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POLITICAL SOCIALIZATION IN KENYA AND TANZANIA - A COMPARATIVE ANALYSIS 

I . Introduction 

Political systems of every description continuously confront a 
problem crucial to their survival: how to prepare the younger members of the 
system for the political responsibilities they must one day assume. This 
problem is quite general; it exists in all societies in every historical 
epoch, and it embodies a learning process that stretches back to a child's 
first perceptions of the larger social world. How children learn the values 
that will guide their future behavior in politics, and what it is they learn, 
are questions with answers that vary from society to society. Societies like-
wise differ in the degree of explicit attention devoted to training the young 
for participation in politics. But whether the learning process is carefully 
controlled or left to chance, and whether the result is to fortify the 
existing political order or to prepare for the new, political socialization 
is so basic a function that it deserves the closest attention of those who 
would understand the probable future of any on-going political system. 

As with so many other fields of knowledge, systematic thought about 
political socialization would seem to have begun with the Ancient Greeks. 
Plato's Republic is in essence a treatise on how to arrest political change 
through appropriate socialization of the young. Aristotle, too, was deeply 
interested in political socialization, though he envisaged civic education as 
preparation for active participation in the city-state democracies of his time. 
With the rise of Christianity, writings on political socialization became less 
rich. The early Christians were inclined to assume that the moral man is the 
religious man, and that politics was primarily a matter of morality. Interest 
in civic education as such was therefore subordinated to an over-arching 
concern with the means of propagating the Christian faith. For almost 
exactly the opposite reason, secular writers in the post-Reformation era had 
little to add to the theory of political socialization. A dominating assump-
tion of those who sought to employ the methods of science in the study of 
politics was that political man was everywhere the same-amoral, self-centered, 
largely unaffected by the cultural values of the society in which he lived -
and that the proper concern of philosophers and statesmen was to find ways of 
adapting the rules of the political contest to these fixed psychological 
propensities. It was only after Rousseau had emphasized, in essay after 
impassioned essay, that education decisively imparts social values to the 
impressionable child, that political philosophers once again directed their 
attention to the connection between the learning experiences of the child and 
the ordering of political life in his society. 

Two characteristic developments in contemporary civilization appear 
to ensure a more sustained interest in the content and consequences of political 
socialization. The process of socialization has, in the first place, been 
rendered more visible and more determinate by the proliferation of formal 
schooling systems throughout the modern world. For large and rapidly 
increasing proportions of young people in all but the most backward countries, 
socialization is no longer primarily a haphazard experience arising from un-
regulated contact with parents and other diverse and diffuse community 
influences. And the same technological revolution that has made modern systems 
of formal schooling feasible has made functionally necessary a relative unifor-
mity in the socializing experiences tc which children are subjected. Thus, 
for the first time in history, political leaders can contemplate transmitting 
politically relevant values to a very large proportion of the young through 
a limited set of manipulable channels. 

Closely allied with this development is a second: the spread of a 
participative ethos among the members of all modern political systems. What-
ever the reality of the distribution of effective power, political leaders of 
modern polities are under heavy pressure to derive their theoretical right to 
govern from the support that they (or the movements they head) allegedly enjoy 
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from those v;ho are bound by their decisions. Symbolically, the spread of the 
participative ethos is marked in the shift in status of the non-officeholder 
from "subject" to "citizen"; practically, it has meant that political leaders 
can no longer confine their attention to the orientations of an ascriptive 
elite comprising a smali number of royal households. In modern democracies -
most notably, in such strongly populistic democracies as the United States 
and Switzerland - great importance is therefore attached to courses in civic 
education and citizenship training in the schools. Totalitarianism, however, 
is also a response to the spread of the participative ethos; and totalit-
arian leaders have manifested an even more thorough-going acceptance of its 
implications. The state-controlled youth groups which are the mark of such 
regimes - the Ballila of Mussolini's Italy; the Hitlerjuqend of Nazi Germany; 
the Soviet Union's Young Pioneers; and the Red Guards of Mainland China -
are testimony to the importance that even the most tightly controlled regimes 
attribute to the political socialization of the young. 

These considerations apply generally throughout the modern world; 
but they are brought into particularly sharp focus in the case of the new 
nations. For it is in the new nations that one can see most clearly a simple 
but important truth about political socialization: namely, that citizens are 
made, not born. The new nations of the world - and more particularly the new 
nations of Africa - confront problems that for the most part require a drastic 
reshaping of the orientations of their citizens. In many cases these nations 
have inherited national boundaries from the colonial period that cut across so 
many tribal groupings as to condition the survival of the nation on a complete 
reorientation of parochial loyalties. A renewed sense of pride in the dis-
tinctive cultural traditions of the people must be fostered; yet these 
traditions cannot be allowed to impede the aspirations for rapid economic 
growth. At the same time, the citizens of these nations must learn to assume 
political responsibilities for which their previous way of life leaves them 
quite unprepared. Other problems too numerous and too familiar to bear 
repeating crowd in together; and these problems must be solved or coped with 
in nations that are generally beset by linguistic barriers, underdeveloped 
communications systems, scarce financial resources, and scarce administrative 
skills, yet which acknowledge the legitimacy of the ordinary citizen's desire 
to participate in shaping his destiny. If the new nations of Africa are 
strongly future-oriented, if they attribute great importance to national 
citizenship training, and if they rely heavily on formal education for this 
purpose, one need not look far for an explanation. 

So much is obvious; and yet, having acknowledged the importance of 
political socialization in.these contexts, we have left all of the significant 
questions unanswered. Vile do not know, for example, which figures - parents, 
teachers, religious leaders, politicians, the writers for the mass media -
most decisively contribute to an African child's conception of the political 
world and his place in it. We do not know what conceptions he holds of the 
responsibilities of citizenship, and what expectations he has developed with 
regard to the leaders of his country. We do not know how he balances tradit-
ional beliefs against modern orientations, personal interests against dedication 
to the national welfare, commitment to law and order against impatience to see 
rapid social change; nor do we know how salient racial, religious, and tribal 
categories remain in his thinking. On all these matters we have some more or 
less well-founded speculations, but very little in the way of solid evidence. 

It is with the object of answering some of these questions, and 

supporting the answers with some hitherto unavailable evidence, that we have 

written this paper. 

II. Scope and Nature of the Survey 

The data on which this paper is based is drawn from a larger study 
of education and citizenship in the three East African countries of Uganda, 
Kenya and Tanzania.(1) A central feature of that project has been the admin-
istration of an extensive questionnaire concerning citizenship and the political 
system to more than 10,000 East African school children. Respondents were 
chosen on the basis of random nation-wide samples of schools containing 
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terminal-year Primary, Secondary, or Higher School Certificate classes.(2) 
To maintain comparability, standard Primary and Secondary questionnaires were 
used in all three countries, with variations in wording limited in all but a 
few instances to items specifically relating to one country only.(3) 

Because of the very large number of respondents in the study, it 
has not been possible up to now to make use of the total sample for purposes 
of analysis. What we have done instead for this paper is to select for dis-
cussion a sub-sample of 200 Primary and 200 Secondary responses in both Kenya 
and Tanzania. These samples comprise in each instance 20 pupils drawn 
randomly from each of 10 primary schools and from 6 secondary schools, with 
two of the secondary schools being represented by Forms XI, IV and VI. In 
choosing the schools for our sub-sample, we sought to include in varying 
combinations both boarding and day schools; co-educational and unisexual 
schools; schools representing both governmental and religious sponsorship; 
and schools located in such varying environments as the center of Dar-es-
Salaam and the hinterland bush country 100 miles from the nearest provincial 
center. In Tanzania it was also possible to include schools ranging from 
all-African to all-Asian student bodies. We cannot say of this sample, as 
we can of the original, that it constitutes a statistically representative 
microcosm of the universe of East African students; and we cannot therefore 
validly argue that what is true of this sample will also be necessarily true 
of the students of Kenya and Tanzania as a whole. Nevertheless, the sample 
is representative in that it contains within it the full range of school 
environments in these two countries; and for present purposes, such repres-
entativeness is perhaps sufficient. Table 1, below, shows the distribution 
of schools in the sub-sample by the criteria of their selection. 

Table 1 

Distribution of Schools in Sub-sample 
by Criteria of Selection 

Schools* 
Criterion 

Location 

Urban (Dar, Nairobi) 
Provincial Town 
Bush 

Composition/Sex 

Boys 
Girls 
Co-ed. 

Composition/Race 

All-African 
All-Indian 
African-Indian 

Facilities 

Day 

Boarding 

Sponsorship 

Catholic 
Protestant 
Government 
Aga Khan 
TAPA 
Muslim 

K-Prim 

1 

4 
5 

1 

9 

10 

10 

K-Sec 

1 
3 
2 

T-Prim 

1 

4 
5 

T-Sec 

2 
4 

* K-Prim = Kenya Primary. K-Sec = Kenya Secondary, and likewise for 
Tanzania. Most of the tables in this paper will maintain this order of 
presenting the different samples. 
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About 70 percent of the Tanzanians, and about 80 percent of the 
Kenyans in this sub-sample of schools are boys, and approximately 15 percent 
of the Tanzanian sample is non-African, mostly Indian. Religiously, the Kenya 
samples are divided about equally between Protestants and Catholics,' while 
the Tanzanian groups fall almost evenly into Muslim, Protestant and Catholic 
adherents. Altogether, the 800 respondents we shall discuss in this paper 
constitute approximately one-eighth of the original sample from which they 
were drawn. 

Ill. Schools and the Learning Environment 

Basic to the design of the project has been the supposition that the 
schools of East Africa form the principal instrumentality through which the 
socialization of young East Africans proceeds today. Schools are, of course, 
only one among many possible sources of influence on a young person. The 
family, the church, work and peer groups, radio and newspapers, all represent 
agents to which young people may give their confidence and attention, and 
through which attitudes about what is good and bad, possible and impossible, 
expected and deviant, are continually transmitted. By taking the school as 
the basic unit of our study, we deliberately (though reluctantly) forego a 
concern with the direct socializing impact of these other agents. Further, by 
limiting ourselves to the study of those in school, we lose the opportunity to 
compare students with school leavers, or with those who do not enter school at 
all. In the East African societies that form the background to our study, 
these other groups in fact represent a majority of the age group we are 
concerned with.(4) But administrative problems alone are sufficient to rule 
out at this time a systematic investigation on a national basis of children 
outside the schooling system. And given the hypothesized role of the school 
as the single most decisive socializing agent in the life of those children 
sufficiently fortunate to be admitted, and the declared intention of tne East 
African governments' to expand the educational net, there are more than enough 
theoretical and practical reasons for investigating even so severely limited 
a population. 

