
UNITED NATIONS 
Economic Commission 

for Africa 

RURAL 
PROGRESS 

Vol. XIII, 1994 

ECAC 
711.3 
R9487 
1(1994) 



! / [ , o! 

UNITED NATIONS 
Economic Commsssion for Africa 

RURAL PROGRESS 

Vol. XIII, 1994 



Corrigenda 

The page numbers indicated in the Table of Contents should be as 
follows: 

Page 

Editorial 1 

Education, Training and Future Rural Development in Africa 
By Geoffrey Last 5 

The Dimensions of Privatization of Land Resources in Africa 
By B. Mulugetta 63 

References 101 

Request for Feedback from Rural Progress Readers 104 

Additional References 

Dorner, P. (1987) Land Reform and Economic Development (Har-
mondsworth, Middlesex) Penguin Books. 

Hunt, D. (1982) The Impending Crisis in Kenya, the case for land reform 
(Go wer). 

Momdani, M. (1976) Class Formation in Uganda. (London) Heineman. 

EAER, (1989) East African Economic Review 

ERD, (1987) Rural Development Group. Leeds University, UK. 



Table of Contents 

Page 

Editorial 1 

Education, Training and Future Rural Development in Africa 
By Geoffrey Last 4 

The Dimensions of Privatization of Land Resources in Africa 
By B. Mulugetta 54 

References 86 

Request for Feedback from Rural Progress Readers 104 

Rural Progress is published to facilitate dtsseimnation of 
informattoiv exchange of experience in integrated rural 
development in Africa and to generate more informed 
interest in the concept amongst all concerned. For further 
information^ please write to the Editor, Rural Progress, 
Economic Commission for Africa, P.O. Box 3001, Addis 
Albafe^ Ethiopia. 

^ ^ 



Editorial 

A Step Beyond Advocacy 

The UNECA is mandated to provide advisory services to member 
countries in the field of socio-economic development. According to its terms 
of reference," the commission is empowered to make recommendations on 
any matter within its competence directly to Governments of the members 
or associate members concerned..."1. Each year, in fulfilment of these 
objectives, the commission organizes high level consultation where experts 
from all walks of life congregate to debate on Africa's development issues 
and to propose recommendations that each member country is expected to 
accept and implement. In its 37 years of exitance, a large number of such 
recommendations were produced by the Commission. Many of these rec
ommendations have yet to be implemented. A statement made during the 
meeting of the executive heads of the OAU, ADB and ECA in Abidjan, Cote 
D'lvoire on 9 December 1990 confirms the fact that the adoption of Lagos 
Plan of Action (LPA) in 1980, the African Priority Programme for Economic 
Recovery 1986-1990 (APPER), the African Common Position on Africa's 
External Debt Crisis, United Nations Programme of Action for African 
Economic Recovery and Development, 1986-1990, (UN-PAAERD) and 
African Alternative Framework to Structural Adjustment Programmes for 
Socio-economic Transformation (AAF-SAP) did not yield the expected 
results in the decade of the 1980s. According to the statement this stems 
largely from the fact that policy decisions have remained mostly unimple-
mented and common positions not appropriately and forcefully followed. 

Indeed, the central theme of these recommendations is the develop
ment of Africa. However, the socio-economic conditions of the continent in 
the past two decades continued to deteriorate steadily. Those recommenda
tions on which a large amount of human and financial resources have been 
expended were limited in their contribution to the socio-economic develop
ment of the continent and their impact was very faint that it failed to register 
noteworthy progress. Nonetheless, advocacy as the only means to articulate 
theproblems of Africa's development, have continued to dominate the work 
of the commission. 

United Nations, Terms of Reference and Rules of the Economic Commission for 
Africa, E/CN.14/1] 1/Rev. 8, Addis Ababa, 1982, p.2. 
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Advocacy as the only avenue of the Commission to achieve its desired 
objective is far from sufficient. It has to be complemented with practical 
exercise in the implementation of the wisdom of the commission. In this 
regards, the Economic Commission for Africa, has launched a major rural 
development programme entitled "Sustainable Agriculture and Environ
mental Rehabilitation Programme" (SAERP) that endeavour to address the 
development concerns of Countries in the Horn of Africa; Food Security 
and Environmental Rehabilitation. The Programme is the first of the occa
sion where the Secretariat is venturing to directly participate in the actual 
planning and implementation of development activities at the grassroots 
level by closely working in collaboration with the development planning 
offices of regional Governments of Ethiopia. Some Countries in the Horn 
like Eritrea are expected to join the programme. This, in fact, is a step 
beyond advocacy. 

SAERP is a multi dimensional development programme which is 
developed in close consultations with the highest authorities of Ethiopia and 
in cooperation with UNDP and FAO to address not only the issue of food 
security in Ethiopia but the whole area of sustainable development in 
agriculture and natural resources. The programme is being executed on 
region-by-region basis with the regional government in Ethiopia at the 
forefront of the exercise. The designing process of SAERP for Tigray and 
Amhara Region, one of Ethiopia's food deficit regions, is now completed 
and preparatory work for the Southern Regions is underway. It is recalled 
that the Northern parts of Ethiopia's highlands have witnessed, within a 
matter of two decades, major disasters in famines, as a result of which several 
thousand people have perished or fled their region. In view of the fact that 
this is a programme where we have concrete field experiences, it is important 
to highlights on the objectives of the programme. 

The first objective is capacity building. The conception of SAERP 
pre-supposes the use of local expertise in designing the S AER programme. 
Accordingly, with the assistance of UNECA secretariat the designing proc
ess was successfully conducted by Ethiopian professionals. In order to 
achieve this objective, the commission organized intensive training pro
gramme as well as consultation workshops to ensure grassroots planning 
and to carry this planning process at minimum cost, such process not only 
contributed to strengthening local capacity in design process, fyut also 
succeeded in ensuring that practically all of the design components are 
undertaken by local institutions and experts. 

The second objective very much in line with the first one, relates to 
using participatory methods in addressing issues of design elements. The 
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SAER programme in Tigray was designed with the active participation of 
the beneficiaries of the Region. Like all the forthcoming SAER programmes 
in Ethiopia, the programme in Tigray has evolved into a farmer managed 
programme involving decision-making processes by beneficiaries. The de
sign process has also resulted in the creation of major institutions at all levels 
of the regional government, which institutions operate directly under the 
organization, management and supervision off beneficiaries. These institu
tions have built-in mechanisms for grassroots planning and monitoring and 
evaluation, all operating under direct guidance of the beneficiaries. 

The third objective of SAERP is to increase production as quickly as 
possible using extensive water harvesting systems for irrigation. The design 
process for the Tigray region anticipates the building of 500 irrigation 
schemes, principally using micro-dames within a period of ten years. This 
undertaking of the proposed schemes will involve extensive watershed 
management as well as adequate preparatory measures in organizing the 
agronomy components of irrigation schemes to an extent that the region can 
be self-sufficient in food resources and export food to other Ethiopian 
regions and to other countries in the Horn of Africa within a period of ten 
years. The programme in the Amhara region has a preparatory phase of four 
years with clear direction covering a total period of ten years in which the 
ultimate beneficiaries of the programme are farmers, including women, 
particularly in the drought prone areas. 

The fourth objective involves, through measures outlined above, the 
massive rehabilitation of the environment. The watershed management 
programme will involve, by the end of the tenth year, a capacity to rehabili
tate and reconstruct no less than 200,000 hectares of watershed areas in a 
single years. The massive accumulation of water in strategic locations will 
also radically alter the state of the environment. Two major effects are most 
likely to occur. The first one involves a change in the environment, meaning 
the water levels of the region will be higher, the fauna of the region will 
change as it has already occurred in the areas where a few micro dams exist, 
the land-population optimal factors will also improve since higher levels of 
yield and output will be achieved on limited plots of land because of 
irrigation. On the side, extreme care is being taken from the very beginning 
to prevent the negative consequences that could emerge: a rise in the 
incidence of malaria and bilharzia and other water-born diseases. Consult
ations have already been undertaken with WHO and are taking the appro
priate measures to ensure that the irrigation scheme are free from health 
hazards. One of such measures being taken is designing the irrigation canals 
appropriately so that water flow in the canals discourages the breading of 
malaria, bilharzia and other water-bom diseases. 
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The SAER Programme is one of the unique programmes that the 
Commission is organizing' to break the cycle of agrarian crisis in Ethiopia 
and possibly the Horn of Africa. The programme has received full endorse
ment of the Government of Ethiopia and is now moving from region to 
region. With the implementation of the t^o major rural development pro
grammes mentioned above, as well as others to follow, Ethiopia will manage 
to extricate its61f from its present chronic dependency on food imports 
within a period of ten years. This innovative exercise by the EC A and FAO 
is expected to be applied in the neighbouring countries of the Horn of Africa 
particularly Eritrea. 
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Education, Training and Future Rural 
Development in Africa By Geoffrey Last 

Context 

The objective of this paper can be described as a reasonable attempt to 
summarise a very large problem. They could also be rewritten to state 
explicitly rather than implicitly what this problem is. If we are to discuss 
the possible contribution of training/education reorientation and other learn
ing processes to the promotion of change, we must be very clear what 
situation has to be changed. 

The following are salient points considered in preparing the paper. 

(1) New approaches to the provision of educational services to ru
ral communities are required. 

(2) The active participation of rural communities in local change 
processes is desirable. 

(3) An evaluation of past experience shows that grass roots devel
opment has faced problems in becoming self-sustaining and 
self-reliant. 

(4) Peasant agriculture is not sufficiently productive. Develop
ment must be people-centred. 

(4a) The present content and methodology of education maintains a 
wide gap between theory and practice and the real needs of ru
ral communities. 

(4b) The present training systems for development of human re
source capacity are ineffectual. 

(4c) There could be more than one new approach to people-centred 
development and community participation. 

(5) There are crucial issues to be faced but we are not yet in a posi
tion to provide firm answers. 

The author of this paper, Mr. Geoffrey Last is a freelance consultant 
who served as advisor to the ministry of Education in Ethiopia 
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(6) Although the firm answers to these questions cannot yet be 
provided a quantitative evaluation of ^raining volumes is re
quired. Training should be made available at more than one 
level. 

The reason for this search for new approaches is not difficult to see. 
There are two many reviews and reports which incorporate "crisis" in their 
titles when referring to Africa to permit a view that persistence and patience 
will provide a solution. 

The African Condition 

A mass circulation magazine summarised the situation only the other 
day. Total African GDP in 1988 with 450 milhon population was around 
US$135 billion; roughly equal to that of Belgium which has 10 milhon 
people. External debt equalled GDP in 1988. 20% of total population face 
chronic hunger. 

The 1990 World Bank Development Report lists 27 African states in 
the "Low-Income Economies" (64% of those in this bracket). A further 11 
are in the lower-middle income bracket, and only 3 (Algeria, Libya and 
Gabon) are listed above this. Africa has several small countries listed 
separately as they have populations of less than one milhon. Out of 55 such 
countries on a world wide scale, Africa provides 7 of the poorest 12. Only 
Seychelles, with its lucrative tourist industry rises above this level. Accord
ing to ECA's AAF-SAP document, of the 43 countries declared "Least 
Developed" by the UN system, 28 (65%) are African countries. 

This gives cause for concern as indicative of status at one moment in 
history. The next obvious questions look at trends. Where did Africa come 
from and where is it going? Are there signs of improvement? 

The FAO long-range study (African Agriculture: The Next 25 years) 
draws attention to the facts that, since 1960, per capita food production has 
fallen (by 1986) nearly 20% and that between 1961 and 1980 arable land 
per capita fell from 0.71 ha, to 0.57 ha. Between 1960 and 1970, the rate at 
which new land was being brought under cultivation fell by 30%; a phe
nomenon largely due to the increasing scarcity of cultivable land with-
available technology. 

FAO calculates that, if current trends persist: 

(a) per capita food production will continue to decline by 1 % per 
annum (equivalent to 30% over 25 years). 
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(b) there will be a decreasing ability to pay for imported food. 

(c) by 2010 only 4 countries will be net exporters of food (com
pared with 26 in 1979-81). 

The FAO analysis is largely a reflection of the relationships between 
agricultural resources and population trends. The latest World Bank Report, 
From Crisis to Sustainable Growth, calculates that average annual growth 
of agricultural production was negative during 1973-80 in Sub-Saharan 
Africa as a whole. Between 1980-1987 there was recovery, but the average 
annual growth was only half that experienced in 1965-1973 (2.2%). In the 
low-income countries of SSA, the position was worse (2.2% p.a. growth 
1969-73 and 1.0% p.a. growth in 1980-87). 

The Executive Secretary of UNECA draws attention (UNESCO 
Sources No. 15, May 1990) to the fact that per capita income levels in Africa 
have "steadily dechned" by 2.6% p.a. between 1980 and 1988; that "whereas 
investment was 25.2% of GDP at the end of the 1970's, it decelerated to 
15.8% in 1988"; that balance of payments deficits (US$3.9 bilhon in 1980) 
increased to US$20.3 bilhon in 1988, during which period external debt 
increased from US$48.3 billion to US$230 bilhon. In 1988, debt was 
equivalent to 80% of African GDP and 314% of exports of goods and 
services. 

Added to this is an accelerating decline in the stock of natural re
sources, (high levels of investment and technology are required to release 
new resources), and a real concern over the destruction of the environment. 
For the first time in a World Bank Report a rudimentary table on Environ
mental Indicators is presented ("From Crisis"... 1989). This is largely 
concerned with forests and wood lands and shows that, on one hand, the 
production of fuelwood and charcoal must have the highest growth rate of 
any 'development' fact in Africa, and on the other hand that reafforestation 
must be the most negligible change element on the Continent lUCN con
firms fWbrld Conservation Strategy 1980) that Africa relies more on trees 
for local energy use (58%) than any other world region and FAO (25 years) 
projects that the 55 million Africans suffering from acute shortage of fuel 
wood in 1980 could increase four fold by the end of the century. By this 
time, FAO would like to see 25 million ha of new plantations. 

The World Bank in its "From crisis" text (p. 101) tells us that 80-90% 
of rangelands and 80% of crop land in the dry land areas may be affected by 
soil degradation. Population increase results in movement on to marginal 
land with consequent acceleration in soil degradation. Nevertheless, FAO 
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is looking for a 0.7% per annum increase in land use producing an additional 
55 million ha by 2010 in rainfed and irrigated land use combined. 

Sign posts for the Future 

There is no doubt therefore that there are some devastating trends to 
reverse and that these changes will not be easy to bring about. Opinions on 
this are plentiful. There is a wide range and a large gap between those who 
would tinker with economics and bring African economies in line with the 
external environment, (this is called "structural adjustment"), and those who 
would restructure African economies from the inside (transformation rather 
than adjustment). 

This debate began with what can only be described as a confrontation, 
intensified by IMF direct action to secure'compliance on a narrow range of 
economic adjustments, and besieged national economies struggling to main
tain political credibility. It is not fruitful to expand on this debate for it has 
already led towards some areas of common understanding which have the 
potential of positive results. Two are important. The first is the need to take 
a holistic view of the level and characteristics of development at the national 
level, and to apply some more widely-based development strategies than 
those based more narrowly on agriculture, markets, pricing systems, mone
tary policies etc. 

The second, of crucial importance in the context of the focus of this 
paper, is the need to view development as a people-based process. 

Together, these two emerging principles express the feeling that escape 
from the current crisis implies a movement towards an economy at the 
national level which is achieving an increasing foundation of self-reliance, 
internal balance rather than conflict and confusion, and self-sufficiency 
promoted by autocentric dynamic processes. 

The need for a holistic view is one outcome of specialised studies 
which have, at least, supported and strengthened the view that a large number 
of interrelated and interdependent factors have contributed to lack of suc
cess. It has been shown that contributory factors include: 

(a) Technical Deficiencies providing the wrong message or em
ploying inappropriate technology; supplying new inputs pro
duced under laboratory conditions using a high level approach 
to research but with inadequate field testing under peasant 
farm conditions. The World Bank has commented (From cri
sis to ... 1989). "In many African countries more researchers 
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than before are spending more money with little to show for 
it... More has been spent on agricultural research in Sub-Saha-
ran Africa per farmer than elsewhere in the developing world" 
(p. 99). 

These concerns have been voiced in many quarters. The need 
for a reorientation of research programmes has been stressed, 
but, more importantly, has come the demand for participatory 
modes of research and development. It is now understood that 
this must extend beyond joint enquiry into specific situations 
into a holistic view of the interactions between traditional and 
modem knowledge and information systems. 

(b) Institutional Deficiencies which stretch from the adoption of 
inappropriate western administrative machinery at the centre, 
through the inadequacies linking intermediary systems to the 
negative environments for local organisation at the base. A 
whole range of problems has resulted - overcentralisation, bu
reaucratic procedures, non-functioning delivery systems, diffi
culties with horizontal on intersectoral interactions, 
accountability and responsibility in the context of objectives 
for change, etc. It is also possible to look at these issues under 
two headings: (i) structural inappropriateness and (ii) opera
tional inadequacies. But even the best designed machinery de
pends on the human factor. 

These, again, are very large questions. In the context of the objective 
of producing effective and self-sustaining change there are two very com
mon problems for which solutions have yet to be found. The first is that in 
transmitting development/change messages from the centre to the periphery 
there can be very wide gaps between what was intended and what actually 
happens. Naturally, the larger the number of administrative layers the 
greater this problem. The second is the almost total absence of any upward 
flow of opinions, ideas, needs, knowledge from the periphery to the policy 
and decision-making apparatus at the centre. When representative institu
tions exist they assemble the ideas and positions of politicians, not commu
nities. 
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The Evidence 

Introduction 

Taken in its entirety and imposing a long-term view, the question of 
devising strategies, modes and programmes for relating human development 
actions to the future challenge of rural development in Africa is a very large; 
and almost certainly an impossible task. This is not to say that nothing can 
be done. On the contrary, it is necessary to underline the thought that a great 
deal more needs to be done than is apparent at first sight. In the past, training 
and education programmes have been designed with great speed. In retro
spect it must be said that the appropriate phrase must be "Indecent haste", 
because the impact has been small and in many ways, actually negative. 

If we wish to relate human capacities to the real needs of development, 
and then design programmes which will support human endeavour and 
increase capacity to produce change within a development framework which 
requires maximum participation at the grassroots, and with objectives which 
require that action initiated shall be sustained and, at the same time, promote 
equity with development, change and growth, two preliminary steps must 
be taken; 

(a) there must be an assessment of the degree to which the general 
environment for change based in the particular principles intro
duced above, is positive, and in what ways it might be nega
tive or unsympathetic. If the general framework for change is 
in any way negative, the implication is that, if change is to be 
insisted upon, actions may have to be wider and/or deeper than 
those designed to meet immediate objectives. 

(b) to design and then implement programmes directed at strength
ening human capacities to promote specific or particular objec
tives, (i.e. agricultural development within the context of rural 
development and the latter within the context of an overall pro
gramme for development), there must be an assessment of the 
needs to which education and training can be related. In the 
trade this is known as a "Training Needs Assessment". The 
T.N.A. will be concerned with two aspects of capacity; (i) a 
comprehensive view of present capacity covering knowledge, 
skills, understandings attitudes, motivations etc., and (ii) a defi
nition of future targets in terms of new knowledge" skills etc re
quired to raise the level of development in all the sectors 
related to the changes required. 
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In both (a) and (b) proper attention must be paid to previous experience 
of the dynamics of change with a view to identifying factors which have 
been seen to influence change. 

Some Large Statements 

To take on board the rapidly declining economic and social situation 
in Africa, LPA and AAF-SAP have emphasised a view of development 
which is people-centred. From this view are derived all other objectives and 
strategies relating to real development^ equity, participation, self-reliance, 
and sustainability. 

In chronological order, the most recent pronouncements are as follows; 

(a) The Khartoum Declaration. This was adopted at the Interna
tional Conference on the Human Dimension of Africa's Eco
nomic Recovery and Development in March 1988. The 
Declaration itself talks of: 

(i) the universal evidence in Africa of traditional forms of 
community action for survival and change. 

(ii) the importance for reversing present trends of "the en
gagement of Africa's most basic resource - its approxi
mately 250 million economically-active people. 

(iii) the fact that it is "essential to restore the strained and torn 
fabrics of our societies, make popular participation in 
decision-making processes effective". 

(iv) the conclusion that "Progress in advancing the human 
condition in Africa depends upon the structure, pattern 
and political context of socio-economic development," 
and that "the political context for promoting healthy hu
man development has been marred, for more than two 
decades, by instability, war, intolerance, restrictions on 
the freedom and human rights of individuals and groups 
as well as overcentralisation of power with attendant 
restrictions on popular participation in decision-making". 
In the absence of proper conditions "the weaker ones go 
under in increasing deprivation, social dislocation, hun
ger, ill-health or death". 

(v) Consequently, it was regarded as "the primary responsi
bility of African Governments to develop a richer articu-
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lation of the total macro-framework within which to reori
ent these programmes", so that "the application of struc
tural adjustment measures should restore, not corrode the 
dignity of the African as a human being". 

The UNECA - AAF - SAP talks about the central strategy be
ing "adjustment with transformation" based in human resource 
development on the assumption of' technological intemalisa-
tion". This central strategy must be directed at "Africa's prior
ity needs and the context of a transformation ethic which 
places prime importance on changing patterns of consumption 
within restructured social and political systems designed to 
promote self-reliant and self-sustaining development". The 
creation of an enabling environment for this kind of sustain
able development depends on broad participation in decision
making, consensus building, equity and justice, stabihty, 
.facilitation of access to opportunities for all and a favourable 
investment climate (which, of course depends on evidence of 
progress in estabhshing the "enabling environment"). AAF-
SAP quotes the Khartoum Declaration as stating that "The po
litical context for promoting healthy human development has 
been marred, for more than two decades, by instability, war, in
tolerance, restrictions on the freedom and human rights of indi
viduals and groups as well as over-concentration of power 
with attendant restrictions on popular participation in decision
making". On this the ECA coqiment is: "All these impose se
vere constraints on motivation for high productivity". It 
concludes that "development has to be engineered and sus
tained by the people themselves through their full and active 
participation. Development should not be undertaken on be
half of a people; rather it should be the organic outcome of a 
society's value system, its perceptions, its concerns and its en
deavour. As such, to achieve and sustain development, it is 
necessary to secure the education and training, health, well-be
ing and vitahty of the people so that they can participate fully 
and effectively in the development process". 

Unfortunately, AAF-SAP does not offer any advice on how 
this is to be brought about, although it does recognise that "for 
African countries facing unabated external aggression and des-
tabilisation, this policy direction may be difficult to pursue un-



til the external destabilising forces are removed". For some 
ideas on possible implementation strategies we were encour
aged to look forward to a following event. 

(c) The Arusha International Conference on Popular Participation 
in the Recovery and Development Process in Africa was held 
in March 1990. Since this meeting focuses on the central pur
poses of this paper, it must be given very careful considera
tion. The objectives of the conference were (a) "to sensitise 
national people's participation", (b) "to sensitise national gov
ernments," (c) "to identify obstacles to people's participation 
in development" and (d) to "recommend actions to be taken 
by governments", (etc), "in building an enabling environment 
for authentic popular participation in the development proc
ess"... 

