called "agencies of restraint" (which apply by
the way more to economic stabilization than to longer-term stnlctural adjustment). The most
common forms are effective central banks; other forms of institutional and constitutional forms
of political engineering are also possible. Given the difficulties of institutional creation,
however, especially under chaotic political transition conditions, these are likely to be very thin
reeds of defense against countervailing political logics which so commonly "hollow out" reform
efforts.2

2 See· ·Democracy and the Institutional Requisites· for a more detailed discussion of these points.
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As Collier points out, there are also attitudinal requirements for an effective "politics of
restraint," what he calls "informed domestic constituencies of restraint." This is a topic I will
come back to in [4] below.

[3] Will the It'transparency" that political liberalization allegedly brings foster economic reform,
especially by limiting corruption? This is one of the most frequently cited benefits of political
liberalization; it is discussed by both papers but more so by van de Walle's where he argues for
transparency providing "early warning" of problems and pressure for positive change. In both
papers the argument and evidence are ambivalent. I would argue that there is almost no
evidence in Africa that political liberalization brings real transparency or that which exists
actually has a positive effect on limiting the negative consequences of powerful older political
logics. The evidence from Nigeria, Ghana, and Senegal where there have been returns to
democratic politics provide NO ~vidence of any positive effect on economic policy. Especially
in Nigeria's Second Republic, the evidence runs the other direction - that political openness
seriously aggravated economic conditions; evidence from Nigeria'S halting political transition
of the last four years also provides no positive evidence; early evidence on these grounds in
zambia is also not encouraging. Given that this is one of the key planks in the argument for
political liberalization's positive impact on economic reform, caution is very much the order of
the day.

[4] Commitment and learning: Both authors, but especially van de Walle argue that African
elites have accepted the need for significant t.'COnomic reform, that they have a desire for
renewed economic growth. Once again the evidence and argument are ambivalent. I would
argue that there has in fact in most places been very little learning that leads to real commitment
to the rigors of sustained economic transfonnation. Yes, there may be a desire and some
learning about the need for change, but there is still very little understanding of the need for
cha,age and what that requires. I believe that there remains a huge gap between· the general
understanding and commitment to reform and new specific learning and commitment with any
relation to the rigors of IMF-World Bank types of reform, especially in the face of the political
logics generated by such reform. And this is at the elite level; as van de Walle correctly admits,
the average person has very little understanding of these issues and "civil society" has scant
capacity in Africa at the moment to engage in real discussion of them.

Hence, will political o~nness really generate the elite and public support that Fund/Bank reform
so desperately requires? I doubt it in most cases; Tanzania may be an exception but the quite
striking elite learning there has yet to be tested by real political liberalization and open
democratic elections. Stop-go cycles of reform, already very evident under weak authoritarian
wgimes, are likely to be more likely under weak democratic ones; hence once again the lack of
'.he sustained long-tenn economic transformation Africa needs so badly.

This gets us back to attitudes for restraint discussed above and how real learning comes ab'Jut.
The evidence of the 19803 is that external economic conditionality is a weak and blunt
instrument, one that does not generate real learning about the need for reform but rather what
I have called "the ritual dances of the reform game,' especially as much of the blame for the
economic crisis and reform has been externalized onto external actors - the Fund, the Bank, and
the donor countries. If internal debates, new ideas (both external and internal), political
openness, and external conditionality are not likely to generate real sustained reform, what
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might? The answer is a nasty one, a very two-edged sword: it is sustained, deep economic
crisis witlwUl external assistance that might mitigate the fall. In many respects this is what
brought reform and elite learning to both Ghana and Tanzania. It did not/has not brought it to
zambia or Nigeria, however. For Nigeria I would argue that it be cut off from ALL external
flows - IFI, donor country, Paris or London Club rescheduling, medium term bank lending,
direct foreign investment, equity purchases via privatization: etc. until real learning at the elite
and ma~ levels takes. I do not mean net inflow; I mean no inflow as any inflow still gives the
illusion of an external escape route. Nigeria has no excuse in that it, unlike most African
countries, has the resources it needs.

Sustained crisis is a very double-edged sword, however, in that the costs of delayed reform and
the human suffering involved are likely to be enormous. Also delayed reform makes the
conditions that must be confronted when learning finally does come that much more difficult to
cope with. illtimarely, however, it might be the only thing that will finally bring change.

[5] State capacity is to'J vast a topic to deal with here but the Sandbrook paper appropriately
raises it as a.central issue in regard to economic reform in Africa and elsewhere. If anything
was learned in the 1980s it was that a capable state is required for either market driven liberal
reform of the Fund/Bank type of the heavily statist varieti~s of export-oriente.d refor.m of the
East Asian success stories. Africa happens to be the region of the world with the weakest levels
of state capability. We know that it is required, as Sandbrook nicely stresses, but we also know
almost nothing about how to enhance state capabilities quickl)' enough and' at a scale and
intensity that will result in sustained economic transformation. What probably is clear, however,
is that economic crisis makes already weak capabilities weaker and that democratization may not
greatly facilitate "building" state capabilities of the type required for reform.

[6] Finally,] do economic and political liberalization actually reinforce each other as the donors
maintain? Despite countervailing evidence in their papers, both auLhors end by saying that they
should go together. Sandbrook, for example, starts his conclusion by reminding us of his nice
"weak authoritarian to weak democratic argument," but then immediately .says the following (p.
30): "Nonetheless [my emphasis], political liberalization is desirable. It provides a political
space in which people can defend themselves against tyranny and strengthen civil society. It
also" on balance ["], strengthens the political preconditions for economic adjustment and growth.
Weak authoritarian regimes offer the worst prospect: human-rights abuses linked to a predatory
S(ate apparatus." I do not believe that the existing evidence, including much of that provided
by th~ two authors, supports the view that even on balance political liberalization provides
such "preconditions;" weak democratic regimes may not be much, if any, better on thi~\ front
than weak authoritarian ones, and hence the net effect of the new political space may be
marginal. The first part of the Sandbrook statement is a positive normative judgement abclut he
political effects of political liberalization, and it is an appropriate one as long as il is Mt tied
to ecoMmic refonn and the long-term consequences of the absence of economic reform are kept

, There is lICtually ono other point that I meant to make in my oral presentation that I did not remember to do, and
I want to at least mention it here. In all the discussion recently about economic and political liberalization, there has been
a striking absence of any discussion of the military, especially its role in these changes and whether it is likely to
reemerge as a major political player once again as it did in the 19708 which I believe it will.
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clearly in mind. In short, the analytic judgement about the positive relationship between political
and economic liberalization is very open to question.

The key question the donors have to ask themselves then is: What are we really trying to do
here? Help foster democracy in Africa as an end in its own right? Help bring about economic
reform that will allow Africa to end its poverty, marginalization, and dependence? I think we
need to decide which it is here. If it is the farmer, then support for political liberalization may
well be appropriate. If it is the second then it may well have a negative impact. Some, very
cynical commentators, both African and external, are beginning to suggest that the donor
emphasis on political liberalization may be partly driven by the need for a new post-Cold War
foreign policy that sounds nice but dOf>..s not cost much, in short, one suited to Africa's continued
marginalization and dependence. While overdrawn, such views may have some validity unless
the donors are willing to sink huge amounts of resources into simultaneous economic and
political liberalization, for only by buffering the political and social consequences of economic
liberalization and providing capital and major debt relief will these two processes have any
chance of success.

My view is very simple: support any government that is engaging in economic reform as IOlig

as it does so seriously. This is especially imperative given two key probabilities: [1] a number
of countries will not achieve even near-eomplete political liberalization, and [2] a number of
cases of political liberalization are likely to be ended or reversed by renewed military
intervention before the 1990s end. Above all, this means not attaching fonnal political
conditionality to external resource flows, debt relief or the approval of Fund/Bank programs.
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How is the current wave of political liberalization likely to affect the ability of African political'
systems to design, implement, and sustain economic reform? In this context of political
liberalization, how can African reformers and t'teir foreign supporters foster the political and
administrative conditions for effective economic stabilization and adjustment?

The Context: Constricted Political Liberalization

Politi~l liberalization, according to the donors' consensus, will promote better governance
which will, in tum, reduce the waste of public resources and improve the political and
administrative conditions for market-based reform. There is no doubt that a "crisis of
governance" has afflicted many sub-Saharan countries, and that this crisis has been economically
destructive (World Bank 1989). Political liberalization, in conjunction with economic
liberalization and institutional capacity-building, may well offer the best hope for 'getting the
politics right' for economic recovery in these countries.

Realism, however, demands that we do not exaggerate thefole of political liberalization in
Africa. Not only have genuine democratic transitions been few, but even genuine transitions ­
those that culminate in the protection of political and civil rights, the legalization of opposition
parties, and fairly free and fair elections - have modified rather than transformed pre-existing
politico-administrative conditions. Democratization involves, in effect, a transition form an
ineffectual, though often repressive, authoritarian regime to a weak an fragile democratic one.

First, most governments have suppressed, delayed, aborted, or manipulated democratic
transitions. Intense civil strife and political breakdown in Somalia, Liberia, Sierra Leone,
Ethiopia, Rwanda, Angola and Chad have doomed political liberalization, despite the good
intentions of some leaders. Dictators in Zaire, Togo, Guinea, Sudan, Malawi, and Equatorial
Guinea suppress, obstruct, or delay democratic transitions. More commonly authoritarian
governments have manipulated transitions to retain power under the facade of democratic
elections. The most common governmental abuses in the run-up to general elections include all
or some of the following: privileged access by the governing party to the state-owned mass
media; reliance upon partisan electoral officers, inadequate voter registers, and deficient systems
for'identifying eligible voters; the use of the secret police and 'youthwingers' to intimidate the
opposition supporters; the distribution of money to supporters; and outright electoral fraud.
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According to election monitors, multiparty el~tions in such countries as Gabon (1990), Cote
d'Ivoire (1990), Burkina Faso (1991-92), Mauritania (1992), Kenya (1992), Cameroon (1992),
and Central African Republic (1992) were marred by such irregularities.

Other countries, however, have experienced a more genuine political liberalization. In the early
1980's, only four sub-Saharan countries 'boasted durable representative democracies: Botswana,
Gambia, Mauritius and Senegal. Of these, the first three are micro-states whose experience is
not very relevant to the more populous and complex counuies of the continent. And many
critics in Senegal claimed that the irregularities and violence that marred the 1988 elections
invalidated the democratic credentials of Abdou Diouf's government. Namibia, another micro­
state, joined this small group of semi-democracies upon its independence in 1990. Then, 1991
and 1992 witnessed a string of relatively fair multiparty elections which brought new
governments to power: in the micro states of Cape Verde, Sao Tome e Principe, and Congo,
as well as in more populous Benin, zambia and Mali, and Madagascar. In addition, Zimbabwe
bolstered its claim to democratic status, with the resurgence of opposition groups, enhanced
official tolerance of dissent, and the revitalization of civil society. And Ghana underwent a
presidential election in November 1992 which returned I. I. Rawlings to the presidency with a
58 per cent majority. Commonwealth observers declared this election fair, though the Ghanaian
opposition claimed fraud, especially the use of outdated voter registers which disqualified many
of its supporters.

A final category includes those governments which have made a credible promise to deliver free
and fair elections in 1993 or later. Burundi, Djibouti, Guinea-Bissau, Mozambique, Niger,
Nigeria, Tanzania, and Uganda belong in this category.

Not only have democratic transitions affected just a minority of African countries, but such
transitions moderate instead of transform political and administrative practices. Transitions
propel weak authoritarian regimes into weak (semi)democratic governments. Weak authoritarian
regimes often effectively coopt or suppress dissent, but ineffectively design anc implement
complex, coherent programs on a"national basis. This authoritarian ineffectiveness stems from
a lack of political will and/or a paucity of extractive, bureaucratic and political capacities
(Sandbrook 1993, ch. 2). Yet a democratic transition marks only limited changes. General
elections and multiparty competition do not banish, and may even aggravate, the clientelism,
factionalism, ethnic/regional loyalties, and administrative weaknesses of the ancien regime. In
the place of a monopolistic party or juntas riven with factional conflicts, one finds a fragmented
party system in which parties form around prominent personalities and regional loyalties, as well
as ideological differences. Public administrations face many of the same constraints - fiscal
austerity, a paucity of skilled personnel, low morale, indiscipline - that had earlier led to their
debilitation. Political coalitions remain ambiguous and uncertain in a civil society which had
for so long been suffocated by authoritarian rule.