But what warrant do we have for supposing that the schools serve as 
at least potentially the single most decisive socializing agent in the life of 
those who attend school? The answer to this question is suggested by consid-
eration of the ways in which the influences to which children are exposed in 
the school environment differ from influences beyond the school. The organ-
ization of the school day means that even the primary school child must remain 
in the classroom from 8 a.m. to 4 p.m., with short breaks for lunch and tea; 
indeed, in boarding schools even the student's off-hours are spent within the 
ambit of the school. Within the classroom, information is directed at students 
for long periods of time by teachers whose overall status generally sets them 
apart from other adults in the community and whose qualifications to instruct 
are scarcely open to overt challenge. Moreover, the child in school is 
cognitively prepared to receive information; the disciplined classroom 
environment is pre-eminently a setting for compelling him to focus his 
attention in ways which those outside the school may never be called upon to 
do. His motivation is generally great, for it is starkly clear to most parents, 
and usually to the child himself, that all hope of upward social mobility rests 
directly on successful performance in accordance with the norms of the school. 

Finally, the school experience offers opportunities not available 
elsewhere both for the explicit learning of civic and political values through 
textbooks and specific indoctrination and for the more diffuse, though 
certainly no less significant, absorption of basic social attitudes. The 
Kenya Education Commission recognized that the schooling experience includes 
these two modes of learning in its observation that "A sense of belonging to 
a nation is not merely, or perhaps mainly, something that comes from study or 
the reasoning faculties. Quite as important as the growth of knowledge is the 
experience of an atmosphere ... the need to diversify the student body and the 
staff of schools have a connection with tnis psychological factor."(5) (I, 41) 
Indeed, the Commission gives considerably more attention in the remainder of 
its report to the impact of the school environment on the future citizen than 
it does to the formal educational curriculum in civics. The experience of 
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attending a nulti-raciai school, the first encounter with social sanctions 
applied by a peer group triat owes its existence to the school rather than to 
the village or to tradition, t.h? collegia! interaction between a young teacher 
and his students - thes^ potential!/ significant events and many like them 
are all outsids the sco;re c^ a textbook though certainly not outside the 
control of those with responsibility for creating schools that serve the 
interests of their soci :ty. 

It is, in fac", the direct relationship between the school system 
and the larger society that makes i he study of a select group of school 
children of greater va!'. 5 than the study of chose who are not in school. 
Educational institution unlike tne many othe

-

: agencies of socialization to 
which non-school chllco . ere exprced, are deliberately and explicitly designed 
to induct, train and .1 locate individuals to r^les essential to maintaining a 
society. By focussing >ur attention on the schools, we can evaluate the 
results of the r.-̂ jor iccializing agencies Eoainst the national goals they are 
supposed to s e r ^ \ As these goals have been spelled out on a number of 
occasions in the two o untries d ccussed in this paper, we should review the 
stated goals brie-fly before coin..' on to our jata. 

In Kony~, v.\ • \ '; c_::..rly fort. jnata in having the Education 
Commission's Revert as a cm: to the kind o

;

 citizen the schools are expected 
to produce. Tie 'onmissio:. •' ..kes as izs starting point the observation that 
"No problem is mere importer. to the future welfare of Kenya than the culti-
vation of a ser so of be] one -. to .. nation a^d a desire to serve the nation." 
(I, 28) Althrugh schoolr ir » noc the enly means of promoting national unity 
and economic dcvelopm':nt,

 4

- :oy ore central to both processes. Primary education 
provides "the minimum basic educational requirement for take-off into the 
modern sector cf our n-tior i.l lif:*," while secondary education prepares young 
people for greater les.icns: bility and a place in the modern world. The 
citizens who must er er je fj >m the educational process are expected to possess 
certain qualities, 'he most irpcrlant cf which we have listed below: 

(1) A commitment to national unity, bat rot to uniformity; a 
tolerance end respect for tribal, racial and religious 
diversity, 

'(2) A respect for the "customary aspects" of African culture; and 

a willingness to assist elders in understanding the implications 
and demands of social change. 

(3) An acceptance and appreciation o: social change and the new 
attitudes required for modernization. 

( 4 ) a desire to preserve traditional feelings of social equality; 
an absence of snobbery and an e?se of communication between 
those of different backgrounds-

(5) A restraint I ased on historica instincts and moral values, on 
(untempered) individual cornpetj -.iveness. 

(6) A spirit of silf-hoip, "the m rk cf a vi:ile and self-confident 
people who arc. not fatally co i"aminaterl by the habit of supine 
reliance on the' Government -co 'o everything for them." 

No similar document is curreir ly available for Tanzania. We must 
consequently surmise wha\ kird oi citiz.n will be needed to help realize the 
goals most prominently featured by the Tanzania African National Union (TANU) 
in its manifestoes on tht social order It seeks to introduce in Tanzania. To 
judge from such manifestoes, the educi;ional institutions of Tanzania must 
help produce citizens with the followi g attributes: 

(1) An unequivocal identification with a united nation transcending 
parochial, tribal, religious racial, or class loyalties. 

(2) A prjud consciousness of Tanzania's African heritage. 
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(3) A readiness to adapt cultural conventions and individual 
behavior to the demands of rapid economic growth, and to 
assume leadership in furthering this trendo 

(4) A willingness to suppress aggressively individualistic 
behavior in favor of cooperative endeavours to achieve the 
common good. 

(5) A commitment to the removal of the bases for class conflict, 
including the abolition of all advantages not arising from 
differential contributions to nation-building. 

(6) A high valuation of the public as against the private sector 
both as regards the choice of career and with reference to 
conceptions of the appropriate scope for state action. 

(7) A disposition toward critical yet responsible appraisal of 
the performance of public officials, combined with a readiness 
to assume responsibility for such evaluations. 

(8) A favorable image of the prevailing TANU ideology and its 

principal expositor?, most notably President Nyerere. 

These lists cannot te rendered strictly comparable. They draw on 
different sources, the former very specifically related to education, the 
latter more general in its origins and purpose. Nevertheless, they give an 
idea of the heavy burden that is placed on tho schools in the creation, trans-
formation, and re-inforceme.it of fundamental social orientations. The scope 
and comprehensive character of those orientations suggests that the educat-
ional process can contribute to their emergence only through a combination 
of indoctrination and social experience. The doctrine of non-racialism will 
not take root in a racially segregated schooling system, nor will students 
take exhortations regarding the dignity of manual labour seriously as long as 
teachers use the threat of a return to the shamba as an inducement to harder 
study. An integrated football team, on the other hand, may be a far more 
potent teacher of racial tolerance than four chapters in a civics textbook. 
In any case, the school, both through its curriculum and through its wider 
educational environments, necessarily holds a strategic position in all larger 
governmental plans for the transformation of East African society. But 
whether the school child is aware of the responsibility thus thrust on his 
school, and how far he remains susceptible to its influence, is a question that 
we can best answer by turning to our data. 

IV. Agents of Socialization: The Students' View 

The world of a student in Kenya and Tanzania contains many sources 
of new perspectives. His teachers ply him with precept and fact; he is asked 
by political leaders to follow some national credo; his religious leaders 
advise him on whole ways of life; his parents hope he will avoid their mis-
takes; and so on. Naturally, not every nessage, verbal or non-verbal, that 
is presented to a student will be accepted; many will be rejected, others 
suspected or ignored. One of the important questions we must therefore ask 
about the process of political socialization in East Africa is: what are the 
sources from which students most willingly accept instruction, advice and 
guidance? Which institutions or individuals do students perceive to be the 
primary agents in shaping their own awareness of political and social respon-
sibilities? 

As an approach to this question, we focussed on the concept of 
'social trust' as a crucial indicator cf the effective influence that different 
agents of socialization might have. A student's sense of the trustworthiness 
of those from whom he might learn is likely to determine how much faith he is 
willing to place in their words and deeds. A relationship characterized by a 
high degree of social distrust is probaoly incompatible with the effective 
transmission of values and attitudes; it also makes respect and co-operation 
more difficult. 



To look more closely at the feelings of students toward a number of 
important socializing agents, we asked them to indicate how often they could 
trust different kinds of people. We presented the question with this 
introduction: 

"Some people are almost always fair and honest. It is safe 

to trust them. There are other people who it is better not 

to trust. We must be careful how we deal with them. What 

about the following people? In general, can one trust them?" 

Each group of people was then introduced with the following phrase: "In 
general, one can trust ..... ," and four choices were presented: Always, 
Usually, Not Often, and Never. To simplify Table 2, we have combined the 
two positive alternatives and presented their scores as a single measure of 
social trust. 

TABLE 2 

Percentage of Students who say that Members 

of different groups can be trusted Always or Usually 

GROUPS K-Prim
1 

K-Sec T-Prim T-Sec 

Fathers 78 92 85 87 
Teachers 80 79 86 77 
Religious Leaders 74 82 90 84 
Government Leaders 72 57 89 63 

^ There were some indications that Kenyan primary pupils occasionally 

reversed the meaning of the choices; this may account for their 

- consistently lower trust scores when compared with Tanzanian pupils. 

Toward these four groups, at least, the students in our sample 

•evidence-a widespread and consistent sense of trust. It is interesting that 

on the whole, the degree of trust felt toward teachers and religious leaders 

is onl.y~slightly less than that felt toward parents. And, with the exception 

of 'government leaders,' there is no consistent difference between primary and 

secondary students in their feelings of trust toward the four groups. Other 

data in our study confirm this tendency on the part of secondary students to 

-be more critical of those in political roles. As secondary students come to 

view the world generally with a more critical eye, they are not likely to omit 

their political leaders from its scrutiny, especially in societies where 

officials are expected to be responsive and responsible to those they govern. 

Political .rales, too, suffer from strains that are less likely to appear in 

the roles of teacher, priest or parent: the gap between promise and perfor-

m a n c e can b e much greater for those who depend on and must bid for the support 

of large groups than for those whose roles are built around individual and 

personals relationships-

A t the same time, it would be misleading to assume that the level of 

trust that secondary students have in their political leaders is so low as to 

suggest-alienation or hostility. In a study of 256 extra-mural students in 

Uganda early this year, Prewitt found that ^politicians' were trusted 'always* 

or 'usually' by only 13 percent of the sample. Parents and teachers had the 

trust of nearly 90 percent of the same group.(6) In comparison with these 

•figures, we might conclude that secondary students in Kenya and Tanzania are 

reluctant to accept all.political leaders at face value, but they are certainly 

ready to grant their trust to many. 