The outcome of this meeting, attended by over 500 participants, merits 
full attention. However, attention is drawn to the following sentences: 

• "We are united in our conviction that the crisis currently engulfing 
Africa, is not only an economic crisis but also a human, legal, 
political and social crisis". 

• "We affirm that nations cannot be built without the popular 
support and full participation of the people, nor can the economic 
crisis be resolved and the human and economic conditions im
proved without the full and effective contribution, creativity and 
popular enthusiasm of the vast majority of the people".-"We are 
convinced that Africa has no alternative but to urgently and 
immediately embark upon the task of transforming the structure 
of its economies to achieve long-term self-sustained growth and 
development that is both human-centred and participatory in 
nature". 

• "We believe that AAF-SAP ... offers the best framework for 
such an approach". 

Addressing itself to means of promoting popular participation, the 
conference declared: 
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• "there must be an opening up of political process to accommodate 
freedom of opinions, tolerate differences, accept consensus on 
issues as well as ensure the effective participation of the people 
and their organisations and associations". 

Considering the role of African governments in these process, the 
Conference declared: 

• "We strongly believe that popular participation is dependent on 
the nature of the state itself and the ability of government to 
respond to popular demand". 

• "This makes it imperative that a new partnership between African 
governments and the people in the common interest of societal 
and accelerated socio-economic development should be estab
lished without delay". 

The conference argued that governments must adopt new endogenous 
and people-centred development strategies and that in implementing these, 
"an enabling environment must be created to facilitate broad-based partici
pation on a decentralised basis". 

The means to achieve this recommended by the Conference included; 

• extending more economic power to the people (equitable distri
bution of income: support for productive capacity etc. in a way 
which reflects the central role played by women). 

• promoting mass literacy and skills training. 

• elimination of laws and procedures etc. which "pose obstacles to 
people's participation". 

• strengthening communication capacities. 

Obligations were also placed on people (establish grassroots organisa
tions), the international community (approve only projects in line with 
new development principles), NGO's (extend and develop action at 
grassroots level), organised labour (promote work place democracy, 
organise rural workers etc.), and youth (survive to be democratic, 
accountable, voluntary and autonomous!) 
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Progress should be measured in terms of: 

• the literacy rate 

• practice of freedom of association 

• functioning of representatives bodies 

• application of the rule of law & social/economic justice 

• protection of ecological/human/legal environments 

• existence of press and media freedom 

• quantitative growth in grassroots organisations 

• extent of implementation of 1989 Abuja Declaration of Women 

• functioning of checks and balances for political accountability 

• degree of decentralisation of decision-making 

General Positions 

These expressions are all very explicit and forthright. Together they 
define an overall strategy to which all development actions, should respond. 
However, these various meetings and documents in exploring what has 
come to be recognised as the enabling environment have underlined three 
new factors which can now be termed the pre-conditions for new develop
ment strategies; 

1. The political factor: the overall relationships between state 
and society. 

2. The traditional factor: the recognition of traditional practices, 
understandings, skills, organisational forms and knowledge as 
the foundations for processes of change, and 

3. The close definition of the nature of real participation. 

Before dealing in more detail with these three factors, however, it is 
important to note that, today, their expressions of priority have the concur
rence of non-African opinion. The following serve as illustrations: 
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(a) "Peoples participation is an indispensable tool to achieving 
self-reliant rural development. But governments find it diffi
cult to set up the structures needed to catalyse such develop
ments." (FAO: The Next 25 years: Executive Summary). 

(b) "With söme notable exceptions little attention is being given to 
the environment, to land tenure, or to enabling men and 
women in the rural areas to take full charge of their lives. Ag
riculture can become the engine of growth only if all this 
changes. More public investment in agriculture is not the criti
cal factor. The key to success is to make the farm sector more 
productive through better policies and stronger institutions 
and, most of all, by developing people." (World Bank: From 
Crisis to Sustainable Growth). 

(c) "Creating democratic space for genuine reform" 

"Devolving power from the State of the people" 

"Recognising the value of traditional communal forces" 

"Adapting Government efforts to people's initiatives". 

(d) "Not only do we believe that there is a value in democracy as 
such, but experience also shows that for development efforts to 
be sustained they must be firmly and broadly rooted. A 
greater awareness of the political conditions for development 
and of the necessity of a democratic development, is of the ut
most importance" (from the Introductory Statement of the 
Swedish Minister for International Development Cooperation 
to "Recovery Africa: A Challenge for Development Coopera
tion in the 90's - Stockholm 1988). 

In the context of the dramatic deterioration of the African physical 
environment a fourth precondition for development strategies on the conti
nent has now arrived on the scene. Development actions must be founded 
in a conservation conscious approach. Thus again underlines the need for 
a people-based strategy. The conservation of the natural environment 
depends absolutely on capacities for natural resource management at the 
grassroots; sustainable development depends absolutely on conservation-
conscious husbandry in the utilization of natural resources and longer-range 
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development depends not only on careful management of the resource base 
but also on a continuing consciousness of the need being transmitted to 
succeeding generations through the education system. No quotations are 
required to sustain this widely-held position. 

The Political Factor 

Perhaps the best starting point is the statement made by the UNECA 
Executive Secretary: 

"Then there is a whole set of varied political factors related to the 
types of political systems in Africa and their mode of operation. 
In fact, in many instances, the systems have collapsed. There are 
vast short falls in accountabihty at decision-making and mana
gerial levels and standards of discipline have fallen due in part to 
the pervasive lack of democracy. The existing patterns of social 
differentiation and political organisation have tended to encour
age a rather narrow base for decision-making and the lack of 
popular debate over basic national development policies and their 
implementation. This process of marginalising the participation 
of the people in the formulation of public policies has been 
exacerbated by the ever-growing concern and preoccupation by 
governments with short-term crisis management". 

(my underhning) (UNESCO Sources No. 15 - May 1990) 

In general terms it is observable that the marriage between western 
political institutions (one legacy of colonialism) and the pre-existing organs 
of society has never taken place and state and society have moved further 
from each other. The state has been captured by one element in society (the 
elite-largely western educated either academically or militarily), as a prize 
of great value because power is the key to prosperity. Each succeeding crisis 
produces reflex actions in new controls and new bureaucratic agencies. The 
'developmental state' in Africa, if it ever existed, has now become destruc
tive. The recent history of Africa has been characterised by the frequent and 
often violent coups d'etat which, in the name of bringing greater benefits to 
ordinary citizens, are simply a transfer of the instruments of power to a new 
elite group. The largest factor in this situation is that the state is a growth 
with no roots. Africa faces a crisis of political science not of political 
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economy is the message from a rapidly expanding body of evidence and 
Analysis2 

\\ 

Of particular interest among the Background Papers prepared for the 
World Bank are Claude Ake's, "Sustaining Development on the Indigenous." 
and George Ayittey's: "Indigenous African Systems: An Assessment". In 
the former we find the following: 

(a) "With minor exceptions, the African State presents a very 
threatening image to its citizens the state rehes too much 
on force and makes its coercive presence all too ubiquitous. 
There is so little coming from the state by way of social wel
fare services that the state tends to inspire fear rather than loy
alty" (p. 11). 

(b) "There can be no accountability and no effective way of marry
ing public policy to social needs when there is no democracy. 
In the final analysis a sense of national identify, which is so 
lacking in many African countries, can only come from com
mon cause; the State in Africa will continue to be a hostile 
force that is to be feared, subverted, or defeated until people 
are mobilized into effective participation in decision-making 
and in sharing with equity the obligations and benefits of citi
zenship" (p. 15).3 

(c) "the tendency to appropriate coercively with the use of state 
power rather than "capitalistically" is now well institutional
ised in Africa, and this too has increased the premium on politi
cal power In these circumstances there can be no realistic 
expectation of a substantial shift towards participative develop
ment" (p. 17) (my underhning). 

2 Three whole issues of the IDS Bulletin (Sussex) containing a total of 28 papers are 
devoted to these questions. One volume of the 4 containing background papers 
prepared for the World Bank Study, From Crisis to... is devoted to "Institutional 
and Socio Political Issues". 

3 Earlier Ake has drawn attention to the fact that "in the traditional African sense, 
participation is quite unlike the western notion of the occasional opportunity to 
choose, affirm or dissent. It is rather the active involvement in process..." 
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(d) "to be sustainable, development has to build on the indigenous 
which is still the core of what the African, especially the rural 
African, is. Where the clash occurs is between the elitist West
ern-Oriented agents of development and indigenous values and 
institutions. Needless to say, it is the agents of development 
who have to make adjustments", (p. 19) 

George Ayittey discusses the indigenous political system and tells us 
that: 

(a) "Normally, the council of Elders would debate an issue until 
they reached a consensus on a contentious issue, then a Village 
Assembly would be summoned and the issue put before the 
people for debate. At such' gatherings, everyone, including 
non-tribesmen, exercised their right to speak" (p.24) 

(b) "The Chiefs role was not autocracy but one of building con
sensus, because his primary concern was the preservation of 
the tribe. No African Chief declared himself "president-for-
life", his village a 'one-party state', or brutahzed or jailed dissi
dents" (p. 25) 

(c) "The true challenge of development is how to build upon and 
use the exiting indigenous systems, never mind how 'primi
tive', to generate large economic surpluses. After all, the ma
jority of Africans (the peasants) are in the indigenous sector. 
But did the African elites improve upon the indigenous? The 
fundamental error made by African elites was to misconstrue 
'development' to mean 'change'. By 'change' was meant the 
abandonment of existing or indigenous ways of doing 
things..." (p. 27). 

In the same volume, Byron Tarr, aLiberian international civil servant, 
discussing "Political Developments and Environment in Africa" argues that: 

(a) "by establishing governments of men, not of law, many African 
rulers undermined their legal systems and the respect for law 
generally. The institutions and processes by which they infre
quently sought renewal of their mandates were also robbed of 
respect and crediility. As a result, leadership was without moral 
authority; it acquired force, but lost believers" (p. 42). 
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and concludes 

(b) "Assumptions implicitly made about the identify of political 
processes, political will, and institutional performance could 
again render any strategy irrelevant to Africa" (p. 42). 

In many ways the practical and operational experience which emerges 
from already available studies of grassroots development projects and 
programmes reflects these conditions. Without proceeding further on this 
.discussion of the political factor it would seem safe to conclude that the 
doubts are sufficiently substantial to hypothesise that the political aspects 
of the enabling environment are far from positive. The likelihood of 
unopposed implementation of strategies for decentralisation with real 
authority and a degree of local participation based in centrally supported 
local initiative would appear to be remote. 

The "Traditional" Factor 

There has been a significant extension from the more limited 'discov
ery' that the empirical experience of indigenous societies has produced a 
valuable body of knowledge and skills and the .feeling that, had more 
attention been paid to this, the list of development disasters might have been 
reduced. It is now generally accepted that "pre-scientific" and pre-literacy 
indigenous cultures were not simply dependent on ad hoc and chance 
processes of the accumulation of knowledge from empirical sources. There 
are, in fact, indigenous or traditional knowledge systems. These function in 
a different way to those developed by scientific/technical societies but they 
are none the less systematic approaches to the generation of new knowledge 
and its dissemination and transmission. 

The failure to recognise this and the super imposition of new processes 
of thought and new processes for credibility assessment has been an impor
tant factor in the limited degree and the large problems which have had to 
be faced in the transmission and acceptance of western knowledge. We have 
had to develop new branches of the communication sciences to provide a 
rationale for early and late adopters and other forms of cross-cultural 
nonsense. 

It is interesting that our assumption that significant change in the 
dormant' economies and cultures of Africa has to be imposed from outside 

might have been challenged much earlier had the rudimentary lessons of 
African economic history been learnt. Without traditional knowledge sys
tem^ and the existence of indigenous technology how would it have been 
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possible for the major food production systems to have undergone radical 
change before the colonial period? The cultural changes which d/d take 
place with the introduction of new food crops were far more significant than 
anything which has happened since despite all the assistance form western 
science. 

More recent evidence of learning systems and the underestimation of 
the rate of cultural change has been provided by the experience of resettle
ment in Ethiopia. There were large fears among the experts that the transfer 
of significant numbers of people to areas which were environmentally and 
ecologically quite different from the point of origin would produce a crisis 
in peasant food production. The experience was quite the reverse in the 
'integrated' settlements where new comers were added to existing farming 
communities. Adoption of new practices was immediate and effective. 

Increasing interest in grassroots development and the pursuit of such 
objectives as reaching the poorest of the poor; the promotion of equity; the 
involvement of women, the encouragement of self reliance and the assurance 
of sustainability in change has also led to a greater appreciation of the role 
and significance of indigenous culture organisations and social structures. 
The anthropologists and the sociologists have suddenly become respectable 
as the crisis mounts and conventional approaches to change and develop
ment have to be abandoned. 

It remains only to supply some illustrations of the extent to which 
ignorance or the neglect of the traditional factor has proved to be a large 
constraint. I draw the first from Claude Ake who has been quoted pre
viously: 

(a) "The indigenous may be contemporary; what makes it indige
nous is merely that it is an authentic expression or outcome of 
Africa's history, social evaluation, or culture" (p.9) 

(b) "the idea of sustaining development on the indigenous ... does 
not presuppose a static view of the indigenous; on the con
trary, it must assume the mutability of the indigenous." (p.9) 
(what follows on the stupidity of "tinkering" with African so
cieties and deciding from the outside what we consider to be 
conducive to development is also important). 

(c) "Development agents tend to see communality and primary 
loyalties as the quintessential expression of primitivism and as 
antithetical to individualism and the operation of the market. 
They tend to see it as subversive of virtually all the norms of 
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rational bureaucratic organisation. This attitude needs to be 
changed"(p.11) 

(d) "it is hard for them" (development policy makers) "to involve 
the masses who are generally held to be ignorant and conserva
tive. The net effect of all this is that development is now an 
epic struggle of the very few who "know" to manipulate or co
erce the many who are "ignorant" into a new and better mode 
of being - in spite of themselves" (p. 15) 

George Ayittey in his World Bank background Paper, Indigenous 
African Systems: An Assessment deals directly with these issues: 

(a) "Unfortunately little is known about these indigenous systems. 
Consequently myths and misconceptions about Africa prevail" 
(p.22) 

(b) "Schemes that use the concepts that stand out in the vocabu
lary of the indigenous system - 'agbodono' (family pot), 
'abusa'. (profit sharing, 'susu' (small-scale loan schemes 
based upon mutual trust) and 'indaba' (consensus) are most 
likely to succeed with African peasants." (p.28) 

(c) "the task of building on the indigenous will entail devising de
velopment strategies that produce in macrocosm the essential 
values of the household economy - self-reliance, inde
pendence, internal balance, and autocentric dynamics.... these 
are the core values of sustainability" (p. 14). 

Paul Richards, looking at the West African scene (Indigenous Agri
cultural Revolution! says that: "Indigenous agricultural knowledge is the 
single largest knowledge resource not yet mobilized in the development 
enterprise", that Africa's rural population is "inventively self-reliant", and 
concludes that "The most effective and rapid rates of agricultural change 
will occur when state resources are used to back changes that small-scale 
farmers are already keen to make". 

Taking note of all these conclusions, the World Bank (Prom Crisis etc 
p. 60) states "many indigenous cultivation practices, such as mixed crop
ping, were once much criticised, but are now seen to, have technical merit". 
In more general terms; "the continent diverse patterns of rainfall, soil and 
slopes combine to produce a bewildering diversity of micro-environments. 
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Nevertheless, over centuries, Africans have developed ways of coping with 
these difficulties". On the other hand "modem technologies" were some
times disseminated without adaptation to local conditions. In these circum
stances farmers were understandably reluctant to switch from traditional 
practices. A new effort to harness agricultural technology to the needs of 
African farmers is now required". 

Finally, taking a holistic view. Professor Ki-Zerbo (who has been 
expressing such thoughts since the UNESCO Conference on Education in 
Africa, 1961, has said very recently "Africa must adopt a critical approach 
and put down roots again in its own environment so as better to assert its 
social identify; modem Africa must be based more squarely on its own 
values and its creative role must be reactivated through the Africanisation 
of the education it provides so that the educational system can regain its 
function as a means of recreating African Societies" (UNESCO Sources No. 
15 May 1990). 

The general outcome of all these thoughts is that what may finally have 
emerged as the "traditional/indigenous factor" is a highly complex issue. 
There is an internal dynamic system concerned with the generation, reten
tion, dissemination and transmission of knowledge and skills. The system 
is supported by attitudes and value systems which ensure its functionahty. 
There are also external factors whose impact is to discredit and eventually 
destroy indigenous knowledge systems. As one scientist has put it in a 
discussion of research-extension-consumer linkages: "The problem then lies 
with us, not the indigenous farmers. Our scientific education instills in us 
a basic belief in "grand theory" and abstract concepts. Thus we strive for 
"natural" methods of classifying plants or soils, for example. Only then is 
key information abstracted to be applied to particular problems. Indigenous 
communities are likely to have their own, more pragmatic classification 
methods based directly upon applications. Both 'natural' and 'artificial' 
systems aim at understanding the environment but indigenous systems are 
far more finely tuned to local conditions. The great danger is that imposition 
of Westem knowledge disrupts the flow of oral tradition and this important 
information is lost for ever. 

Maftyn Keely (Senior lecturer in Botany at the University of Jos, Nigeria) in 
"Westem Idealism: Third World Pragmatism article contributed to If.CA 
Newsletter No. 9(2), April 1990. 
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Robin Horton has argued at great length, but very convincingly5 that 
recognition of differences is important, but that the identification of features 
common to modem western and traditional African thought should come 
before the enumeration of differences. By taking things in this order, we 
shall be less likely to mistake differences in idiom for differences in 
subsjtance, and more likely to end up identifying those features which really 
do distinguish one kind of thought from the other. There has been very little 
advance on these seminal observations over the past 25 years, although it is 
now clear that this is an area of development interaction which requires a 
great deal of attention.-

The other large external factor is the formal education system. It 
operation so far in Africa has been to: 

(i) physically separate the coming generation from the vital proc
esses of informal learning; 

(ii) to substitute for the pragmatic and relevant indigenous learn
ing system one which has persisted in its irrelevance and has 
done much to create an attitude of mind which decries and 
denigrates the indigenous culture; 

(iii) rob the rural sector of its natural intellectual leadership for the 
coming generation and complete the damage by continuing the 
brain-washing at higher levels of education and adding these 
individuals to the western-oriented, urban-based elite which is 

* 7 

now entrusted with the national development programme. 

It is this realisation, coupled with the general political and social 
descriptive impact of the western education model which led Professor 
Ki-Zerbo to the judgement that "nearly all interactions between Africa and 
the outside world have been to Africa's disadvantage, leaving a negative 
balance, at least when all costs in such sectors as agriculture, food, trade, 
tourism, technology, health, communication etc. are taken into account. But 
in all these interfaces shaping Africa's future it is the educational sector that 
presents the most absurdly negative aspect today. ... at a time when educa
tion is on the downslide, when some African regimes are in danger of being 
destabilized by the stresses of an educational system that has turned into a 

5 Robin Horton (1976) "African Traditional Thought and Western Science", Africa 
Vol. 37. page 50-71 and 155-187. 
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factory for the unemployed, a social power-keg and a cultural flea market 
..." (UNESCO Sources No. 15). 

In the context of the presentation discussion we can only be thankful 
that, over most of Africa, the current educational model has failed to achieve 
the objective of universalisation! 

The Participation Factor 

There has been a call for popular involvement in development proc
esses for a considerable time. Why, then, is the 'participation factor' 
included among the three elements where a significantly large change has 
taken place in development thinking? 

The answer is that real popular participation is now widely recognised 
as an end in itself and not just as a means or mechanism for generating 
accelerated development. 

The reason is linked to the issues discussed under the political factor. 
Here it was suggested that the state had not developed functioning roots 
linking society to the state. In these circumstances it is unreasonable to 
suggest that centrally-conceived strategies for popular involvement within 
a democratic mode can be effectively implemented. But, beyond this, real 
participation in efforts which coordinate local change within the broader 
patterns of national development is not just a reflex action. For traditional 
societies it involves, for example, looking beyond the local horizons towards 
an understanding of wider linkages. It also involves new aspects of man
agement which must be subjected to democratic evaluation, decision and 
monitoring in implementation. However effective indigenous societies may 
be in managing local affairs within a knowledge frame relevant to the local 
environment and local needs, it is clear that change will lead sooner or later 
to other demands on social structures at the base. 

At the centre, Africa has experienced an enabling environment for 
highly-centralised and authoritarian administration. This enabling environ
ment for negative impact must be modified and eventually removed and 
replaced by a new political environment which promotes a more democratic 
approach at all levels of national life. The promotion of the popular 
participation factor is thus an end in itself as part of a new enabling 
environment änd the growth of democratic experience. 
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This can perhaps be better understood if a closer look at what is meant 
by participation is taken and conclusions drawn on the particular type(s) of 
participation which might best fit the next stage in national development. 

The theoretical framework of "participation" stretches all the way from 
areas of no real participation to situations where the entire responsibility and 
initiative is in the hands of the local community. This spectrum could be 
elaborated as follows; 

1. No Real Participation 

(a) Provision of information at the request or on the insistence of 
higher levels of administration. The view from the grassroots 
is that there is very little evidence that information supphed ul
timately changes their lives. 

(b) Payment of taxation or dues. There are multiple cases of "taxa
tion with no real representation" where the question, "what do 
'they' do with our money?" does not even arise. There are 
also many examples of special levies for local or national pro
jects where handling over the cash brings participation to an 
end. The ways in which this is done are also important to the 
climate of participation. Resources may be 'mobilized' 
through the local representatives of the state machinery or by 
the leadership of local communities, for which purposes there 
are various forms of motivation. 

(c) Provision of labour and/or material resources. Again, the way 
in which this takes place is important. There are probably very 
few cases in which a community has said to external authority; 
"we will provide the labour and local wood/stone etc. if you, 
will provide finance, technical assistance and equipment for 
our community development project". The question almost in
variably comes from the opposite direction and there are, again 
interesting ways in which this participation can be made to ap
pear voluntary. 

2. Transitional Situations. The term 'transitional' is used here because 
the cases often represent ways in which it is possible to move towards 
real participation. It is recognised however that the process coiild get 
stuck at this point! 

(a) The community responds with opinions and information and 
ask questions about an externally-proposed development pro-
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ject. Their 'participation' may have some impact on the final 
design of the project, but the community has no way of decid
ing whether this is the case or not. Once again, the way in 
which this exercise is carried out is important. Is there an 
'open' village meeting or are the newly-emerging moral obliga
tions of 'development intervention' catered for in a private in
terview with the village headman? 

(b) The community is involved in an ah hoc way, or at regular in
tervals, in the monitoring of project implementation. This is 
best described as "consultation" rather than participation be
cause, in the absence of a more positively defined participation 
role, the end result of confrontation is likely to be the breaking 
of the windows in the project implementation office! 

(c) Nevertheless, it is possible for community participation to be 
defined bureaucratically so that majority representation of the 
community on the development committee can result in an 
obligatory review/revision/adjustment of project implementa
tion actions, (examples of such situations would be useful). 