In this weakened state, new governm~nts confront high public expectations aroused by the
election campaign. They must resolve the fiscal crisis, rebuild some bureaucratic discipline,
competence and insulation, and maintain political support in order to satisfy these expectations
through coherent economic reforms. This is a daunting agenda.
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Benin, the first country on the African mainland to achieve a change of government through an
open election, illustrates the limits of weak democracy (Allen 1992, 43-58). Benin has been
formally democratic since March 1991, when Nicephore Soglo replaced long-time dictator
Mathieu Kerekou in a presidential election. That election, together with the National Assembly
elections, reintroduced responsible government, respect for the rule of law and human rights,
some degree of press freedom, and an end to obvious corruption. But the government has
become progressively less tolerant of dissent, banning demonstrations of students who had been
the earliest proponents of democratization. Also, political parties, of which 21 found seats in
the National Assembly, had formed on the basis of the personal following of wealthy leaders
and/or ethnic/regional ties. Patron-elient relations remain the 'glue' that holds political teams
together. The formerly vibrant civil associations that had spearheaded political liberalization by
means of a 'National Conference", had lapsed within a year of the election into disunity and
passivity. Political parties now dominate the political scene. Meanwhile, the people continue
to disengage from the state and flout the law. Smuggling with Nigeria remains rampant. Tax
evasion is widespread. However, the government persis'" in implementing a structural ..
adjustment program, though this is popularly regarded as foreign imposed and ineffective.

Despite the limits of democratization, it seems to constitute the most promising alternative in the
circumstances. Authoritarian-developmental regimes on the East Asian model might be more
ndept at framing and i.mplementing structural adjustment programs than weak democracies.
Africa's historical and structural conditions, however, are unconducive to this model (Sandbrook
1991, 109-11). Economic progress in Kenya, Malawi, C6te d'Ivoire, and Ca:neroon initially
rested on efficient, authoritarian-developmental regimes, but even these regimes decayed (partly
because of external economic shocks) in the 1980's. The ensuing weak and predatory states
represent, except for political brf"..akdown and chaos, the worst-case scenario, given their
propensity for both human-rights abuses and economically destructive practices. Even weak
democracies offer some protection against both. Certainly this has been true in Mauritius, one
of the region's political and economic success stories. Mauritius mounted, in 1979-86, a highly
successful stabilization and adjustment pwgram; according to the experts, the pluralist political
system figured centrally in this success (Gulhati & Nallari 1990, 58-9).

Having sketched in the political context, we can now ask: how can African reformers and their
foreign supporters promote the political and administrative (.:onditions for market-based reform?
This analysis will emphasize the ways in which political liberalization fosters or impedes these
conditions.

There are three essential politico-administrative conditions for the design, implementation and
sustaining of economic reform. I wUl consider each in tum. First, the executive authority
must be firmly convinced of the necessity of economi.c stabilization and liberalizatio:l. Without
such commitment, the leadership will be unlikely to persist in carrying through stringent
recovery programs. Secondly, this executive must be in control of a competent and responsive
public administration. Although economic liberalization implies a scaling back ot ihe state's
economic tasks, paradoxically it also requires a strengthened state apparatus - to negotiate and
implement complex economic policies, efficiently mobilize, allocate, and use public resources,
and maintain the predictable legal and infrastructural foundations of efficient markets. Finally,
the regime must muster sufficient political support to offset the influence of those strategically
placed social forr..es whose immediate interests are adversely affected by economic liberalization.
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How can reform-oriented governments insulate bureaucrats from anti-reform elements and
generate sufficient coalitional support for economic reform?

Governmental Commitment to Reform

'Political will' is often cited as a key condition for successful adjustment programs. An
executive authority which is cohesive and convinced of the necessity of economic reform will
persist in its program despite opposition. If this leadership is politically astute, it will know how
to mute cpposition by varying the pace and sequence. of reforms and by shielding the most
wlnerable and strategic groups. In contrast, a regime which is fractious or unpersuaded of the
need for market-based rr.forms will probably adopt a 'stop-go' approach to reform. This
vacillation, usually induced by the conflicting demands of the multilateral agencies and domestic
support groups, may produce the worst outcome: an economy stalled between a weak dirigiste
state and weak markets (Callaghy, 1990).

What generates the requisite leadership commitment? Does po~ dcalliberalization foster poHtical
will? Certainly not directly. In case after case, the early pro-democracy advocates protested
against structural adjustment programs. In, for example, C6te d'Ivoire, Ghana, Nigeria, and
Zambia, the popular demand for democracy emerged in urban demonstrations against the
hardships associated with economic stabilization. Public-sector employees and urban workers
protested lay--offs and declining real wages. Students and university lecturers denounced cuts
in grants and support payments. Other professional associations, especially teachers, demandf.d
better pay and working conditions. Many people called for a reversal of reductions in subsidie:i
on foodstuffs and fuel. Economic protest fuelled political protest, as protesters blamed economic
problems on corrupt <iJld capricious tegimes and demanded multiparty elections. However, the
new democratic regimes, the legatees of this protest, then have to confront these elements of the
democracy movement, when these governments in tum undertake economic reform. I,: Benin
and Zambia in 1992, the new governments even banned student demonstrations and quelled
worker protests.

On the other hand, political beneficiaries of market-based reforms have been too ambivalent or
unorganized to reinforce the leadership's political will. Business people will ultimately benefit
from a free-market strategy: but many indigenous entrepreneurs have owed their success to
protection from foreign competition, subsidized inputs and credit, state-supported monopolies,
and access to undervalued foreign exchange. They are hardly likely to embrace reform
programs which eliminate their privileged position. Small agricultural producers, though they
will benefit from higher prices and the rehabilitation of rehabilitation of rural services and
infrastructure, generally lack the cohesion and organization to buttress regimes on policy
grounds. They may even be ambivalent about structural adjustment, for peasants and urban
workers are not mutually exclusive classes. Many workers, who suffer from the effects of
structural adjustment, also have small landholdings worked by household members; this
'straddling' of economic roles creates conflicting interests and confuses coalition-building.

So, p'Jliticalliberalization will not directly augment political will; but indirectly it may buttress
a g<h'ernment's reformist resolve. Popularly elected governments realize that political survival
derends apon good economic performance. Governments must do something to move the
ec4lDomy forward. In light of the limited options, economic liberalization may appear to offer
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the best hope for recovery before the next election. The neoliberal consensus among multilateral
and bilateral aid donors obviously influences these calculations•. Desperate for loans and grants,
African governments must come to terms with the International Monetary Fund. This requires
a government to demonstrate its commitment to market-based reform.

But this need to gain external approval will not in itself generate a firm governmental
commitment to economic reform. It may only encourage some regimes to 'play the game' in
order to secure credits, while in reality the predatory state continues as before. President
Mobutu Sese-Seko has been particularly adept at negotiating agreements with the IMP and World
Bank, though apparently without any·intention to follow through with their terms (Leslie 1987).
And if Western governments or multilateral agencies push governments to aggressivelyJ they
achieve, not political commitment to reform, but a shallow and sullen acquiescence. This
attitude, illustrated by the following angry words of Mozambican President Joaquim Chissano
in 1990, bodes ill for a long-haul reform process:

The U.S. said, 'Open yourself to OPIC, the World Bank, and the IMP.' What
happened? ... We are told now: 'Marxism! You are devils. Change this policy.' O.K.
Marxism is gone. 'Open the market economy.' O.K, Frelimo is trying to create
capitalism.... We went to Reagan and I said, 'I want money for the private sector.... '
Answer: $10 million, then $15 million more, then another $15 million ... O.K. we have
changed.... Now they say, 'If you don't go to a multiparty system, don't expect help
from us.' (Quoted in Bowen 1992, 272)

Neither external pressure nor domestic coalitional interests suffice to fosrer the regime
commitment on which sustained economic reform depends. Two other factors are important:
the leaders' recognition that statist approaches will not induce economic recovery; and their
sense of 'ownership' of adjustment programs. The Ghanaian case, in which rigorous programs
of economic stabilization and adjustment have been sustained for a decade, illustrates the
importance of these factors.J.J. Rawlings seized power in December 1981 as a radical populist
dedicated to revitalized Ghana's economic and political life by cleansing them of corrupt, self­
serving and imperialist exploitation. Within a year, he had lost faith in the efficacy of his
intellectual supporters' neo-Marxist program of state direction, self -reliance, popular
mobilization, and anti-imperialism. This skepticism, spurred by continuing economic decline,
galvanized a core of the Provisional National Defense Council (pNDC) to change course to a
market-based, outwardly-oriented direCtion (Busumtwi-Sam 1992, 216-231). That Rawlings and
his allies in a revamped PNDC owed their positions neither to mass-based radical parties nor to
pre-ex::;ting clientelist networks gave them sufficient autonomy to adopt neoliberal policies.

The Ghanaian experience also shows the importance of 'ownership' in building executive
commitment. To own a recovery program, a government must have a hand in shaping the pace,
sequence, and mix of policies. ·Judging by President Chissano's statement, the Mozambican
govemmentfelt it had no control over the policies it implemented in exchange for crucial foreign
resources. In Ghana,however, a small group of technocrats led by Finance Secretary Kwesi
Botchwey has made its voice heard. A detailed study of the IMP's negotiations with the PNDC
concludes that: in 1983-86, the IMP received 80-85 percent of what it wanted in monetary,
fiscal, and exchange rates targets, whereas the norm in its other African negotiations was 90-95
percent; and that in 1986-87, the iMF achieved, at best, only 70-75 percent of its negotiating
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goals (Martin 1991,239). Meanwhile, the World Bank was even more accommodating towards
the Ghanaian government than the IMP. The PNDC team won important concessions on the
pace and extent ofdevaluation, decontrol ofprices, trade liberalization, and privatization (Martin
1991, 238). Although there were times (in 1986) wheD IMF inflexibility embittered Rawlings
and his technocrats, the usual flexibility shown by the multilateral agencies and bilateral donors
committed the regime to a long~term reform process. Those who have studied th.e successful
adjustment programs in Mauritius arrive at similar conclusions about the importance of
bargaininr Jexibility in the 'policy dialogue' (Gulhati & Nallari 1990, 59-60).

In sum, if an executive authority can retain. its cohesion, if its key members. recognize that
existing statist approaches will not reverse the downward spital, and if through compromise in
the policy dialogue it develops a sense of owning a reform program, the crucial political
commitment will develop. Economic reform may then contiwJe despite setbacks and protests.

Bureaucratic Competence and Discipline

Political will is important; however, a determined leadership must be able to call upon a
bureaucratic apparatus with. ~,me immlation from vested interests, discipline, and competence
if its economic initiatives are not to founder. Here we approach the often noted paradox of
economic liberalization: AFor governments to reduce their role in the economy and expand the
play of market torces, the state itself must be strengthened" (Haggard & Kaufman 1992a: 25).
Economic liberalization involves, on the one hand, that the government shed or curtail certain
of its economic tasks. It will phase out its central directive planning of economic activity, and
its direct participation in productive ventures. It wilireduce its redistributive role, mainly by
lowering or eliminating subsidIes and transfer payments. It will curtail the myriad of
administrative regulations of economic behavior. Thr.5e changes should have the beneficial
consequences ofdiminishing opportunities for corruption and rent-seeking behavior, and bringing
the state's responsibilities more into balance with its limited autonomy and administrative
capacity.

On the other hand, the.government must strengthen its effectiveness within itsnarrowed sphere,
if investors are to be enticed and markets are to operate efficiently. The government must
negotiate, implement, and monitor complex economic agreements with the IMP and aid donors.
It must furnish incentives to the private sector by means of complicated fiscal, monetary,
investment and trade policies. It must resolve. the infrastructural problems (in transport, power
generation, water· supply, health services arid telecommunications) which discouraged private
investment. And it must mooiate conflicts within civil society, especially between capital and
labor, that threaten the social peace and stability that entrepreneurs crave. All tht"C!e tasks
increase demand for scarce technical and administrative skills.

Administrative and capacity-bnUding is not just a technical matter; it is an essential element of
the politics of economic reform. This is be.cause politics, specifically pervasive clientelist
politics, is one of the roots of administrative decay. Hence, political leaders will have to
moderate this dimension of political life if technocrt..~ and administrators are to obtain the
requisite insulation and competence.
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Although thepoliticization of African bureaucracies is a complex story (Sandbrook 1985), its
outlines are now widely known. Bureaucracy at independence was vulnerable as office-holders
had not had time to develop a distinctive esprit de cm:ps. It degenerated into patrimonial
administration unless the political leadership shielded it from the corrosive impact of patron­
client politics. Often, however, 'presidential monarchs' treated the public administration as Neir
personal property. They or their lieutenants filled the expanding ranks of the state apparatus
with political appointees, selected the top administrators on the basis of personal loyalties, and
assigned bureaucratic tasks as they saw fit. These public officials, in patrimonial fashion, then
"treat their administrative work for the ruler as a personal service based on their duty of
obedience and respect" (Bendix 1962, 345). The ruler may even have colluded with his officials
by permitting them to act arbitrarily and corruptly. Consequently, the bureaucratic virtues of
hierarchical authority, expertise, neutrality, predictability, and efficiency eroded....