The data in Table 2 are most encouraging with regard to the learning 

environment and the social function of the schools. Teachers who enjoy the 

trust of a large majority of•their students are able to play an effective role 

as agents of socialization; indeed, whether consciously or not, teachers set 

standards and establish goals that others will accept as their o w n , if only 

because the examples emanate from people they trust. 
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We can still inquire, however, into the extent to which the reser-
voir of social trust that these agents hold with students is effective in 
promoting the communication of social and political attitudes. Does any one 
of these highly trusted groups exercise more influence than the others over 
the political socialization of students in our sample? We asked students 
themselves to tell us which agents they thought had taught them the most 
about being good citizens of their countries. The data in Table 3, below, 
spell out clearly the significant status of teachers as perceived agents of 
socialization. Since we cannot attribute the distributions in Table 3 to 
differences in trust for each of the groups, we must assume that both the 
structure of the school environment, and the explicit transfer of information 
from teacher to pupil, gives teachers an advantage over other possible agents 
of socialization.(7) 

TABLE 3 

Percentage of students who mention different agents 
as having taught them the most about being good citizens 

AGENTS K-Prim K-Sec T-Prim T-Sec 

Teachers 47 71 35 56 

Parents and relatives 27 42 25 47 
Politicians & MPs (Kenya) ) 

16 Q 29 24 
TANU Leaders (Tanzania) ) 

16 7 29 24 

Religious leaders, clergy 2 21 6 16 
Other; no answer 8 12 5 4 

Percentages of secondary responses total more than 100 due to 
multiple responses. Primary pupils were allowed one choice, 
secondary two choices. 

One important national difference worth noting in Table 3 is that 
concerning teachers and political figures - the former are mentioned more 
frequently by Kenyans than by Tanzanians as agents of socialization, the 
latter more frequently by Tanzanians than by Kenyans. For Tanzanian primary 
pupils, local leaders are seen as more important agents of political social-
ization than parents. Taking even the more specific phrasing of the Tanzanian 
item into consideration ('TANU leaders' as against 'MPs and politicians' in 
Kenya), it is still significant that about a quarter of the Tanzanian students 
say they have learned something about citizenship from people who occupy roles 
that have come into existence only in the last generation. In Tanzania, 
perhaps, local party leaders are beginning to emerge as 'community influentials' 
whose positions rest as much on the public's appreciation of their qualities 
as citizens as on their political skills. 

Because we allowed secondary students two choices, and primary only 
one, we cannot make direct comparisons between them in Table 3. It would 
appear, however, that the same agents of socialization affect them to more or 
less the same degree. As long as they are in school, students are prepared 
to trust their teachers, and to accept from them more than just the instruc-
tion contained in the syllabus, or required for the examinations.(8) Most 
of this learning process is probably informal and not directly related to 
political or social attitudes; it is thus distinguishable from explicit 
indoctrination or instruction in 'civic values', and from the communication 
of information about the political system itself. This raises a question, 
then, about the agents of information, the sources of knowledge of the ongoing 
political and social world. Are the agents of general political socialization 
also important for the day to day concern of students with facts and opinions 
about their countries? 

We asked students what they thought were the 'best ways' to learn 
about what was happening in their country. Their responses, contained in 
Table 4, suggest that the primary sources of information about current events 
are the mass media, although it appears that teachers continue to be the 
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TABLE 4 

The best ways tc learn about what is 
happening in the country (in percent) 

AGENTS K-Prim K-Sec T-Prim T-Sec 

Radio ard newspapers 85 96 60 96 
Teachers 9 54 33 48 
Parents and relatives 2 3 5 3 
Older people in ho ie area 4 3 2 6 
Classmates (Sec. only) 9 12 

Percentages of secondary responses total more than 100 due to 
multiple r e s p o n d s . Primary pupils were allowed one choice, 
secondary two choices. 

leading agents irvclvod in the interpretation of the news. It is likely that 
much of the contcct sc ;onJ i v itu.'cnts have .vith the mass media occurs within 
the school con\e>c. In many ( f the schools we visited, libraries contained 
foreign as we]' as local newspapers and magazines, and occasionally we found 
notice boards containing cli;}>ings on important events. Most secondary schools 
have 'current (vents'

1

 clubc, ."or the specific purpose of discussion and debate 
on contemporary issues. This may help to account for the somewhat greater 
role allotted io classmates fian to parents as sources of information. Further, 
special radio Lroadcerts aio prepared for schools in both Kenya and Tanzania, 
and again teachers may p.la\ an important part in the interpretation of such 
programs. The very small proportion of students who mention their parents or 
older people su^gesis agair that the school is felt to be, and actually 
functions as, the most important link between the student and the larger 
society arcund him. 

Our da".a, then, lend support to the supposition that the school 
environment and teachers in particular play a crucial role in both the 
implicit and explicit political socialization of young people. Teachers rank 
far above any other agents as the models and sources of citizenship values, 
and they contribute heavily to the students' awareness of his ongoing society. 
It is interesting that students themselves rank 'citizenship training' as the 
most important prrpose that schools can serve. Table 5 contains the ranked 
indices derived from lespenses to this question: 

"These are purposes which schools in (K) (T) might have. 
How important.are they?" 

TABLE 5 

Rank order of purposes of schools, 
by weighted indices 

PURPOSES 

Teach students to be good 

citizens of (K) (T) 

Teach students the skills necessary 

to get job.: 

Teach students the important things 
to know for the examinations 

Teach students to be religious (to 
be good Christians, etc.) 

Teach students about the important 
African traditions and customs 

K-Sec T-Sec 

869 867 

622 630 

579 585 

547 428 

353 400 

1,000 = Max. 

200 = Min. 
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Obedience to authority (whether parents and teachers in the case 
of primary, or law in the case of secondary students) is the most frequently 
mentioned attribute of the 'best' citizen. This attribute is basically a 
'passive' orientation and is probably one that our respondents share with 
members of many other societies. Although there is fairly uniform agreement 
between educational levels and between countries on the importance of 
obedience, there are greater variations in regard to the next four qualities. 

For primary pupils in both countries, education is another principal 
mark of the good citizen. On the other hand, secondary students, who have 
already achieved 'elite' status within the educational system, appear to turn 
their attention to the application of their educational skills and only a 
small percentage consider education in itself to be important to performing 
the citizen's role. Because they are at the terminal stage of their primary, 
and perhaps their educational careers, primary students apparently emphasize 
the importance of the acquisition of education to the successful performance 
of most adult roles. 

A willingness to work hard, like the possession of education, is 
an attribute not usually associated with the performance of the citizen's 
role. But with the exception of the Tanzanian primary pupils, more than half 
of our respondents did consider it important. In societies marked by chronic 
unemployment and underemployment, the man who has a job is expected to work 
hard at it. The theme of 'work' is common in public statements, as is its 
corollary, that there is 'no room for idleness'. The good citizen thus becomes 
the man who does his job, whatever it is, and does it well. 

The classical quality of 'interest in government' is considered by 
about half of our respondents to be important to the citizen's role; secondary 
students feel this in slightly smaller proportions than primary pupils. 
Interest in government, like willingness to work hard, is an 'active' orien-
tation to the citizen's role, although in an individualistic, rather than 
collective way. Willingness to help others represents a more community-
oriented definition of citizenship behavior, and was chosen by a somewhat 
larger proportion of Kenyans than Tanzanians. There is no clearcut pattern 
here, and the rather surprisingly low proportion of Tanzanian secondary 
students choosing this alternative may be attributable to their frequent 
failure to mark three alternatives, rather than to basic attitudinal differences 
between them and the other three groups. 

Knowledge of traditions, and a religious approach to lifp, are hoih 
clearly of little importance to most of the students in our study, at least 
as far as their bearing on the citizen's role is concerned. Slightly higher 
proportions of Tanzanians did consider traditions important, a finding which 
is consistent with their position on traditions in Table 5 above. Knowledge 
of traditions, like education, represents a means to the achievement of other 
goals, rather than a definite passive or active orientation. For most primary 
pupils, traditional knowledge does not seem to be nearly as significant for 
the citizen's role as modern education, whereas for secondary students neither 
form of knowledge seems critical. 

What impact does exposure to the educational system have on the 
qualities that are emphasized? Except for education, there are only, minor, 
and not entirely consistent, differences between educational levels. This 
finding is what we might expect on questions of this type, for the definition 
of what makes a good citizen is, in a sense, a national definition; it 
represents an ideal to which all members of the society should be able to 
aspire. In this regard, it is only the quality of education which is 
automatically beyond the reach of many members of the nations in our study; 
a man without formal, modern education can still meet the other obligations 
or qualifications that are contained in Table 6 . The primary pupils, then, 
attribute, perhaps unconsciously, a certain elitist aspect to 'good' citizen-
ship; the secondary students in both countries seem agreed upon an open and 
generally active notion of the citizen's role, with emphasis distributed 
between individualistic (works hard) and collective (helps others) orien-
tations. 
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In the case of national differences, there are again no consistent 
patterns. Although we might expect the degree of variation to be greater 
between secondary students than between primary students from the two 
countries, it is in fact almost the same: the mean variations in percentage 
between primary pupils for the seven choices is 9, and between secondary 
students, 10. On the other hand, variations between educational levels 
within each country are more noticeable. While the mean variation between 
Kenyan primary and secondary students is only 11, it is 19 for the two 
Tanzanian groups. There is, then, somewhat less concurrence in emphasis 
within the Tanzanian system than within the Kenyan. As is evident from 
Table 6, primary pupils in Tanzania place more weight on education and helping 
others than do their older colleagues, while the latter group puts more stress 
on hard work. 

The general impression given by Table 6 is one of a diffuse, rather 
than a specific, notion of citizenship. Five of the seven alternatives 
received a high proportion of the Kenyan primary choices, while the Kenyan 
secondary students and Tanzanian Primary pupils spread their responses mainly 
over four alternatives. If a fully stereotyped definition of the 'good' 
citizen existed in either of the two countries, we could expect to find much 
more evident 'peaking' on only three alternatives. As it is, the data suggest 
that at both educational levels, students have ideas about the qualities 
required to perform the citizen's role and that many of these qualities seem 
of nearly equal importance. The good citizen not only takes an interest in 
government, he also contributes to economic development; not only does he 
obey the law, he also 'helps others'. Much of the behavior that would be 
associated elsewhere with personal motives is here associated with 'citizen-
ship', a concept that ultimately comes to embrace not a purely politically-
oriented and idealized relationship between man and his government, but rather 
a broad and basically realistic set of qualities to which all men may aspire. 