3. Modes of Participation which result in Real Influence and Impact 

The typology here is not so easy to develop. There have been 
few studies directed specifically at this issue. It would be useful 
to have an "initial intentions" to 'eventual change' evaluation but 
these are not available. A major problem in classification is that 
real participation can extend over another spectrum which 
stretches from research to design to implementation and eventual 
evaluation. Nevertheless, it would be possible to array partici
pation on a matrix which related stages along one axis to degrees 
of influences on the other. The latter could refer to "intermedi
aries" - i.e. whether they are acting as catalysts, neutral partici
pants or dominant influences (or, beyond this, 'development 
blackmailers'), or to the community itself in an assessment of 
such characteristics as autonomy, self-reliance, self-help, self-de-
sign, basic initiative at various stages etc. 

The extreme sensitivity of this analysis does not permit an offering of 
categories of real participation. Clearly, here is a territory which is as yet 
not surveyed to the extent which permits an internal typology. At the same 
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time, it is possible to say, in a very general sense, that any development along 
any one of these lines miglit be a "good thing"! 

For the purpose of this paper there are two main considerations; 

(a) How can training and education assist with developments 
along these lines in increasing the capacities of communities? 

(b) How can training and education contribute to the reorienta
tion/adjustment/ modification-of attitudes now attributable to 
factors external to the community which have a significant in
fluence over the possibility of real participation by the commu
nity in rural development? 

All this analysis boils down to one fundamental question. To what 
extent is effective local government as an objective desirable, and possible 
in the development sense, or a reality in the political sense ? The question 
there becomes difficult because the motivations interests, and modus oper
andi at least three sets of actors have to be assessed: (a) the community and 
the substructures in the community; (b) the national government and its 
horizontal and vertical array of agents and (c) the development agencies -
internationals, multilateral, bilateral and the non-government organisations 
in their various guises. Perhaps one dimension should be added: within the 
government apparatus (i) those who are interested in a continuation of elitist 
attitudes and objectives and (ii) those who are embarrassed and would be 
interested in promoting elements of real change. 

The question has been posed in very forth right terms as a basic element 
in the environment which must be assessed before development actions are 
recommended because Africa, at the crossroads between survival and total 
disaster, and at the cultural divided between human value and autocratic 
mechanisms, has to make a decision on its future. All the technical questions 
related to decentralisation, local autonomy, and the promotion of equity 
depend on the answer to that question. 

It is unrealistic to suppose that popular participation will take place 
overnight. Conditions at the centre are far from conducive (compartmen-
talisation, centralisation, project orientations etc) and experience at the 
grassroots has often been unsatisfactory (unfulfilled aspirations; conflicts of 
objectives; authoritarian strategies etc). It would seem realistic to propose 
a step-by-step, (but a systematic step by step backed by consistency of 
purpose at the centre), approach. This might proceed as follows (with all 
concerned learning on the job from stage to stage): 
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1. Consultation 

(a) central objective to establish confidence and a foundation of 
understanding; joint identification of needs and problems; 
agreement on possibility of change. 

(b) institutionalisation of consultation - assisting with the forma
tion of a grassroots development group. 

(c) reverse of consultation procedure - grassroots development 
group seeks external information, advice, assistance. 

2. Pilot Action 

(a) joint agreement on a change action with limited development 
implications -a non-complex action - design implementation -
evaluation - move to next pilot project; 

(b) pilot project with more than one dimension as illustrative of de
velopment interactions - all stages of development and imple
mentation; 

(c) review of grassroots development capacity. Can the local or
ganisation handle increasingly sophisticated change actions 
with implementation control, monitoring and evaluation, main
tenance and a basis for sustained continuation? Particular at
tention to resource strategies. 

3. Management of Change 

Movement along a scale which reaches towards: 

(a) Capacity to handle a multisectoral development programme, 
organising priorities etc. 

(b) Capacity to integrate new activities and projects into the gen
eral programme of operation and maintenance. 

(c) Higher capacities in the control, management and mobilization 
of resources. 

(d) Capacity to embrace longer-range objectives. 

In implementing a process of this kind (for there are other ways of 
conceptualising the movement towards empowerment) an initial dilemma 
is whether to adopt a community-centred approach or a government-centred 
approach. Intellectually, the most satisfying solution would be one which 
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did not result in domination of the process by either side. What is possible, 
probably best viewed as a target against the desirable which can be embod
ied in a longer-term objective, depends on specific situations and specific 
value systems at country level. Whatever the solution there are obvious 
training and reorientation implications which would aim at increasing 
capacity from starting points which would have to be defined. 

What to do? 

There is no doubt that in the sense of taking a holistic view of the 
interdisciplinary scene; also to coordinate the total experience of mankind 
from all levels of society and different stages on development, we would be 
moving into territory which has been very little explored. 

A current phenomenon is the widespread rejection within all develop
ment sectors of the presently used development models and the beginnings 
of a search for new models which would be more appropriate. It would be 
unfortunate if this search for innovation proceeded once again on discipli
nary or on sectoral lines. The time has come for a more holistic approach. 

Development Studies 

Unfortunately, there are few mechanisms for this in Africa, (or else
where for that matter). Again, old models stand in the way. African 
Universities are organised on the conventional lines of academic disciplines 
replicating the tunnel blindness of the western world. There are no first 
degree-level courses or diploma courses in "development studies" which 
could focus on the various aspects of the dynamics of change. To promote 
and support this kind of intellectual activity there are few institutes of 
development studies and, where these do exist, their programmes have a 
conventional disciplinary approach. Multidisciphnary studies are some
times produced but these are rarely interdisciplinary and they do not result 
in cross-sectoral review. 

A new model for the third level contribution to development action 
would have to take into account the interactions between traditional knowl
edge systems and modem systems of knowledge. It would have therefore 
to cater for new approaches to the various kinds of research and in particular 
for inputs from participatory research and qualitative as well as quantitative 
research. 

The implications of a serious attempt at reorientations of these kinds' 
would be: 
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(a) a national level operation to define the needs and establish the 
policies which would permit new developments, and then the 
overall strategies to carry these into effect. This would be nec
essary because: 

(b) coordination and the creation of new linkages and models of 
operation would be needed. Interactions are required between: 

(i) the post-secondary education system; 

(ii) Research Institutes 

(iii) development administrations 

(iv) education and training programmes below the third level 
for children and adults. 

Experience has shown that unless these linkages are obligatory in the 
initial stages the degree to which new information and insights are dissemi
nated and used in various ways is very limited. However, once reorientation 
has been achieved and linkages developed a dynamic process of growth can 
be generated. 

The Director General of UNESCO, who heads a multisectoral organ
isation, referring recently to the development challenge ahead, has said: 

"The allocation of resources must go hand in hand with a strong 
determination to identify new and innovative channels .... New 
pedagogical, epistemological, psychological and technological 
insights will make it possible for us to break the old mould and 
get away from the routine, from outdated content and antiquated 
structures" (from concluding speech to the World Conference on 
Education for All, Jomtien, Thailand March 1990). 

The "World Decade for Cultural Development" (WDCD) was ap
proved by the UN General Assembly in 1986 and launched in 1988 to 
terminate in 1997. It offers the most convincing rationale yet produced by 
the UN system for the promotion of intersectoral and interdisciplinary 
Action. Yet, little is heard of these possibilities. We have only a slogan 
which i§ dying slowly on the branch. The WDCD can however be used as 
a most effective instrument for bringing about innovative change on the 
development scene. A central theme is the widening of the narrow and 
traditional concept of culture so that it includes all aspects of man's devel
opment, and the insistence on the importance of the cultural dimension in 
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the development process, even to the extent that it is regarded as the core of 
development dynamics. 

Development Routes and Strategies 

As scholarship now stands there is by no means a foundation of 
agreement on the origins and causes of economic growth in European 
Society and the factors which were critical in the promotion of the agricul
tural revolution followed by the industrial revolution. The large part, and 
certainly the traditional approach, has been descriptive and has been domi
nated by the economists and the economic historians. But these do not offer 
a convincing explanation of why sustained growth became possible in 
Europe but did not occur in China which was the point of origin of much of 
the basic technology. Nor do they explain the much later phenomenon of 
the meteoric rise to economic parity of countries like Japan and Taiwan. 
These recent cases have become textbook examples for the economists of 
the application of correct policies. Nevertheless, they are not convincing. 

For Africa, the general Asian and the Latin American experiences are 
more interesting than the older experience of western Europe or the Asian 
exceptions for they combine a starting point in a largely peasant agricultural 
production system with a colonial experience. However, nowhere are there 
parallels. The dynamics and the historical circumstances are specific to all 
cases. There are, for example, few mestizos in tropical Africa! Certainly 
the various attempts from Marx to Rostow and beyond to impose a well-or
dered and necessary sequence of events on the development process are not 
convincing. The 'stage theory' itself is so beset with provisos that it 
resemble more a moving escalator than a firm and reliable stairway. At
tempts to define convincing "take-off points" for successive stages in 
development are equally unconvincing and there is still a lucrative field for 
those who would contest the preconditions for rapid growth and change. 

One of the more recent, (and more satisfying in the context of the 
emotional call for education for all!), is an attempt to correlate change in the 
agricukural sector in European Society beginning in the 16th century with 
the impact of the printing press.6 This study relates a dramatic increase in 

6 Thor Kild Kjaergaard (1986). Origins of Economic Growth in European 
Societies since the XVIth century: The Case of Agriculture. Journal of European 
Economic History Vol 15. No. 3, Winter 1986. 
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the annual production of agricultural books, pamphlets and articles in 
Denmark and Schleswig-Holstein with the take off point in the agricultural 
sector shortly after 1700. Interesting, but again to be treated with caution. 
Was the output of agricultural literature a cause or an effect of changes taking 
place in the sector? 

The debate between the economists, the social historians, anthropolo
gists and sociologists and probably some new disciplines, will continue, but 
I would like to suggest that moments of forward movement in the history of 
mankind have something to do with an awakening of the human spirit in an 
environment which has become positive to the apphcation of human energy, 
initiative and imagination. Without attempting to erect this into a "grand 
theory", it could be suggested that unless this element is present all other 
influences will be inhibited. The Chinese had the printing press! 

If this is the case, and African Recovery (AAF-SAP) depends upon a 
development which must be "engineered and sustained by the people them
selves through their full and active participation" within an enabling envi
ronment which "allows for full democracy and participation by all sections 
of the society" the first task is to define those actions which will release the 
potentials of the human spirit and provide it with the understandings and the 
skills capable of generating a quantitative step forward. It is not just a 
question of provision of new technology for man must always be larger than 
the technology available for him to use. (Modem society has failed in this 
respects; traditional society remains in control!). 

Technology and Human Capacity 

Over the large part of the history of mankind, technology has been 
internally generated and has become the characteristic of the society where 
factors combined to produce an innovative environment. As the history of 
mankind advanced, the possibilities for technology transplants increased 
(Europe received the Chinese printing machine; Africa received new food 
crops -). However, today, the spectrum representing command over tech
nology has widened so that, on a global scale, it embraces "stone age" 
societies and "automated" societies. There are in fact "stone age societies" 
with computerised enclaves (Papwa New Guinea would be one example). 
Africa today exhibits these characteristics with its very limited (in both 
economic and human terms) modem sector, and its much wider and eco
nomically more important rural sector. The cultural gaps between these two 
extremes will take more than one generation to bridge. 
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Mankind (in quantitative terms) has therefore moved from the position 
in which advances in technology were internally generated to a situation in 
which more advanced technology can be imported and must be assimilated 
- or if the margin is smaller - adapted to use. This is the situation which now 
faces Africa, and particularly rural Africa where the technology gap is the 
most extreme. 

If the rural sector is to advance in a systematic and controlled way to 
produce a self-sustaining and sustainable process of development and 
growth what human attributes must be cultivated? This is the first question. 
The second question is how best to combine these attributes in a social action 
which will develop roots and continuity? 

In historical terms, development theory has moved from its initial 
(almost entirely quantitative) interest in economic growth, to ideas about 
"modernisation" (different kinds of human beings are required for higher 
levels of civilization); to worries about distributive justice (economic pro
gress is not available to all), and then to wider concepts of development 
which embraced socio-economic development. The challenge to Africa is 
to review this experience and elaborate a strategy which will" have a com
bined impact, avoiding the successive stages of inadequacy. 

The UNDP Human Development Report 1990 (HDR90) (A Confirma
tion) 

This paper was in its final stages when the UNDP report became 
available. This has an importance equivalent to the pronouncements of 
Khartoum, Arusha and the AAF-SAP, because it is the 'voice of resources'! 

The report has two purposes. First to confirm the centrahty of human 
beings in the development process. Secondly to present a new instrument 
for evaluating comparative status and change; the Human Development 
Index (HDI). The latter will generate a large discussion on its validity. It 
is the context in which the HDI is presented which is important to the 
question of popular participation. 

The text is based as two premises. First that "unnecessary state 
interventions are on the wane", requiring "a fundamental rethinking of the 
relationship between the state and the private sector". Secondly that there 
is "a growing conviction that the state must be strong and effective in 
creating an enabling environment for people to make their full contribution 
to development -to expand their capabihties and put them to use - but that 
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it should not undertake developmental functions that NGO's, entrepreneurs 
and people at large can carry out better" (p. 29). 

In spite of the recognition of the importance of human capacity and the 
widening of the assessment of the human condition, HDR90 remains in 
many ways an economist's interpretation. "Economic growth is essential 
for human development". Human development is frequently presented as 
an end and not as a means of development. A newer view also surfaces 
however: "the process of economic development is coming increasingly to 
be understood as a process of expanding the capabihties of people" (page 
61), and "people at the centre of human development - as the agents and 
beneficiaries of the development process" (page 64). HDR90 arrives inevi
tably at the political judgement. The following quotations illustrate the 
dilemma: 

(a) "The discussion here assumes that the overriding objective of 
governments is the improvement of human development for all 
their people. As is well known, however, the reality is often 
otherwise." (p. 65) 

(b) "Participatory development starts with self-reliance, which 
means people being able to take care of themselves. To stress 
people's economic, political and social self-reliance is not to 
argue against state intervention in human development. On 
the contrary, greater participation of all people in the develop
ment process depends on carefully designed government poli
cies and programmes" (p. 64) 

(c) "The political resistance can be great when reductions are pro
posed in social expenditures benefitting primarily powerful 
and favoured groups. The political resistance can be even 
greater when it comes to pruning military expenditures or un
dertaking land reforms. By contrast, the potential beneficiaries 
of change have little voice or political muscle ... deeper analy
sis of the human condition in each society will by itself exer
cise considerable pressure for change. And often, a suitable 
climate has to be created for any major change" (p. 67) 

(d) "Adjusting plan priorities to reflect country preferences im
plies, of course, that countries have effective mechanisms for 
ascertaining people's preferences. The effectiveness of these 
mechanisms often depended on the democracy and decentrali
sation of political systems and the encouragement of participa
tory development" (p. 70) 
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These statements are the outcome of a world-wide assessment by 
professional and technical specialists, unlike the pronouncement from Khar
toum and Arusha which could be described as the emotional reactions of 
African citizens. The interesting thing is that they coincide. All are agreed. 
The point is underlined by the Human Development Index (HDI). Of the 
44 countries designated as having "Low Human Development", 35 (or 80%) 
are member States of the continent of Africa. Only 9 (23% of the total) are 
classified in the next category" Medium Human Development. Of these, 
one is South Africa and 4 are North African states. No African State 
qualifies for the third category, 'High Human Development.' This is not 
intended as a condemnations, although it could be interpreted as such. It is 
meant to underline the very low level and the extremely negative circum
stances in which any proposal for more active and widespread popular 
participation must be set. Given this difficult background, HDR90 should 
be asked 'what can be done?' The answers are also not very encouraging. 

HDR90 tells us that very little is known about real human conditions 
(p. 70), "it is possible to plan for people only if more is known about them 
and if they are not reduced to mere abstractions". HDR90 advocates the 
drawing up of an "extensive inventory of existing human resources and skills 
(etc.) (p.70); steps to increase "present knowledge about the production 
function for different components of human development" (p. 71), and the 
carrying out of "representatives household surveys" to produce this infor
mation (p. 81). 

The implications are also serious. It means that, over wide areas of 
rural Africa, the first task is to create the conditions for low level survival, 
from which confidence can grow for investment in change and higher 
productivity. There must therefore be a category below 1 in the HDR90 
scale within which appropriate strategies must be developed. 

HDR90 has very little to offer. Much is said about filling information 
gaps, "inventory of existing human resources and skills"; "capture the 
cultural ethos"; "it is possible to plan for people only if more is known about 
them and they are not reduced to mere abstractions" (notice the preposition 
underlined!); "Present knowledge about the 'production function' for dif
ferent components of human development is rudimentary. Serious research 
is clearly needed in this area" (all from pages 70-71). 

The point raised above concerning resources is recognised in the need 
"to match the cost of planned human development programmes with the 
available resources. Ethiopia (with a per capita income of $130 and a 
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domestic savings rate of 3%7 and Congo (with a per capita income of $870 
and a domestic saving's rate of 21%) are in the same broad category , of 
countries with low human development. Yet what is feasible in the Congo 
clearly might not be in Ethiopia". HDR90 calls for priorities for improve
ment in all the primary indicators, but it is difficult to see how this can take 
place meaningfully until rural communities are on the threshold of produc
tion security and then a production surplus. 

HDR90 mentions the need for a stable rate of investment in food 
production of upwards of 3% of GNP over much of Africa. 

From Theory to Practice 

The discussion so far has involved journeys over territory which 
probably was not anticipated. Any further discussion directed at a future 
course of action is likely to result in the adoption of one of two positions 
with perhaps the development of some compromise actions softening the 
boundary between the two. 

The first would take the position that the broader view is unmanageable 
even though perhaps desirable. It would consider that the best course would 
be a concentration of resources within the technicalities of rural develop
ment and agricultural production. The immediate and pressing need is for 
food security and then agricultural surplus and this is so desperate that 
grandiose ideas about upgrading 4the general enabling environment to en
hance the chances for greater real participation, sustainabihty and equity 
have implications which are too time consuming to be realistic. Lessons 
from such discussions should be applied to agricultural services (as the 
largest change actor on the scene) to upgrade the design of messages and 
other inputs and to devise ways of delivering those which will minimise 
dependency. This view might also accommodate a strategy of gradualness 
in which a systematically applied new approach could lead from collabora
tion through higher levels of village-level or locality capacity and organisa
tion to empowerment. This narrower and more conventional approach 
would also have to be based in the position that change will only come about 
through a deepening of the awareness of field workers of the processes of 
marginalisation of rural people and of the possible measures to counter this. 

7 It has infact fallen for below this 
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The second position would argue that the evidence is conclusive that 
a narrowly-based sectoral approach has not worked because the operational 
information from a large number of case studies of projects and programmes 
shows the environment for change at grassroots level to be very negative. 
Most of the discussion so far in this paper has been a review of this evidence 
and the conclusions which have been drawn from it. 

It would be argued, therefore, that, however this was managed, there 
would have to be parallel and coordinated actions directed at changing the 
local environment to permit a movement towards greater real participation 
through upgraded local organisation capable of accepting the responsibili
ties of empowerment. 

At this point it would be said that this has been attempted (for example 
in the numerous Integrated Rural Development Projects), and that the 
evidence is the same. When the external environment is negative attempts 
at involvement leading to self-reliant and sustained action bringing benefit 
to the whole community are frustrated. Bureaucratic constraints have often 
led NGO's and donor agencies to abandon the role of catalyst and advisor 
and take over actual implementation of a project simply because the project 
life is running out. Those who have become concerned about such problems 
tend to locate the solution in the four 'D's. Definition of authority at the 
centre; Decentralisation of administrative structures; Devolution of author
ity to grassroots level, and Democratisation of the whole process. 

Since the larger view will in any case embrace the narrower and more 
specific approach, it is proposed to look first at some strategies and their 
human development implications which might be directed at the larger case. 

Enhancing the Environment for Change 

Enough has been said in preceding sections to indicate that significant 
change through the application of new strategies, new models, or new 
approaches, directed at the central objectives which have become important, 
are likely to be seriously inhibited unless a wide view is taken. The wider 
view must embrace all identifiable constraints; it must anticipate the impact 
of change on the development of new constraints and it must take into 
account the interactions at all levels of administration. All these are neces
sary whatever the current level of development. All are the responsibility 
of the state in supplying national leadership in the creation of the general 
conditions in which change can sübsequently take place. As Dr. Nana-
Sinkam has said: 
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"Policies need to draw the people into the decision-making process and 
free the decision-makers from the tendency to decide for them. There is a 
strong need to promote critical and informed public discussion of a country's 
present situation and possible future, so that eventually there will be a 
necessary grassroots political climate to support intended structural changes. 
This is where the fate of the African continent hangs". 

Suggestions can now be made about the most general features of a 
strategy for changing the environment for change. 

National Policies 

Even the most positive situations are, (as evidence from grassroots 
development projects shows), rarely provided with the positive encourage
ment and flexibility in procedures which add up to the impression that a first 
national priority is to create the conditions in which grassroots initiative and 
full popular participation can flourish. In the worst circumstances there is 
clear evidence that such actions should be energetically suppressed! 

In some circumstances it may be that the feedback mechanisms are 
inadequate or that the messages from the periphery to the centre are not 
understood, and, therefore, suitable policy decisions are never made. 

Nevertheless, if Africa is to make the best use of the remaining ten 
years of this century, most countries require a policy pronouncement which 
is visible and audible and which creates what has been called "the democratic 
space for genuine reform". This must entail an obvious support for the 
devolution of power from the state to the people under operational condi
tions which makes empowerment a reality. 

There is no general or universal formula for this. Types of state and 
governments are numerous and they have attained various levels of state/so
ciety interaction. The institutionahsation of genuine participation must be 
viewed, however, as a process to be initiated if it has not already begun, and 
not as a pronouncement whose impact is limited to a state occasion. 

It remains only to suggest that a democratic environment does not grow 
from a school course in civics. It is nourished by the daily practice of life 
and only confirmed and consolidated by educational programmes. The 
challenge to the state is to introduce the possibility of this daily practice and 
then to devise ways in which it becomes self-sustaining. 

So much for political policies. There are also basic economic policies 
which must be seen to reach the level of practice. This is not the place to 
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discuss the merits of various pricing, marketing and taxation strategies. It 
is sufficient only to note that probably the most common experience of the 
average (and particularly the rural) citizen in Africa is that state economic 
policies could not possibly be designed to benefit him. They are burdens to 
be borne and an encouragement to distance oneself as far as possible from 
the long arm of authority. The essence of change in this area is that 
government actions and requirements should be implemented more in a 
spirit of cooperation and understanding than through imposition. The 'final 
demand' note and state exploitation of monopoly positions are mechanisms 
used in the west with which, by and large, western citizens are also to cope. 
Traditional organisations were supported by the members because the 
organisation was seen to be supporting the members. For this experience to 
be widened, there must be a continuing dialogue between state and grass
roots organisation, which in this case can be very usefully supported by 
community-based education services. 

Research 

After favourable policies, probably the next most important step is a 
reorientation and a reorganisation of research mechanisms. An early start 
is obviously dictated by the time frame required to produced new informa
tion in a new way. Researchers may be upset by harsh judgements, but there 
could be a devastating conclusion to a research project designed to ascertain 
the actual impact of research output in Africa! 