Even Tanzania, a country noted for the probity of its top leadership, has suffered from what a
Tanzanian academic graphically label "bureaucratic feudalism" (MU'llshi 1989, 153-67) This
denotes a pervasive patron-elient system. Political patrons secure positions in the civil service
and parastataIs for clients, who then owe loyalty to these patrons rather than to their hierarchical
superiors. These transorganizational factions advance the interests of their members - often to
the detriment of the public they are supposed to serve. Hence, "without accountability, both
foreign aid and internal surpluses will be deflected to the nodes of power in the political system
at the expense of popular socioeconomic development" (Munishi ~989, 166).

Fiscal austerity is the other trend which has vitiated administrative efficiency in many African
states. As the economic crisis since 1979 shrunk public venues and as external development
agencies pressed African governments to reduce budg/~t deficits, the salaries, prerequisites, and
facilities of civil servants have plummeted. Some governments have recently sought to improve
the lot of civil servants. But, in most sub-Saharan countrie~, middle-level officials still can
barely feed - let alone adequately house , clothe, an~ ed...cate • their families on their paltry
salaries. In Sudan, basic ~~ng salaries fell by four-fifths uf.:tween 1970 and 1983, while in
Ghana and Uganda real starting salaries had fallen below ~ubshtence level by 1983 (World Bank
1988b, 115).. In Guinea, the average salary in the: civil selvice was the equivalent of only
$U.S.18 per month in 1985 (Graybeal & Picard 1991, 289). These wnditions led to a steady
exodus of skilled personnel from public employment - and even from their countries.

For those who remained, morale, probity, and efficiency declined along with real compensation.
Without the facilities or tools to do their jobs efficiently, many civil servants simply became
time-servers. Or they turned to bribes, embezzlement of public funds and/or moonlighting in
order to supplement their meager salaries and benefits. In Uganda, "the system of official
renumeration has the consequences of putting on sale public employees to the highest bidder"
(Mamdani 1988, 1166). In Guinsa, "the devaluation of the syli and the low level of salaries
helped to create a system of 'ye dogho' . . . or parallel side payments . . . for virtually all
public services" (Graybeal & Picard 1991,281). Administrative corruption in zaire and Nigeria
is widely documented. It also has become common for officials to be unavailable during
working hours because they were attending to their private business affairs, often informal-sector
activities. Moonlighting that involves animal husbandry, poultry or foodstuff farming or urban
transport can be productive and socially useful. But the costs include reduced administrative
efficiency and public disenchantment with unavailable or unresponsive civil servants.
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What can be done to minimize these administrative weaknesses, which handicap adjustment
programs? Does political liberalization have a positive impact?

When we search for solutions to administrative weaknesses, we run up against the unpalatable
truth that the development of hierarchical, predictable, and expert bureaucratic administrations
is a long-term, uncertain process (Callaghy 1989, 132). No 'quick-fixes' exist. Improving
administrative capacity' involves many major reforms in policy and political practice. Consider,
in condensed form, some of the major challenges. First, reform of the tax administration must
precede or accompany bureaucratic reform. Bureaucratic structures are starved of resources;
but this is only partly because external shocks have depressed economic activity and public
revenues. In addition, governments have proven unable to collect taxes from their citizens. Tax
reform is therefore critical; however, this is a complex and intractable problelJl in its own terms
(an not one that we can explore here) [See Sandbrook 1993, chap. 3]. Secondly, administrative
reform requires that public sectors shed redundant and unqualified employees. Adjustment
programs always entail this goal, though bu:reaucratic resistance is usually fierce and often
effective. Thirdly, as the World Bank reports (1989, 1992) emphasize, institutional capacity­
building depends upon the rehabilitation and upgrading of national educational and training
systems to produce 'human capital'. A worthy objective, it is also expensive and widely
ramifying.

Fourthly, salaries in the public sector must substantially increase in countries where they have
deteriorated to abysmal levels. Only then will highly qualified personnel make their careers in
the civil service, and spend their time on the job rather than on private income-earning ventures.
Botswana, whose civil service is highly regarded for its competence and effectiveness, is one
of the few sub-Saharan countries whose public salaries have not· fallen behind the rate of
inflation. It is this country's unusually high rate of economic growth that has underwritten
mese generous salary scales, however. Elsewhere, the deficit-ridden governments can scarcely
afford to raise the salaries of civil servants to the level of the early 1970s.

Fifthly, civil servants need , in addition to salary increases, an intellectual and political
environment which is conducive to open discussion of policy alternatives and even-handed
implementation. In authoritarian regimes, a small coterie generally monopolizes decision-making
and interferes in day-to-day administration. Civil servants often fear to question policies;
independent associations - business organizations, trade unions - that might engagepolicy-makers
in informed debate are coopted or suppressed. Lacking feedback, governments persist in
implementing mistaken policies. Political liberalization will probably improve this s;ltuation
(Healey, Ketley & Robinson 1993, 32-3). Opening up the political system will increase the
chances that policy reflects considered opinions instead of a dictator's latest enthusiasm.

Finally, administrative reform implies technical, rather that political, criteria predominate in the
recruitment and promotion of bureaucrats, and in public investment and allocations. How likeJy
it is that the clientelist basis of decision-making will recede as countries undergo economic ano
political liberalization? Structural adjustment prunes the state's economic responsibilities and
expenditures, and thus limits the patronage available for dispersal. Democratization may to
some limited· degree, substitute electoral legitimacy for mercenary support. It will also impede
the consolidation of personal rule, which breeds the conditions for pervasive clientelism.
Realistically, however, electoral competition will encourage contenders to offer material
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inducements, including pre"~nds, ro potential supporters. In Senegal, clientelism at the national
and local levels persists k spite of a democratic transition dating from 1974-75 (Diop & Diouf
1992). In Nigeria, democratic interludes have been periods of heightened "prebendalism"
(Joseph 1987). And, in 'democratic' India, corruption and the politics of patronage have
induced bureaucrntic lethargy (Wade 1985).

Not only will clientelism continue to intrude into public administration, but - jf :ontained within
reasonable limits - it serves an important purpose in doing so. Patronage is a 'glue' that helps
to bind together weakly integrated, multiethnic states with very brief histories ~.s united entities.
'Pork-barreP politics is wasteful in economic terms, but necessary in political terms. This poses
a difficult political dilemma. Statesmanship in.volves balancing the political logic of aystem
maintenance against the economic logic of efficien~yand accumulation. Actuarty, economic and
political imperatives are not as contradictory as this formulation suggests. Political stability
constitutes a precondition for sustained economic growth, and political stability in heterogeneous
peasant societies depends in part on prebends to enhance national integration. Political realities
should therefore temper technocratic approaches to administrative reform.

Given these constraints, administrative capacity is unlikely to improve rapidly in sub-Saharan
states. This has some obvious implications for economic reform programs. Assume that, in a
situation of administrative weakness, a committed executive authority assembles a technocratic
team and accepts technical assistance from donor agencies. In this common situation, the
implementation of reform measures involving detailed and continu01~s administration will pose
the gravest problems. For instance, budgetary reform that entails extensive planning and data
collection will prove difficult. Administrative weakness will also bedevil a foreign exchange
regime of multiple exchange rates or managed auctions, and privatization p~ograms, which
require extensiv~ preparation. Least affected by diminished administrative capacity will be the
key stabilization measures - those that involve the top-down manipulation of relative price to
restrain demand and thus reduce budgetary and balance of payments deficits.

Building Political Coalitions for Economic Reform

Market-based reform programs will not survive, irrespective of adminbtrati~ecapacity, unless
their governmental proponents insulate technocrats from groups who b~~l,djt from a patrimonial
state, and organize a pro-reform coalition of political forces. This will not be easy. It will
require a reform government to alienate influential urban-based groups. It must usually organize
alternative popular support when its economic program is generating major social costs for
certain groups, and only potential benefits for others. To complicate matters, many governing
elites will be concerned to maintain a regiQ"al-ethnic base while they construct a coalition of
functionally defined beneficiaries. The ph~~ilg of political with economic liberalization will
influence whether and how the new political alignments are affected.

Some governments, driven to the wall by economic calamity, negotiate programs of stabilization
and liberalization without possessing the will or means to move against vested interests.
Commonly aui.horitarian regimes in Africa have ':lad a narrow political base. Such regimes have
rested on the support of some or all of the foll~.t·...ing: the state-elite itself, both state managers
and 'insider' business people (variously named the 'petty bourgeoisie', the 'bureaucratic
bourgeoisie', or 'organizational bourgeoisie'), the army, and a regional/ethnic following.
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Political leaders maintain support partly through the distribution of patronage: employment in
the public sector and access to state resources and monopolies - licenses, contracts, credit,
subsidies, and,·sometimes, opportunities for fraud and corrupt dealings. Since the technocrats
lack autonomy from those benefitting from the status quo, they cannot implement many agreed
market-based policy changes. . Programs therefore falter; ~d external leaders and donors
become impatient or frustrated.

Niger is just one case among many in which a government's unwillingness to break with an
existing state-eentered coalition impeded the implementation of a structural adjustment program
(Gervais 1992, 246-49). Economic difficulties emerged with falling uranium prices and
declining agricultural production in the early 1980's. Hence, the government of General Senyi
Kountch6 negotiated a stabilization program with the IMP in 1983 and a structural adjustment
loan with the World Bank in 1986.

Those charged with implementing the refonns proved recalcitrant, however. Civil servants
resisted cutbacks, and the government protected its political base among the urban middle class
and Zenna people. One goal was to reduce public expenditures by freezing public-sector
salaries and shrinking public employment. But administrators inge1'\iously managed to maintain
their existing privileges (by manipulating promotions) and numbers (by continuing to offer jobs
to university graduates unti11990). In 1987,public investment was duly redirected from urban
to rural areas in accordance with the recovery program. But up to one-half of the rural
development budget in 1987-91 accrued to personnel expenses ani the purchase of vehicles for
:administrators. A 1987 program to liquidate, downsize, or privatize public corporations had
achieved few results by 1990. And while budgetary outlays on personnel costs grew in the
1980's, expenditures on social services fell. Finally, the reform program called the for the
government to enforce the repayment of loans to a government-frnanced development bank. The
bank, however, was part of the governing elite's patronage machine, and loans had gone
disproportionately to its ethnic supporters. So the plan to rehabilitate the bank also had failed
by 19!J0, when the bank was liquidated. Not surprisingly, donors began to press political
liberalizatio'l on the government in 1990, presumably to weaken the power of entrenched
interests. Urban riots in 1990 and 1991, instigated by university students protesting the end of
their entitlement to public employment, prodded the government toward a democratic transition.

Other regime.s are either lells dependent upon existing clientelist networks than the Nigerian
government, or more resolute in implementing refonns, despite vested interests. In either case
political leaders must insulate program implementors and build alternative coalitions. What are
the political dynamics of these processes?

It is useful to~' tinguish two patterns. The first involves an authoritarian regime which carries
through a sus~~'·~ program ofeconomic liberalization, followed by political liberalization. The
second pattern is characterized by overlapping p'~'ocesses of economic and political
liberalization. I The latter is by far the more common I' 'lttern in su~-Saharan Africa. It is also,

I Haggard & Kaufman 1992b distinguish a third sequence - political liberalization first, followed by economic
reform. This is rare in Africa, applying only to the microstates of Marituis and Gambia. In Senegal, political
liberalization began before structural adjustment in 19BC, but effectively overlapped with the Jatter.
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perhaps, likely tc be more unstable.

Ghana exemplifies the first sequence - economic reform first, followed by democratization. FIt.
Liet. J.J. Rawlings inherited a desperate economic situation when he seized power at the end of
1981. The economy had been in severe decline for more than a decade. During the PNDC's
first year, the economic situation deteriorated even further. Rawlings responded by negotiating
and implementing three recovery programs since 1983, and then managing a democratic
transition in 1992. Although initially the regime depended upon repression and a top-down
technocratic approach to implement economic liberalization, Rawlings managed to survive the
democratic transition by wiD'!ling a fairly open presidential election. He apparently succeeded
in mobilizing the rnral beneficiaries of economic reform.