VI. Some Dilemmas and Problems of Citizenship 

Our question on who makes the 'best' citizens gave students a chance 
to express their preferences between a number of important personal qualities 
as they bear on the performance of the citizen's role. Outside this context, 
however, these qualities may assume more or less significance in students' 
minds. An important question that we can consider, and one that throws 
additional light on the meaning of citizenship, is: when do the obligations 
and attitudes that serve the goal of 'good' citizenship come into conflict 
with other goals, and how are such conflicts resolved? When, for example, 
is obedience not essential? To what privileges does a good education entitle 
a person? How effective is individual initiative and hard work? Is cooperative 
effort with one's fellow citizens even possible? How meaningful are religious 
beliefs? How far does 'interest in government' imply active intervention in 
public affairs? Do traditions have any relevance to the contemporary world? 

Although we cannot answer all of these questions adequately, we 
can take up several dimensions of most of them, and try to explore how the 
qualities that might make up a good citizen are seen in relation to other 
roles, behavior and social goals. 

A . Law, Obedience and Individual Morality 

In every social system, there are tensions between the universal 
obligations that all people have to accept, and the personal obligations that 
each individual may feel. Although everyone is expected to tell the truth in 
court, for example, many people would hesitate to do so if it might lead to 
punishment for a relative or close friend. Or, in another case, a law that 
makes everyone eligible for military service may be disobeyed by a person 
whose particular religious or moral beliefs commit him to a non-violent life. 
Every society will have different norms governing the resolution of such 
conflicts, and different degrees of tolerance for those who deviate from the 
norms. On the basis of the relatively high importance attached to obedience 
by students in Kenya and Tanzania, it i's worth looking at their responses to 
situations in which legal,social and personal obligations may make 'obedience' 
more than just a simple choice between legal and illegal behavior. 



The concept of -immoral law
1

 focuses our attention on such conflict 
situations in two ways. First, it is predicated on the assumption that there 
is a higher lav/ or morality which may be appealed to from ordinary law. 
Second, it denies the absolute legitimacy of the ordinary law-making body. 
Tho se who accept the idja of 'immoral' laws are thus more susceptible to acts 
of civil disobedience than those for whom all laws are 'good' and 'just', 
or those who will continue to obey laws the\ do not like simply because they 
have no rationale for doing otherwise. Where do East African students stand 
on this question? Will they obey a law ever, if they consider it immoral, 
or do they have some notion of a higher law that would justify their failure 
to obey the laws of thei: own government? We asked students the following 
question in this regard: 

"Sometimes you may think that a law is bad or immoral. 
Should you obey that law?" (Primary) 

"If someone believes a law is wrong or immoral, he has a 
right to disobey it." (Secondary, 

The percentage of students in each group who said that an immoral 
law need not be obeyed was: 

K-Prim 4 ~)% 

K-Sec 3
(

)% 
T-Prim 53% 
T-Sec 32% 

Without knowing what criteria woulc. have to be met before our 
respondents would consider a law to be 'wrong' or 'immoral', we cannot say 
what implications these fa rly sizeable proportions of willing disobedients 
have for social order. On the whole, other evidence in our data suggests that, 
at the primary level, studrnts think that most laws are good and that the 
government does not often make nur.cakes; secondary students are somewhat less 
positive in their faith in the go\ernment's wisdom, but neither are they 
cynical. Thus, although fairly large percentages of students in all samples 
say they would not obey an 'immoral' law, other evidence suggests that few, 
if any, laws are likely to be regarded as 'immoral'. The proportions do 
indicate a latent readiness on the part of students to allow individual judg-
ments about law to determine theii conformity to it; length of exposure to 
education does not seem to have ary consistent impact on this attitude, though 
the difference between primary and secondary students in Tanzania is noticeable. 

A more concrete case of conflict between law and personal judgment 
was raised by the following item

5
 in which students were asked to choose one 

of two alternatives to answer the question: 

"Which man helps (Kenya) (Tanzania) more? 

1. The man who does net pay his taxes in order that he can 
use the money to pay his children's school :.

?

ees. 

2. The man who pays his taxes, but then cannot pay his 
children's school fees. 

The problem is fairly clear: does one break the law in order to help 
his children and, presumably, theioby hjlp the country, or does one obey the 
law, pay his taxes (which also S2r^e ti~ 2 interests of the nation) but fail to 
provide education for his children? T1 e percentage of secondary students who 
said that fees, rather than taxes, sho Id be paid was: 

K-Sec 59% 
T-Sec 39% 

Well over half of the Kenya secondary students are ready to endorse 
an action that contravenes a law, at least when the aim is further education. 
Tanzanian students, who on the whole tend to be somewhat more committed to 
obedience, and who do not have the problem of school fees at the secondary 
level, are somewhat less firm in their endorsement of the 'illegal' horn of 
the dilemma. The issue is also less client in Tanzania generally than in 
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Kenya, where both the si z j and principle of fees are important political 
issues; this may help to account for the larger proportion of Kenya students 
who favored paying fees. Even more suggestive of an explanation, however, 
is the high value placed on education. In a conflict between familial and 
social obligations, it is not surprising that the diffusely helpful act of 
paying taxes, as crucial an obligation of citizenship as it may be, takes 
second place for many students to the fulfilment of specific obligations 
within the family. 

The importance of obedience as an element of good citizenship, 
then, is not so great as to blind the students in our sample to exceptions; 
in some instances, the good citizen may still serve his nation even when he 
does not follow the letter of its laws, as, for example, when he pays school 
fees instead of taxes. There is, however, no evidence to suggest that students 
in East Africa are on the verge of anarchy; in contrast, a basic respect for 
authority and the virtue of obedience seems to be laid down by the time a 
pupil leaves primary school; the secondary school experience does nothing 
to undermine this foundation. 

B. Education and Elitism 

A stranger observing the status of educated people in East Africa 
would probably conclude that they were a special, and privileged, caste. 
Most of the outer marks of an established elite characterize the well-educated 
here. For one thing, they represent a tiny fraction of the population. We 
have already noted the Kenya Education Commission's figure of 3 percent of the 
age group for those in secondary school. And this proportion grows even smaller 
as students leave school and enter the occupational marketplace; there, 
'age group

1

 means everyone seeking work, and of this group, secondary school 
graduates, not to mention university graduates, constitute much less than 3 
percent. In population terms, then, they possess what perhaps 99 percent of 
their fellow citizens lack - secondary or higher education. The rewards and 
perquisites they command are equally unavailable to the rest of the population. 
Good salaries, permanent urban living, the material and symbolic pleasures of 
the European elite that has now made room for new members - all these are a 
function of education, and the privilege of the educated. 

But the observer who concludes that this is some hereditary elite, 
born to its place, would be incorrect. For the most part, the educated elite 
of East Africa is an elite of attainment rather than of ascription. Though 
outwardly it bears all the characteristics of ascriptive elites in other 
societies, the basis of its position is an educational system that was never 
exclusive in its recruitment or in the opportunities it offered for mobility. 
The Alliance High School in Kenya, for example, never turned away an otherwise 
qualified entrant for lack of fees; neither have its Headmasters granted 
favors to the children of 'old boys', despite requests to do so. There have 
been, and still are, vast inequalities in the distribution of educational 
facilities, and this in turn places all the members of some communities at a 
disadvantage. But on the whole, the origins of the students in our sample 
are remarkably alike; few of the secondary students have parents who attained 
the same level of education. Their parents, in fact, are generally peasant 
farmers, with at most a few years of primary education. Thus, whatever the 
many factors that determine which 3 percent are able to enter secondary school 
in any given year, parental wealth or status is probably not significant. 
The students in our sample, then, constitute an elite based on educational 
attainment, although they will inherit the status and privileges that are 
generally associated with an ascriptive elite, and that in fact once belonged 
to one - the Europeans - in East Africa. 

What are the attitudinal consequences of this unusual combination 
of achievement-based mobility and ascriptive-like status? Do the educated 
elite come to think of themselves as a 'chosen' group, if not 'born' to their 
place, at least 'made' for it? Or do they retain an awareness of their 
origins, and a feeling of egalitarianism toward their less fortunate fellow 
citizens? One area in which these attitudes manifest themselves concerns the 
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amount of influence that people should have on the government as a function 
of their education. We asked our students to choose one of the following 
alternative propositions: 

1. The government should listen equally to what everyone 

says about its work. 

2 . The government should listen more to educated people 
than to people without education. 

The percentage of each sample choosing the first, or egalitarian alternative, 

was: 
K-Prim 71$ 
K-Sec 75% 
T-Prim 70% 
T-Sec 86% 

Secondary students, to a somewhat greater degree than primary, 
support the egalitarian ideal, in spite of their even more 'elite' position 
in the educational hierarchy. This tendency of primary pupils to be more 
concerned with the differential effects of education is consistent with their 
responses on the qualities of the good citizen, which we discussed earlier. 
It is also worth noting here that national differences are greater at the 
secondary level, with a somewhat higher percentage of Tanzanians fav ring 
egalitarianism. Longer exposure to education should, in fact, be associated 
with greater differences between the national samples, for if there are 
objective national differences in values or in the educational environment, 
they should manifest themselves more clearly among the older students, those 
who have had the most opportunity to absorb the core values and attitudes of 
the system* In the case of this particular item, however, the degree of assent 
to the egalitarian alternative is so great in all samples that it would be 
unfair to characterize some groups as 'elitist' on the basis of their 
marginally lower scores. 

To shed further light on the question of educational elitism, we 
asked students how they felt about the following proposition: 

"A person with a good education should be given more respect 
than a person without any education at all." 

The percentage of students who agreed with this proposition, or who accepted 
it as true, was: 

K-Prim 57% 
K-Sec 46% 
T-Prim (not included) 
T-Sec 16% 

The pattern here follows that of the item on 'influence on govern-
ment' in that, at least for Kenya, the secondary students are more egalitarian 
than their younger colleagues, with the Tanzanian secondary rt-. dents 'Oing the 
most egalitarian. On the basis of this and the preceding item, of course, we 
cannot be conclusive about the impact of elite status on the attitudes of the 
first generation to hold it. It appears, however, that students continue to 
be more conscious of their origins and the means of their mobility than they 
are of the status they have attained. Still, a fairly large proportion, in 
Kenya at least, do believe that their education entitles them to more respect 
and more influence in government than they would grant those without 
education.(10). 