Attention has already been drawn to the paucity of interdisciplinary 
research activity. On the narrower agricultural scene, the World Bank has 
the following to say; 

"The slow development of new agricultural technology in the 
past two decades reflects the decline in the quality of agricultural 
research in Africa.... In many African countries more researchers 
than before are spending money, with little to show for it.... More 
has been spent on agricultural research in Sub-Saharan Africa per 
farmer than elsewhere in the developing world" (From Crisis... 
p. 99) 

An earlier assessment sounded a warning note: "... the increasing 
degree of specialisation in research over the whole field of rural development 
without the growth, of a capacity for an overview of inter-relationships. This 
inhibits the application of a holistic approach to development" (Cooper 
1970, Agricultural Research in Tropical Africa: East Africa Literature 
Bureau). 
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Taking these concerns into account and bearing in mind the needr 
exposed by our rapid survey of the general environment, the general direc
tions in which research organisations should now move would appear to 
include the development of a greater capacity: 

(a) to respond to actual and real needs; i.e. a response to external 
demand rather than a continuing linear development of highly 
specialised and high-level research activity responding more to 
status in a particular disciplinary field. Undirected research 
should not be eliminated because it often extends knowledge 
in useful ways, but it is absurd to be faced with judgments 
such as those expressed by the World Bank. To achieve a 
change, much more attention must be paid to the context of re
search and to the linkages between information needs, research 
activity, the dissemination of research, the utilization of re
search output and the evaluation of the application of research 
findings. It is rare to find these linkages embodied in a Re
search and Development frame. 

(b) for an interdisciplinary contribution to research objectives. 
This does not mean assembling a range of scientific interests 
for the production of a report with a parallel number of chap
ters. It means the development of a capacity for interdiscipli
nary interaction so that the eventual output contributes to an 
holistic evaluation of a situation. 

(c) for combining the specific with the general. In spite of the ex
tensive bibliographies, there is in fact a scarcity of studies 
which, having conducted a linear investigation of a process of 
change, draw conclusions on the possible generalisation of 
these experiences and identify the conditions which must be re
garded as specific. In short terms, research has been more in
terested in an 'object' than in the valuation of a development 
experience. It is also the case that there are very few truly in
terdisciplinary case studies of development action. 

(d) to serve as centres of excellence for the processes of monitor
ing and evaluating change. It is not sufficient for demands to 
be made from time to time, (and incurative contracts provided 
by donor organisations), on research institutions in Africa for 
the evaluation of some aspect of investment. This happens not 
infrequently and the output (having been unilaterally paid for) 
disappears into the boardrooms of the donor/financier. This 
does not contribute to the institutionalisation of national evalu-
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ation capacity. What is required is a more structured operation 
in which the national research organisation(s) contribute to the 
capacity of national development agencies to monitor and 
evaluate objectively, and in an interdisciplinary way, what 
ttiey are doing. There are far too many periodic but entirely 
"quantitative" agency reports whose sole objective is to estab
lish the idea that the Agency has been active! There is far too 
little professional reporting. The result is that, when the fund
ing agency gets frustrated, evaluation becomes external and 
not entirely objective. 

(e) to develop modes of operation which bring the final recipients 
into all the processes of research, development, monitoring 
and evaluation of change action. The issue is phrased in this 
way because efforts to initiate or increase popular participation 
in only one operation, say research, is likely to degenerate into 
a superficial gesture. It calls rather for coordinated action 
which will empower and involve people and their grassroots 
organisations at all stages in the cycle of change. 

Correctly handled, it is in fact the improved capacity to promote 
popular participation which will create the environment in which the devel
opments summarised under (a) to (d) can take place. 

Organisation at the grassroots 

Here it becomes more difficult to identify general conditions and most 
difficult to suggest general directions in which to proceed. Over the conti
nent there are vast differences in the pre-colonial base, in the colonial 
experience and in the post-independence experiences. All this has provided 
sociologists with a rich field for description and speculation, but until very 
recently, social organisation at the level of daily living and basic production 
process has not been given the importance it deserves in the design of 
development and change. It is also the case that most of the judgements and 
evaluations have been made from outside and that virtually all the designs 
for grassroots institutional change have been government rather than com
munity inspired. 

Government-initiated institutional changes have been numerous but 
varied and there has been little in the form of an overview of comparative 
experience. Studies, like Uma Lele's have tended to be studies of projects 
rather than social transformation. Yet, one after the other, evaluations have 
been made of specific cases and the problems which have multiplied.. A 
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thorough review and overview of the experiences in such frameworks as 
Botswana Village Development Committees, Zambian District Councils, 
Tanzanian Ujamaa Villages, and Ethiopian Peasant Associations would be 
useful. 

In the absence of, (or rather, in the context of the rejection of), existing 
organisations for the management of local development, there have been 
two broad trends, initiated in colonial times and continued after inde
pendence. On the one hand there are attempts to establish local government 
very much on the model of those developed in the metropolitan countries. 
On the other hand, there have been specific structures for the management 
of new forms of production initiated within project frames. 

Two gaps or discoordinations are visible. The first between the local 
government functions and the production management functions, and the 
second between both types of organisation and the indigenous social organ
isations. In fact, there are many examples of government policies specifi
cally designed to eradicate traditional organisations through the 
super-imposition of government designed structures. The outcome in these 
cases has been the greater empowerment of the government rather than the 
people. 

Like the government apparatus at the centre, new grassroots organisa
tions were rarely designed for development purposes. They focused either 
on the administration of the status quo, the collection of taxes and the 
maintenance of local law and order or on the implementation of a project -
often single objective infrastructure development (water access), or a sin
gle-product agricultural scheme (tea or coffee production and processing). 
In the course of haphazard change over many decades, where the objectives 
have been to build and then escape from the confines of irrelevant organis
ational forms, there has never been an overall needs assessment for change 
and an interdisciplinary view capable of seeing the challenge as a long-term 
integrated process rather than a short-term investment project. This past, 
and largely unsuccessful experience, points to the need for a new approach. 

One possible solution which has now accumulated considerable prac
tical experience is available in the various versions of Integrated Rural 
Development. Implementation successes have been reported as patchy. 
Failures have been related to; (a) local deficiencies in 'modem' administra
tive capacities (much of this is actually how to deal with the illogicalities 
and the impositions of the bureaucrats) and (b) the confrontations which 
arise when the holistic view and the need for integrated action is brought up 
against the compartmentalised view and operational restrictions of the 
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central government machinery and its agents. The challenge of relating 
IRDP's to indigenous management structures and knowledge bases rarely 
had to be faced as IRDP's were located in rural centres, (usually on main 
roads), where the change processes of the past three quarters of a century 
had largely eroded these inconveniences. 

So, it becomes a priority issue to determine the nature and the opera
tional modes of the grassroots organisations which would be appropriate to 
specific conditions. Some general principles are suggested; 

(a) the starting point should always be a local initiative for which 
support can be provided in a number of ways including capac
ity development. 

(b) existing institutions and the know how and values associated 
with these institutions should be utilized in preference to creat
ing new institutions unless it can be shown very clearly that ex
isting institutions are not amenable to social progress. (Only 
the structures developed by the IKs come easily to mind as an 
example of the latter). 

(c) if the indigenous institutions have already been displaced or 
by-passed, it may be useful to revive particular social mecha
nisms which could continue to support development and 
change. Por example there are often traditional forms of re
source mobilization and joint production activity which can 
grow to a higher level of cooperation whilst maintaining the 
roots and the procedures of tradition. To support this ap
proach, there are many examples of new organisational forms 
growing out of traditional organisations and from local deci
sions when the need to change has been demonstrated. 

(d) a major advantage in using indigenous social forms is that 
these are almost always based on universal participation. New 
organisations imposed or implanted have the fairly common 
experience that, since these offer new advantages, they can be 
'captured', and the poor excluded because these new imported 
structures are seen to be not subject to traditional behaviour 
patterns; values and mores. New organisations have to 'strug
gle' to reach the poor particularly if the decisions are made by 
agents unfamiliar with the local society. Traditional organisa
tions embrace well-off and poor alike. 
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(e) Traditional organisations are capable of operating effectively 
within a much less formal framework of interaction between 
members of the community. As change takes place and the 
processes of development become more complex and far-rang-
ing, it is inevitable for various reasons that the level of 'formal
ity' must rise. Failure to allow this to happen naturally is 
probably a factor underlying the failure of much rural develop
ment activity. It is a major cultural step to move from tradi
tional processes of organisation, investigation or evaluation 
and decision to those procedures which are considered neces
sary to western modes of operation. (An interesting example 
has been the insistence by donor agencies and the supporting 
bureaucratic interference from Ministries of Finance on formal 
systems of accounting and documentation for funds disbursed 
at grassroots level. There are however cases where the integ
rity of community organisations has been seen to be more valu
able and more acceptable than the option of making global 
funds available to corrupt civil servants at the centre!) 

(f) the redesign of approaches to community-level organisation 
and participation should take the opportunity to emphasis the 
importance of the family as the lowest unit of social organisa
tion and, (at subsistence levels of development), the most sig
nificant unit for actions designed to raise the level of 
production and the quality of life. The engine of change 
within the community is the individual and the source of secu
rity and welfare is the family and the family production unit. 
Unfortunately, the introduction of other forms of community 
or area organisation has often resulted in the bypassing of the 
family so that these new organisations (i) had no real roots and 
(ii) intensified various forms of inequality (the inequality be
tween households and the inequality within households be
tween males and females - with the frequent result that the 
males were invited to discuss the theory of change, to return 
home and apply their women folk to the labour!) In approach
ing new forms for rural change it is therefore appropriate to 
suggest a further set of sub-principles for action: 

(i) The higher the capacity of individuals, the higher the 
quality of the whole human resource group - the commu
nity - organised as a Peasant Association, Local Develop
ment Committee, District Council or Council of Elders. 
The peasant farmer who has price in his own house and 
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garden and their maintenance and upgrading will have 
pride in the wider environment. 

(ii) The productive capacity of the community as a whole, 
however organised or defined depends on the productive 
capacity of each and all of its family production units. 

(iii) Since the house and its needs, the routine of life and the 
production system, are based in the family, individual 
motivations and aspirations are family-related and should 
be promoted within the framework of family relations. 
Special programmes for women, special tasks for chil

dren, and specific training for men have little significance 
unless they are related to the particular conditions of the 
family unit. 

(iv) The starting point for change is, therefore, the family unit 
and projects which can be undertaken by the family. 
Improved farm level grain storage, improved cooking 
stoves, and improvements to transport devices are obvious 
examples of appropriate technology for change and mul
tiple impact which can be adopted and implemented by the 
family as a unit. Multi-purpose gardens and mixed farm
ing developments which diversify labour inputs must be 
undertaken by the family as a unit. Mobilization of labour 
resources, definitions of division of labour and options for 
labour use and use of time (e.g. allowance for school and 
adult education) are matters for family management. This 
is not to say that family management cannot be improved. 
On the contrary, central objectives must be the utilization 
of the dynamics of change as incentives for upgrading of 
management at family level and the promotion of a higher 
degree of gender justice where this is required. 

(v) The growth of a feeling of self-reliance must have its 
foundations in the lowest level of social organisation - the 
family. Out of real family surplus, (which will take into 
account naturally the needs of the poorest of the poor 
within the extended family), comes community surplus, 
and this sequence is important if the oppression of the poor 
is to be avoided. 

(vi) Families may be basic production units but they rarely 
stand alone in the traditional context. There are concepts 
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of extended family relationships and responsibilities 
which are important to survival and well-being as well as 
to aspects of production organisation (e.g. labour, equip
ment supply and livestock management). There are also 
elements of community linkage outside the extended fam
ily in peasant production systems. The extreme case is to 
be found in pastoral societies where survival and change 
are rarely family strategies and almost inevitably commu
nal acts. Only when pastoral societies are subjected to 
external interference do they become otherwise. 

(vii) Development actions, beyond those for which responsi-
bility can be accepted by the family unit, coordinated by 
community organisation, should be based initially on the 
upgrading of activities which are, by tradition, commun
ally organised, or which can only be carried out on a 
communal basis. There are many examples of these 
stretching from indigenous credit and loan systems, to 
irrigation and water supply, the management of grazing 
and the organisation of market structures and systems. In 
fact, it would be difficult to identify any element of 
'modern' infrastructure which does not have a point of 
origin in traditional, communal life. As far as possible, 
innovations should find their foundations in these tradi
tional practices and should pay attention to the way in 
which they were organised. One good example of the use 
of this strategy is the integration of traditional birth atten
dants (midwives) into the modern health system. 

(viii) New forms of organisation with an obvious potential (for 
example, service cooperatives for consumer goods and 
farm input), are best financed out of real surplus in the 
community if they are to establish roots and become 
features of self-reliance and dynamic change. The con
cept of communal property is present. The challenge is to 
widen and deepen it so that it is maintained as a question 
of common concern leading to a sustained self-reliance on 
a broader basis. 

Training Implications 

The rather lengthy introduction to this contribution to ideas on strate
gies and actions for new approaches to rural development through the greater 
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involvement of people has been necessary for a number of reasons. Basi
cally, the intention has been to confirm that there are several factors which 
have not become essential elements in the dynamics of change whereas 
previously, for one reason or the other, they were not considered to be 
instrumental in determining the capacity for real change. 

It is equally important to conclude that all the factors and situations 
which have been discussed will have to be considered in the context of the 
particular conditions in each country and the specific objectives which are 
set for development. This is especially true for the definition of content in 
training and orientation. 

Nevertheless, if considered action is to be initiated, in all situations 
there will be two major areas of concern; 

® Which are the target groups for training? 

® What is the content of training operations? 

• followed perhaps by a third; How is the training to be given? It is 
proposed to comment on these three issues. 

1. Training for whom? 

It should be clear from what has been said already that reorientation 
and training must stretch throughout the vertical spectrum of the develop
ment process. The omission of any one of these levels is very likely to have 
negative repercussions on the future path of development. Briefly, the need 
is as follows; 

(a) External Actors. 

These are the donors, the aid agencies and the providers of 
technical assistance in their various forms - international, multi
national, bilateral and non-governmental. There will have to be 
common agreement on new forms of action or adjusted policies 
which are required to be supported, and a common understanding 
on new forms of action and interaction among those actually 
involved in implementation. All this will be a case for orientation 
rather than training and it can be conducted in various ways. For 
example, it could take the form of national strategy workshops 
where common understandings are reached. These might be 
followed by induction or orientation sessions for expatriate and 
new national staff brought into implementation. This latter proc-
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ess (which is very often absent or left to chance in development 
programmes) is necessary not only to reduce the length of time 
for general familiarisation but also to ensure that new operational 
principles which may be unfamiliar and innovative are under
stood by all and applied in a consistent way. 

In the large processes of rural change, it is common for a number 
of aid agencies and organisations to be engaged as a high propor
tion of development finance and other resources is usually sup
plied from external sources. It is also a common experience that 
implementation within''such a framework results in the emer
gence of a number of "sub-policies" simply because overall 
guidance and coordination has been inadequate. 

(b) The Centre 

This is the level of national government, which may have more 
than one layer (National Planning, Sectoral Ministries, Depend
ent Agencies etc) but it consists of all those who have national 
responsibilities. Here, it is important that (a) common policy 
strategies are actually shared, (b) that intersectoral coordination 
for action is properly developed, (c) that information systems are 
shared as a foundation for common understandings and (d) that 
'messages' designed for consumption and action at lower levels 
are consistent and mutually-supportive. 

It is also important to bear in mind the general objectives which 
earlier sections of this paper have considered. The orientation of 
the centre for new approaches to rural development (again best 
conducted through national strategy seminars) is a vital part of 
that wider concern for (i) a reduction in the gaps between state 
and society, (ii) a concerted drive which will enhance the decen
tralisation of administration and (iii) the creation of an environ
ment which will permit the maximum participation of people in 
the design and implementation of development and their empow
erment for these purposes. 

There is also a question of administrative structures and proce
dures. The end objective is to service operations which must be 
fully integrated at the lowest level in the family and on the farm. 
In most countries, the capacity at the centre to overcome the 
disabilities of compartmentalisation in sectoral areas of authority 
is limited. A real drive for rural change will require a strength-
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ening of capacity for intersectoral action. The needs and the 
possibilities must be identified and subsequent action will require 
central level orientation sessions for the launching of new modes 
of action. 

Intermediate Organs 

This area is infinitely more complex and will vary considerably 
from country to country. It stretches, through all the sub-catego
ries from closest contact with the centre (for example, regional 
administrations) to the closest contact with the community (the 
fiel  ̂agents). It is complicated further by the fact that all sectors 
may not be structured or manned in the same way. An early step 
in designing strategies for capacity enhancement in development 
administrations would be to conduct a cross-sectoral inventory 
of institutions and personnel engaged in one way or the other in 
actions to bring about rural change. 

However structured on the basis of national concepts of spatially 
decentralised units of administration, there are broadly common 
functions and responsibilities. These intermediaries are respon
sible for the downward transmission of broad strategies for 
change and related targets and objectives and for 'implementa
tion messages' which accompany these. They are generally 
responsible for the adjustment or application of these guidelines 
to circumstances at the various levels. 

This is the 'top-down' process which has been conventional in 
development action. All that has been said before requires that 
a more productive balance is developed between 'top-down' and 
'bottom-up' action. Once the national policy framework has 
sanctioned this, the critical changes must take place within these 
intermediate levels. They embrace three broad areas: 

(i) the function of channelling upwards a growing body of 
new information generated at the grassroots with increas
ing involvement of the community in participatory re
search; 

(ii) at the lower levels, the transfer of an enlarging area of 
responsibility for all steps in the actual implementation of 
change to the community. Participatory development will 
require large changes of attitude and new capacities 



among those who are in closest contact with the commu
nity; 

(iii) a new balance in responsibilities among the intermediate 
level of development agents. So far in virtually all African 
administrative systems decentralisation has not yet 
reached the point where sectoral personnel are local gov
ernment employees. The vertical linkages and responsi
bilities of line organisation are still overwhelmingly 
important. There must be a movement towards direct 
responsibility towards local action within a framework 
which also permits a strengthening of horizontal relation
ships between development sectors. Strategies .for such 
changes (or for their continuing development towards 
structures of local government with full technical capac
ity) must be devised and training appropriate to the various 
stages being undertaken must be designed; 

(d) Local Leadership 

There is a very positive correlation between the quality and the 
capacity of leadership at the community, local and area levels and 
the dynamism of development action. It must also be borne in 
mind that in all development areas in all countries on the conti
nent, it will be a considerable time before the level of provision 
of field workers matches real needs. Even if personnel can be 
trained, the resources to employ and maintain them are not there. 
Development and change will therefore remain dependent on the 
general and specific capacities of local leadership. 

At this level, also, there are very great differences in the nature 
of administration at local level both in the degree of development 
and empowerment and in relationships between modern and 
traditional forms of organisation. It is probably only among the 
communities of extensive pastoralists that the latter survive today 
in their original form. 

Over most of Afirica, at community level, the people have been 
"provided with" local leadership and processes by which the 
community have ben able to select their own leadership in 
traditional ways have died away or the "elders" have assumed, in 
a parallel system, a very minor role. 
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Development experience has shown very clearly that having a 
local form of organisation which can serve as a point of contact 
is absolutely vital to the processes of rural development. Here is 
a focal point to which messages can be addressed. If the local 
organisation also has a degree of autonomy it is also a focal point 
for action. This was the initial experience in Ethiopia after the 
formation of Peasant Associations where this focal point was 
formed for the first time. This new enabling environment eroded 
as the peasant associations were absorbed into the state as the 
lowest level of government administration. A longer and more 
complex experience in Tanzania with the Ujamaa villages could 
be summarised with the comment that what was wrong was not 
the concept but the mode of establishment (from outside) and 
operation (limitations to freedom of action). 

In other circumstances the debate has focused on the scale of the 
lowest level and its functionality in terms of capacity to sustain 
an ongoing process of rural development, (e.g. Wards versus 
District Councils). 

If participation as an objective is to be seen as both a means and 
as an end in itself as a precondition to the growth and practice of 
democratic procedures, there is a great need everywhere to review 
existing structures with these objectives in mind. Social infra
structure (both traditional and modern) must be compared with 
the development tasks to be carried out and over a time scale 
which forces targets (change; social; economics) at higher levels 
of development in the future. Out of this can come a strategy for 
change and training programmes, particularly for those in social 
leadership positions, to fill gaps in current capacity. 

It is doubtful whether a conscious and a comprehensive exercise 
of this kind directed at development capacity in rural areas has 
yet been carried out in the most effective framework. Over the 
past two decades there has been a most interesting output from 
University development research operations in Nairobi and Dar
es-Salaam to quote two examples. 

The output has been available to management and administration 
but not used to an extent which justifies the effort made. Perhaps 
now is the moment to suggest that development research must be 
firmly based in development responsibilities, assisted when re
quired by specialised institutions. 



(e) The Community Itself 

Actual implementation of change is located here and its self-re
liant characteristics and its sustainability depend on human ca
pacity within the community. There is no space to develop this 
thought in detail, but over much of rural Africa it would be most 
relevant to regard the education system as a community learning 
facility embracing children, adolescents and adults, and with a 
major emphasis in jts programmes on the immediate and practical 
learning needs of the community. Fully developed the commu
nity learning facility would be vastly different from the present 
imposition of the formal education which has its objectives set 
outside the community and the paternalistic system of non-for-
mal education which often gOes further in satisfying the interest 
of the organisers than the real needs of the villagers. It is unlikely 
that anew approach to learning embracing the whole community 
(as do the traditional systems of learning) will be fully effective 
unless its management is placed in the hands of the community. 

This might come near to achieving the goal set at Jomtien 
(Education for All) in March of this year in its Framework for 
Action. 

"Countries may wish to set their own targets for the 1990's in 
terms of the following proposed dimensions". 

1 - 5 .... 

"6. Increased acquisition by individuals and families of the 
knowledge; skills and values required for better living and sound 
and sustainable development, made available through all educa
tion channels including the mass media, other forms of modern 
and traditional communication, and social action, with effective
ness assessed in terms of behavioral change" (WCEFA, New 
York, April 1990). 

Finally, in terms of the community itself as a target group, two 
imp it issues must be borne in mind: 

(i) the concept of participatory learning now embodied in the 
theory and practice of androgogy but equally applicable 
to child education. In the context of a long-practices 
approach to education as instruction, these learning meth-
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ods are little known or practised and must be reinforced 
in programmes for skill development. 

(ii) the importance ofthe family as a unit for learning. There 
are various aspects to be considered, for example (a) the 
integration of learning with action and the fact that all 
basic development decisions at household and farm level 
should be social decisions and nötigender determined 
decisions; (b) it is within the household that the greatest 
possibilities exist for an integration of all the processes of 
learning, informal, formal and non-formal; and (c) during 
the period of change which it is intended to initiate it is 
important that children, adolescents and adults should be 
carried along together in the same stream of development 
and in a common basis of understanding which will pre
clude disharmony. 

(f) Research Workers 

These provide a specific target group whose needs have been 
explored earlier in the emphasis given to research as an early step 
in the initiation of widespread processes of change. As was 
indicated above, the wind of change must also blow on the 
information system. Participatory research, qualitative research 
and analysis, interdisciplinary team work in research and a new 
feeling for the dynamics of change rather than the evaluation of 
projects are part of the new demands on the research worker. 