W!1en Rawlings and his allies within the PNDC undertook their first adjustme:nt program in
April 1983, they confronted a major political problem. On the one hand, those groups who
opposed the new economic direction, though a minority, were well-organized, vocal and
strategically l()l'..ated in Accra and other cities. These groups included the main supporters of
Rawlings' populist coup: the radical intellectual movements, the students, and the urban
workers. Also in opposition was the urban middle class, organized in professional associations
of lawyers, teachers,doctors, etc., though they had long been hostile to th';; populist regime.
From 1985 or so, the government faced mounting opposition from these groups to wage
restraint,layoffs in the public sector, the removal of subsidies on foodstuffs and consumer
goods, and the imposition of user fees. On the other hand,the potential beneficiaries of
economic liberalization, though much more numerous, were passive and unorganized or even
hostile to the initially radical regime.

Smallholders were the most numerOUf" but least organized, potential beneficiary. They would
benefit in general from the priority based on rural development, and in particular from higher
prices for their commodities. Larger commercial farmers would certainly realize higher
incomes, but they were few in number. Indig~nous business people constituted another
potential, and influential ally. However, they distrusted tne PNDC throughout the 1980's,
owning to it,,:, targeting of '~1litalists~ ~ enemies in its radical ph~.se, to its pedodic reversions
to revolutionary rhetoric since 1982, and to its failure to consult business organizations on
economic policy (Tangri 1992). Lebanese, Syrians, Indian~, and some Europeans did respond
to the opportunities opened up by the structural adjustment (Callaghy 1990, 282); however,
these entrepreneurs of foreign origin were useless as political allies.

In these circumstances it is remarkable that the PNDC government survived and sustained
economic reform. Its committed political base was minimal in the 1980s. There were,
however, mitigating factors. Economic decline and the emigration of educated Ghanaians had
weakened the state; but it had also weakened the cohesion, leadership and organizational capacity
of oppositional associations. The regime also benefitted from the loyalty of the lower ranks of
the armed forces, the effectiveness of the security apparatus, state control of the mass media,
and the vestiges of Rawlings' charisma (Jeffries 1991, 65). Rawlings' ruthlessness discouraged
overt Opposition and created a "culture of silence". In addition to repression and charisma, the
PNDC rested on the Acquiescence of a dispirited population that had suffered under corrupt and
ineffectual regimes since 1960. The upright and resolute young man deserved a chance
(Callaghy 1990, 277). Finally, the government responded to some popular grievances.
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PAMSCAD, a donor-supported program initiated in 1987 to mitigate the social costs of
adjustment, was one such effort (Gayi 1991). The District Assembly program in 1987-88 was
another response - this time to provide some participatory outlet without endangering the regime
or its recovery program.

It is·doubtful that this Ghanaian experience constitutes a model of economic and political
liberalization which should or could be emulated - in Uganda, Sierra Leone or Rwanda, fo1'
instance. Was the repression and authoritarianism justifiable? Even if the ends justify the means
(a suspect proposition), economic adjustment has had mixed results. Although economic
indicators have' improved, Ghanaians report few improvements in their living standards
(Busumtwi-Sam 1992, 278). Also, the Ghanaian experience suggests that a top-down,
technocratic, authoritarian approach to structural adjustment has significant limitations. With
sufficient regime commitment, external resources and foreign technical assistance, government
can stabilize the economy by restraining demand via prices, wage levels, and reductions in
public expenditures. But supply responses require the cooperation of local and foreign
entrepreneurs. Investment demands confidence; and an autocratic and weakly-based government,
especially one periodically antagonistic to the private sector, will appear too capricious, distant
and unstable to inspire the needed confidence. Politica1liberallzation, such as has belatedly
begun in Ghana, may inspire such confidence by building the government's legitimacy,
instituting a judicial system which protects personal liberties and property, and fostering a more
consultative and open decision-making process.

In any event, Rawlings today is the elected president of a more politically open Ghana (Joseph
1993). With most of the economic reforms in place, he does not face today the same pressures
as leaders who must carry through costly economic reforms at the same time as democratic
transitions.

This second pattern - more-or-Iess simultaneous economic and political liberalization - is
common in Africa today. One sequence involves a coup against an authoritarian regime in dire
economic straits, leading to genuine multiparty elections and a further attempt at economic
adjustment (as in Mali). More usually, an authoritarian regime, facing mounting economic
problems, growing demands from a pro-democracy movement, and external pressures for
political reform, undertakes political liberalization. Such an exercise, the regime hopes, will
renew its legitimacy and appease foreign donors without threatening its hold on power.
Sometimes, however, democratization under these circumstances does bring an opposition group
to power, as in Sao Tom6 e Principe, Cape Verde, Benin, zambia and Madagascar. It will be
difficult to carry out concurrent economic and political liberalization successfully. The
government will face an enormous challenge in maintaining a political coalition, given the high
costs of adjustment to strategic urban groups, the slowness of economic recovery, the
ambiguities in .group interests created by the widespread phenomenon of occupational
'straddling', and the continued saliency ofclientelism and regional/ethnic loyalties. Disaffection
and social disorder will tempt it to adopt an authoritarian solution, or to delay or stall economic
reforms in order to. maintain political support.

The zambian case illustrates some of these difficulties. Its experience is likely to be relevant
to B6nin, Zimbabwe and the currently democratizing countries.
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zambia, under President Kenneth Kaunda's single party rule, negotiated several IMP
stabilization programs in thf: 1980s. The IMP cancelled three programs for non-compliance (in
1981, 1983 and 1984). Kaunda terminated a two-year Stand-by Arrangement in May 1987
following riots on the Copperbelt precipitated by increased food prices. Kaunda then became
a critic of the social costs of 1MF adjustment programs. At the urging of the multilateral
financial institutions· and aid donors, the Kaunda government introduced in 1990 another
stabilization package. This it abandoned·in September 1991, in a vain effort to ingratiate itself
with an aroused public.

Mass protests against UNIP's· economic mismanagement. and autocratic rule, together with
external pressures, compelled Kaunda to concede multiparty elections in December 1990. In
October 1991, Kaunda and UNIP went down to crushing defeats in elections judged by external
observers to be fair and open. Frederick Chilumba, Chairman of the zambian Congress of
Trade Unions and long-time critic of the regime, assumed the presidency as leader of the
Movement for Multipartj Democracy (MMD). Kaunda gracefully ceded power.

The new government faced a catastrophic economic situation. zambia's external debt stood at
$7.5 billion. Prices for zambia's principal export, copper, remained very low. Foreign
exchange holdings were almost non-existent. Social services had nearly collapsed. To make
matters worse, zambia the suffered its worst drought of the century.

Chiluba decisively responded, negotiating stringent stabilization and liberalization programs with
the IMP and World Bank. This committed the government massively to devalue the kwacha,
which it did. It undertook to retrench 25,000 public employees. It cut all government subsidies,
including the most politically sensitive one on the staple maize meal. It committed itself to
liberalizing imports and foreign exchange dealings. It planned to privatize most of the 152 state­
owned enterprises,· and quickly moved to solicit bids on 17 of them. In response, zambia's aid
donors and creditors, meeting in the Paris Club, pledged a remarkable $1.2 billion in aid and
cancelled $950 million of zambia's external debt.

But what coalition could the ChUuba government muster to underpin economic adjustment? The
MMD itselfwas a disparate coalition ofgroups who were united only by the common opposition
to the one-party state, and common desire to do something about zambia's economic collapse.
The prominent elements in this democracy movement included the powerful union movement,
students and intellectuals, and disaffected middle-class elements. Initially the government could
count on the euphoria that occasioned the peaceful ouster of the UNIP masters. The government
took advantage of this 'honeymoon' period in early 1992 to push its economic programs ahead.
However, the other side of this euphoria was inflated popular expectations. Many people, as
Chiluba himself has plaintive noted, "felt that relief would come overnight" when the tainted
Kaunda regime fell (ChUuba 1992, 37). This of course did not happen; indeed, living standards
fell still further in the urban areas (which, in zambia's case, contain more than half of the
population). Wages and salaries failed to keep pace with inflation. Layoffs in the public sector
heightened unemployment and underemployment. Deteriorclted social services did not quickly
improve. The result was widespread disaffection in the cities: zambia experienced a wave of
strikes in 1992. Reports suggest that the government has retained its popularity in the rural
areas, largely because of its honesty and effective famine relief (Ham 1992, 40). However,
unorganized peasants are a notoriously weak political base, especially when they form a minority
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of the population. And many indigenous entrepreneurs are still reeling from the loss of their
state-sanctioned tariff protection, monopolies and subsidies.

This was the context in which the government declared a state of emergency in March 1993 and
detained a number of UNIP officials. Chiluba claimed that it had uncovered a plot by UNIP to
subvert the government, with the support of lrM or Iraq. This claim struck many observers as
far-fetched. Could it be that the MMD leadership, in the midst of political turmoil occasioned
in part by the early impact of stabilization, succumbed to the authoritarian temptation?

The zambian case illustrates the political pressures inherent in combining economic with
politicalliberaIization. Adjustment will alienate such volatile urban elements such as workers,
public sector employees, including many top managers, and students; yet potential beneficiaries
are weak and unorganized. In many cases, the coalitional equation is even more complex than
this. The government will need to placate the military, to keep it as a silent partner, presumably
by protecting its perquisites and budget while shrinking overall expenditures. It will also need
to cultivate it regional/ethnic support, where there is a major part ofpolitical coalitions. Chiluba
has sought to allay regionally based opposition by means of 'eUmic arithmetic' in appointments.
Elsewhere, the ethnic factor will prove more intractable. In Kenya or Nigeria, for instance, any
selected government will need to satisfy its ethnic/regional base, and this will involve the
distribution of patronage. Clientelism will continue as a means of building political support,
though in partial contradiction to structural' adjustment.

In the context of political pluralism, economic reform programs are most likely to persist if (a)
they generate positive economic trends within two of three years, or (b) the inflow of foreign
resources cushions the costs inflicted on the volatile urban classes, or (c) governments succeed
in mobilizing potential beneficiaries especially in the countryside. Options (a) and (b) are
unlikely to be realized. The depth of the economic problems afflicting adjusting countries, the
constraints on African recovery inherent in debt burdens and international terms of trade, and
the decline of development assistance to Africa, counsel pessimism. How realistic is option (c)?
Perhaps governments could retain political support by sequencing reforms in order to ease the
pain of structural adjustment • devaluation, deficit reduction and public-sector wage freezes
initially, followed later by reductions in subsidies, trade liberalization, and deregulation of
prices. In light of the usual severity of the economic crisis, however, one has to doubt that a
gradualist program would be effective. Another option, which cannot be pursued here, is that
a reformist government would mobilize rural support by deepening democratization - by, e.g.,
genuine decentralization to local government and local institutions with some historical
resonance. This approach would aim to build popular support for democratic institutions which
are not simply pale replicas of Western modelS.

Summary and Conclusions

1. Democratic· transitions in sub-Saharan Africa remain limited in number and
scope. Those that occur involve a transition from weak authoritarianism to weak
and fragile democracy. .Nonetheless, political liberalization is desirable. It
provides a ~litical space in which people can defend themselves against tyranny
and strengthen civil society. It also, on balance, strengthens the· political
preconditions for economic adjustment and growth. Weak authoritarian regimes
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Dffer the worst prospect: human rights abuses linked to a predatory state
apparatus.

2. Strong executive commitment constitutes a political precondition fer economic
reform. Rarely does this commitment flow from the influenCtl of the social
classes and other social forces that underpin a regime. Rather, political leaders
who depend less than others on prevailing clientele networks, and who believe
that existing state-bd strategies will fail, are most likely to embrace market­
oriented reforms. Political liberalization will probably foster the requisite
political wJ!, but only indirectly: by making political survival dependent upon
good economic performance. Nonetheless, to persist with policies that alienate
many supporters, political leaders need to 'own" adjustment programs.
Ownership requires that African governments have an important input into the
design, sequence, and pace of economic and institutional reforms. This, in tum,
demands flexibility on the part of the donor agencies.

3. Bureaucratic competence and responsiveness to central control represent a
second politico-administrative condition for effective reform. These form part of
the politics of economic reform in the sense that it was the initial exaggerated
politicization of the bureaucracy that weakened its efficiency and discipline in
many countries. Administrative reform will generally require, among many other
things, diminution ofclientelist criteria in administrative decisions, though not the
purging of such criteria. Realistically, though, bureaucratic capacity will not
significantly improve in the next few years. Therefore, those economic reforms
that do not require extensive administrative regulation are more likely to be
successfully implemented than those that do.