Increasing exposure to education, however, dees seem to be 
associated with increasing egalitarianism. From the viev/point of the final 
year primary pupil, further education is the most important thing in his life 
(about 80 percent of the Kenya primary school pupils expect a place in 
secondary schools, although only about 10 percent will actually find one), 
and it is not surprising that he attaches more social significance to it than 
the secondary student does. The older group has leapt the biggest gap, and 
seems to grow more aware of the social and political importance of values and 
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attitudes not dependent on education - obedience, hard work, cooperation and 
interest in government. Education, in itself, seems to mean less to those 
who have it, than to those who want it. 

C . The Efficacy and Purpose of 'Hard Work
1 

The ethic of 'hard work' seems to have a special meaning in East 
Africa. It is a secular and material concept here, divorced from beliefs 
about rewards and punishments after death. It manifests itself in such 
slogans as "Uhuru na kazi", and in the traditional attitude toward a guest: 
"Mgeni siku mbili; siku ya tatu mpe jembe". Work is an integral part of life 
and, as we have seen, part of citizenship as well. Although a majority of 
students in three samples (Tanzania primary was the exception) felt that hard 
work was important to the citizen's role, it is only by exploring their ideas 
about the effectiveness and rewards of the 'work' ethic that we can begin to 
understand the high value that is attached to it. 

In the often difficult economic conditions of East Africa, and with 
the limited resources that individuals have to fall back upon in time of 
need, there would seem to be support for an attitude that looks toward the 
government, or to other external sources, for help in improving one's lot. 
We posed this attitude to our respondents as an alternative to hard work as 
a way of coping with the environment in which man finds himself. Specifically, 
we asked students to indicate which of the following statements was more true: 

1. It is difficult for a man to improve his life unless the 
government makes conditions better. 

2. A man who works hard enough can improve his life, even if 
government does not make conditions better. 

The percentage of each sample who agreed with the second alternative was: 

K-Prim Q3% 
K-Sec 71% 
T-Prim 73% 
T-Sec 63% 

On the whole, there is strong support for the notion that the 
individual has the capacity to deal with his surroundings, and to alter them 
in his favor. Holding educational level constant, the Kenyans tend to maintain 
this view more generally than the Tanzanians; but in both countries, the 
secondary students are slightly less confident in the unaided ability of man 
than are the primary pupils. The long history of educational self-help schemes 
in Kenya, as well as the strong achievement values held by many of the country' 
predominantly agricultural tribes, may help to explain the national differences 
The fact that most primary pupils are attending schools built by community 
self-help efforts, in contrast to the students in government-aided secondary 
schools, may have influenced the generally higher 'work-oriented'" r e ^ ->nses 
among the younger groups, who may be reminded daily of the products f 
individual and community initiative. 

In another item, in which the work ethic was rated against other, 
less achievement-based modes of behavior, three-fourths of our secondary 
sample singled it out as one of the

 1

best ways to success.' 
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TABLE 7 

Percentage of students who mention different 
'best ways to success

1

 (Secondary only) 

WAY TO SUCCESS K-Sec T-Sec 

Be well educated 87 82 

Work hard 79 75 

Have friends in government 13 15 

Belong to certain tribe 6 o 

Come from rich family 4 4 

Be willing to break laws 2 2 

Other 3 3 

Percentages total more than 100 due to multiple responses. 

Table 7, which indicates the relative importance attached to answers 
to the question, "What are the best ways to be successful in (Kenya)(Tanzania) 
today?" also throws light on a number of other aspects of our present inquiry. 
Consonant with their high degree of trust in authority, secondary students do 
not believe that nepotism, tribalism or favoritism are valid ways to success. 
A belief that economic and social mobility were linked to corruption would 
require a much greater cynicism than is evidenced by our sample. Similarly, 
the notion that laws should or can be evaded as a means to mobility is strongly 
ruled out; in this context, there seem to be no doubts about the value of 
obedience. Almost unequivocally, secondary students in both countries view 
personal achievement, rather than differential privilege, as the best way to 
success. 

Before leaving the question of 'hard work', it would be worth looking 
at the rewards that students expect as a result of working "hard at th^ir 
studies. We have already observed the belief among students that 'work pays 
off

1

; now we can look more closely at how it pays off, which in turn should 
give us an indication of the priorities that students themselves set among 
their own goals. From a list of seven "reasons students often give for 
working hard at their studies", we asked students in primary and secondary 
schools to choose three. Table 8 contains the distribution of responses to 
all seven reasons. 

TABLE 8 

Reasons why students work hard at their studies 
(In percent) 

REASONS K-Prim K-Sec T-Prim T-3ec 

To support my parents or to help 
my brothers and sisters go to 
school 88 91 69 86 

So I can get a good job and live 
a comfortable life 67 83 59 78 

To become a government leader and 
help rule my country 60 46 63 45 

Because it is my duty to the 
government 19 35 24 59 

To become important in my home area 18 9 23 6 

To please my teachers or Headmaster 18 6 19 5 

So I can marry an educated person 10 11 o 3 

Percentages total more than 100 due to multiple responses. 
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Perhaps the first thing one notices in Table 8 are the different 
emphases between primary and secondary students. In both national groups, 
secondary students gave greater weight than primary pupils to 'get a good 
job' and 'duty to government' as reasons for studying hard, while consistently 
higher proportions of primary pupils ticked 'become a government leader', 
'become important in my home area', and 'please my teachers'. With equal 
consistency, all four groups, with the Tanzanian primary pupils deviating the 
most, attached the greatest importance to supporting their parents or relatives. 
It is interesting to note that students in Kenya attached slightly more 
importance to education as a factor in marriage than did the Tanzania sample, 
while the latter were more likely to tick 'duty to government' than were their 
Kenya counterparts. For all groups, hard work at school is seen most clearly 
as leading to occupational and perhaps political mobility, and to an ability 
to fulfil obligations to parents and other family members. To a somewhat 
lesser extent it is identified with duties outside one's personal and kinship 
group - to one's government or teacher, for example. 

We can sum up briefly our findings about the meaning of 'hard work'. 
First, as we saw in Table 6, a majority of all but the Tanzanian primary pupils 
consider 'hard work' to be an attribute of the good citizen. Most of our 
students feel that hard work is not futile, but rather that it can be effective 
in changing the conditions of one's life, and that it may lead to economic 
mobility and the personal satisfaction of meeting one's family o b i - i o n s . 
In holding this basically 'developmental' point of view, the students in our 
sample place the same meaning on the work ethic as do their respective govern-
ments. At the same time, there is an inevitable tension between the personal 
natura of the work ethic and the cooperative goals toward which East African 
societies are supposed to progress. A belief in the value of hard work solely 
for the personal gains it can bring would run counter to the desire of both 
the Tanzanian and Kenyan governments to restrain competitiveness and to foster 
a sense of collaboration and respect between peers. In the next section, we 
shall go on to look at some of the other factors that affect cooperation and 
development in East Africa. 

D . Trust, Cooperation and Development 

For the foreseeable future in East Africa, expatriates and non-
citizens will play important developmental roles. For the indefinite future, 
East African citizens will come from different racial groups. And it is 
unlikely that the diverse ethnic groups that have lived for centuiies within 
the current national borders of the three states will lose their identities 
for generations yet to come. The lines that might divide these new nations 
are clearer perhaps than in most other parts of the world; yet equally clear 
is the commitment of the three governments to treat these lines not as imper-
meable boundaries, but as the very frontiers upon which change must be worked. 

Some indication of the scope of the problem that faces any effort 
to bring such diverse groups together is given by the degree of social trust 
they feel toward each other. We have already seen how a sense of trust affects 
the conditions under which people learn, and their willingness to accept the 
guidance of different authorities. In this section, we are more concerned 
with the extent to which a basis of trust exists for future cooperative efforts 
between the different residents of the countries we are studying. Table 9 
shows the feelings of the students in our sample toward the trustworthiness 
of four general categories of persons, from each of which a future citizen's 
partners in cooperation might be drawn. 

TABLE 9 

Percentage of students who say that members 
of different groups can be trusted Always or Usually 

GROUPS K-Prim K-Sec T-Prim T-Sec 

Africans 62 38 61 40 
Classmates 44 45 37 32 
Europeans 48 29 36 22 
Asians 29 11 23 15 
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Th re are a number of striking patterns in Table 9 . First, the 
impact of education seems Lo result consistently in a lower degree of trust 
toward all of the groups (the one exception is in Kenya students' feelings 
toward classmates). In no case did more than half of the secondary students 
feel that any of these categories of people could be trusted, and it was only 
toward Africans that a majority of primary pupils felt trustful. In general, 
the se data do not constitute a favorable prognosis for cooperative effort. 

Although historical reasons are obviously involved in the lower 
sense of trust toward non-Africans, it would seem that the overall pattern 
of distrust is not entirely dependent on race. Indeed, primary pupils in both 
countries say they can trust Europeans as often, or more frequently, than 
their classmates. 

Variations in degree of trust between primary pupils in the two 
countries are more or less equal to variations between secondary students; 
thus, an increase in age and education is not associated with increasing 
national differences in these attitudes. Between different levels of 
education within a single country, there is somewhat greater concurrence 
between, the feelings of the two Tanzanian samples than there is between the 
Kenyans; this suggests that secondary education in Kenya may be associated 
with greater changes in attitudes of social trust than occur in Tanzania. 

On the whole, though, the data in Table 9 require further analysis 
than we are able to provide here, at least if we wish to search for the 
factors that account for differences in the degree of trust evidenced by 
students at different levels. On the surface, the impact of the generally 
ethnically or racially mixed secondary school does not seem to produce a 
greater sense of social trust in students; primary pupils, though gcuprall^ 
in ethnically homogeneous schools, display a greater overall sense of trust. 
In absolute terms, however, the levels of trust for both educational groups 
seem low; and the implication of these attitudes for social cooperation are 
clear - if more than half of a population is reluctant to trust its fellow 
citizens and workers, the prospects for cooperative efforts are bound to be 
severely limited. 

Such efforts will also be affected by the willingness of students 
to take part in them. One indication of this attitude was provided by 
responses to the following statement: 

"During part of his vacation, a secondary student should 
have to work without pay in community service, such as 
building schools or teaching people to read." 