As has also been suggested earlier the new approach is likely to 
start from a low level of new capacity although it may have to 
contend with a highly developed level of technology. The third 
level system of education which is the source of supply of the 
continent's research workers does not prepare its graduates in 
these terms. Theory still prevails over practice and large changes 
are required in most University curricula if new needs are to be 
met These thoughts are not original. They have been expressed 
on many occasions at meetings of the African Universities Asso
ciations. Action? 

2. Training in what? 

There are hints and implications for the continent of training, education 
and orientation throughout this paper. Many of them relate to the need for 
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a more appropriate attitude towards and the development of motivations and 
capacities/or learning. 

Having said this, and bearing in mind the great variety of circumstances 
in which new approaches and strategies for rural development are funded, 
it is not proposed to embark on the elaboration of a Syllabus for each of the 
target groups defined earlier. Rather it is proposed to discuss an innovative 
approach to a better definition of what needs to be learned and what skills 
should be acquired. This is recognising that there is-an undeniable need for 
specific skill training in operation, maintenance aiyl repair when (or before!) 
new equipment is to be introduced, but it is also suggesting that the general 
learning processes might provide a better foundation for the specifics. For 
example, if the bearing is better understood as a concept, there will be less 
need to invent it on all the occasions when equipment with a moving part is 
introduced. 

(a) The general context of preparing for organised change 

It is most important that the enlargement and the deepening of 
human capacity should be put in a general context where the 
complexities of the dynamics of change over all the factors which 
must be coüsiddred are understood in a more systematic way. 
There are countless diagrams illustrating the linkages and the 
interactions between factors in the dynamic processes of change. 
None of these have sufficient dimensions to permit a fully holistic 
approach which can also give sufficient emphasis to man's role 
in these causes and effects, chain-reactions and other interactions. 

One suggestion for a new approach to this question (which can 
be applied at different levels of need to provoke questions and 
explore solutions) is presented in Annex 2. Variations and 
adaptations of this model could be used in many ways to support 
an enquiry method approach to a greater understanding of the 
total environment, to man's possible roles in the promotion of 
change and to the tracing of the possible consequences of those 
changes. 

(b) The objectives of change as the source of learning needs 

A number of rural development operations have been engaged in 
assessing the extent and the kind of change which has taken pi ace 
in Africa over recent decades. This has been related to the review 
of the experience of change, enabling factors and constraints, and 
against a growing list of indicators based in what are considered 
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to be desirable outcomes of change. Change should be for the 
better. What are the characteristics of better? 

From each and all of these operations, lists of desiderata have 
emerged together with lists of obstacles standing between targets 
and achievement. In some cases the presentation is from a 
different angle related to the specific responsibilities of the 
organisation. Most of the documentation can be turned from 
quantitative or qualitative indicators into questions (bearing in 
mind whether a good/bad, or positive/negative situation is being 
defined). The questions will ask (i) How can an upgrading of 
human resources and capacities contribute to abetter, more rapid 
outcome? (ii) what kind of orientation/training is required to 
promote this? (iii) where must the training/orientation be tar
geted? (iv) What mechanisms are currently available to carry this 
out? (v) What new mechanisms need to be created? 

Secondly, if data does exist, it will be sectoral in nature. From all that 
has been said, the need is for an inter sectoral approach in which there will 
be areas of joint, reciprocal and mutually sustaining activity. A quantitative 
cross-sectoral view of rural development activity has never been attempted. 
Perhaps this could be suggested as a theme for UNDP Human Development 
Report? 

Finally, the extent and volume of training action required in (say) 
Sub-Saharan Africa during the last decade of this century will be an 
aggregation of national action plans. These will vary considerably and 
depend upon (i) the present level of development; (ii) availäbility of 
training services; (iii) future development needs assessment; (iv) national 
strategy for rural sector change etc. These cannot be anticipated or esti
mated, but they do suggest that a continuing movement towards a focus on 
rural development in which UNECA plans to exercise a coordinating role 
might include, at a subsequent stage, the collection of such information so 
that a scale of needs can be estimated. 

It remains only to suggest ways in which this demand on financial and 
material resources (which is certain to be catastrophic) can be minimised. 
This should be an important element in any national strategy. The following 
could be reviewed: 

(i) the extent to which existing institutions and services can 
handle an expanding programme of education and train-
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ing. (Basic principle - do not succumb to the temptation 
to create new institutions; reorient existing facilities). 

(ii) the rate at which training etc. can be decentralised on a 
self-reliant basis down to lower levels of administration. 
(If training has the dual objectives of increasing specific 
capacities and at the same time transferring the capacity 
to do this to lower levels, the cumulative savings will be 
considerable). 

(iii) the possibility of establishing one coordinating mecha
nism to maintain an overview of vertical coordination 
between levels and horizontal cooperation between sec
tors, in the development of a national human resource 
development programme for accelerated rural develop
ment. (This should be seen as a professional and technical 
unit with a well-developed capacity for diplomacy!). 

Sub-Saharan Africa's rural population in 1988 totalled 330 million of 
whom probably 80% (264 million) depend directly on agriculture for a 
livelihood. At an average of 5 per household this is equivalent to around 53 
million farming households. At 50 peasant households per field agent, over 
1 million low level extension agents are required for agriculture alone with 
an appropriate supporting superstructure if conventional approaches are 
used. The need for innovative options is obvious! 

Five Fundamental Propositions 

The wide range of objectives to which this paper must relate, (from 
higher productivity to quality and justice within a development framework 
encouraging participation), call for a study which is both multidisciplinary 
and interdisciplinary and which crosses the conventional boundaries of 
sectoral responsibilities. This is not to suggest from the beginning that the 
answer to rural development lies in the promotion of integrated rural 
development projects or programmes. These also have had a mixed expe
rience in implementation and not one can be found which has resulted in 
movement towards all objectives. 

In seeking some tentative answers to the challenge facing Africa in the 
development of the rural sector, and in identifying some indicators of 
conditions which might promote a higher degree of positive change, it has 
been necessary to move far from the range of technical options which are 
usually the preoccupation of agricultural specialists, and extend the study 
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over the hole spectrum of conditions which promote or limit the capacity 
for change of an enduring nature. 

This total environment has been subjected to close study over a time 
frame which stretches from colonial responsibility for the promotion of 
change to the present day. The volume of relevant literature is enormous 
and probably non unmanageable until some form of advanced computeriza
tion is able to range over the whole scene identifying correlations, and 
arranging supporting experiences in new matrices of interaction from which 
we can propose new operational strategies. 

A holistic synthesis of experience has rarely been attempted (MyrdaT s 
Asian Drama is a noteworthy exception), and study/discussions are almost 
always directed at, or seen from, one focal point or specialist concern. 
Sometimes the base is widened slightly as can be seen in the proliferation 
of journals combining areas of interest (and therefore presumably strength
ening subscription lists!). In this category we have such hybrids as 'Tech
nology and Culture', 'Public Administration and Development', 'Economic 
Development and Cultural change', Journal of Social and Economic Studies. 

Some more in the other direction and specify a branch of a discipline. 
Agricultural Economics, Agricultural Systems, Agricultural Administration 
and Extension, Grassroots Development etc. fall into this category. 

Yet others take a bfoad sweep and capture a range of views sometimes 
providing an editorial synthesis when the issue has focused on a particular 
theme. World Development, Human Organization, Manchester Papers on 
Development, The Journal of Development Studies and the IDS Bulletin of 
Sussex University are examples. Finally, there are those which have re
gional and national frames - Journal of modem African Studies are exam
ples. 

In a completely different category is a mass of official literature 
reporting on projects and programmes or on meetings which have discussed 
these at the political or technical level. UNEC A's own output is formidable 
and this is matched now in the products of UN speciahsed agencies and 
multilateral agencies which, increasingly, place their comment and analysis 
in a regional frame. It might be commented cynically that, if Africa's 
survival and recovery from the present multi-dimensional crisis is dependent 
on the production of a critical mass of literature, the crisis is already over! 

One purpose of this rapid, rather partial and certainly unsystematic 
review of sources has been to illustrate the fact that there is a large and varied 
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field to be covered in the pursuit of deeper understanding. Another has been, 
to conduct a rapid appraisal of the range of issues which have been raised 
in past and contemporary studies. The review of the technical and profes
sional literature has been necessary because we are also faced with a series 
of firm pronouncements on principles, strategies and modes for the future 
development of the rural sector in Africa. We need to be happy about the 
degree to which these pronouncements, issued by funding agencies or by 
those who have critical influence over funding agencies, coincide with the 
views of the so-called 'experts', 'professionals' and intellectuals engaged in 
this broad field. If there are widely reported differences between these two 
groups, it is important to identify them. 

This paper is about to embark on a consolidated view of various aspects 
of rural development experience and its evaluation. The 'Judgements', (and 
there are many!), are not founded in a direct experience of the management 
or implementation of a rural change project or programme in the field, for 
this qualification I do not have! Rather I have an eclectic upbringing (which 
I feel entitles me to draw attention to the limitations of specialists), and a 
long period of multi-interest observation in Africa stretching over 35 years. 
Over this period the central concern has been to identify the conditions which 
influence the extent to which people are able to act in improving their own 
conditions of life, and the ways in which the capacity and the confidence to 
participate can be supported. I mention this at this early stage so that the 
prejudices which will emerge can be understood. 

It is also useful at this stage to draw attention to some general conclu
sions which have emerged from this study. These influence other positions 
which have been taken. They reaper frequently and the reader should be 
forewarned because it is suspected that they may be large and bitter pills to 
swallow! Better therefore to say that the full diagnosis will follow and this 
will, hopefully, give substance to the prescriptions defined, and to the major 
new directions which must be taken if the prescriptions are to work. 

I draw overall attention to the following recurrent themes (all, inciden
tally, have training, reorientation, up-grading implications); 

Redirection of Information Systems 

(a) Previous comments which draw attention to the enormous 
quantity of literature which has been produced might invite the 
conclusion that the returns on further comment must be very 
small. Such a conclusion would not be constructive. Rather, it 
should be suggested that past experience draws attention to the 
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need for new directions in research, study and information 
gathering. The following are suggested; 

(i) A strengthening of "overviews" capacity using modem 
technology so that there can be an easier retrieval of 
existing recorded experience in its many aspects than is 
possible at the moment. If this capacity does exist it is 
certainly not available at the operational level. Put in 
other words, we have reached the stage where there is an 
urgent need to restore the balance between research/study 
output and its dissemination and use. 

(ii) Development of a capacity for the interdisciplinary re
view of development information. 

(iii) Design of systems and methods for the evaluation and 
categorisation of change actions recognising that opera
tional conditions and impact are very heavily location 
specific. 

(iv) A systematic progress towards the establishment of par
ticipatory research as a standard component of informa
tion systems and the development of methodologies 
capable of balancing traditional knowledge and external 
experience in formula for the implementation of rural 
change. 

Reorganisation of Aid Frameworks 

One lesson which emerges from the study of all materials relevant 
to future strategies for rural progress in Africa is that the effective 
management of solutions extends beyond any of the existing 
frameworks for action. The problem is not purely economic, nor 
is it agricultural. It embraces aspects of political organisation and 
operation, cultural and social criteria, and systems for the devel
opment of human resource capacity which are the joint concern 
of all specialised agencies. The UNDP 'solution' to the coordi
nation of UN specialised inputs has not proved effective. The 
Regional UN organs for development do not appear to have the 
clout for effective impact. 

From where, in this crisis situation, is coordinated actin to come? 
One solution, actively pursued by this specialised agencies, is to 
become increasingly non-specialised so as to get under their own 



control, factors which are seen as constraints in development. 
There is, therefore, a continuing juggling and confrontation be
tween such major agencies as FAO, UNESCO, ILO, UNICEF, 
UNFPA, UNEP and WHO, who extend their operational frame
works into overlapping areas, all of which have some contribu
tion to make to development in rural areas. 

If real advance is to be initiated, it is clear that FAO/JE-
FAD/UNECA cannot mobilise the expertise/capacity required. 
As a first and very tentative step towards a more effective 
framework for action is anyone of these institutions prepared to 
say publicly that this is the case? 

(c) Action is Location Specific 

This general message comes through all the evidence very 
strongly. There is always a very subtle and sensitive balance 
between all factors - political, social, cultural, environmental, 
historical, economic, technical - which influence impact. It is 
also clear that both the assembly of evidence and the use of people 
from the locality. These are the people who are best equipped to 
identify and define local knowledge and identify strategies in 
which local knowledge can be combined with new knowledge to 
provide a formula for improvement and change. 

Apart from the absolute need for local participation and for the 
development of operational frameworks which permit and en
courage this, there is also a message for all levels of "develop
ment personnel", how to develop procedures for adapting a 
likely-looking model to local conditions. 

(d) The Constraints of the Political Environment 

Probably the most important message emerging from the devel
opment discussion on the crisis facing Africa is the realization 
that it is the state and its modus operandi which is the largest 
factor inhibiting an appropriate development of the rural sector. 
In a very real sense the discussion has now moved from the 
recognition that local forms of social organisation and their 
associated cultural attributes are important to an understanding, 
(or perhaps the courage to express this), that a distinction must 
be made between society and state. In the last decade of the 
twentieth century and forty years after the decade of inde
pendence, the overriding influence of the state apparatus on the 
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process of change has come to be recognised. The most distress
ing aspect of this influence is that the state apparatus is in all 
respects urban oriented whereas national needs are rural-based. 
The implications of this situation are explored at greater length 
later. Here, it is sufficient to suggest that a new feature has 
arrived on the scene and that the consequences are being aired in 
public. The political factor has become the overriding concern. 

The Development and Support of Human Capacities 

For a long time the assumption has been that, at the centre, there 
are better prepared, wiser, and more experienced people whose 
responsibihty is to guide, advise and train the broad mass of the 
population at the base. This scenario has been seriously chal
lenged. From the highest in the state to the lowest in the field 
there it is always possible to be better prepared to fact the 
development challenge. It could even be argued that, at the 
present level of development in the rural environment, the centre 
has more to learn than the base! 

In earlier paragraphs some basic considerations have been dis
played. Each can be viewed in a learning framework and at all 
levels in the development process from the centre, through the 
intermediaries to the grassroots. How to assemble information, 
assess it and use the conclusions; how to take a broader view of 
the development process and mobilize for coordinated actin; how 
to assess general principles for development and apply them to 
the specifics of local circumstances, how to contribute within the 
state to the growth of society? 

At all levels in the organisation and implementation of positive 
change all these questions have significance. 



The Dimensions of Privatization of Land Resources in Af-
rica By B. Mulugetta 

The Transition As Challenge For Africa 

These times are difficult yet challenging times for serious thinkers and 
practitioners of African development. There have been far-reaching 
changes in the international arena: Almost all of the socialist countries in 
Eastern Europe have ceased to be "Socialist; the cold war has ended; 
consequently, the agenda of international economic and political relations 
has changed fundamentally. These important changes have already started 
to have their impacts felt at the global economic relations. The power and 
influence of developing countries in the international scene has been greatly 
diminished. 

Part of this new relationship involves the de-stabilization of the state. 
There are, indeed, many positive elements in this process. While the shift 
away from repressive bureaucratic rule is an exhilarating welcome develop
ment in itself, the full significance of the parallel process of economic reform 
has to be grasped. The shift toward political democracy involves some 
popular control over the state, while, at the same time, the state's control 
over the economy is being substantially reduced. The whole project of a 
statist road to organizing a national economy has been called into question. 
The same realization that the struggle for a more equity oriented state has to 
be in the realm of civil societies is also emerging from among the Left in the 
developed capitalist countries, where privatization has shattered social 
democratic notions of a creeping socialism through nationalization. Among 
these circles, the debate continues to recycle itself to the fundamental works 
of Gramci's (1986) Civil societies and Luxembourg's (1975) mass unlim
ited participatory democracy, important concepts, which, if then practised, 
could have fundamentally altered today's world economic order and the 
relations therein. Of course, dwelling on missed opportunities serves no 
purpose. It is, of course, regrettable if these opportunities, as important 
events of the past, receive no current attention for altering or improving the 
present and building the future. 

The autor of this paper is Head of the Rural Structural Transformation 
and Development Service (RSTDS) at UNECA, Addis Ababa, Ethiopia 
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In the current situation of international adjustments, Africa, as aregion, 
(perhaps more than any of the other regions of the developing world) faces 
the greatest challenge. Largely through the enforced privatization and 
reduction in even indirect state involvement in the economy at the hands of 
the IMF/World Bank, there are the same trends towards less coil control of 
the economy, even though it is only seldom coupled with meaningful 
political reform. In these circumstances of some burgeoning movement 
toward some limited forms of democratic control over state institutions, but 
of diminishing state role, the issue of economic democracy takes on greater 
significance, but also poses a demand for creative new thinking to come up 
with popularly controlled, but non-statist institutional forms that can be the 
object of struggle. 

This paper deals with but one area of the struggle for control over 
resources - land - in sub-Sahara Africa. This struggle for access to land 
resources in Africa (the only resource that millions of African farmers have 
or ought to have) raises, as we shall see, issues of privatization and state 
control. By direct implication Africa faces a formidable challenge, espe
cially more so with the emergence, every year, of millions of the rural 
landless and unemployed. How will Africa handle the land issue? Will it 
be overwhelmed by the current wind of privatization or will it find balance 
between the two poles, privatization or community control, 'in the realm of 
civil society'? Although the purpose for which this review was prepared 
prevent us from an exhaustive analysis of this important subject, neverthe
less, we shall attempt to shade some lights on the critical underlying issues 
of this controversial yet important subject for Africa and its peoples. 

2. Privatization - Appraisal of Theories and Trends 

Africa's intellectual journey during the past decades since inde
pendence has been paradoxical. Except for brief periods in the earlier years 
of independence, everywhere in the region, there has been total dependence 
on the outside world, even for the simplest of ideas on what to do to change 
the lives on the region's poor. Just like the lifeless landscapes of the Sahara, 
Africa's ehtes have been silent spectators and often times active participants 
in Africa's continued dechne and crisis. These ehtes who continue to 
dominate the policy and planning processes of Africa's dying economies 
hardly showed the capacity and sensitivity to think and act independertfly in 
the task of restructuring and adjusting themselves and their economies to 
the basic realities and needs of their peoples. Even worse, everywhere in 
the region, the massive distortions in the economy are a result, to a greater 
degree, of the ehtes privatizing the state, acquiring its privileges and re-
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sources to the detriment of the poor who desperately need these resources 
(WAI, 1991). 

The literature on privatization indicates that it means different things 
to different people. To Thompson (1982) and Kolderie (1986), it means no 
more than contracting out functions which were performed by the public 
sector. Carrol (1987) views privatization as apohtical economy component 
in the conduct of public business. On the other hand, Miller (1987) describes 
privatization as private development,- ownership, management and opera
tion of facilities for public use. The common ground held by these and many 
other authors is that the public sector economy is inefficient because it 
involves wasteful "expansion" of the state and bureaucracy. 

When applying some of the concepts described above to the agrarian 
conditions in Africa, considering the fact that in practically all its countries 
land is held by the community, there appears to be a "parallel" identification 
of the functions of the state with that of the community, implicitly consid
ering both institutions as being incapable of successfully managing and 
operating economic enterprises or functions. The basic assumption in these 
considerations is that society would be better off if the private sector, 
meaning individuals, organize and manage economic, activities, for what 
Miller (1987) alleges the end product of privatization to be public use. As 
we shall see in the subsequent parts of this paper, these theoretical postulates 
do not strictly apply to agrarian conditions in sub-Sahara Africa; although 
the land may be "owned" by the community or the state, its actual manage
ment and operation is conducted by individual farmers on behalf of them
selves or their lineage. A more explicit theoretical perspective on the land 
issue in Africa is therefore necessary. 

With the penetration of capitalism and the growing scarcity of land and 
the end of "shifting" cultivation, erstwhile "communal" systems of land 
tenure and land allocation will give way to de facto permanent private 
occupation of land and the allocation of land to subsequent generations being 
more a matter of inheritance and sub-division rather than from the commu
nity's surplus stock. One set of policies that has had its advocates since late 
colonial times, argues that 'development' will be hastened if states enact de 
jiue recognition and acceleration of such trends to giving individual titles to 
land, thereby providing farmers security of tenure and thus an incentive to 
make lasting investment in land improvement and also the legal basis for 
credit to finance such improvements. It is along these lines that the World 
Bank argues at present: 
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"... farmers must be given incentives to change their ways. One 
important incentive is the right to permanently cultivate land and 
to bequeath and sell it. Secure land rights also help rural credit 
markets to develop, because land is good collateral (World Bank, 
1989)". 

But even advocates of privatization of land tenures or of economic 
liberalism are no longer so vigorously in support for the immediate enact
ment of this tiding to land. Even the World Bank is prepared to promote 
credit programmes based on group underwriting and not necessarily prop
erty as security, in view of what it calls, the need to "minimize social friction" 
and the paramount importance of attempting land titling "only in response 
to demand by rural people". 

These cautionary statements by the World Bank and other clearly 
indicate that intractabihty of the land issue in Africa. It is precisely for this 
reason that African countries have adopted different policies and strategies 
in "handling" the land tenure issue, taking into consideration the historical, 
social and institutional settings of each tenure system and its implications 
to national and rural development. There are cases, as we shall see in our 
case studies, where states have intervened to promote capitalist property 
relations, at least to some extent, but the changes in land tenure has little to 
do with state actions, but with the economic trends, especially with capital's 
encroachment and the struggles they spark off in a given demographic and 
social context. When we start to analyze these trends, however, they rarely 
fit the model of a clear transition from "communal" tenure to the commodi-
tization and individual ownership of land. Except in one or two countries 
the transition ended up being a hybrid of the traditional and a new system 
which recognized "private" cultivation but can never be described as private 
land tenure or anything resembling it. As we shall come to note in sub
sequent parts of this paper, where "Privatization" of land resources has been 
attempted, the results have been far less satisfactory: They either shattered 
the traditional arrangements of survival strategies at a community level or 
have proved to be difficult to implement as planned. Often times the rhetoric 
for privatization of land and other resources are vigorously advocated by 
"outsiders" to the local environment and concern, and it is often difficult to 
cite an example of a publicly owned corporation, for example, that has 
become profitable after privatization (Adedeji, 1987). 

In trying to assess the actual processes of changes over land with the 
outset of capitalism, it is just necessary to express some scepticism over the 
usual picture of the base line, the so-called "communal pattern" which has 
been conventionally generalized in the literature in the following kinds of 
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terms (Doraer, 1972; 40): Land is not owned but held by the community 
and allocated to those who are prepared to make productive use of it. Land 
is not a commodity which can be bought and sold, but something deified, 
held in trust to the spirits who rule over the lives of the communities, and to 
the ancestors of those who hold land. Land is acquired mainly through 
membership of community of lineage or direct inheritance from parents, 
though it is possible to allocate land to outsiders who normally will not have 
the same rights, and whose duties may well include the "gift of part of the 
product of the land to the community or its rulers. Land in this view is 
generally regarded as plentiful, a situation which allows allocation to con
tinue in the traditional way without dispute. 