4. Committed governments also need some autonomy from social forces centered
on the patrimonial state and the support of a pro-reform coalitioQ in order to
sustain economic reforms. Democratization, if genuine, will generate short-term
popular support for a reforming government. But this government's success in
retaining popular sapport will depend to some extent on whether economic reform
preceded or is cotenninous with political liberalization. The latter situation is
more unstable. It is difficult politically to manage refoml when the short-term
losers are vocal, strategically located, and organized, whereas the potential
beneficiaries rarely experience benefits in the short term and are in any case
unorganized, ambivalent, or passive. However, political liberalization, though
poorly attuned to demand-restraining stabilization, enhances supply-side
adjustment. Open decision making, competitive elections, accountability, and
independent judiciaries can generate the confidence without which investors will
not invest. East-Asian-style authoritarian-developmental states, which might more
effectively promote and orchestrate a supply response, are not on Africa's agenda.
Hence, for economic as well as human rights reasons, democratic regimes, albeit
weak and fragile, are the most desirable option.
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Comments on Economic Reform and National Disintegration

by Bjorn Beckman
Department of Political Science

Stockholm University

My main point concerns the failure of the dominant "Politics of Economic Reform" discourse
to consider the impact of economic :zform on national cohesion and nation state formation (for
references to the discourse, see Haggard and Kaufman 1992; Nelson 1989, 1990; Lancaster
1992; Sandbrook 1991, 1993). The failure has crucial implications for the sustainability of the
reforms as well as for democratisation.

There is a gap between the short-term' and long-term preoccupations of the discourse. The short­
term tends to be pessimistic: Anti-reform forces are strong and pro-reform forces are weak. The
political conclusions tend to be machiavellian, manipulative and interventionistic.. There is much
talk of timing, sequencing, insulation, muting. The long-term perspective, in contrast, is
optimistic, idyllic, participatory and democratic. Economic reforms are expected to invigorate
civil society, encourage pluralism and transparency, and the grassroots will be empowered
(World Bank 1989, 1991; for a critique, see Beckman, 1992a,b).

What happens to existing national institutions and state structures, existing civil society and
democratic forces in the meantime?

There is a spreading awareness that the new nation states that were created as part of the
decolonisation process are in serious crisis, often with catastrophic and violent consequences for
the peoples concerned as currently in Somalia, Angola and Sudan. In most~, disintegration
is less conspicuous; more of a gradual crumbling of institutions and loyalties, som~times spoken
of euphemistically as "disengagement from the state" (cf. Azarya 1988 and the critique by
Gibbon 1992; See also Sandbrook 1985; Hyden 1988, Beckman 1988). Sectionalism is on the
rise all over, and religious mobilisation - Christian and Islamic alike - further disrupts a brittle
national fabric, threatening peoplt;' s social and material existence. My colleagues in Nigeria and
Ghana look in agony and disgust at the brinkmanship of reckless leaders gambling with the
survival of the nation. Detached observers speak glibly of artificial borders and unnatural states

,~("states by international courtesy" - Jackson 1987) as if disintegration is only "to be expected".
The disintegmtion of states is a gruesome affair, which we are daily reminded of by the reports
from former Yugoslavia. The bickering around the Owen-Vance plan also demon~.trates the
incapacity of existing international institutions of securing the re-ordering of states on more
"natural" and "viable" lines, whatever these may be.

Much is at stake: The territorial unity and integration of pcst-colonial societies; the formation
of national state institutions and their development capacity; the formation of national identity,
consciousness and ideology; the national cohesion necessary for democratic development.

When current liberalising economic reforms are scrutinised in this context we find not only that
they fail to provide positive support for the process of nation state formation, but that they tend
to aggravate the crisis. There is. an underlying failure to recognise the importance of state
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nationalism for nation-building and economic development. The failure is related to the
suppressed controversy over the content of the economic reforms; the conflict between neo­
liberalism and economic nationalism or structuralism.

Let me illustrate with one central aspect of the discourse, the role of the so called "vested
interests" (cf. Beckman 1992a). The term refers primarily to groups with a stake in the ,ublic
sector ecrJnomy, wage earners and professionals. The dominant discourse is concerned with how
to contain, bypass or neutralise these groups and how to insulate committed pro-reform
executives and technocrats from their influence (for ample evidence, see Sandbrook 1993).

But such "vested interests" have a high stake in the reconstruction of the national development
project which is historically rooted in popular aspirations for expanded public services. They
tend to contain the most advanced elements of civil society, teachers, heaIth·workers, and other
professionals, often with experiences of collective organisation and autonomy, often in the
forefront of the democracy movement (Beckman 1990, 1991). Far from being insulated from
local communitie.s: they commonly provide the leadership ofcommunity associations a..,d welfare
societies in their home areas, expected to give voice to community grievances and providing
channels of commrJnication to the wider society.

Thcyalso ..ell •• - _~ong to the most nationally-oriented segments of society, concerned with the
unity of ~ ::dtional territory within which they want to be free to move in pursuit of their
professional careers and intere.sts. They work in work-places where the coexistence of people
with different ethnic and religious background is a daily practice in nation building (Bangura and
Beckman, 1991; Andrae and Beckman 1992).

The dominant "Politics of Economic Reform" discourse is preoccupied with the capacity of these
groups to obstruct reform. There should be more concern with their potential for providing an
organised, democratic basis for national reconstruction.

There is much talk about the need for "consensus" but the essence of democratic politics is not
consensus but the accommodation of conflicting interests. The dominant discourse tends to be
hostile to democratic politics (cf. Thomas Callaghy's intervention at the workshop). The
international development community should be more concerned with the non-democratic
features of their own ideologies and practices.

More countries need to negotiate a national reconstruction accord, a negotiated social contract.
In this, as in other ways, the democratic forces in South Africa lead the way. But the South
African situation also remiO(~s us of the imperative of pursuing policies consistent with national
unity and cohesion.
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Comments on the Case of Ghana

by John Toye
The Institute \. ~ Development Studies

Univel .. ;~v of Sussex,

This present~tion is organized in accordance with the seven questions suggested by Dr.
Sandbrook as appropriate to follow through the main ideas of his paper to the SPA Donor
Workshop.

1.

2.

Has executive commitment to economic reform been strong? How do we account
for the degree of support?

Executive commitment to economic reform in Ghana has been substantial. To
account for this we have to understand the personality of J 1 Rawlings. Rawlings
is something of an "outsider" in his own country, being half Ghanaian by birth.
He belongs to a minority ethnic group, the Ewe. Politically, he was never a
serious nea-Marxist, nor is he now an intel.:.ectually c:~winced neo-liberal. He
is an anti-eorn:ption zealot who tried radicalism and is now using neo-liberalism
to rout out rent-seeking. His ambiguous attitude to foreign investment in the late
1980s is indicative of his true attitude; he sees himself as a national saviour and
purifier, and is aware of the potential for malpractice by multinationals, eve.n
when he is supposed tu be attracting their investment.

The sources of his support have been a dedicated and long-serving technocratic
team, especially Kwesi Butchwey and Ioe Abbey. He weathered a series of
attempted coups in the period to 1986 (some of which were the stuff of comic
opera), because he kept the support of the armed services and the internal security
service. Urban discontent through this period was not greater because, urlike
Zambia, Ghana did not have food subsidies to be abolished in the course of
economic 1 ;fc"m. Political institutions to express dissent did not exist; the
government controlled the press and traditional political aCt\vists largely
maintained a passive silence.

Has politicalliberalisation augmented or undercut executive commitment?

Political liberalisation in Ghana only began in 1988 with district assembly
elections, but has now moved on to Presidential and National Assembly elections.
These have been certified by Comml)nwealtlt observers as largely free and fair.
The main result has been to give Rawlings the e~ectorallegitimacy he lacked after
his initial executiuns of his pr~ Jecessors - a brutal offence in Ghana's political
culture. There are parallels here between Rawlings and Napoleon III in Cl9th
France. It is not clear that politicalliberalisation has had any very marked effect
on executive commitment to economic reform. '..~ some extent the political
liberalisation in Ghana is still very shallow and superficial, as opponents are
fragmented and have withdrawn from the field.
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3. Have key governmental decision makers influenced the design, sequence and pace
of economic and institutional reform ..• do they have a sense of ownership for it?

The answers· to these questions are to be found (accurately, in my view) in
Sandbrook's paper. But it is interesting to note that the degree of indepencknt
action by the Ghana government rises as the economic reform process goes
forward, and compliance with Bank/Fund notions of what is required falls off
somewhat. This illustrates the changing bargaining power of Ghana vis.a vis the
Bank and Fund, once it became established as a showcase for successful reform
in Africa - the phenomenon which I describe as "reverse leverage" in Aid and
Pow~.

This also illustrates the ambiguity of the phrase "ownership" of reforms. Does
"ownership" mean believing in the recipes of the World Bank, or independent of
reforms which can sometimes go incre?.singly against World Bank advice about
their design and timing?

4. What has been done to augment bureaucratic efficiency and accountability?

The Ghana civil service became seriously overstaffed and substantial retrenchment
(though not yet enough) has taken place since 1985. Plans have also been made
to raise salary levels and to increase salary differentials in the civil service. But
this process has been limited by the need to keep the budget deficit in line.

A serious weakness remains at the middle level of the bureaucracy, which means
that too much of the detail of econ~~ny policy planning gravitates upwards to the
small team of top technocrats. Attempts have been made by donors to give
consultancy contracts to local bureaucrats, but this device has a rather small
potential. There has been only a slight back-flow of returning skilled people to
Ghana so far.

In terms of accountability, the creation of a National Assembly and a system of
110 district assemblies has so far had no serious impact.

5. To what degree have political leaders insulated state agencies from vested
interests?

In Ghana, the problem has been one of de-insulating state agencies which had
themselves become vested interests. In particular, the Cocoa Board and the
defence establishment had become substantial vested interests within the state.
In the case of the Cocoa Board, its activities were protected by the government
because it provided an important source of government revenue. The defence
establishment was protected from normal expenditure scrJtiny because it has been
the main power base for the Rawlings regime. Economic reform has involved a
gradual reduction in those layers of insulation. In other words, the assumption
of the question, that there are powerful interest groups in civil society which have
captured government agencies is not the relevant one in Ghana.
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6. . Has politica1liberalisation reduced the influence ofpatronage in the allocation and
use of public resources?

Not really. It is possible that it has worked the other way around. The 1988
decentralisation of tasks to district assemblies may be seen as a device to use
public resources to buy support for the government at local level, since the
assemblies do little revenue-raising and rely for most of their resources on the
central government.

7. To what degree is the elected government supported by a pro-reform coalition of
social forces for whom economic liberalisation promises benefits?

Once again, the Ghanaian case appears to be a perverse one. The obvious
beneficiaries of the economic reform have been the cocoa farmers of Ashanti and
Brong-Ahafo, but they voted against the Rawlings regime in the 1993 elections.
This may have been on grounds of ethnic loyalty. The government's appeal has
been a general, national one. This is in line with Rawlings' stance as a national
leader, radically divorced from the old, sectional politics, and has been backed
up with a broadcast, rather than a targeted distribution of public resources - e.g.
through the PAMSCAD programme and using the district decentralisation
mechanism.
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by David Gordon
ABT Associates
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Carol Lancaster
Professor, Georgetown University

Introduction

The winds of political change have blown strongly across the African continent since 1990,
igniting political protest and generating political reform. All around the continent, the political
formations - single-party states, individual rule, military dictatorships -- that dominated the
African scene since independence have come under unprecedented pressure from popular protests
and new political movements. Political change is a fact of life in over twenty-five African
countries, and continues to spread. But one of the major themes of the papers prepared for this
workshop is that the outcome of this process is very unclear and that there is a wide range of
variation among African countries. In general, the process of political liberalization -- the
weakening of authoritarianism and the opening up of wider opportunities for political
participation -- appears to be far more certain than does the process of democratization -- the
creation of new political institutions that entrench the principles of popular sovereignty.

The papers prepared for this workshop suggest that three major factors explain recent political
trends of protest and reform in Africa.

The first factor is the failure of Africa's existing political formations. These regimes promised
effective economic performance and rising living standards through state-directed development
and through heavy regulation of the private sector. In return, they claimed the right to maintain
a centralized and authoritarian system of governance. With very few exceptions, African states
have failed as promoters of development. This failure served to substantially weaken their
claims to political legitimacy, especially among urban middle classes who have formed the core
constituency for reform efforts allover Africa.