The percentage of secondary students in the two countries who agreed with or 

thought this statement true was: 

K-Sec 60% 
T-Sec 65% 

These proportions do not suggest an unqualified endorsement of the 
idea contained in the statement; at least a third of the students in both 
countries feel that they should net have to sacrifice part of their vacations 
in unpaid, developmental employment. We cannot determine whether the 
qualification of work without pay was of more concern to those who disagreed 
than the requirement of community service itself. In either case, however, 
their responses suggest a reluctance to override personal interests or 
obligations in the interest of their communities. (11) 

One other finding is relevant to this discussion. We asked secondary 
students what criteria they would have in mind when choosing the kind of 
work they would pursue. About two-thirds of the students in both countries 
mentioned, "The usefulness of the job to the development of the country." 
Again, a minority of about a third (perhaps not the same third, however) did 
not consider this an important criterion in their occupational orientation. 
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In short, the area of social trust and willingness to 'help others' 
seems to be one in which there is only relatively weak attitudinal support 
for the announced objective of the Kenya and Tanzania governments to foster 
a cooperative ethnic and a sense of national integration. Fairly strong 
feelings of social distrust characterize most of the students in our sample, 
and a substantial minority of them do not seem predisposed toward socially 
beneficial applications of their skills. 

E. Interest in Government: Patience vs Intervention 

In their study of the civic culture, Almond and Verba draw a dis-
tinction between "subjects" and "citizens"*(12) The former hold a passive 
view of their obligations as members of society: "what the government does 
affects him, but why or how the government decides to do what it does is 
outside his sphere of competence." The "citizen", on the other hand, "is 
expected to take an active part in governmental affairs, to be aware of how 
decisions are made, and to make his views known." 

Students, as well es other groups in society, vary between these 
two orientations, although students aie mucli more likely to be "citizens". 
Indeed, the "citizen" orientetion itself has variable implications for action. 
In a number of Latin Americar and Asian nations, for example, students are 
highly politicized and intervene actively ir. the political arena, often in 
opposition to the existing regime. In contrast, in the United States, most 
highly politicized students tend to be recruited into wings of the major 
political parties, and thus express their political interest within the 
framework of the prevailing system, rather than in opposition from outside. 
In East Africa, there is little evidence to suggest that students are highly 
politicized; they do not react publically, as a group, to major political 
decisions - neither are they ready to lend a hand in undermining the 
legitimacy of their own governments. Nevertheless, about half of the 
students in our samples mentioned 'interest in government' as a mark of a 
good citizen. Here we can investigate how much 'activism' is implied in 
this endorsement of 'interest'. Can w?

 m

a k e some preliminary classification 
of East African students into 'subject or 'citizen* categories? 

Our best indicator of political interest was a direct question 
about it: "How interested are you in natters of government and politics?" 
The percentage of students in each groiP who replied that they were Always 
or Usually interested was: 

K-Prim 90% 
K-Sec Q<-% 
T-Prim 93% 
T-Sec 11% 

These percentages are all relatively high in comparison with those 

cited by Almond and Verba for adults in "heir five-nation study, where the 

percentage who followed accounts of p
0
J.-

+

ical and governmental affairs 

regularly or from time to time varied f ^ m 37 percent in Italy to 80 percent 

in the U.S.(13) 

As the data in Table 4, above indicated, most of our students' 
interest in politics is probably expressed through reading newspapers or 
other contact with the mass media. For some students, however, discussions 
of politics in school are also important- Only about one-seventh of the two 
secondary samples said they 'never' took part in school discussions, while 
about two-sevenths said that they 'always' did so. Again, this compares 
quite favorably with Almond and V e r b a ' s data on frequency of 'talking politics 
with other people' (the proportion of tK>se saying they 'never' talked politics 
ranged from 24 percent in the U.S. to 66 percent in Italy; in Mexico it was 
61 percent.)(14) 

Is this relatively high d e g r e e of 'interest' the limit of students' 
participant orientations toward g o v e r n m e n t and politics, or are they -willing 
to make their views known as well? To *o so would seem to require a belief 
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in the legitimacy of offering opinions to political leaders, as well as a 
sense of obligation to do so. That students in our sample believe in their 
right to make known their views was indicated in their choice between the 
following alternatives: 

1. Ordinary people should feel free to give advice to our 

political leaders, or to ask them for help. 

2. Our political leaders cannot do their work properly if 

ordinary people are always giving them advice, or asking 

for help. 

The percentage of students who chose the first alternative was: 

K-Sec 87% 
T-Sec 80% 

We then asked, "Which man helps the nation more?" 

1. The man who is patient and who does not interfere when 
the government makes a mistake. 

2. The man who complains when the government makes a mistake 
and who tells the government about it. 

The percentage who chose the second alternative was: 

K-Sec 94% 
T-Sec 92% 

On the verbal level, at least, secondary students in both Kenya and 
Tanzania seem equally committed to an active, 'interventionist' role as 
citizens. At the same time, other findings support the conclusion that 
although students are eager to express their views, many of which are 
critical, their sense of trust and confidence in their leaders is enough 
to make this criticism constructive and to avoid cynicism.(15) In many 
ways, these students are closer to being 'citizens' than 'subjects,' in large 
measure, it seems, as a function of their being in school. 

F. Religion and National Integration 

The place of religion is somewhat ambiguous in the new nations we 
are studying. On the one hand, the historical and continuing role of the 
missions in providing education is acknowledged and appreciated, as is the 
ecumenical and universalistic spirit that informs most contemporary churches. 
On the other hand, religious loyalties represent yet one more potential barrier 
to the national unity which all less 'global' loyalties must presuppose. 
Religion may divide as well as unite, and for governments whose first social 
concern is the creation of national unity, the claims that religion may make 
on a young person's loyalties must be the object of some consideration. Here 
we can touch only briefly on a few of the social implications of oui students' 
religious beliefs. 

We have already observed that, for most students, being religious is 
not of major importance to being a good citizen. The active and socially 
participant definition of good citizenship that students gave does not mean, 
however, that they are irreligious. Nominally, at least, almost all are 
members of some religion; fewer than two percent of the secondary groups, 
and one percent of the primary groups, indicated that they had 'no religion'. 
There seems to be no decline in the profession of religious affiliation 
associated with higher education, nor are there signs of a strong agnostic or 
atheistic tradition that might attract a larger proportion of sceptical higher 
secondary students. But religion, to judge from our responses, is seen as an 
essentially private matter; its connection with citizenship appears tenuous 
to most students. 

Religion may be one among many grounds on which people exclude 
others as possible marriage partners, and as such it is a good indicator of 
the lines of social cleavage in a society. We asked secondary students to 
indicate some of their own feelings on this matter in the following question. 
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observation that, "In Kenya there is no question of the worship of the state 
taking the place of the worship of God, or of nationalism supplanting 
religion." (KEC Report, I, p.33). 

Leaving aside the ambiguities of the choice, and locking at the 
choices that were made, we can begin by observing that, within each country, 
primary pupils were more likely than secondary students to choose religion 
over nation; and between countries, Tanzanians tended to choose religion 
more than their educational counterparts in Kenya. Thus the slightly greater 
preference among Tanzanians for nation over tribe is offset by their greater 
preference for religion over nation. Kenyan secondary students, in contrast, 
were the only group to reverse the direction of their responses and to choose 
nation over religion to a definite, yet not extreme, degree. Until we are 
able to look more closely at some of the possible independent variables 
affecting these patterns, we can only conclude that for those with higher 
education, tribe becomes a less meaningful focus of loyalty as against 
religion and nation. Greater ambiguity exists as to the balance between 
the importance of nation and religion. There is little reason to expect, 
however, that developments in either country will force a resolution of this 
ambiguity, or that its existence at the present time constitutes a serious 
impediment to national integration. 

G . Traditions and the Priorities of Development 

It is not difficult to describe the attitude that the countries in 
our study have officially taken toward the place of tradition in the modern 
world. Almost every major document issued by the two governments makes some 
reference to traditions. President Nyerere, for example, told Tanzanian 
children in his speech to them in July 1964: 

"All children - whether they are at school or not - must learn 
the traditional skills of our people, From your parents and 
grandparents you must learn the stories, poems, and the 
history of our people - for many of these things are not 
written down, and if you fail in this they will be forgotten. 
These stories are part of our heritage; you must carry them 
forward into the future."(16) 

Similarly, the Kenya African National Union's Manifesto st*i*s: 

"It is fundamental to our desire to create a truly AFRICAN 
society that local customs, arts and social patterns should 
be preserved and modernised. Our people must be proud of 
their heritage. We intend to show that Africans have much 
to offer the world. This is why we foster the resurgence 
and adaptstion of all that is valid for the twentieth century 
in our indigenous cultures."(17) 

There are, then, two aspects tc the concern with tradition: 
continuity and adaptation, N~ot only must certain cultural products be 
preserved, but others must be adapted to fit modern social structures and 
situations. Are students concerned with either of these problems? Do they 
think it is important for them to know the traditions and customs of the 
country? Do they see a conflict between traditions and the demands of moder-
nization, or do they attribute some constructive importance to traditions in 
the modernization process? 

One indicator of students' attitudes toward knowledge of traditions 
was given in their choice of the 'good' citizen's qualities, in Table 6 above. 
Only a very small percentage of students in all the samples attached much 
importance to traditions in the context of citizenship. Exposure to education 
does not seem to affect students' low appraisal of this factor. This con-
clusion finds support in Table 5, above, where the teaching of traditions as 
a purpose of schools was ranked lowest by both secondary samples, well below 
the teaching of jobs, skills and preparation for examinations. Tar.zanians 
tend to attach somewhat more importance to the use of schools for this purpose 
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than do Kenyans, but they still rank it last among five possible purposes. 
Although we do not have equivalent evidence for primary pupils, we did ask 
them what they were proud of in their countries: 14 percent of the Tanzanian 
pupils mentioned 'customs and traditions', while only 6 percent of the 
Kenyans did so. In absolute terms, the salience of traditions is quite low; 
relatively, there is a consistently greater emphasis by Tanzanians upon them. 

Further insight into attitudes toward tradition was provided by 
secondary students' responses to a question asking them to rank, in order 
of importance, five problems facing the country. Table 11 contains the rank 
order, by indices, of these problems. In both countries, the development-
related problems of education, and agricultural and industrial expansion, 
took precedence over the preservation of traditions ana customs. In this 
case, only slight differences separated the Tanzanians from their Kenya counter 
parts on the question of traditions. 

TA3LE 11 

Rank order of problems facing the 
country, by weighted indices 

PROBLEM 

Providing education for every 
young person in (K) (T) 

Training more young people to be 
good farmers 

Building more factories to make 

more jobs in the towns 

Providing public care for the aged 
and the sick (T only) 

Building an East African Federation 
(K only) 

Preserving African traditions 
and customs 

K-Sec T-Sec 

1,000 = Max. 