If social scientists have caught up with the idea thatpre-colonial social 
formations were anything but static and were characterized, in several 
instances, by the existence of serfs and even slaves with very limited 
property rights, current policy makers have yet to grasp the current signifi
cance of this past. Perhaps more commonly, practices closer to those 
characterized in the description above by Domer have to be recognized as 
far from equitable and classless. Feudal property relations or a seigniorial 
version of share cropping may have been uncommon, but often there were 
many social groups other than 'outsiders' who had limited rights of access 
to land ~ women, of course, being the most glaring case. It also has to be 
remembered, as anthropologists in the colonial period stressed that concep
tualizing 'communal' land tenure only in terms of usufruct 'rights' is an 
oversimplification arising from the use of concepts from a different culture. 
Gluckman's (1943) view of a hierarchy of relationships between different 
people and the same piece of land, involving 'estates of administration' as 
well as 'estates of cultivation' is useful in capturing the fact that even 
property relations that were not those of land owner - tenant still involved 
relationships that, however complex, still have antagonistic elements. 

Such insights, as described above, are useful in assessing the wholesale 
changes to any tradition affected through colonialism: changes that have 
affected the conditions under which households or individuals get or main
tain access to land, their (and others') entitlement to the produce, as well as 
questions as to who enjoys cultivation or other rights, and crucially, who 
administers the allocation of land on what terms, plus all the complex issues 
related to use of 'commons'. One of the extraordinary trends in thinking 
about African politics and development in the post colonial era, is the extent 
to which concern with any of these issues of land tenure were ignored both 
by academic analysts, politicians and planners. In contrast, every colonial 
regime (and a lot of current scholarship on that era) was obsessed with those 
issues: they held land commissions every few years; they filled the files 
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about customary land tenure and attempted to codify its rules; they con
stantly probed^ in official documents, speeches and conferences about the 
issue of land tenure, agonizing between the political merits of leaving 
undisturbed this crucial underpinning of indirect rule and their view that 
customary tenure was a self-evident obstacle to agricultural development. 
In Nigeria alone, there were no less than a sixty-five principal ordinances, 
proclamations and regulations, only relating to land tenure aspects between 
1863-1954 (Meek, 1957). With independence, in almost all African coun
tries, the official record seems to have erased this issue from the agenda of 
serious discussion. In most countries changing land tenure is simply not an 
issue. The exceptions to this general rule are highlighted in case studies that 
are reviewed in subsequent parts of this paper. Why independent African 
states were and are still reluctant to introduce far reaching changes within 
the traditional customary tenures is not difficult to understand. The land 
issue is a power issue, and as such required careful handhng. 

3. Loop-holes in Privatization - Pastoral Nomads 
without Lands 

There are no less than twenty million pastoral nomads in Africa. Yet 
the literature on privatization of lands in Africa hardly mentions this group 
of rural people who, in many countries, live in symbiotic production rela
tions and structures with sedentarized rural peoples. The contribution of 
pastoral nomads to African economies is significant and any discussion on 
tenure adjustments cannot be done without inclusion of this important 
groups of producers. 

Land ownership and use rights have different specific interpretations 
and relevance at different levels of sedentarization and pastoralism. In many 
countries in Africa, pastoral nomads are not granted legal rights to the use 
of land, either by native or modern law. More than sedentarists, pastoral 
nomads conceive land as a free resource of God essential for the sustenance 
of their own cattle's existence. Land is neither owned permanently nor can 
its use rights be transferred, considerations of tenure adjustments, therefore, 
have to take into account so many social and institutional variables, includ
ing the nomadic character to move continuously as well as to stay as close 
to the clan as possible for personal security and for survival during periods 
of droughts. 

The policy options open for land tenure adjustments for sedentarists 
and pastoralists are therefore bound to be different. For objective ecological 
and social reasons, pastoral nomads consider settled life as. cumbersome and 
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retrograde. However with the rise of the value of livestock and livestock 
products, attitudes have been changing fast with pastoralists, such as, for 
example, the Fulani Nomads, who have been settling down side by side with 
agriculturalists, producing livestock and non-livestock products. This proc
ess of change has been very slow indeed. It is possible that, as has already 
happened in many countries in West Africa, for example, adjustments in 
water rights which may lead to regularized ranching systems may precede 
land tenure changes, but this institutional measure cannot be generalized as 
a rule for all countries in sub-Sahara Africa. 

4. Further Loopholes in Privatization Trends 

Because privatization of land resources is a major structural and 
societal measure, for good or for worse, there are bound to be equally major 
issues to consider. Often these issues are sidelined and emotions prevail 
over such a delicate and crucial issue. What is often forgotten is that, either 
on theoretical or practical grounds, there can be no objections to privatiza
tion of land resources, be it in Sub-Sahara Africa or elsewhere so long as its 
meaning and societal implications are properly understood within the tradi
tions of African societies. The developed countries have successfully 
'privatized' land tenure which assisted the transformation of agriculture 
into an industrial activity, incomes continuously increasing with a rise in 
productivity per unit of land and labour. The present scenario in Africa is 
one where population pressure over land has exceeded its limits in the face 
of a stagnant employment generating agriculture-based industrialization 
process. Thus in the present circumstances of Africa's economies land is 
not only a source of livelihood but also a source of employment. Adjust
ments towards privatization under such conditions, unless carefully handled, 
can spark social and political unrest which may be difficult to contain. 

Quite apart from the relationship between the stages of development 
of agriculture and industry, there are still other social, institutional and 
technical issues, which have to be considered in any consideration of tenure 
adjusttnents. Of these issues we shall only dwell on only three of them: 
women and land, land and conservation, settlement pattern and land, and 
land and inheritance. These selected issues are pointers to a complex set of 
issues, which, those who wish to change the land tenure situation in Africa, 
cannot simply ignore, or if they do so, it would be at their own peril, costly 
to themselves as individuals and to the society as a whole. 
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a) Women and land 

In many countries in Africa, especially in the southern parts, women 
are farm managers on account of the men taking non-farm employment 
opportunities, often outside the country of residence. Yet, as farm managers, 
women have no power over investment decisions. In many countries in 
Sub-Sahara Africa, women cannot hold title to land, to enter into contacts 
or to take farm credits. If divorced, they become landless. If the husband 
dies, the women become dependent on the eldest son (depending on the laws 
of inheritance) for land and are therefore reluctant to invest in cash or labour 
or land improvement measures. I privatization becomes the law of the land, 
rules governing women's access to land have to change, taking into full 
consideration the need for 'co-managership' or 'co-ownership' of land 
resources at the household level. Policy makers need to seriously consider 
the feasibility of such measures in policy considerations of privatization or 
in some other tenurial arrangements. 

b) Land and conservation 

The principal argument often advanced by those who favour privati
zation of land in Africa is that existing land tenures are a disincentive to 
investment and long-term conservation and development measures. The 
World Bank, for instance, argues that for output and productivity to increase 
above the level of population growth, effective land improvement measures 
have 'fo grow at a minimum rate of three per cent per annum (World Bank, 
1989). Indeed any form of land tenure that reduces the farmers' freedom or 
incentive to carry out long-term investments works against conservation and 
development. This includes communal ownership with or without shifting 
cultivation, land lordism, especially absenteeism, as well as land tenures 
involving state ownership. 

What is often forgotten, however, is that even within these land tenure 
systems, farmers can be given life time security of tenure on their farms 
including such rights as planting trees, the rights to pass on property to their 
children and so on. Even the right for complete alienation including the right 
to sale can be organized within a system of community control of agricultural 
land, even in areas where density of population per arable land is high and 
land is the only means of survival for a farming household. There could also 
be a situation where complete alienation need not be conditional, especially 
in agricultural lands involving state ownership. These possible policy 
options are outlined in subsequent parts of this paper. 
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e) Land and Existing Settlement Patterns 

In many countries in Africa land is not in plentiful supply as commonly 
believed. What is available is also unevenly distributed. These twin prob
lems have direct implications on emerging land tenure policies and require 
separate review and analysis. 

First, the issue of land scarcity. The number of poor landless people 
will grow from 85 million in 1985 to 265 million by the year 2000. Africa's 
share of the poorest people on earth will grow over the same period from 16 
to 32 per cent of the total in developing countries (FAO/ECA/1992). Oflhe 
39 poorest in the world 24 are in Africa. In many countries in Africa, partly 
because of constraints in appropriate technology, poor human resource base 
and high population density per arable land, farm sizes are small and the 
landless or near landless are significant. This situation is depicted in Table 
1. Where land seems to be available (and this happens to be in the humid, 
sub-humid and Sudano-Sahehan Africa) they are either ecologically unfit 
for agricultural production or have serious human and animal diseases which 
effectively prevent settlement. It can therefore be concluded that with 
present level of technology arable land remains limited. 

Table 1 - Sample: Land Use in Some Countries in Africa 

Country Tenure Total Arable 
L^nd as a % of 

total area 

Landless or 
under 
0.5 ha 

Small farms as 
% of arable 
land (l-5)ha 

Commercial 
farms as % of 
arable land (5 

h a  + )  

Lesotho State Usufruct 45.7 8.7 84.36 11.64 

Senegal State Usufruct 27.5 21.5* 56.1 22.1 

Uganda Private 
Usufruct 

42 10.1 70.4 18.6 

Kenya Private 
Usufruct 

29.3 24.6* 50.0 25.4 

Ethiopia State/UF 40 38 90 10 

Source: FAO Agricultural Census (1960) 
* Data represents holdings under one hectare 

Second, agricultural land is unevenly distributed. Many African coun
tries with serious bonstraints in man/land relations do in fact have some 
potential land area which can be put to good use. Yet, the settlement pattern 
requires serious adjustment. For example, 63 per cent of the farming 
population of Cameroon live on 24 per cent of the arable land. In Ethiopia 
close to 60 per cent of the farming population live in agricultural production 
areas unfit for cultivation, either because they are too small in size or are 
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highly denuded. Remedial measures are not easy to institute. Population 
transfers are usually capital intensive, yet for many of these countries this 
may be unavoidable. Malaria, Onchocerciasis, Trypanosomiasis, tribal 
interests on land and a host of other problems are constraints to overcome. 
In such situation of land use, is it resettlement or privatization that receives 
policy priority? This question is not difficult to answer. Privatization 
presupposes the existence or the creation of land markets. Land markets for 
whom? Certainly now for the highly marginalized poor farmers who cannot 
afford these markets and who need free access to land, including the 
financial and institutional support needed. 

d) Land and Inheritance 

The practice of succession, including inheritance of land, is an impor
tant area in agricultural production. It affects, more than any other institu
tional issue, such as farm sizes and land use. In practically all African 
countries, it is the single dominant route for access to land resources. Like 
land tenure arrangements, traditional inheritance laws have histories of their 
own, thus contributing to extreme variations in their occurrence and apph-
cability. Whatever the form of land tenure, inheritance cannot be avoided. 
Emerging problems of inheritance on land tenure and land use can be 
minimized, but with much difficulty (F AO/EC A, 1992). 

The literature on inheritance is vast and therefore our concentration 
will be only on those aspects relevant for agricultural production. 

In Africa, the rules governing inheritance are unwritten, and in the case 
of sudden death, with or without a will, inheritance/succession receives 
different interpretations, often leading the parties concerned into litigation, 
thus directly affecting farm operations, hence output and productivity. In 
the nomadic and semi-nomadic areas, especially the latter, the land belongs 
to lineage collectivity. In semi-nomadic areas, land could be sub-divided 
among heirs. However, if the sub-division is such that it may lead to very 
small farm sizes, the executor of the inheritance may use his discretion in 
allotting the whole holding to one heir (Meek, 1957). This demonstrates the 
usefulness in using community based opinion for altering or maintaining 
land tenure actions. 

Inheritance is affected by a number of social and legal factors, includ
ing that of religion. In the case of marriages concluded under Christian 
rights, for example, the expectation is that inheritance is enforceable without 
discrimination to sex. Yet, in many African countries, such marriages still 
have to operate within the customary laws of the land. In the Moslem 
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tradition there is no primogeniture in the Islamic Sharia Law. All sons share 
equally with a "preference for the male sex, a male as a rule taking twice as 
much as a female, if she is not excluded altogether (El Ghonemy, 1989). 
Institutional (legal) measures are taken to'prevent fragmentation through 
"takharog" or the voluntary withdrawal of some heirs. But such measures 
do not appear to be part of the Sharia Law. Fragmentation is a serious 
problem in African agriculture and, without a solution to this problem, an 
agricultural revolution is inconceivable in Africa. Consolidation and proper 
land use are the answers to excessive fragmentation. On a long-term basis, 
privatization also helps solve the problem of fragmentation, but it also 
creates the undesirable factor of land concentration. 

5. Case Studies - Lessons from Field Experience 

5.1 Varied Directions 

In Africa, there is no single approach to tenure adjustment. Different 
countries appear to have looked at the land tenure situation in the light of 
the 'possible' political, social and cultural implications that such changes 
entail. Although, at the level of legislation, the trend has been towards 
strengthening individual rights to land (but not necessarily privatization), 
nevertheless, most African rural societies, in so far as the dominant custom
ary land tenures are concerned, have "neither broken with their past nor have 
they reproduced it". (Misfud, 1967).' 

In order to get a good grasp of the changing characteristics of custom
ary land tenure in Africa, it is important to have an in depth assessment of 
the experience both during colonization and after independence. Only by 
doing so can we appreciate the magnitude of the problem. 

5.2 Commercialization and its impacts on the evolving land tenure 

In many African countries, prior to the introduction of commercializa
tion, more particularly the emergence of cash tree cropping, the main system 
of farming was the bush fallow system. Under the bush fallow system, also 
known as shifting cultivation, a farmer cleared a small piece of land near his 
homestead or village for growing food crops. After two or three years of 
cultivation, this piece of land was abandoned or made to rest in fallow. The 
fallow period could be for as low as five years and as high as fifteen years, 
depending on the availability of land in the area. Land was plentiful and 
people in West Africa considered it a natural phenomena like air, "equally 
plentiful... and necessary for all members-of the community according to 
their needs. (Ajayi, 1972)". 

73 



Ääwever, with a rise in population, it became necessary to switch from 
shifting cultivation to the cultivation of an area on a permanent basis. This 
process takes place normally accompanied by a system of allowing where, 
in the absence of fertilizer, the exhausted soil is left over to recover its 
vitality. However with continued pressure, fallow periods also get short
ened until the overworked land becomes eroded. The shortening of the 
fallow period is commonly accompanied by an excessive sub-division of 
holdings among heirs until the holdings become too small to be workable. 
This process is an indication of how farming systems confronted by popu
lation pressure lead to the emergence of land tenure systems and arrange
ments. 

The rapid emergence of commercialization in agriculture has been 
characterized by a change from subsistence food crop farming to cash tree 
cropping with the introduction of cocoa and other cash crops. This intro
duced hitherto unknown radical changes in the land tenure system. In this 
process, land became an important factor of production. It has acquired 
some kind of a value. In some localities, the sale of land to strangers became 
the normal practice. The introduction of money coins which also brought 
increased taste by communities for imported goods on the local market 
increased demand for land, since people now have to grow larger volumes 
of crops in order to satisfy their growing demands for these hitherto un
known goods. Danquah (1928) writing on the effects of the new currency 
wrote, "the esteem for land as land, the sentiment for the sacred trust of 
ancestry and the necessity for tribal hegemony in the reality of a common 
heritage of land - all these have been sacrificed for the glaring prize of 
modem Gold". The emergence of coin currencies plus the introduction of 
tree crops further brought the need for roads and railways as more and more 
lands were brought to cultivation. This change also meant the introduction 
of capital intensive technologies. 

With the advance in commercialization of agriculture and the decline 
of subsistence production, wage labour was introduced with many farmers 
who began to see the benefits of commercialization extending their holdings 
largely through the use of wage labour when such labour could not be 
provided by the kinship group. Fanners who had access to more land either 
Uirough acquisition or inheritance also found it profitable to use hired labour 
payable in cash or in kind under share-cropping arrangement. In this way, 
various new forms of tenancy sprang up. While this experience may be 
widespread in many countries in Africa, such a change had its serious social 
costs; not only did it lead to the emergence of hitherto unknown class of 
landless, but also led to high income differences between the marginalized 
and the non-marginalized rural population. 
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53 Legislative Adjustments 

During the colonial period, serious legislative efforts were made to 
introduce changes and adjustments to land tenure and land use. French and 
British colonial administrators evolved a series of legislations governing the 
rules for adjudication of customary rights, registration of title, land transfers 
to actual cultivators, the conditions under which land concessions were 
given, the consolidation of holdings etc. These legislative efforts were 
designed to ensure that customary tenures performed to the demands of 
agricultural development, operating beyond the needs and practices of 
subsistence. 

One of the important legislations which contributed to change sin the 
land tenure arrangements, including the evolution of state lands was the 
French colonial administration decree No. 55-580 of May 1955. In many 
countries in Africa, the influence of this decree is wide, and, since inde
pendence, its main directions have been reproduced in legislations of the 
newly independent states. Other legislations, especially those that were 
enacted by Britain's colonial administrations, explicitly stated that land 
owners, in cases of disputes of ownership or any other matter in the process 
of ownership would be well advised that their cases would receive final legal 
basis only if they were valid within English law. Accordingly, it was most 
common for British or French courts to provide final judgements whenever 
the need arose. 

Among the important points emphasized in the French colonial ad
ministration Decree of 1955 was the due recognition of customary rights 
exercised collectively or individually in the lands that were not subjected 
under the registration system, in effect in state lands. In these lands, 
individuals or communities maintained full rights and any violation of such 
right was subject to a just compensation. "Owners" or custodians of these 
customary rights are, according to the law, entitled to not only title deeds 
but also the right to disposal and the registration (immatriculation of rights). 
Land owned under customary rights could also be given out as concessions 
provided there were no other contestants within the community, or provided 
those actual or potential claimants were in favour of those who wish to take 
up the concessions. 

The 1955 legislation, while protecting customary rights, nevertheless, 
it run contrary to the French Code Civil, which, in the best tradition of the 
Roman land law, declares that "property without .an owner belongs to the 
state," thus in effect getting the state into a problem on the interpretation of 
the French legal term "terres vacates et sans maitre". Although the Decree 
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of 15 November 1935 recognized that lands uncultivated or unoccupied for 
more than ten years became the property of the state and the enactment of 
11 March 1895 also maintained that such lands (les terrains vagcies) 
belonged to the state and could be provided as concessions. This 1895 law, 
however, stated that those enjoying customary rights needed regular titles 
of possession of the land on which a concession grant has been made. As 
Misfud has pointed out, the implication necessarily was that occupiers of 
land without written title were on sufferance. These qualifications did not 
bother customary landowners. They never applied to the state for their rights 
to be recognized, "preferring the gift of their ancestors to what appeared to 
them a spurious title" (Misfud 1967). Following independence, however, 
many French speaking African countries have, on the adjudicatio of custom
ary rights, fully recognized individual rights involving power of disposal. 
Niger, for example, recognizes involving power of disposal, making it 
conditional upon "the effective exploitation, without interruptions for ten 
consecutive years" of the rural land claimed. 

Legislation of Britain colonial administration were tolerant of the 
rights and privileges of customary landowners, in which, in several Acts of 
different territories of Nigeria, for example, the need to respect customary 
land rights are outlined in very identical terms: "the high court shall observe 
and enforce the observance of every native law and custom which is 
applicable and is not repugnant to natural justice, equity, and good con
science, nor incompatible either directly or by implication with any law for 
the time being n force, and nothing in this act shall deprive any person of 
the benefit of any such native law or custom." (Misfud, 1967) These 
legislative trend to negate or reaffirm customary rights have had implica
tions on land tenure which we cannot disregard. Some observations merit 
our attention: where legislation tried to subjugate customary landowners to 
the demands of the Metropolitan legal demands and the accompanying 
interests, land tenure rearrangements were not forthcoming at the speed 
demanded by these legislations. A recent World Bank Survey (World Bank 
1983) on Africa's land tenure situation came to the conclusion that "there is 
often no relationship between formal legislation and what actually takes 
place 'on the ground'", and despite these legislations customary practices 
persist. The existence of the gap between legislative demands and grass
roots reality is in part due to approaches where, on one hand, customs is 
suppressed to serve interests completely foreign or alien to local interests 
(at least initially), or on the other hand, where custom is allocated to operate 
in the face of governments' inability to enter and influence it rationally in 
the best interests of communities. In short 'customs' refuse to be legislated 
out of existence and tend to prevail but in ways that are not unaltered, merely 
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transformed more by general social forces than by planned political inter
ventions. (Snyder, 1981). These observations lead us to the conclusion that 
in many parts of Sub-Sahara Africa, the realm of customary law in the 
administration of land tenure systems is very extensive. Even though the 
whole modernization process and the penetration by European or imported 
law continuously circumvents customary laws in Africa, yet, deep in the 
hinterlands of the modem nation-state and in the souls of its citizens, 
customary laws, with all their defects, have prevailed. Much of the blame 
of these laws rests on the fact that they are unwritten rules. Yet within these 
rules, improvements were also made to ensure that equity and justice 
prevailed. 

Perhaps the single most important legislative effect on land tenure is 
registration of title. This is so because it constitutes proof of ownership. 
Registration gives the receiver of such land, powers of disposal or alienation, 
but again with limitations depending on where it is being applied: In many 
English speaking countries, the trend has been to include full rights of 
disposal but seldom takes place in customary registered lands. In French 
speaking countries the tendency has been to apply it to urban land. This 
raises the greater issue that, registration, which invokes the whole issue of 
privatization as an aspect of land tenure, cannot be seriously put to test in 
the absence of an overall programme of land reform as an instrument of 
social and political changes. In the absence of these changes, African land 
tenure systems will remain meeting points between the Roman land laws 
and the African traditional customary land laws, neither of which, for years 
to come, will appear as a victory, as there may not be a need for one. 

5.4 Country Case Studies - Selected Review 

As already stated earlier, the existing arrangement in land tenure and 
land use in Africa is diverse and the variations, even within countries, are 
enormous as the following review indicates. 

Kenya was one of the few countries that seriously enacted land 
consolidation and registration measures just before and after independence, 
though this was part of the social engineering to stabilize rich and middle 
peasants, designed to diffuse the rebellion of the 1950's. The reality in 
Kenya today is one that has not generated purely individual property, a 
marke: in land and concentration of holdings. Despite changfed laws of 
inheritance toward a single heir and rules against fragmentation of small 
plots, land is in fact sub-divided and is occupied by many others than those 
that own title to iL This is compounded by credit arrangements. Private 
banks and other leading agencies handed out too much credit in the 1960s 
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for new title holders to repay, and naturally called in the loans and took over 
the titles. But they did not have sufficient political muscle to actually evict 
in many cases. Thus the occupier of the land has no longer paper to offer 
as security for loans. While the financial institutions and those they off-load 
land titles can use them to borrow for any purpose, save improving the land. 
The current situation in Kenya is one of extreme hunger for land, coupled 
massive unemployment in the rural as well as urban areas. Because of 
escalating differences between the have's and poor landless highly margi
nalized farmers, there is now a mounting pressure for massive land redistri
bution especially that involving 'breaking-up' of the big commercialized 
estates. Those that argue for the sub-'division of these estate (Hunt, 1982) 
indicate that output and productivity could increase, at the same time satisfy 
equity considerations of the vast majority of the rural poor. The Kenya case 
clearly demonstrates that privatisation, in its classical sense, has ngt 'solved' 
the problems of development. It may have worsened the situation as the 
country enters into the realm of a social revolution. 