The second factor explaining protest and reform has been the fallout from the collapse of
communism in Eastern Europe which discredited socialist and statist models ofgovernment while
at the same time undermining the confidence of many African ruling blocs. Simultaneously, it
spurred political protest by those disenchanted with the status quo who became emboldened by
the success of popular movements in Eastern Europe. Finally, it put the issue of democracy on
the agenda of donor countries.
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The third factor explaining protest and reform is the cumulative impact of economic reform
endeavors. This impact has been felt in two very different ways that paradoxically have been
mutually reinforcing. While efforts at economic reform prov,ided the initial target of many of
the urban middle-class protest movements that later became more deeply politicized, at the same
time the logic of economic reform suggested to the same urban middle-class the need for deeper
institutional and political change. This two-sided impact of reform is seen in the ambiguous
attitude of many of the new political movements towards economic reform efforts. For example,
the opposition MMD in zambia both criticized some of the government's stabilization initiatives
as being too harsh, while at the same time calling for ii!lkrr implementation of structural
adjustment measures. A similar attitude was taken by the Kenyan opposition.

The papers prepared for the workshop broadly agree that Africa's institutional setting, social
structure, and political culture unfortunately provide a weak base for the construction of
democratic polities. The deterioration of state capacity under the impact of the economic crisis
will make it very difficult for new regimes to democratically manage the increased political
participation generated by political liberalization. A large and poor peasantry, a small industrial
working class, an expanding urban underclass, and a tiny privileged group of state-dependent
bureaucrat'i, politicians, professionals, business persons and land-owners, as one sees throughout
much of Africa, do not make up a class structure that· disperses power and facilitates political
accommodation. Finally, what Bratton refers to as the "neopatrimonial" political culture is
unlikely to change quickly, and will make successful democratization even more problematic.

But while the future of democracy is thus unclear in Africa, all of the authors believe that the
events of recent years have had, and will continue to have, a positive impact. Especially
important has been the placing of new issues and ideas on the African political agenda. These
include the end of arbitrary regulation and state exaction, the recognition of basic civil and
political liberties, and greater transparency and accountability in public decision-making. The
projection of these governance issues into open public debate is certainly a positive·outcome of
recent events. It suggests that even a little democratization is almost certainly a good thing in
Africa.

Nor should the weak basis for democracy in Africa be taken as a permanent condition. In the
short-ron, the most important factor that can support the democratic trend is strong economic
growth. Rapid growth, and an expanding private sector, will lessen the premium on political
power and ease social tensions by raising living standards for all. But is rapid growth possible
in the context of political reform? What might be the impact of liberalization and
democratizati~n on the process of economic reform'?

The relationship between political liberalization and economic reform is remarkably
understudied, especially vis-a-vis Africa. Research that does exist from other parts of the world
suggests that while political liberalization and economic reform are mutually reinforcing in the
long run, there is significant potential for short-term tensions between the two processes. In the
initial stages of political liberalization, economic reform is almost invariably put on hold as
contestation between incumbents and challengers dominates national agendas. As discussed
earlier, the economic protests that later became politicized generally began as conservative
reactions against economic reform. Regimes that are eager to contain popular protest and
minimize political concessions will sacrifice economic refonn initiatives, especially if they begin
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with limited political will. The run-up to elections in newly-liberalized polities will also strain
economic stabilization efforts, in particular the maintenance of budgetary discipline. Van de
Walle suggests that economic reform will be most difficult in countries with unresolved political
transitions, citing the examples of contemporary zaire, Cameroon and Kenya.

Both van de Walle andSandbrook believe that, in the aftermath of successful political
transitions, the prospects for economic reform are somewhat improved. The conflict between
political liberalization and economic reform is likely to be less severe in Africa than elsewhere
in the developing world since Africa, with some possible exceptions, has never had successful
"developmental authoritarianism" on the Asian and Latin American models. The timing of
political liberalization in Africa also mitigates conflicts between political liberalization and
economic reform. The overwhelming global trends of open market economies and political
pluralism mean that there is no credible alternative to economic liberalization. The demise of
cold war ideological struggles means that domestic politics will be less wlnerable to
compromise-limiting ideological-based conflicts, creating more space for practical compromise.
Both authors stress the "new broom" effect of enhanced legitimacy of new regimes to undertake
reform measures.

Beyond electoral pressures that will make the maintenance of stabilization efforts difficult, there
are three dangers to broader economic reform in new democracies. The fITst is that new players
will reject policy advances already achieved simply because they are identified with the old
regimes. The second is what might be called the "Indian model" , where fractious politics and
multiple payoffs to powerful interests prevail. Third, there is the danger that economic
policymakers will not be able to gain insulation from day-ta-day political pressures. Here there
may be a tension between the twin goods of political accountability and technocratic insulation.

Recent experience in Asia and Latin America does not suggest that economic reform efforts will
necessarily be subverted by political democratization. Even in those poorly performing
countries, reform efforts have withstood electoral tests where economic conditions prior to
reform were broadly believed to be disastrous and unsustainable. In strongly performing
countries, reform efforts have been sustained even in the face of major political change. The
experience of Chile, where the economic policy baby was not thrown out along with the
authoritarian bathwater, offers hope to those who fear the economic effects of democratization.

With these themes in mind, let us now explore more directly the implications of the recent
political changes in Africa for the SPA donors' efforts to promote economic reform.

Reform Content

There are several important issues regarding the implications of political liberalization for the
content of economic reform programs: Are economic reforms easier or more difficult to
implement in liberal political systems as compared to authoritarian systems? Are there particular
types of reforms involving both economic policies and governance that are easier/more difficult
in democratic rather than authoritarian systems?

Among development scholars and practitioners, there are still those who believe that economic
reforms are more easily implemented by authoritarian governments since they can often ignore
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the protests of economic interest groups adversely affected by the reforms. Others believe that
economic reform programs are likely to be more effective and durable when implemented by
democratic governments which must gain support for the reforms by key societal interest groups.
With a broad based consensus on reforms, it is argued, the reform programs are more likely

to be implemented fully and maintained. It is also argued that good governance is important for
successful economic recovery and development, and is more likely in democratic systems that
are open and accountable to their peoples.

Empirical evidence suggests that it is less the form of government and more the strength of the
executive that determines the effectiveness and durability of reform programs. Strong executives
in authoritarian and democratic systems are more able to implement effective refonns than weak
executives in either system. There is also evidence to suggest that good governance (particularly
in the area of economic management) is not guaranteed in democratic systems nor is it precluded
in authoritarian ones. The Korean economic miracle occurred under the leadership of
authoritarian governments; democracy in The Gambia has not ensured good economic
governance.

The problem with these debates is that they are conducted at such a high level of aggregation
that they miss important distinctions between types of reform programs and types of regimes.
More relevant to the challenges facing foreign assistance donors are the issues involving the
content of reform: Are there types of reforms that are more easily implemented once a
government has liberalized politically? Are there types of reforms that are more difficult in such
governments? Does the degree of political liberalization affect the types of reforms that can be
implemented?

In answering these questions, there is an important issue to resolve: What has been the impact
of political liberalization on key constituencies whose support or opposition to reforms affected
their implementation? In most countries which have moved from authoritarian to democratic
syste~s, a new political elite has taken power and the old patron-elient networks have been
eliminated. There are two areas where such networks appear to have played a role in blocking
economic reform programs: financial sector reform and trade liberalization.

Before financial sector reform efforts, the banking system (whether under direct government
control or not) was an important channel for resource transfers to cronies of the authoritarian
leadership through unsecured loans or loans that neither lender or borrower ever expected to be
repaid. A new regime may not be able to collect on those past loans but may be able to
establish new banks· and regulations that will ensure that they work as commercial rather than
as political institutions.

Trade liberalization opponents, whose enterprises had survived because of government largess
and protection from foreign competition, saw the reduction of trade barriers as a thlreat to their
business. A new regime will not feel the same obligation to protect the economic interests of
the crony capitalists of its predecessor and may be able to implement trade liberalizing reforms
more expeditiously. (This is not to argue that the only blockage to trade liberalization was the
crony networks of the previous regime. Trade liberalization may simply be less ,difficult in a
new regime but not without problems. In the CFA countries, for example, trade !liberalization
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in the absence of a devaluation of the CFA franc would destroy even efficient domestic
industries and so would be unwise no matter what regime is in power.)

One set of reforms urgently needed no matter what type of regime is in power is reform of the
civil service. This involves not simply downsizing the civil service (which is too large and too
expensive in most African countries), but improved organization to operate more transparently,
accountably and effectively. The weakness of the civil service in African countries is a binding
const:rc1int on development. There are a number of countries,such as Kenya, where the capacity
of civil servants is high but the organization and leadership of government agencies and state­
owned enterprises severely constrains public servants. If these other reforms are not addressed,
capacity building alone will not make the civil service in African countries -- and by extension,
the governments of those countries -- any more effective in managing their economies and
polities. .

Civil service reform, however, may be one of those reforms that is more difficult in newly
democratic regimes, particularly reforms involving lowering of wages or employment levels
which adversely affect the interests of unions. In a number of countries, the unions are now
important political players in the political system, and have played roles as important allies of
reform minded governments faced with opposition from the military. However, such reforms
are not impossible, and have been successfully implemented in Benin, for example.

While Benin successfully reduced the size of the civil service, a host of other painful reforms
could prove politically unmanageable for a newly elected government. Economic reforms in
Benin suggest an additional point. Negotiations with unions representing public service
employees on economic reforms directly affecting their members are probably unavoidable in
new democracies sinc~ unions retain a measure of political influence as well as the ability to
damage the economy through strikes against policies they dislike. However, it is not impossible
to obtain union agreement to painful reforms like downsizing the civil service -- if governments
have something positive to offer the union:» in return, for example, severance payments or
modest increases in wages of the remaining civil servants.

The government of Benin pursued both of these tactics in obtaining union agreement to civil
service retrenchments and lower increases in wages than union leaders had been demanding.
Compensatory payments and side payments may both become essential and explicit elements in
reform programs in new democracies where those reforms require agreement by representatives
of politically powerful groups whose interests are harmed by the reforms. (This point can be
extended to downsizing military employment and expenditures.)

More generally, where economic reforms adversely affect a significant proportion of the
politically active population (such as reductions in subsidies for transportation or basic staples),
it may. also be important to ensure that some aid is used to finance visible signs of economic
improvements such as rehabilitating schools or health clinics. These types of activities may be
especially needed in countries where the benefits of economic reform (specifically, the
anticipated rise in private investment) are likely to be slow in coming, making symbols of
economic progress critical for the political sustainability of reform programs as well as the
governments implementing them.
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Political liberalization can affect the implementation of one other important type of reforms:
those involving governance. Authoritarian regimes will usually resist reforms intended to
strengthen legislatures, judiciaries and other key political institutions. But newly democratized
regimes, fresh from battling for more open, accountable political systems, will usually be open
to external advice and assistance for such reforms -- at least in the early stages of its existence.
It might make good sense for external donors to be prepared to provide aid to help legislators
gain more access to the information needed to make them more effective participants in national
dech',ion making -- not only providing them with training but helping to finance the local
equivalent of a "Congressional Research Service". Judges and lawyers often need retraining as
well as better access to legal materials. Political parties can be aided not only with advice but
with materials (computers and so on). The media which must playa key role in an open and
accountable political system, ofren is in urgent need of training, equipment and information.
(Journalists frequently have an especially difficult time in reporting accurately on economic
issues.) Donors need also to consider what measures they can take to persuade and create
incentives for the military to remain out of poiitics for they may prove the greatest threat to the
survival of democratic regimes in Africa. There is much to be done in all of these areas. And
the ideal moment to offer assistance is at the very beginning of newly elected regimes -- before
they come to regard the legislature, the judiciary and the media w; annoying constraints on their
fre.edom of action.

We have thus far been examining economic reform issues in newly democratic societies. But
many states in Africa have implemented only partial political reforms and the old political elites,
with their long established patronage networks, have temained in power. These may be the
regimes where economic reforms are most difficult. A political mobilized population is already
discontent with economic decline, the impact of past economic reforms and the absence of full
political liberalization. They will likely be less tolerant of any economic reforms the regime
tries to implement where those reforms adversely affect them. And the likelihood of
demonstrations, strikes and riots against reforms turning into demonstrations. against the regime
will make the regime reluctant to implement politically painful economic changes, such as civil
service reform's and reductions in subsidies. At the same time, the patronage networks which
have so benefitted from economic abuses and corruption in the past are still in place, able to
resist reforms that adversely affect their interests. It may be necessary for external donors to
concentrate on persuading these partially liberalized governments to liberalize fully before they
contemplate ambitious programs of economic reforms.