913 882 

695 596 

663 533 

519 

391 

313 326 
200 = Min. 

Respondents ranked the five problems in order of importance; the index was 
constructed by tallying five points each time a problem was ranked first, 
four points for second, and so on. If all respondents ranked a problem 
first, it would have 1,000 points, the maximum score; 200 is the minimum. 

In real terms, the importance of the three top-ranking 'problems' 
is not likely to diminish in the near future. In effect, then, our respon-
dents are relegating the 'problem' of traditions to more than inferior rank -
they imply that it may never become important, and that little will be lost, 
so far as citizenship and development are concerned, if this should happen. 
The official and rhetorical emphasis placed on traditions, then, has had 
little apparent impact on the attitudes of the generation most crucially 
involved in bridging the gap between the old and the new. Perhaps more than 
any previous generation, they have access to the world of their grandparents 
and to the world of their grandchildren. If they do not form the link, their 
own children will be even less able to do so. 
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VII. Conclusion 

It has been our object, in the preceding pages, to report on the 
preliminary findings from a cross-national survey of political socialization 
in East Africa. To do much more - to refine the categories of analysis, to 
test systematically our suggested explanations for similarities and differences 
in the responses, to draw broad conclusions concerning the relationship between 
schools and society in these countries - is beyond the scope of this paper. 
Such an undertaking would in any case be premature. It is essential to keep 
in mind that the data we have here presented comprises a sub-sample of two 
larger nationwide samples, and that only the larger samples provide a statis-
tically valid basis for generalizing about the students of Kenya and Tanzania. 
We have, of course, some reason for believing that the data we have analyzed 
in this paper bears some rough correspondence to our larger sample. The 
variety of schools we have included in our panel ensures the incorporation 
of the major differentiating variables of the schooling system. Nevertheless, 
we cannot be sure that we have not over-represented or under-represented 
certain significant groups of students; and because we can not be sure, we 
must treat our findings with due caution. 

Accepting these limitations, there are still some patterns in our 
data so striking as to call for at least a brief comment. One of these 
patterns is the marked difference between primary and secondary student 
responses on a wide range of items. Although primary and secondary students 
hardly differ in their definition of good citizenship (with the exception, 
already noted, of the greater importance assigned by primary students to 
educational attainment), they differ repeatedly, and usually in the same 
direction, over the resolution of dilemmas arising from these commitments. 
Primary students, taken as a whole, attach greater importance to educational 
attainment; are less egalitarian in their convictions; are less imbued with 
the ethic of hard work; profess greater interest in politics; attribute 
greater salience to religious and tribal affiliations. They manifest greater 
trust in other members of society, and a less critical disposition toward 
figures of authority. Perhaps connected with these latter attitudes is a notable 
propensity among primary students to express their views in unqualified terms; 
whereas secondary students cautiously tick ''usually" and "sometimes", primary 
students see the world in the sharper contrasts of "always" and "never". 
The constancy with which variations of the same magnitude and direction show 
up between primary and secondary students of both countries provides 
additional support for the supposition that schools have a decisive impact 
on the formation of citizenship attitudes. Although we cannot yet rule out 
the possibility that age, and not length of exposure to education, accounts 
for these variations between the two educational levels, it seems unlikely that 
age alone can account for the degree of uniformity in the variations that we 
have observed. 

If systematic difference emerges from the comparison of primary 
with secondary respondents, there is an often startling similarity between 
the responses given by Kenyan and Tanzanian students of the same educational 
level. On question after question we found Kenyan and Tanzanian primary 
students, or the secondary students of the two countries, differing in their 
answers by only a few percentage points - sometimes by as little as one res-
pondent in 200. This observation has its exceptions. Tanzanian students at 
both levels assign a higher priority to their religious commitments than do 
Kenyans; Kenya students as a whole show markedly greater trust of their fellow 
man than do Tanzanians. Elsewhere, however, the cross-national similarities 
are so constant as to raise questions about the significance of the nation 
state as a differentiating variable. 

From one perspective, this finding is hardly surprising. East 
African school children confront, after all, rather similar environments. 
In both countries, chronic poverty and the need for rapid economic develop-
ment are constant themes. Kenya and Tanzania were subjected to roughly similar 
colonial and missionary influences; in both, the educational system functions 
as the principal ladder to high position. National boundaries in East Africa 
are notoriously no respectors of tribal groupings. Yet recent observers of 
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the East African scene have tended to highlight certain differences in the 
political style of the two countries. Tanzania is conventionally depicted 
as a mass-mobilization, intensely national, radically egalitarian political 
system; Kenya, as a more loosely structured state more hospitable, on the 
whole, to free enterprise and other symbolically Western influences. If these 
differences in fact exist, they have not yet shown up clearly in our findings, 
which tend rather to confirm the unity of East African society. We believe 
that an informed student of East African affairs who studied our data without 
knowing .. .r.try of origin would generally have difficulty in dealing with 
the fine • edss of difference; and that where clear differences emerged, he 
wouj hfe as l.kely to make the wrong assignment as the right. The far more 
uneqcr opp^ition of Tanzanian secondary students to educational elitism 

is perhaps the one clear instance of a substantial difference in the "expected" 
direction. 

It may be argued, and with much justice, that Uhuru is a very 
recent phenomenon iu both countries; that it is still much too soon to look 
for national differ_noes when the indigenous political styles of the two 
countries are still very much in the early stages of evolution. It is worth 
asking, therefore, where one should look for the first signs of emerging 
difference. Conceivahlv, these differences might first show up at the primary 
level; the secondai ' j ;der. ts on our sample, after all, completed most or all 
of their primary e d u c t i o n inner .ritish administration, while primary students 
can hardly have more . ;

 v
z y conception of life in the colonial era. 

Alternatively - and, we bei' )ve, more plausibly - secondary students, with 
their more mature int .st-, '-.heir greater education, their more sophisticated 
perceptions, their gre..< j. .. stance from the simple, homogeneous village 
community, and their moie realistic prospects of exercising political power, 
might be taken as the more sensitive indicators of diverging political styles. 
Be that as it may, we found no marked and consistent trend toward greater 
differences between secondary groups than between primary groups where such 
differences existed at all. One reason may be that East African students as 
a whole show little evidence of being highly politicized. The characteristic 
physioai isolation of the secondary boarding school, the demanding standards 
of work and clear rewards for academic achievement, the embryonic character 
of student political organizations and the absence of a tradition of student 
radicalism all combine to remove both occasion and incentive for intense student 
involvement in political affairs. The secondary student is still shielded from 
the direct pressures of the larger society; for him, politics is still a 
spectacle, not a vital determinant of his daily routine. 

Such, then, is the portrait of the future citizens of Kenya and 
Tanzania that emerges from our survey: citizens for whom hard work counts 
for more than political activism, for whom traditions have lost their hold 
without being replaced by political ideology, for whom educational advantage 
has not led to a demand for privilege, for whom strong support for the existing 
politic-.! regimes is mixed with a disposition toward critical appraisal of 
individual performance in political roles. Such a portrait does not represent, 
pc.'.ns, the ideal that the most politically committed members of these 
soc,et?vs will seek to realize; nor do such responses as those on social 
truo . o n c o s t that the attainment of a strong sense of national identity will 
be v.. i;ioux. stress. Measured by the goals that the leaders of Kenya and 
Tanzania have set for their countrymen, however, the prognosis for future 
succe-s is still bright. If exposure to the educationax systems of these 
countries has not yet produced the model citizens a new nation might hope for, 
the trend in this direction is clear. 



N O T E S 

1. Although the name Tanzania is used throughout this paper, the 
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expert advice on the wording of the English-language questionnaires. 

2. To the Primary VII or VIII, Secondary IV, and Secondary VI 
classes, we added a small sample of Secondary II clasces in or.ler to 
maintain some degree of continuity between the Prinr^.'y and Sscj

1
»v.uuy 

responses. In addition, we selected stratified san ies of sciiooi s for 
control purposes where only one or a very small number of schools of a 
theoretically relevant type appeared in our original sample„ 

3. The primary and secondary questionnaires differed principally 
in that certain questions were left out of the primary questionnaire, 
while others that were left open in the secondary questionnaire were 
presented as a choice among several alternatives at the primary level* 
In Tanzania, a Kiswahili version of the primary school questionnaire was 
used except in a small number of predominantly nsiar. schools w'ne 
English was the more familiar language, 

4. David Morrison suggests that in Tanzania, the proportion entering 
primary school may be less than 50 to 50 pe?r,.-it of the eligIbie age group. 
In Kenya

v
 the proportions by Province range from 2 to ICC percent, with a 

national average of 53 percent; secondary admissions in Kenya constitute 

3 percent of the age group, (See Kenya Education Commission Report, 
Part II, p,9, and Part I, pc85)„ But the administrative difficulties in 
reaching these other groups? in contrast to a definable and 'captive' sample of 
students, 3re immense. .-ierely drawing and locating samples of primary 
school leavers, let alone designing a questionnaire for ncn-litera+e 
children, suggests some of the problems. 
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THE CASE FA; 3..SIC AĴ B. .?.CH III JAVAIOPIAG- COUITTPY 

It is more usual for those who want to emphasise the importance of 
pure research in a developing country to adopt one of two lines of 
argument. One is that the distinction between pure and appl:'ed research 
is an ignorant one only made by those who are unfamiliar with the 
movement of human thought. Many scientists believe that Descartes1 
retreat into a room with a stove in order to xind proof of own 
existence started a new line of enquiry which they are still working 
out. His belief th-.t the problems of mathematics should not be solved 
separately like a bag of tricks but would yiela to a 0eneral philosophical 
approach led directly to the invention of Cartesian geometry and on to 
the contemporary discoveries of atomic science. Por this sort of reason 
an eminent scientist in Africa said to me that to contribute to to-day's 
problems in agriculture one should stu:.y agriculture but to solve the 
problems of agriculture twenty years ahead one should now be working on 
physics. This is to find a place for intellectual curiosity as a procon-
dition of a useful science. It still leaves in question the valcre of 
readin_; and research which does not in its own substance lead on to 
practical results. The other argument is that the pursuit of knowledge 
is an end in itself which cannot be explained to those who are deai to 
its appeal in the s.imevr.y that radical.3 cannot negotiate with racalistisr 
and you cannot praise the practice of virtue bo those without moral 
sensibility. In this view a university will alw. ys to be some extent 
beleaguered and the opponents of the pure lovers of truth simply have to 
be outmo-nouvered, crushed or voted down but will for ever remain, the 
uncom a-emending and hostile Philistinec who make u the enemy ot the gates 