Malawi has also introduced private ownership in selected areas where 
government has promoted development schemes. Paradoxically, it is the 
only country in Africa that has actively sought distribution of land from 
smallholder to the estate sector - but has not sought to entitle all peasant 
areas. Other governments which one might think were ideologically prone 
to follow the same path, those of Lesotho and Botswana (with respect to 
arable land), have, in fact, recently contemplated issuing individual titles. 
But they have drawn back from complete commoditization of all land in 
favour of some hybrid system involving a transferable leasehold ownership, 
at least of some kind. 

These are the cases where states in Africa have intervened to promote 
market property relations, at least to some extent, but the sphere of land 
tenure has a dynamics in all countries that has little to do with state actions, 
but with economic trends, especially with capital's encroachment and the 
struggles they spark off in a given demographic and social context. When 
we start to analyze these trends, however, they rarely fit the model of a clear 
transition from 'communal' land tenure to the commoditisation and individ
ual ownership of land. 

Unlike what happened in Kenya and Malawi, there have been quite a 
number of 'radical' adjustments in land tenure and land use in a number of 
African countries like Ethiopia, Nigeria, Tanzania, Zambia and a number of 
other countries that have formally nationalized land. What this means 
legally is the state is a kind of holder of the ultimate freehold and can use 
this to some extent to control commercial land especially in urban areas. 
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But such Acts remain a pure formality in peasant farming areas that alters 
the realities but little 'custom' still rules. Some countries have considered 
making operational the potential in this situation to use the state's authority 
as ultimate owner of land which has been enacted, to regulate land use. This 
alternative of what could be called a 'state freehold-conditional leasehold' 
system, in which land use rights will be allocated as long as government 
extension agents' advice is followed is an option loojced on with some favour 
in many current discussions about Africa's current agricultural crisis. It 
seems to be the modem equivalent of customary systems of the local 
political authority's allocating land and orchestrating its use and conserva
tion. This view was put forward many years ago by the French agronomist, 
Rene Dumont<Dumont, 1966). 

The very real questions raised by such a policy are, first, that it would 
not meet one of the basic requirements of any land tenure system, whether 
individual or collective, for, just like a share cropping system, it would lead 
to great insecurity if occupancy could be revoked. Moreover, such fear of 
dispossession is less likely to generate improvements than some positive 
material incentive. It would also be difficult to implement - requiring an 
expensive inspectorate and giving extension services back the 'policing' role 
they have but recently shed from the colonial legacy. 

This is not to say that individual, household or collective users should 
be left totally free to use the community's land as they see fit. But control 
in the interests of long-run maintenance of fertility and of development, 
could be exercised by other means - perhaps by local participatory bodies 
rooted in the community, with the help of technical advisers. However, 
since the proposition is a 'better of the lot', it is further discussed and 
elaborated as one of the policy options to follow in Africa as an alternative 
to privatization. 

Uganda offers some interesting but so far largely undocumented 
examples of what might be possible. In the southern districts, the former 
Kingdom, chieftainship power is considerable. These areas were discontent 
under the rule of Amin and of Obote after 1979 and were easily mobilisable 
in opposition to central regime. But the basis on which the National 
Redemption Army attempted to build up local support and consolidate it 
after they had 'liberated' an area, was not to simply substitute 'their' 
nominee as chief but to replace that kind of authority with a body elected 
from below. These new bodies had the powers, among others, to allocate 
land. 
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Mamdani (1986) wrote of the significance of these changes: "To 
remove the system of chiefship, on the other hand, is to dismantle a whole 
structure of power that has existed in the villages since the colonial period. 
It is to liquidate that power which is the source of a range of compulsions 
in the countryside - from forced crops to forced sales to forced labour to 
forced contributions to forced enclosures. It is, for the first time, to bring 
democracy to the countryside and liberate the creative energies of the 
peasantry". Mamdani does not, of course, propose concretely how the 
peasants are to be liberated from their present dismal situations. 

After the National Redemption Movement took power there was some 
suggestion that this formula would be generalised to the rest of Uganda as 
part of a process of local government reforms, but although there are local 
revolutionary committees, they do not appear to have taken over responsi-
bility for land. 

We will go on to consider two detailed examples where the issue of 
statist market democratic land reform has been raised, but in terms of some 
of the general trends in Africa we need first to take note of two other features 
of the trends in actual tenurial arrangements in recent decades. First, we 
should note that the projected progress toward de facto private property has 
not proceeded apace; there are now sales of land and less shifting cultivation 
but resistance to full alienation of property rights has been significant. 
Second, the evolutions that have occurred have rarely been to some straight
forward form of individual property ownership and use. Instead, patterns 
of share cropping [not always of the seigniorial, unequal type - but not as 
free from exploitative elements as Robertson (1988) suggests] and of various 
intermediary forms have become common in several parts of the continent. 

Zimbabwe's experience and the debate over land tenure are instructive. 
The very basic context of any exploration of that country is of course the 
fundamental division of the whole land area along racial lines into large 
white-owned 'commercial farms' run as capitalist enterprises and African 
'reserves'. It is a cliche that this situation and the actual experience of 
removal of Africans from their land placed the land question at the centre 
of the national liberation struggle for over 30 years. The war was over land, 
and the biggest compromise made in the negotiated settlement that gave 
Zimbabwe independence was that there would only be a very partial transfer 
of settler land, limited basically to that from which they were displaced 
during the fighting, and on terms suited to the European land-owners. The 
land issue has once again resurfaced as the chief falling point of Zimbabwe 
politics for the 1990's when the constitutional ties inhibiting land redistri
bution cease to be entrenched. What the government is now contemplating 
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is how much more of the commercial farms should be redistributed through 
more 'trans-locational resettlement', with differing views about where the 
trade off between possibly affecting short run production and being seen to 
respond to popular demands should be stuck. 

However, when one probes below the surface, the land issue has 
several other dimensions, related both to this one of land redistribution and 
the issue of land in the reserves. First, it should be noted that the popular 
perception of the land redistribution question is not in terms of selecting a 
few peasants for resettlement, but a matter of the return of lost lands. Given 
the fact that most Zimbabwe communities were shifted, usually from more 
fertile land, within living memory to make way for white settlers the 
sentiment for whole communities to recover their ancestral homes is under
standably strong. Moreover, there is also an objective logic for such 
pressures, given the precarious nature of farming systems and of the liveli
hood they provide in circumstances of grave land shortage, declining fertility 
and overgrazing. If production in these 'Communal Lands', as the former 
reserves are called, is ever to be viable for existing populations, there has to 
be both a change in production systems and more land resources available 
to them for both cultivation and grazing. 

These feelings and economic pressures give rise to a continuing 
inchoate but widespread set of popular pressures. The most clear cut 
expression of these demands from below consists of people voting with their 
feet and 'squatting' on unoccupied land - a pattern that is still common ten 
years after Independence and despite attempts to prosecute. But the same 
thrust is behind an array of other grassroots actions - the cutting offenses 
separating overgrazed communal areas from under-grazed ranches or even 
resettlement schemes; semi-legal deals to graze communal area cattle on 
ranches or even to buy neighbouring land. Politically, the harnessing of such 
broad-based pressure behind some more coherent programme for a demo
cratic land redistribution, that would at the same time give expression to the 
socio-economic logic behind these grassroots initiatives, would be an im
portant step in Zimbabwe. 

Another dimension of debate over land surroundings the form of tenure 
on land that has been or is being resettled. The part of this debate that has 
so far surfaced publicly concerns the choice between the 'Model A' -
parcelling out land into small family arable plots with some common grazing 
- versus Model B, a fully collectivised co-operative enterprise, which 
protagonists of the former have tended to win by default as government has 
ignored the co-operatives. More promising issues to explore are, first, the 
possibility of some intermediate versions of these two extremes that recog-
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nise that existing peasant consciousness makes family labour more familiar 
but that allows for the building of co-operation in those farming operations, 
credit, marketing etc., which benefit from economies of scale and as a means 
of overcoming the resource constraints (draught power, labour, etc.) of 
household production units. A second matter is that of land tenure on the 
resettlement schemes - an issue very basic to the concerns of this paper and 
with possible implications for the question of land tenure in the communal 
areas which will be our concern below. Government has so far only offered 
a temporary solutions to this problem, for the moment only issuing 'permits' 
to occupy a house plot and to till an arable plot and for access to grazing. A 
long run solutions is being worked out, but one draft of legislation seems to 
opt for the institutionalising of these permits. In its favour one can admit 
that such proposals reject the bourgeois solution of issuing of freehold titles 
and the emergence of a market in land. This proposal is further justified in 
offering a form of control over land use - to make sure it is used productively 
and in an environmentally sound manner. This line of argument sounds 
progressive: it asserts the primacy of 'national' interests in getting the best 
out of scarce land while conserving it, and seems to provide a lever against 
absentee occupation of resettlements. However, if one explores what is 
involved such arrangements are anything but 'democratic' - and in the end 
won't work. This 'statis' approach is based on the attitude that the (rather 
promising) productivity performance is also sustainable if they continue to 
be 'managed' islands set apart from the sea of communal area peasants - the 
same colonial thinking that has been behind all such efforts throughout 
Africa to promote 'schemes' based on the 'transformation' approach. In 
practice it also promotes a bureaucratic and commandist approach, which is 
often beyond state resources and is anyway counterproductive as a way of 
generating increased production. They also militate against any kind of long 
term improvements because of the insecurity occupants will feel, especially 
if policing of land use is persevered with the point of using the only effective 
sanction - revoking permits. This model has all the other limits, especially 
to accumulation, of an individual smallholder system but without even the 
security of tenure offered by the 'communal' system. This kind of 'manag
ing' from above may have been tolerated, at least for an initial period, in the 
rather special circumstances of the resettlement schemes, but the prospect 
of this approach being extended to the whole of the communal areas which 
is being seriously contemplated, is a chilling one. 

The other  ̂tremendously challenging and broad-ranging dimension of 
the land question is in fact that of land tenure and land use in the communal 
areas. A perspective that gives sufficient store to the long and checkered 
history of debate (and experimentation) is essential if the present proposals 
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and counter-proposals are to be understood. A diagnosis that agriculture in 
the reserves suffered from environmental deterioration and declining pro
ductivity, chiefly caused by 'traditional' elements of the 'communal' farm
ing system, was the basis for the 'Native Land Husbandry Act' of 1951. 
These symptoms were laid at the door of 'communal' tenure, its purported 
lack of security for cultivators, and the lack of control over-grazing use of 
commons by people who irrationally valued their livestock for socio-cultural 
reasons rather than hard-headed economic calculations. The concept of 
'land husbandry', which lives on today in the hearts of agriculturalists, even 
those of the new generation, thus involved a prescription of dishing out 
individual titles to land and at the same time imposing various conservation 
measures, such as forced culling of cattle. Rich and poor peasants alike, and 
even the headmen who would lose their power to allocate land and the basis 
of their patronage, resisted the Act, which generated widespread popular 
support for the emerging and up to then rather elitist and reformist nationalist 
movement, until it was repealed in 1959. 

In the thinking of 'liberals', such as the think tank set up in anticipation 
of Independence by more long-sighted elements amongst settler and indus
trial capital, the Whitsun Foundation, and also as found in aid agencies and 
within some government circles, there is hankering after 'land husbandry', 
but with divisions about its political feasibility - between those who think a 
nationalist government might be able to make it stick, and those who feel 
that, however desirable, it is still risking political opposition. The latter 
ppsition is strong enough, together with those who espouse (or realise they 
are stuck with) an anti-capitalist official ideology, to ensure that individual 
tenure is not a realistic alternative on the current political agenda. 

However, an alliance between the patronising thinking behind 'land 
husbandry' and the reflexive statism of many bureaucrats and politicians, is 
tending to build up into support for an alternative pattern of imposing 
conservation and productivity structures on land use via a form of regulated, 
conditional form of usufructuary land rights - a pattern that we have noted 
is common place in official thinking in much of Africa. Already, power to 
allocate land has been legally taken out of the hands of chiefs and headmen 
- though by no means always in practice - and given to local authorities. 
And in 1985 the Ministry of Local Government which is also responsible 
for overall rural development, promulgated regulations which would allow 
councils to enact by-laws requiring occupants of land to meet certain, 
to-be-specified, production and conservation targets - and allowing various 
sanctions including loss of land. Little advantage seems to have been taken 
so far of this enabling legislation, but now an exercise in 'communal lands 
reorganisation' is in the early planning stages. Under this programme, land 
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use as between arable and grazing would be 'rationalized' - and this might 
involve some limited but welcome redistribution of land to try to ensure all 
households have a certain minimum (although, unless clear guidelines 
prescribe it, such plans could also involve creating a 'surplus' population 
who could not be 'filled in'). It is also possible that this communal areas 
reorganization could also be the vehicle for imposing this kind of condition-
ality on household land use. The likely consequences have also been 
presaged by the 1950s experience: extension agents having a policing role, 
conditional use and threats of removal becoming the weapons of patronage, 
corruption and personal feuding at the village level; and the prospect of 
either growing resentment in so far as regulations are in fact imposed or a 
de facto ignoring of the regulations as not implementable. 

In offering this critique of such statis proposals, there is no implied 
defense of this existing 'communal' system of land tenure. The inherited 
pattern of allocation by headmen and chiefs, even, with the informal inter
vention of spirit medium, was widely corrupt and unequal. Moreover, the 
system itself was scarcely 'communal' and in no way 'traditional'. The 
system, such as it was, that had persisted tot he late 19th century was 
savagely destroyed, by direct intervention and massive removals, until 
changed circumstances of labour supply led the settler state to promote a 
"restored communalism... (and) a reconstituted 'traditionalism'" (phimister, 
1988) that "bore only passing resemblance to pre-colonial forms" "Govern
ment siding with Chief, elders, fathers and husband against wives, daughters 
and younger sons." After the experiment with the Land Husbandry Act 
which once again undermined 'traditional' authority, the Smith regime 
reverted to the 'restored communalism'. Small wonder then that one of the 
victims of the war where it was pursued vigorously was an undermining of 
land allocation mechanisms - so that today's grassroots actuality is a 
confusing pattern of partial residues and not successfully imposed new 
procedures and authorities. Certainly, therefore, there is every need to sort 
out and clarify the issue of land tenure. In addition although the law now 
recognises the rights of widows and women, the practices in relation to land 
allocation all too often militate against them. It is also undeniable that some 
mechanisms for promoting the socially desirable and sustainable use by 
individuals of the 'commons' is required. Even if the market solution could 
solve these issues, it is not a practicable political option in Zimbabwe today; 
but that does not mean that the only conceivable alternative is the statist one 
of household usufructuary right conditional on good behaviour. 

Only the outlines of a possible 'democratic' third road can be discerned 
- community-based allocation of land (but requiring some redistribution of 
commercial land to make it viable) and efforts at community self-manage-
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ment of 'commons', linked to elected village development committees and 
co-operatives. However, the articulation of such a demand for a democratic 
land tenure system is more progressive than the statist option so easily 
justified by some rhetorical reference to 'salvation'. 

Ethiopia is one of the few countries in the third world that undertook 
a comprehensive land reform programme following the revolution of 1974. 
The land reform programme is very well known and we shall dwell here 
only on those important aspects of the programme relevant for the theme of 
this study. 

The land reform proclamation of March 1975 brought significant 
economic and social changes to rural Ethiopia. The most important provi
sion of the Proclamation are the following: 

First, the Proclamation brought an end to private ownership of land by 
individuals or organizations, prohibiting the transfer of land by sale, lease, 
mortgage or similar means. The Proclamation made the state the owner of 
all lands, rural and urban, and only usufructuary possession of land is 
recognized. Ethiopia had so many types of land tenure systems, complex in 
their make-up and differing extremely from region to region as well as within 
regions. Through the lightening stroke of policy, a uniform land tenure 
system was created throughout the country. 

Second, the Land Reform Proclamation introduced a maximum ceiling 
of land size, allowing any person residing in the rural areas to cultivate a 
farm size not exceeding ten hectares. The average farm size before the 
revolution was less than 1.5 hectares and the maximum farm size hardly 
touched the ordinary poor farmer. Only those commercial estates (not 
claimed by the state and run as state farms) were affected by the ceiling. The 
proclamation allowed the workers of these estates to be owners of the land, 
managed often times through some arrangements of co-operative undertak
ings. Land in excess of ten hectares and a large scale mechanized farms 
were expropriated. These farms were organized into state farms or Produc
ers Co-operatives or, as indicated above, parcelled up and distributed to 
peasants. 

Third, the Proclamation prohibited the use of hired labour to cultivate 
holdings. As implied above, tenancy was abolished, freeing the tenants from 
all obligations to the landlord. This aspect relating to the abolishing of 
tenancy is one of the major contributions of the land reform programme. 
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Fourth, as part of the land reform package, major efforts were made to. 
institute rural institutions to assist in the implementation of the land reform 
programme. By 1989 there were over 17,000 Peasant Associations provid
ing leadership and services to more than sixty per cent of Ethiopia's seven 
milhon smallholder households. Although the number of service and pro
ducer co-operatives has sharply declined since April 1991 (the month that 
the mixed economy programme was announced), it is believed that there are 
now approximately 2500 service co-operatives (3,500 in 1991) and only 17 
Producers Co-operatives in 1992) (2,200 in 1988). The present crisis in 
institution-building, which can only be explained by the hasty and top-down 
manner in which rural institutions were created, is indeed enormous. 

The impact of the land reform on the national economy has been rather 
negligible. Assessments of the impact have been undertaken on a rather 
piecemeal basis. An ILO study made the following conclusions about the 
effect of the land reform on the standard of living of the rural population; 

"It is not possible to calculate accurately the extent to which the 
reform improved the standard of living of the mass of the rural 
people, but it is evident that the improvement must have been 
considerable. If one assumes, perhaps as an upper limit, that 
landlords appropriated 30 per cent of the rural sector's net output, 
then it would appear that the land reforms resulted in a transfer 
of about 14 per cent of the national income to, say, 65 per cent 
of the country's population who constituted the poorest strata in 
the rural areas. By this reckoning the rise in income per head of 
the average poor peasant may have been of the order of 50 to 55 
per cent. This is a maximum estimate" (ILO/JASPA, 1982) 

There are other "judgemental" studies depict a different picture. An 
IF AD study (1989) basing its conclusions on actual field studies states: 

"...despite evidence of a more equitable land distribution pattern 
in some areas, overall the land redistribution has not brought 
about significant changes in terms of the size of holdings, of the 
majority of peasants. This is not surprising because the land 
redistributed was, in most cases, already under cultivation by the 
families concerned. Indeed, in the allocation process, the lan
dless were included which meant that the available land was 
shared among a greater number of fanners than before. In 
consequence, the majority of holders in many areas are mini-plot 
cultivators about half of them operating less than one hectare of 
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land. Incomes have not risen; on the contrary income distribution 
remains skewed." (IFAD, 1989) 

Although there are regional variations in the average size of holding 
and in changes in farm size, some studies suggest that, because of land 
redistribution by Peasant Associations Periodically (in many cases annu
ally), the average size of holdings declined by 25 per cent (Mulugetta, 1991). 
Especially in the northern highlands, not only are farm sizes very small 
(below on Ha per household) but that there is very high population density 
per arable land, such that in Wollo alotoe, no less than 1.5 million people are 
making a living from lands unfit for cultivation. The situation could be 
worse for Begemedir, Eritrea and Tigrai, especially the latter two. 

One of the important explanations for the ineffectiveness of land 
reform is the relative absence of means of production. About 38 per cent of 
the farming population have no oxen at all. Another 32 per cent have only 
one oxen and only 24.5 per cent have two oxen. On the average less than 2 
per cent of the farmers use improved seeds. In the northern highlands, 
farmers have no access at all to improved seeds or fertilizers. 

The overall conclusion we can make about land tenure and land use in 
Ethiopia is that, although the landless have been provided with land, yet, 
because land is the only source of livelihood, there has been a continuous 
sub-division of holdings to accommodate new labour entrants who have 
reached adulthood. In many parts of the country, soil degradation is very 
serious and the need for massive population transfer is very obvious and 
urgent. Arable land is a very scarce commodity and where it is relatively 
available (as it so happens to be in some parts of the South), it needs to be 
made available to the land hungry farmers. In history land has been a source 
of major conflict within and between communities. Wherever central 
government tried to introduce some changes in land tenure or its associates 
(such as land tax) major crisis of enormous proportions happened, causing 
destruction in both human and material terms. 

The Derg succeeded in introducing major changes in land tenure with 
minimum distress only on account of two major factors. First, the Land 
Reform Proclamation of 1975 "introduced" usufruct land ownership and 
use. This usufruct system was already in practice in half of the country, i.e., 
in the northern, north-central and north western areas. As such no resistance 
was noticed in any of these areas to the Proclamation. Second, the Procla
mation had "liberating" elements for the southern areas, because the majority 
of the rural population in these areas were tenants and serfs. The people 
welcomed the Land Reform because it gave them both economic and 
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political freedom. The few resistances organized by rebellious landlords 
and landowners were easily contained within the communities. These two 
major factors lead us to the consideration that Qhanging the land tenure in 
the direction of privatization, as suggested by some seemingly well meaning 
but naive and pretentioüs academics like Rahmato (1992), could easily end 
up the country in perpetual unrest, bloodshed and turmoil, the end result of 
which could not but stand against the real interests of the working people of 
Ethiopia. 

One country that has actually affected a kind of 'democratic land 
reform' is in Eritrea, as part of a process of social transformation engineered 
during the recent long war for self-determination. 

In the highlands of Eritrea which have an agricultural system of 
production using oxen for ploughing, the main means of access to land, diesa 
tenure, ceased to exist in an unadulterated form much earher in this century. 
In different localities it came to co-exist alongside domeniale land, that 
which was taken over, mainly for large estates, under colonial law in the 
form of individual proprietorship. But it is also overlaid with legacies of an 
older form of land-lordism (tsilmi) which was never completely transformed 
by the Italians. Under the diesa system all villagers were, in principle, 
entitled to a share of the land according to their needs, and periodic 
redistributions at set times were supposed to take care of any gross inequali
ties and changed needs. 

Two changes in the working of this system further complicated and 
adulterated this 'communal' system in the colonial period. One was a result 
of complex patterns of migration. The Italians' estates and towns recruited 
labour from the villages, some from families who left their homes perma
nently, others men who left behind their womenfolk, but also many new 
migrants from various parts of Ethiopia came in looking for work and/or 
land. Many settled in the countryside, and became treated as a sub-class of 
'aliens' who did not automatically qualify for a share of land in the redistri
bution - maikelai aliet. A second change worsened the position of this group 
and also reduced others to the status of poor peasants. The shortage of land 
and the infiltration of commercial values gradually led to those with larger 
holdings (sometimes as a result of feudal residues of tsilmi) and the elders 
responsible for land redistribution (often the same people) delaying it 
indefinitely or conducting it in their own interests - thus confirming increas
ing numbers of families in poor peasant on landless status. The traditional 
social structure based on a clan system which joined many famihes into an 
enda, also served to dampen the awareness of differences within the enda 
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between its elders with substantial holdings and other privileges and the 
poorer peasantry. 