Reform Process Issues

The international donor community has been at the forefront of promoting economic reform in
Africa. While some observers have tended to overstate the role of the donors (by not
recognizing the inevitability of some sort of adjustment given the depth of economic crisis in
most African countries), both the content of reform and the reform process have been
definitivelYj shaped by the active involvement of the international community. The role of the
donors has' been particularly important in: putting the ideas of economic reform on the agenda
of African policy-makers; diffusing the analytical underpinnings of structural adjustment to
African technocrats; and providing financial incentives for coherent, as opposed to "ad hoc,"
adjustment in the context of deepening economic crisis.
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At the center of the donors' approach to the promotion of economic reform in Africa has been
conditionality,the agreements between donors and recipients that exchange fmancial transfers
(either grants or loans) by the donors for policy changes by the recipients. While never pUblicly
articulated, the donors brought an implicit political strategy to their efforts to promote economic
adjustment. This strategy involved gaini.ng leverage over recipient governments through the
carrot and stick of conditionality; and using that leverage to diminish the role of the state and
to shift influence over policy decisions ffiOm politicians to technocrats, who could be insulated
from day-to-day political pressures. Thus, policy conditionality would serve to initiate the
reform process, while empowering technocrats, and providing them with autonomy, was viewed
as the instrument for sustaining policy reform.

Throughout most of the 1980s, donor efforts to generate economic reform focused on gaining
the support of key decision-makers -- senior politicians and, especially, top economic
technocrats. Individuals such as Philip Ndegwa in Kenya and Mamadou Toure in Senegal
became crucial interlocutors between donors .and African heads of state. This approach
corresponded to the hierarchical structure of the institutional arrangements that dominated the
African political landscape. Donors have believed that technocrats could rise above petty
political rationality, especially if backed by the resources of conditionality-based donor
programs. Donor strategies were marked by efforts to buffer technocrats: from political
pressures in the short-run and to create more "rule-driven" mechanisms for policy choice that
could be supervised by technocrats in the long-run. What W:lS envisioned was a leaner, but
much more effective, state with policy-making dominated by an empowered technocratic elite.

Ironically, despite the critique of the African state implicit in the donor approach to policy
reform, donor strategies corresponded quite nicely to the apolitical rhetoric and hierarchical
nature of the existing African regimes, and, in fact, sought to shift from one narrow focus of
decision-making, i.e. top politicians, to another, i.e. top technocrats. In addition, while the
content of donor programs have put increasing emphasis on the governance theme of the need
for transparency in public institutions and governmental operations, the processes by which
donors have interacted with African governments on policy reform have· been far from
transparent. On the contrary, donor - government relations on economic reform remain under
a shroud of secrecy.

Donors have had some success in some countries with this top-down approach of conditionality
and empowering technocrats. In particular, conditionality has been successful in initiating
reform programs, especially in areas that are simple to monitor and are not administratively
intensive. Exchange rate management and food pricing policy are examples of issues in which
reform has proceeded well in a wide range of states. In some countries, technocrats have gained
greater influence. In Malawi, for example, President Banda was successfully removed from
direct control over Press Holdings and decision-making power was given to technocrats. In
Benin, the government created a "Structural Adjustment Board" that was independent of the
dominant party.

But, conditionality has been much less successful in sustaining economic reform programs or
in facilitating reforms that are administratively and politically complex. Donors have not had
much success in leveraging more permanent shifts in authority towards technocrats. Sensing the
donor strategy, a number of governments (Kenya, Tanzania, Senegal) have increased the
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influence of technocrats during the run-up to key negotiations with donors, only to ~lave their
influence reduced after the agreements have been conclud~. In many if not most COl'lntries, the
most skilled technocrats have all but given up their responsibilities as economic managers to
become full-time fund-raisers in search of quick-disbursing, policy-based fmancing.

Rather than leading to fundamental policy transformation and dynamic economic growth, donor
efforts to promote economic reform have generated what might be called the "partial reform"
syndrome, where a willingness to initiate adjustment measures is not supplemented by the basic
institutional and attitudinal changes needed to carry through a transformation to market-orlented
and private sector-led growth. Adjustment efforts have some success in eliminating the worst
distortions and in restoring low-level economic growth, but do not really transform either
policy-making or the overall economic environment.

The limited success of donor efforts to promote economic reform in the period preceding the
onset of recent political changes in Africa reinforces other points made by van de Walle and
Sandbrook that suggest that political change may be less threatening to economic reform than
some observers have stated. Nor has the political sustainability of reform only been made
problematic due to political liberalization. Even before the political crisis of African
authoritarian regimes emerged in 1989, the World Bank and other donors were becoming
concerned about the political dimension of the sustainability of reform. Their response was to
emphasize the need for host-country "ownership" of the adjustment program and process. But
the notion of "ownership" has never been clearly defined, nor does it appear to have had much
real impact on how donor policy reform programs are in practice undertaken.

How might donors modify the processes by which they undertake activities in support of
economic reform in Africa to take into account, and support, the new trends of political
liberalization. The following are offered as ideas for the SPA donors to discuss and consider,
rather than as fully-articulated recommendations.

1. Donors involved in policy reform should consider making more explicit efforts
to ensure that the central governance themes -- transparency, accountability, rule
of law, and participation -- shape their own efforts to promote economic reform
in Africa. This would imply, in general, a more open approach to the
information and analysis generated in the preparation and supervision of
donor-assisted programs. Indeed, it would make the free flow of information a
major theme of both the content and process of economic reform. It would also
bring anti-corruption themes to the top of the agenda. It would imply that
conditionality agreements become more straight-forward and monitorable. And
it would imply that donors would encourage governments to involve a broader
range of actors, both governmental and non-governmental, in the design and
implementation of programs. These "reforms to policy reform" would necessitate
substantial changes in the procedures of many donor agencies, and are likely to
be resisted by host governments, even those that are newly-democratic.

2. PoliticalliberaIization creates an opportunity for donors to move away from the
"top down" pattern of policy reform that dominated their efforts in the 1980s.
The political sustainability of policy reform in the new political environments will
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3.

demand far greater attention to political base-building than was the case in the
1980s. While newly democratic regimes in Africa are likely to be more serious
about economic reform than·their predecessors, they a1$O base their legitimacy on
a more participatory policy process. Sustaining economic reform in this context
is likely to necessitate donors paying more attention to th~ processes by which
policies are made and implemented. In the past, donor agencies have focused too
narrowly on the content of policy. Donors can assist governments in 1/ ensuring
that a range of inputs, especially from those affected by and those responsible for
implementing policy, are brought into the policy process; 2/ building the
institutional capacity to manage a broad-based policy process; and 3/ creating the
capacity to effectively implement and monitor the impact of policy. Th~'y can
also support "accessory" packages, whose main rationale is to enhance the overall
political viability of economic reform. The details of such packages are described
below. A range of such activities ar~~ being initiated in Eastern Europe and the
states of the former Soviet Union. Such an approach involves going well beyond
the existing donor efforts to build domestic "ownership" for economic reform.

A more open political environment means that donors should consider taking
political issues more seriously at the design stage of policy-oriented programs,
especially in longer-term, institutionally-oriented sector assistance programs. In
such a case, reform "front-loading" is not possible, and effective political analysis
may have an important role to play due to the possibility that government's
commitment to the program is limited and/or the possibility for political de-railing
is present. Donors might build political analysis into the design process itself, in
order to better ensure that the outcome of the process is a politically feasible
program. In addition, the design process itself can be structured in such a way
that the political feasibility of the program is enhanced. Such an approach would
more explicitly accept the limited leverage of conditionality. A thorough political
economy analysis that begins at the very early stage of program design can throw
Ught on a range of political elements that will have an important impact on
whether or not a program is likely to work. Such an analysis would examine the
decision-making process within the issue-area to be addressed by the reform
program. It would analyze who the main "stakeholders" are and how they are
likely to be affected by .various reform options. Finally, it .would explore the
process by which the particular policy and/or institutional reforms will flow
through the bureaucracy, and assesses the ability of the institutions involved in
implementation to actually get the job done.

Such political analysis can facilitate both the design of the program and an
effective dialogue with government. For instance, decision-making analysis is
especially important in determining who in government are the key policy-makers
and for structuring the policy-dialogue. The "stakeholder" analysis is especially
important in assessing the potential for active opposition to ltie reform process
and in deciding whether a "frontal assault" approach or a more gradual approach
is likely to be more appropriate. Understanding potential winners and loserswiU
allow dialogue between donors and governments over whether or not the ilOEcy
reform agenda should include some "compensation" for losers as a means of
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diminishing opposition to reform. Side payments - even if largely symbolic - to
powerful groups opposed to reform to offset the impact of reforms on their
interests is but one possibility. PAMSCAD in Ghana, ostensibly intended to
offset the social impact of adjustment on the poor, also promised to provide jobs
for some of those rele3sed from government employment. While never large
enough to make a substantial impact on its targeted beneficiaries, PAMSCAD was
a useful political symbol for government's continuing concern with social welfare.
These types of programs will be especially important in public service reform
programs aimed at reducing the size of the civil service.

Donors should consider deepening current efforts to build collaborative
procedures for the analysis and ~esign of programs. The political viability of
policy reform programs are likely to be enhanced if the analytical and design
processes are highly collaborative. Such collaboration should include voices from
both government and from non-governmental actors who are expected to play an
imporL'Ult role in the aftermath of the reform, especially the private sector. Such
an approach might improve political viability in several ways. First, collaborative
technical analysis and design will increase the likelihood that host government
(and private ~~tor) participants will feel "ownership" towards the policy and/or
institutional reform package developed, rather than seeing it as a donor intrusion.
Second, collaborative analysis and design gives all involved insight into the
assumptions tJ-~t various actors" ing to the process, and will help generate
specific ways 1~~ which politier' ASibility can be combined with economic good
sense. Finally, collaborative recnnical analysis and d~ign will give insight'about
whether specific "side-payments" mightbe needed to sustain the reform package.

Governance

Both bilateral and multilateral donors are committed to supporting "better governance" in Sub­
Saharan Africa. Few would disagree that good governance is necessary for development. But
promoting good governance (and penalizing poor governance) with aid is complex. The first
problem is the definition of "governance". Bilateral donors have generally identified good
governance with democracy cmd most have announced that their aid will be tied to progress
toward democratization (though not all have acted in accordance with their statements). The
definition of good governance by multilateral donors has been less clear. This appears partly
due to a lack of clarity in staff thinking in these organizations and in part the organizations'
inability to come out explicitly in support of democracy due to the perceived limitations imposed
by their articles of agreement. (The World Bank appears at times to have gone beyond these
perceived limitations in pressing several Afri~ governments to implement political reforms.)

The lack of clarity and coherence in donor policies supporting good governance raises several
problems. The first one is coherence among donor agencies. If donors are to condition their
aid (including aid in support of economic reform) on·political reforms, they will fail unless they
act consistently·over time and in a coordinated fashion. It is no good for the bilateral donors
to withhold aid because a government has had a fraudulent election or no election at all while
the multi1aterals continue to lend to that government because its economic reform record is good
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or because it is relatively honest. And it is pernicious for donors to declare ~eir support for
democracy one time and appear to back off of that support another time.

The problem of coordination has yet to be addressed fully. For political conditionality to be
effective and credible, the World Bank and the IMP would have to support donor policies
denying development aid to African governments -- for example, to the present government in
Kenya - where those governments had failed to implement adequate political refonns. This may
mean that the a(ticles of agreement of these institutions need to be reinterpreted. This is a
controversial point but it is simply another logical step in the evolution of development thinldng
in these institutions, particularly in the World Bank. If was first thought that aid could support
development through financing productive investment projects. It was discovered at the
beginning of the 1980s that investment projects could not promote development where a
country's overall economic policies were unsupportive of development. So aid shifted to
financing economic reforms. But economic refonns failed to bring about a significant
improvement in economic performance in Africa. In 1989, the Bank pointed to the problem of
governance as a further bloc to development. It is only logical that obstacles relating to poor
governance must be removed if development is to proceed. And while the Bank has not openly
pointed to the need for democratic polities as key to removing those obstacles, the institution's
emphasis on transparency and accountability appears to imply democratic political reforms. The
Bank needs to accept the logic of its past arguments.

A second dilemma involves the specific criteria for providing or withholding development aid
in response to democratic reforms and good governance. Should development aid be provided
only when recipient governments have crossed a notional "threshold" of democracy -- for
example, have permitted freedom of speech and assembly, have held free and fair elections and
have permitted the winner of those elections to take power? Or should aid be based on a scale
of democratization where a ,little bit of political liberalization is rewarded with a modest amount
of development aid and greater strides towards democracy are rewarded with larger amounts of
aid? The increased freedom of speech and the permission to form opposition parties would, in
this case, provide the basis fur the resumption of modest aid programs to Kenya (provided the
government did not reverse those reforms) even though the elections were flawed.

We propose here a governance strategy to guide the provision of program aid by all donors: that
the most sought-after economic assi~tance -- fast disbursing aid associated with economic reform
prognuns -- be provided Africa governments only if they meet the following criteria: (a) meet
internationally accepted standards of human rights behavior; (b) are prepared to implement and
maintain acceptable economic reform programs; and (c) have implemented political reforms
including freedom of speech consistent with internationally accepted norms, freedom of
association and assembly (including the right to form political parties) and have held free and
fair elections and continue to do so. In reality, most aid recipients already meed the first
criteria. In theory, program aid is already conditioned on the second criteria. The third criteria
would set minimum political'conditions for receipt of program aid. (Emergency assistance and
project aid need not be included in this strategy on supporting good governance in Africa.) Not
only does this approach make good economic sense, ensuring that the aid were used responsibly,
but it makes good political sense. Many observers of Africa believe that the many social and
economic problems of the region -- low literacy rates, low incomes, ethnically and religiously
divided societies, militaries used to wielding political power, the absence of a middle class, a
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poorly developed civil society -- will prevent democracy from being established and enduring
in the region. What they overlook in the case of Africa is the heavy dependence of many
African governments on foreign aid and the potentially important role aid donors can play in
tying that aid to political reforms. The political reforms themselves, if they are sufficient and
maintained, may well lead to the development of conditions which will sustain democracy in
Africa long after the aid is withdrawn.

Incentives l~es

Donor efforts to promote economic reform in Africa through policy-based assistance have been
compli.cated by a series of difficult incentives issues. It is important to understan.d these
problems in order to ensure that financial programs intending to promote the reconcilhition
between political liberalization and economic reform do not end up having a perverse effect.

The record in Africa and elsewhere suggests that policy-based program assistance is not an
instrument that can be indiscriminately wi~lded in a wide range of circumstance:.1. This is not
to suggest that program assistance cannot be an effective use of donor resources, DlJt that the
potential for misuse is probably greater than in the case of project aid.

Policy-based resource transfers ?.re tricky mechanisms for donors. If they work as intended, the
fmancing provided by donors facilitates policy reform by lowering the political risks attached
to it and increasing the speed and likelihood of a supply response. The World Bank's analysis
of successful policy reform suggests a "virtuous cycleII in which donor resources, in the context
of a finn government commitment to reform, help to close the financing gap and increase the
likelihood of private investment while at the same time serving as a source of discipline against
policy back-sliding. Examples of such a "virtuous cycle" in Africa are very limited. Mauritius
is clearly one; Ghana has some of the attributes, but has not generated the private investment
response.

But "policy-based" resource transfers can 2lso limit tlle imperatives for fundamental adjustment.
In a context where government continues to dominate the economic and political landscape, they
may promote not adjustment but a restoration of the status quo ante. This was clearly the case
in countries like Zaire, Zambia and Liberia; while elements of this outcome have also been
apparent in Kenya, Cote d'Ivoire and Senegal.

While African.states have had a powerful incentive to enter into conditionality-based agreements
-- their desperate need for the foreign exchange that accompanies such agreements-- they have
much weaker incentives to implement the conditions agr~ upon. The weakness of these
incentives derive from several different sources: characteristics of the international system,
incentives in donor agencies, and politics in African countries. The most important disincentive
to African countries implementing conditionality-based agreements is that non-implementation
will often not be sanctioned. While in theory, donors should be able to ensure compliance to
programs by threatening to withhold~ funding if the conditionality attached to existing
programs is not implemented, in practice this does not often happen. In fact, there is a st(,ong
bias in the donor community against sanctioning non-compliance.
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The multiple roles of the donors -- agents of external interests, promoters of reform, major
creditors, and "financiers of last resort" -- largely explain why sanctioning non-eompliance is
so rare. International pressures on donors to continue to supply liquidity to African states,
l;''lgely growing out of humanitarian concerns about African poverty and that Africa not fall
further behind the rest of the world, undermine the willingness of donors to sanction
non-eompliance with conditional agreements. Moreover, given that debt repayments may be put
at risk if programs are cancelled, the IMP and the World Bank themselves had a growing
disincentive to enforce conditionality as their financial exposure in Africa increased throughout
the 1980s.

This bias against sanctioning non-eompliance is reinforced both by the difficulty in monitoring
compliance and by the bureaucratic incentives within donor agencies. Program conditionality
is often very difficult to monitor, with the possibility that reforms enacted can be countermanded
by other initiatives outside the scope of the program. The resources provided for monitoring
and evaluation of conditional programs are minuscule compared to the task involved. In the
19808, the path to career success in the World Bank was through participation in the design and
implementation of successful policy reform programs. Bank staff members have a strong
incentive to portray the conditional lending activities in which they have been involved in the
best light possible. Similarly, at an institutional level, given the controversy attached to
conditionality, the Bank and other donors have a broad interest in enunciating the positive. In
such contexts, recipient governments have gained a good deal of flexibility in how (or whether)
they implement conditionality-based programs.

This is nat to imply that there are never sanctions for non-implementation. When a government
publicly repudiates a program, as zambia did in 1987 and Kenya recently did, some IFI funding
does get cut off. Also, governments do have to show some real efforts in order to even qualify
for policy-based programs. IMP programs are sometimes discontinued, and World Bank
programs usually are only undertaken in the context of an IMP program. But discontinuance,
in and of itself, has not heavily damaged a country's ability to re-approach the IMP and the
World Bank later and renegotiate a new program. For the World Bank, the main sanction that
has been utilized in adjustment lending is the delayed dispersal of funds, not a particularly
powerful lever of influence. The point of this discussion is that recipient governments are aware
of the very limired sanctions for non-implementation and are thus less likely to feel compelled
to implement conditions to which they have agreed.

The limited likelihood of sanctioning creates a context where recipient government officials have
an interest in expressing an over-commitment to reform, and in minimizing the potential
difficulties, political or technical, they might face in implementing reform programs. Donors
involved, in economic reform in Africa have been slow to acknowledge the inherent problems
that the process of conditionality entails. In general, the entire conditionality "game", whereby
donors attempt to "buy" as much reform as they can with a given amount of money, while
recipient governments try to get as much money from the donors as they can for as little reform
as possible, draws government attention away from the serious need for economic restructuring
by creating a context in which the benefits of reform became identified as increased donor
resources rather than improved economic performance.
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Decisions concerning economic reform all too often become responses to external pressures and
attempts to maximize external resource flows rather than efforts to grapple with imperative
domestic problems.. African governments have been quite successful at this side of the economic
reform enterprise; during the 1980s, foreign aid as a proportion of GDP for Africa as a whole
almost doubled (in the past twenty years, the proportion of total development assistance received
by Africa has more than doubled to over one-third of the global total). Just imagine what might
have been achieved in the areas of economic growth and poverty reduction had similar serious
effort been placed there. Unfortunately, real GDP growth in Africa has slowed in each decade
since the 1960s, and, thus far, economic reform efforts have failed to reverse this trend.

This discussion of incentive problems with policy-based assistance needs to be kept in mind as
donors grapple with how to respond to the financing needs of democratizing regimes in Africa.
Many of these regimes will find themselves in virtually bankrupt condition, and will seek
substantial donor flows. In addition, as noted by both van de Walle and Bratton, thus far
newly-democratic regimes have shown considerable commitment to economic reform, with Benin
and Zambia being prime examples of this. It might appear that there is an overwhelming case
for large donor flows, with somewhat weakened conditionality. In his paper, Michael Bratton
suggests such an approach.

But there are also dangers to such an approach. Providing too much aid to quickly to new
governments in response to political change can undermine the incentives to implement painful
reforms and the incentives for their publics to accept those reforms. (There were some reports
that resistance to economic reform increased in Benin because there was a widespread belief that
President Soglo had a secret pot of money provided to him by foreign aid donors.) Sanctioning
non-compliance with economic policy conditionality is likely to be very difficult for donors in
newly-democratizing regimes who will, rightfully, have the goodwill of the international
community. Given the likelihood ora very high level of political demands upon such regimes,
the incentives to maintain difficult policy choices, especially on stabilization and demand
management type issues, will not be strong. Weakened conditionality and a large donor flow,
in such circumstances, may have the perverse effect of encouraging the postponement of tough
policy measures. This would be doubly unfortunate, since it may very well be that the political
capacity for undertaking large and difficult reform is greatest in the early days of a newly
democratic regime. The point is that just as too little aid can contribute to the failure of reform
programs to be fully implemented, too much aid can playa similar role.

Large inflows of aid can also undermine the independence and credibility of the new regimes
and promote the·maintenance of patronage networks so familiar in Africa. Political allegiances
based primarily on patronage relationships may limit the accountability of government since it
will be neither judged nor penalized on the basis of its performance in managing the economy,
but rather, on the amount of largess it can spread about. Unfortunately, while the problem of
the appropriate level of assistance is an important, there is no easy formula to help decide how
much is enough in particular countries. Making that determination will take information,
coordination, and savvy political judgment by donors.

There is an additional issue related to the amount of aid' provided African countries, especially
fast-disbursing policy-based assistance. The dependence of many of Africa's poorer countries
on foreign aid is already extraordinarily high by historical standards -- double or even triple the
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ratio of aid to GDP provided Korea or Taiwan several decades ago. Few believe that relying
on foreign governments and international agencies for 15% (or more) of GDP, the entire public
investment budget and a large proportion of import financing over an extended period of time
can be healthy for a recipient country or its government. For instance, in the 1980s, countries
such as Ghana and Uganda received extraordinary levels of support due to their commitment to
economic reform. These commitments became, in practice, virtually open-ended. Over time,
these resource flows have become less a lever for reform and more of a crutch for regime
maintenance.

The continuation of ever-increasing amounts of aid with no termination point provides recipient
governments with what is, in essence, a "soft budget constraint," saving them from fully
confronting their own economic problems. In such circumstances, populations may resist
reforms because they do not believe they are necessary given the amount of foreign aid their
governments can expect. Donors have correctly sought to limit "soft budget constraints" in
public enterprise restructuring programs and in fiscal and budget reform programs. It is
unfortunate that the overall level of aid in several African countries encourages, at the macro
level, the same phenomenon.

Thus, while we believe that it is correct for the SPA donors to focus their financial support on
those countries that have moved the farthest on political liberalization, donors should avoid the
temptation of trying to create"African winners" through a large and long-term commitment of
donor resources. Recall that donor efforts to support reform, especially through the cash
transfer mechanism, have tended to sustain the partial reform syndrome. This suggests that the
over-commitment of donor resources, out of a desire to create "African winners, II is likely to
be counter-productive. Foreign assistance can never play the central role in creating winners.
Asian experience is instructive here. One of the key factors prodding the Koreans and
Taiwanese to address their economic policy failures was the prospect that foreign aid (primarily
from the US) would soon be sharply diminished. Donors should consider a similar approach
to African countries.

While it is appropriate to give additional financial support to newly democratic regimes,
especially those undertaking difficult reform initiatives, such special support should be strictly
time-bound. One approach for the SPA donors to consider for newly-democratizing regimes is
a time-bound package (say, two to three years) of extraordinary support for undertaking
economic reform programs in areas that have been the most problematic for past efforts, and
were precluded by the very nature of old ruling regimes. A prime example of such an issue
would be civil service restructuring. Such an approach would provide an incentive for newly
democratic regimes to think big, and to "strike while the iron is hot" on a major reform that
addresses key constraints to the effective transition to a market-based economy. But it would
be less likely to bring with it the downside of over-dependence upon foreign resources and
relinquished responsibility for key policy decisions.
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Administrative Studies, University of Zimbabwe. Research: Southern Africa.

Nelson, Joan. (Session 2, Commentator). USA. Senior Associate, Overseas Development
Council. Research: Second and Third World.
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Toye, John. (Session 3, Case Study Leader). U.K. Director, Institute of Development Studies,
University of Sussex, England. Research: Ghana, Zambia.

van de Walle, Nicolas. (Session 2, Presenter). Belgium. Assistant Professor of Political Science,
Michigan State University. Research: Cameroon, Senegal.
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