Demiands were made that land should once again be redistributed, that 
tsilmi land should be transformed into diesa tenure, as should some of the 
domeniale land owned by foreigners or that was share-cropped under the 
control of local notables. From 1975, when the Eritrean People's Liberation 
Front (EPLF) had established some fully-liberated areas, it had time to turn 
its attention to these kinds of demands. But the document on 'Creating a 
Popular ... Base' notes that these demands were for "reforming the actual 
method of redistribution..., a solution within the traditional rules ... rather 
than (one) for bringing about qualitative and radical changes." In these 
circumstances the EPLF defined its immediate policies as the "destruction 
of feudal forms of production" and a "struggle for increasing production". 
These aims were seen as compatible with the political imperative of gener
ating mass support. A policy of land redistribution in which "the support of 
the majority of the inhabitants must be assured" was promulgated, while at 
the same time seeking to ensure that the local political base was solidly built 
on poor and less well-off middle peasants, whose interests must then come 
to the fore. Essentially these different aims translated into a land redistri
bution that could be presented as revitahsing existing and well-understood 
principles of land tenure, but that in practice differed from the old method 
of making the redistribution by removing it from the control of the notables 
and rich peasants. This in turn was sought by replacing the enda system that 
enabled rich peasants to have their kinsfolk as quiescent 'clients', and 
substituting village associations of the poor, the lower middle, and the other 
strata of peasants. These class groupings would then be the basis for new 
decision making bodies that would deal with land redistribution, and, later 
other economic and social affairs, the lower strata being represented propor
tionally on these bodies. 

This kind of land reform policy was carefully crafted and of some 
complexity, especially in its actual, often lengthy, implementation. As such, 
the EPLF specified only the general guidelines, leaving the detailed formula 
- and, indeed, the questions of how and even whether to proceed with the 
land redistribution - to be worked out after a detailed survey of the classes 
in the locality. This would define not only the membership of the different 
associations and their proportions, but was designed to identify those "forces 
likely to be opposed to land redistribution", including landlords, sheiks, 
church dignitaries, client relations of dominance. Moreover this process 
was only advised when an area was free from enemy troop movements and 
direct control. Thus it got under way in some highland areas in the years 
1975-79 and reportedly continues in force, in parts of the highlands well 
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away from the main lines of communication, despite the Ethiopians regain
ing control of these areas in 1979. It has also been pursued in some 
agro-pastoral areas in the north that have been under EPLF control for the 
last 10 years. 

Another noteworthy feature of land reform policy is one in which 
representative bodies undertake the class analysis, initiate the associations 
and carry out the land redistribution. The latter task is in fact conducted by 
an elected People's Assembly, representative of the different associations 
which are in turn formed, and their members identified by the survey, by 
cadres themselves. It is these bodies that are also charged with initiating 
village-level economic activities, including mutual aid teams and small 
elementary co-operatives. This organisational structure reflects a principle 
stressed by the EPLF document referred to; 

However, the task of organizing the economic life of the masses, 
must start from above and below simultaneously. The second 
fundamental and significant factor is that the chief aim of all the 
economic programmes that are laid down should encourage the 
constructive activities, self-improvement, creativity and initia
tive of the masses. 

The original EPLF policy (see the 1975 National Democratic Pro
gramme) saw the land redistribution not as an end but a stepping stone to a 
more thorough, eventual transformation of the crop-producing societies 
along the lines of co-operatives - though at a pace and in a form defined with 
the peasants themselves. 

Interesting as the Eritrean experience has been, it has yet to confront 
two other problems in defining a meaningful, democratic agrarian reform. 
It has not yet devised a formula for lowland, pastoral areas where 'feudal' 
relationships were more marked but based on differential access to livestock 
and its products rather than land. Thus, despite the agro-pastoral areas being 
under EPLF control, only 20% of the villages surveyed (ERD, 1988) in those 
areas had land reform, whereas 39% of the agricultural areas had. And in 
the highland, agricultural areas, although land hunger has been met, the 
inequalities and constraints on production by poor households because of 
the maldistribution of oxen, the chief source of draught power, have still to 
be tackled. 

But the actual redistribution by a People's Assembly was only the 
cultivation of several stages in a carefully structured process of democrati-
sation. Initially the EPLF cadres would encourage the election of a village 
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committee, not based on class 'constituencies' when a village area came 
under its influence. At a later stage, when the immediate threat of Ethiopian 
troops had gone and after some experience and considerable political 
education, a higher form of 'Challenge Committee' was initiated where 
villagers were encouraged to scrutinise the interests of those elected. The 
People's Assembly would only be constituted some two/three years there
after. Thus in a 1987 survey (ERD, 1988) only 21 out of 382 villagers had 
the fully developed Peasant Associations, although the great majority had 
village or challenge committees. 

6. A Generalized Model for Value of Land 

The determinant of the value of land are not the same in the developed 
market economies and in developing countries. 

In the developed market economies, the value of land, like all other 
commodities, could be determined by its price. The effects of the existence 
or absence of well developed infrastructure, the physical features of the land, 
the effect of other climatic variables will be reflected in the price. In fact, a 
model of the price of land in a given region could be built based on these 
variables. 

Another aspect to the existence of a well developed infrastructure in 
the developed countries is the alternative ways of living it affords landhold
ers. A farmer who decides to sell his farm land will have no problem of 
adapting to a new way of life. He will have been already exposed to 
technology and he could easily move into the next urban area and be 
gainfully employed. Such opportunities are not available to land owners in 
Sub-Saharan Africa. 

In the developing countries such as Sub-Saharan Africa, the situation 
is different. Land in some countries in this region is priceless more dearer 
than life itself. Thus, the determinant of land value in Sub-Saharan Africa 
are different from those in developed countries. 

The generalized model of land value must, however be reduced to the 
appropriate model for the respective region. Further, the determinants of 
land value in Sub-Saharan Africa are difficult to quantify. One is to reduce 
to take only their Qualitative aspect. While it is difficult to measure non-
economic factors, for instant, it is not difficult to ascertain their existence or 
absence in a given region. Thus, such variables have to be included in the 
model as dummy variables. 
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The generalized model of land value could be expressed as; 

Vi =f(Pi,Hi, Ui,Ti,Ii,Ei,EiZ,i) 

Where 

P is the price of a unit of land 

H represents non-economic factors of land such as land owner
ship and management 

U represents the economic value, reflecting agricultural produc
tion 

T represents physical features of land, i.e., soil fertility, water re
sources etc. 

I represents infrastructure of an area 

E represents the behaviour of natural factors such as rainfall, vari
ations in climate, incidence of pests, disasters, etc. 

e represents measurement and specification errors 

In order to select the functional form of the model the following 
assumptions must hold regarding the error term. 

1. The expected value of the error term e, is zero; i.e., E{u) = 0 

2- The i's have equal variance, V {zl)=&2 

3. The error terms are independent random variables, i.e., u and 
e; are independent where i does not equal to j. 

4. The explanatory variables P, H, U, T, I, E are independent of 
the error term e, for all values of i. 

Under these desirable assumptions, the following linear model is 
considered. 

For a developed market economy, the model is 

1- V^ai-t-ßiPj+e/i 

For Sub-Saharan Africa, it is 
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2. Vi=<X2+ß2 Ui^Hi+^Ti^eEl+zi 

This can be put into one equation as follows: 

3. V/=a 1 (a2-ai)AH-ß lDn-ß2Z)2+ß3Z>3+ß4-D4+ß5Ö5+ß6/)6 

where 

Do = 0 for Developed Countries 
1 for Sub-Saharan Africa 

Di = Pi for Developed Countries 
0 for Sub-Saharan Africa 

Z>2 = 0 for Developed Countries 
Ui for Sub-Saharan Africa 

D3 = 0 for Developed Countries 
Hi for Sub Saharan Africa 

D4 = 0 for Developed Countries 
Ti for Sub-Saharan Africa 

D5 = 0 for Developed Countries 
h for Sub-Saharan Africa 

De = 0 for Developed Countries 
E, for Sub Saharan Africa 

All the £>' s are for region i. The value of D2 to De are assumed to have 
the value of zero for developed countries on the assumption that their effects 
are accounted for by the price of the land. The explanatory variables U, H, 
T, I, and E for Sub-Saharan Africa may only take values of zero or one 
depending on the presence or absence of the variable under question or they 
may have measurable values. 

Under the assumption set out for the i's, the parameters of the model 
could be estimated by the least squares method. If the added assumption is 
made that the ''s are normally distributed, then various tests could be 
performed on the estimated parameters and the equation. 
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7. Privatization of Democratic Control of Land-
Reappraisal and Some Conclusions 

As already revealed in several parts of pur reviews, attempts to solve 
Africa's agrarian problems by turning land over to private owners has not 
been successful and serious controversies prevail. In this part of our study, 
we shall examine the merits and demerits of privatization as well as alterna
tive options open for consideration. Hereunder are some of the issues to 
consider: 

First, it is important to note that before any attempt to changing the 
situation, any situation in land tenure for that matter, studies have to be 
undertaken to establish the evidence for change, reform, adjustment or even 
the continuation of a status quo. These studies should be clearly designed, 
their objectives very well established and the community or communities 
that will be affected by these changes have to be fully aware of the 
implications of these studies. Where possible and feasible, the communities 
should be involved in these studies. The studies should, among other issues, 
help reveal, for example, the interrelationship between land distribution, 
cropping patterns,.use of new technology, labour supply, farm size and 
productivity, employment and investment returns etc... Without a clear 
understanding of the implications of these relationships and their possible 
impact on society, no African country should attempt to trample with 
existing land tenure arrangements. 

Second, it must be recognized from the outset that even if the interre
lationships between and among the issues indicated in (i) above are well 
established, and their implications on society at large well understood, there 
are other serious social, institutional, legal and political issues against which 
the purely economic issues have to be weighed and analyzed. For example, 
with a change in land tenure towards privatization, the inheritance laws (both 
traditional and written) have to change, such changes reflecting the customs 
and religious traditions involved. These changes have to be enforced as well 
- a difficult exercise to undertake. Registration of titles including the 
processes of land titling itself as well as the necessary adjudication processes 
have also to be undertaken. Privatization exercises such as those of Kenya 
have failed in the organization and management of these technical under
takings. Land registration requires the deployment of technicians such as 
surveyors who require resources to operate. Such resources would have 
better results if they were to be deployed to more productive activities. 
There is no reason to believe that, in the present circumstances of African 
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economies, some countries could succeed where others of similar problems 
have failed. 

Third, the advantages of privatization, especially in rural lands, far 
outweigh the disadvantages. This is more so especially in areas where good 
possibilities exist for increasing output through mechanized extensive cul
tivation. It is also possible to argue convincingly that privatization could 
also work successfully under conditions of high population density per 
arable land. This latter proposition can only be accepted with reservations. 
There are equity considerations to be looked after and ignoring these issues 
would be ignoring the interests of society; there are also traditional structures 
and institutions which will not be amenable to privatization. It is not 
possible to be insensitive to these traditions. In spite of these constraints 
policy makers need to evolve a long-term vision of how to bring about 
privatization in rural lands which will help the people improve their lives 
and their environment. There is no single avenue for achieving these 
objectives. Every country in Africa should look at privatization in the best 
circumstances of societal interests. 

Fourth, privatization of land resources has to be seen within the 
economic, social and political milieu of th^ countries concerned. Private 
ownership would definitely create a class of the well-to-do, most of whom 
may be from the urban areas. In a situation where there is extreme hunger 
for land, such as in countries like Ethiopia, (many African countries have 
the same problem) concentration of land in the hands of urbanites and even 
village chiefs (as is the practice in most African countries where village 
chiefs have enormous powers in land allocations) may lead to speculation 
in land- and to the freezing of a great deal of capital in non-productive 
transactions. The introduction of private ownership of land would definitely 
lead to very serious economic and social distortions, including the creation 
of a new class of penniless farmers (tenants, wage labour etc.), on one hand, 
and a class of rich landowners, wasteful go-between and agents or the other. 
Is this the type of society African countries wish to develop? The experience 
of Latin America clearly shows how a powerful class of landowners can 
arrest the development of an entire continent through wasteful land specu
lations, and concentration, capital flight and ineffective investments and 
accumulation processes organized in such a way that they may not jeopard
ize or pose a challenge to the economies of the developed industrialized" 
countries. 

Fifth, privatization of land would exclude a large part of the population 
from participating in national and rural development. Such a move would 
be against the interests of all pastoralists in a given country. Because of the 

95 



stage of development of African pastoralists, it would be difficult to organize 
this group of livestock producers within the framework of private tenures. 
Moreover if agricultural production in the periphery of pastoral areas is 
privatized, it is almost sure that there would be constant encroachment on 
pastoral lands by commercial agriculture. This would create or aggravate 
the animosities between sedentarists and pastoralists and would instantly 
bring to an end the slowly emerging symbiosis now existing between 
semi-pastoralists and settled farmers in many African countries. 

Sixth, it must also be recognized that there are serious disadvantages 
to land tenure and land use based on usufruct rights. We shall mention some 
of these constraints hereunder: 

(a) Because of insecurity of tenures, long-term farm improve
ments tend to be inhibited. Because ownership is vested in 
lineage groups, it is difficult to get formal agreements on long-
term improvements. However the state as custodian of all 
lands (where this is the prevailing rule) can develop a compre
hensive guideline which could encourage a single member or; 
group of a lineage to undertake long-term investments in tree 
crops or on the land itself. Such a guideline, irrevocable once 
signed, should be designed in such a way-that it becomes re
warding to those remaining members of the lineage who are 
not part of the investment package. 

(b) It is often argued that because land is not part of the investab) 
financial capital market of agriculture, agricultural productiv 
ity and output remain stagnant. This argument is not wholly 
true. Although private ownership normally facihtates financ 
ing agricultural development through mortgages, the dynami 
aspect of this argument remains largely confined to farmers, 
mostly commercial farmers, who operate within the formal 
credit market The small farmers, where they happen to be ] i-
vate owners, have local non institutionalized capital market [tf 
their own, even though it may not be cost-effective. How t( 
make land part of the investable capital market is an issue tl it 
needs to be examined, given the social, institutional and ecc 
nomic peculiarities of each country. 

(c) It is also argued that the existence of too many claimants, 
through lineage, on a piece of land, does contribute to litiga
tion and the problem is even compounded by the fact that final 
arbitrations of such litigations rests on judgements based on 
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oral traditions. However the experience of Kenya after almost 
three decades of active privatization indicates that, because of 
the extremely rapid pace of the land market and the slow pace 
of titling of land, it is no longer possible, in many instances, to 
exactly identify the real owner of a piece of land. Litigation is, 
in fact, very common in Kenya and higher than in countries 
with usufruct systems of land rights and use. The country that 
successfully curbed litigation on land in Africa is Ethiopia 
where land belongs to the state and its administration is under
taken through the local Peasant Associations. 

Seventh, no single policy line can be recommended which would 
uniformly apply to all countries. Every country must approach the land issue 
in the light of the country's prevailing socio-economic and political condi-
ions. From our foregoing analysis one issue is, however, certain; as the 
üstory of many countries indicates, privatisation is not the only avenue for 
in agricultural revolution. Where the socio-economic conditions favour, 
uch as the existence of abundant land resources, privatization may be a 
referred policy option if it can be achieved with maximum benefits and 
linimum distress. The following policy options could be considered in 
)rmulating a progressive land tenure system; 

The first policy option to consider is the feasibility of the state 
being the "owner" of all lands - rural as well as urban. This 
measure is already in force in many African countries. The 
state assuming land ownership has several advantages; it can 
regulate land use according to the economic and social require
ments of the citizens; it can help take advantage of land accord
ing to its highest potential; it can give long, short or medium 
term leases to potential investors; where appropriate, it can de
pose land in various forms of tenure including private tenure. 
The arrangement where the state assumes the full custodian
ship of all lands is a practical and workable proposition, be
cause it is flexible enough to accommodate all or most 
demands for land use. Under such arrangement, land speciali
zation is curtailed; any abuse is noticeable and can be cor
rected through participatory powers of the state or the 
community, where this may be appropriate and necessary. 
Criticisms on arrangements where the state is the custodian of 
all lands are often misdirected. Abuses by individuals on the 
system are attributed to inherent weaknesses in the system 
rather than in those who committed the abuse. A state account
able to its citizens is not a Utopian proposition. The seeds for 
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such a state are in fact in the making in some (if not many) Af
rican countries. 

(b) Every country in Africa has the obligation to ensure that first 
priority is given, in land allocations, to the very people who 
need land and, who without land, will remain marginalized. 
These include the landless, the poor living in highly degraded 
areas, unemployed urbanites willing to go back to farming, un
employed or semi-employed rural workers, worifen unable to 
support themselves, disabled people (good example is 
Malawi's farming schemes for the blind), unemployed young 
entrepreneurs willing to undertake farming on an intensive ba
sis, young people having their own households in the rural ar
eas, etc. These groups of land seekers need to be provided 
with not only the land, but also the institutional and financial 
backings to make land productive. 

(c) Although the advantages of small farms over large units is gen
erally recognized (taking such factors as employment per unit 
of land, utilization of labour, intensity of operations, returns 
per unit of land and labour etc...), nevertheless, in the long run, 
with the growth of industrialization it is inevitable that small 
farms should grow bigger and bigger. Even in high density ar
eas, the establishment of large farm units could prove to be 
useful in growing certain crops where obvious economies of 
scale come to the fore: crops requiring a sizeable capital invest
ment, technical know how, discipline for carrying out certain 
works on a precise schedule, trade connections, marketing 
channels etc.... These same requirements could also be met in 
smaller farms too, but if only organized as pre-co-operative or 
co-operative undertakings. The choice between the two ap
proaches, i.e., small vs bigger farms depends on the society's 
technological level and social structure. In backward econo
mies, efficiently organized larger farm units can serve as re
gional focal points, providing expertise, experience, services 
and agricultural methods to small farms surrounding them. 
This type of arrangement has proved successful in many coun
tries in Africa (EAER, 1989). It will, of course, require a con
scious and determined elite to install a sustainable agricultural 
production system based on large scale farm operations, replac
ing that system based on dwindling farm sizes and productivi
ties. How to organize these farms and whether or not to use 
private, group or co-operative tenures is a matter that can only 



be arrived at through careful investigations and assessments, 
largely depending, of course, on the technological and social 
conditions of the countries concerned. 

(d) In situations excess land resources and also where the existing 
land tenure is based on state ownership, it is possible for the 
state to declare a region or part of a region, within the country, 
as a new frontier for private agricultural production, either on 
the basis of very long-term leases or even on a system of full 
ownership rights enjoying the privileges of full alienation of 
land resources. The stafe will then be able to witness the re
sults of privatization and compare these results with those of 
other regions. Such experimentation can be carried, however, 
in areas where minimum social dislocations can be noticed. 

(e) Concepts like 'land tenure', 'land rights', need to be seen in 
the context of a country's socio-economic traditions. Bohan-
nan (1973) has brilliantly exposed the false premises with 
which analysts of African land tenures start with. These ana
lysts use concepts of 'land tenure' and 'land rights' applying to 
evaluative criterion of Roman Land Laws. These concepts are 
not intrinsically applicable to African societies. The concept 
of 'privatization' as generally understood in popular literature 
has its roots in Roman Land Laws and it is time that African 
analysts develop their own concepts and languages in under
standing the dimensions of land tenure systems in Africa. Part 
of this understanding involves the legal definition of what con
stitutes 'consent of the family or community'. Whenever indi
viduals within a lineage desire to cultivate lands the need for 
such consent is invoked. Some argue that consent of the prin
cipal members of the family is required; others assert that there 
should be a consensus of opinion of all members before alien
ating rights in family land. Furthermore, there is also the issue 
of who constitutes principal and non-principal members of the 
family. Some clarification on these issues is required from le
gal authorities and community leaders and elders. (Famoriyo, 
1973). 

Eighth, where privatization becomes a necessary condition for faster 
economic growth, Africa countries can approach the issue in, among other 
ways, the following manner 
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(a) Peasant Associations can mortgage, lease or rent lands falling 
within their jurisdiction. This excludes lands having natural re
sources over them, specifically forests and minerals. These 
mortgages/leases/rents could be for short-term (not exceeding 
five years) where members of Peasant Association's are the 
renters or they could be for long-term (up to thirty years) pe
riod where 'outsiders' (including foreigners) are involved and 
through which capital and technology could be introduced. 
Funds generated through these arrangements could then be de
posited in a special land fund. This arrangement would encour
age farmers and investors with entrepreneurial spirits both 
within Peasant Associations and outside. 

(b) Although field investigations need to clearly establish the rela
tionship between 'ownership' and productivity, nevertheless, 
especially in countries where the state is the 'owner' of all 
lands, conditional rights of full ownership could be experi
mented upon. This means that farmers who have consistently 
demonstrated or instituted impressive land improvement meas
ures for certain consecutive years, say, ten years, can be given 
full ownership rights including the rights of alienation and in
heritance, such rights to be registered and executed through the 
local peasant association. In the event of complete land aliena
tion, the neighbour of the land in question could have the right 
of buying the land or in the absence of such a possibility, the 
local peasant association would have the second right to buy 
the land on behalf of the members. Each peasant association 
will establish a special land fund for such transactions. 

(c) The local associations should discuss the detailed mechanisms 
on how to stop periodic fragmentation of arable land either be
cause of lineage claimants to land (through inheritance or sub
divisions) or because of new labour entrants into the adult 
market of farming. This mechanism could include the initia
tion of employment generating activities in support of agricul
tural development to begin with. 
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Request for Feedback from Rural Progress Readers 

ECA publishes the journal, RURAL PROGRESS, to facilitate the 
dissemination of information and the exchange of experience in integrated 
rural development in Africa with a view to creating a more informed interest 
in the concept and to facilitate its acceptance. The journal enjoys wide 
readership within and outside Africa. 

RURAL PROGRESS, as a matter of policy, is deliberately published 
in a non-technical language as far as possible, It covers issues and/or 
subjects of topical interest. To make the journal more participatory and to 
permit the publication of materials based on empirical experiences in 
planning, implementation and evaluation of rural development from the 
readers of RURAL PROGRESS. 

Interested persons and/or institutions in Africa are encouraged to share 
their experiences and knowledge through RURAL PROGRESS on a con
tinuing basis. 

RURAL PROGRESS also wishes to establish a network of honorary 
correspondents in Africa. Each national correspondent is expected to pro
vide materials for consideration by the Editor for publication in RURAL 
PROGRESS. The names of the national correspondents will appear in each 
issue of the journal as a token recognition of his/her contribution. 

RURAL PROGRESS will be glad to receive offers from individuals 
and preferably institutions for designation as honorary correspondents. The 
journal reserves the right to select any particular corespondent without 
assigning any reason. Those selected to become honorary correspondents 
will be informed accordingly. 

Institutions and individuals wishing to be considered for designation 
as honorary correspondents are kindly invited to apply in writing, giving full 
details of their background, qualifications and experience, to the following: 

The Editor 
RURAL PROGRESS 
Joint ECA/FAO Agriculture Division 
United Nations Economic Commission For Africa 
P.O. Box 3001 
Addis Ababa 
Ethiopia. 
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