Rejecting both these paths I have always ::<reiercd Francis Eicon,* a. 
ideal of those who study "..or the glory of God and the relief of man1 s 
estate11 because I believe that the pursuit of knowledge for its own sakee 
is not only one of the redeeming qualities of the human race but a most 
useful activity to be going on in a developing land. Moreover it is a 
duty to persuade those who are uncertain of its value that it is wise 
to invest in learning just as John Stuart Hill believed that liberty was 
an irreducible good in itself but that an effort should be made to justify 
freedom to the sceptics. The immediate problem in Dar is the reeding term 
•now suggested as part of the Political Science II.A. Programme. It is to 
be one term of what we hope will be almost undirected reading. Is it 
necessary that our graduate students should have one term in which to 
read firecly without any formal connection to a specific course but ending 
with an oral or written examination upon the subject as a wnole? I 
believe it is but I recognise that it will use money which the government 
could otherwise spend on children who are close to death and that in 
a society which is neither cynical nor wealthy government ex:<enditi re on 
this lavish scale must always be justified to the general public. If we 
need it we should try to have it: if not, not. Similarly with the 
academic staff. Is it necessary that they should h ve time and facilities 
to read and do research beyond what they need to teach their courses? 
I believe it is. We could not say we have been justified if our 
graduates read nothing but trash an̂ /ta&o to drink but these ~re our best 
students and I think we can rightly assume so me neasuro of intellectual 
curiosity and an inner drive towards serious work. Y/e would be happy 
if our students used this term to read in a way that is not directly 
related to an examination and is therefore more isinterested. V/e would 
be happy if they not enly went more deeply into -.hat they have studied 
in class but ventured out into the intellectu; 1 hinterland beyond mieir 
courses and we w : -Id be happy if some of them become so pO s -sse . With 
an idea that they were forced to £>llow wherever it might lead. 

While they are undergraduates our student,, do not^ead enough. 
It is their greatest single weakness. Because ney do not read .s much 
as they should they are forced to concentr.be on he essentials for 
course work and examinations. ITot only do they not know .3 much as they 
might but the things they do know are like pool^ of lijr.o in i 
surrounding darkness, -Is a result they m-ke an uneven showing in 
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examinations.. They sell themselves short: sometimes adequately 
a.ble to reveal the skills they have learned and sometimes m'king 
mistakes involving for example hundreds of years a.. they describe 
Haohiavelli1s influence on Saint Augustine. This m.kes external 
examiners flinch and in 1 ter life causes politic&ns and technocrats 
from other places where they h_.ve been educated more generally seriously 
underestimate our nationals. It is my contention that the term of 
reading v/e have in mind would strengthen the hard corobf their work 
but would ?.lso deposit the scraps of extra information which may be 
unimportant in themselves but gradually link up the concentrated 
centres of intellectual concern we ill teach about in order to form 
some vaguely caerent picture of the whole. 

In the meantime the reluctance of the .. irst year students to depart 
•from their arduous course work has perhaps two implications. It m;.kes 
me doubt the value of ,/ide survey courses in the _irst year although 
it enhances their value later on. Without any background at -.11 a 
survey course slides iritc ever deepening confusion. sIt also m..kes me 
unsure whether stuaencs should be urjeu so resolutely to 'skim1 as I 
have heard people advise in orientation courses. Skimming -s i first 
year art enables a student to cover a lot of ground which is :cod but by 
teaching a student so deliberately to ret'd only what is most important 
v/e may prevent him i;..mersing himself in the material and strengthen an 
attitude of grudging acquisitiveness. 

This uneven admixtux'e oi what is knovrn very well and via..t hardly 
known at all weakens the student's confidence in himself. Pie knows he lives 
too clmse to the frontiers of his knowledge to speak with any authority. 
It is unnerving to discover that what you read in one book is contra-
dicted in another but much less alarming when ou have once realised 
t .at the contradiction is itself under devastating.; attack in yet another 
place. '.Vider reading might sharpen the ima;e of intellectual life as a 
disputed territory where people and ideas crowd together in constant 
movement and dogmatic certainty has been dissolved in the confusion 
of dogmas. The air if full o^oices. I would like my students at 
least to sense the babble of the world. 

Moreover the sar© students who are very suttie about what is close 
to them are often surprisingly unimaginative about events which are 
more remote. "America is a - England expects that - the Tanzanian 
Government believes ~ " All these simple phrases are rarely hoard in 
conversation between insiders to whom the mere .•.ccumulation of 
detailed knowledge gives a different view, -leading is some substitute, 
admittedly an inadequate one for this- I would albinost say that 
it doesn't matter exactly what facts one knows about or even '.....ether they 
are strictly accurate provided that they all add up to an experience 
of complexity. General eading and the publication of t-j.e findings 
of pure research are invaluable contributions to that awareness 
which should include belief in the incredible. It is neither 
important nor edifying to know that when Asquith ..as Prime minister 
of England he used to write love letters to a young woman during 
the cabinet meetings directing the bloodstained carnage of the 
1914 - 1918. Y/ar. It is important to know tint such things happen 
because otherwise no one could believe that they did, and knowledge 
of people very different from ourselves which is an essential 
knowledge in the twentieth century rests upon openness to the 
unexpected. I would be pleased if our students read political 
memoirs as well as political speeches - bigraphies - good but 

/accounts even bad more journalistic/of political events - i-ore novels of the 
political world. The hole idea of politics as conpiracy wh ch is an 
idea that now weakens Africa could much more e-'jil̂  be broujht within 
the limits where it is true- and stren^^eninj i. our politicians -
and students become pol ticians overnighc - ! ne*.. a lot of unnnecessary 
and "-Irrelevant information about the outsiJ.e world. A wider nc more 
general knowledge about random even;3 reinstates the si^nific nice of 
chancejof the local preoccupation and of the Lyriad currents which 
flow about a political decision. In a recent conversation Isaiah 
Berlin, an Oxford historian, expressed doubts on the articul .r value to 
politicians of reading history which he thou ;ht mi^ht by itself mice them 
imitative and inflexible. However, in goner .1, ie .rent on, 'I ;hink it 
an advantage to a statesman to know anything. I think the more 
statesman know, on the whole, the better." fa is view underlies my 

• • . » • 
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attachment to wider re .ding and pure research. 

But w. y do the clever people at our universities not read more 
now? The examination jystem? a too narrowly utilitarian view of learning? 
the conscious e. fort that must be me.de to re .d in English wiiich is often 
a third language? The very limited appeal of scholarship and the ideal 
of objective truth which is the scholar's gift to the community? They 
may go together if the language barrier ^Iso serves as a barrier to 
imitating a style of moral commitment. 

It would be ludicrous for the University of East Africa to read 
everything in Swahili or Luganda yet I believe ohat many of the faculty 
are too tense and fearful about an essentially unreal problem. There is 
a feeling that if we take our finger out of the dyke the flood waters 
of parochialism and national isolation will en/ali us all. But this should 
not bo a question of principle. Why not sometimes one th?ng and sometimes 
another? I amsure it would help- our students to read more if we took the 
language issue more casually. In the first ye-.r Course in Politic* Thought 
I would 1 ke to make my students think about tyrannicide. It is, like 
revolution, a place where two prayers meet and I would like them to.^ 
recognise its dile.im:.s and ambmguity... They have lived in en age/which 
great power has been greatly abused; they h ,ve seeen the fall oi tyrants 
like Hitler -and L-lussolini liberate whole nations but they have also 
heard of the death of Lumumba, - Kennedy and Sylvanru s Olympio. If they 
are to be good citizens of Africa they must know that political temptation 
can take many forms. A good text for this is Shakespeare1s Julius Caesar 
and since there is Oood translation in Swahili we shall use it. The 
Zambians, the Ugandans and I will use an English one as well and I 
hope we will all feel at home and able to sb .re in the exercise of our 
political imagination. 

Translating the cl ssics ofpolitical thought into Swahili as John 
Wottingham hopes to do is another great step forward even although 
I know irorn Ralph Tanner th..t recently a Tanzanian translating 
Machiavelli1s The Prince was unable to recommend the mass murder of a 
deposed prince's surviving relatives and mistrnaslated Machiavelli1s 
word3 as advice to more them to another district! But Tanzania, even 
East Africa is a small place amd much must still come to it from the out-
side. The only remedy for those who find lit difficult to read in 
English is to read more and more and more. This is one reason for having 
a post graduate reading term and here the faculty vfoo are enga ed in 
reading and pure research ca.n set a standard. 

Every university should have one genius in residence. Unfortunately 
there are too many universities but the luxurious growth of legend around 
an old or eccentric professor is an essential -art of the mysterious wage 
in which one generation beckons the next into an intellectual tradition. 
It is in itself a contribution to our knowledge of Aiilosophy to fall 
under the spell of a philosophic way of life. After the death of his 
father in 1912 Wittgenstein inherited a great fortune which he gave 
away completely in order to live a life of frugal simplicity. Twice 
a week in Cambridge he met his classes in the empty rooms at Trinity to 
which students had to bring chairs or sit on the floor- There were 
no ornaments or paint \ngs o.. the bare* tills but in his living room were 
two canv&s deck chairs andin his bedroom a canvas bed. There was also 
a plain wooden chair on wh.ch Wittgenstein sat during classes in the 
middle of the room*'and there he carried on a visible stmzggle with his 
thoughts. He often felt that he w.s confused and s id so. ?requently he 
said things like 1 I'm a fool' 'You have a dreadful teacher. I'm just too 
stupid today". There were frequent and prolonged periods of silence with 
only an occasional mutter from Wittgenstein and the stillest -a otention 
from the others. During these silences Wittgenstein was extremely tense 
and active. His gaze wâ . concentrated; his f.ce as alive; his hands made 
arresting movements; his expression was stern. One knew that one wa3 in 
the presence of extreme seriousness, absorption, and :orce of intellect.:(1; 

The compulsive reader has a similar effect. It inessential to a 
University to have in its midst a few alcoholics of the book ./ho cannot 
stop reading. Lonely lights seen burning at night in offices where scholars 
longer on; researchers in the library stacks, books on the floor, on shelves, 
on desks; in faculty members' bathroons and lavatories, all silently influence, 

(lihis mrvellous descriptionl*frojn Norman -alcolm' gLndwig Wittgenstein, a 
memoir, GUP 1950 
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students towards seriousness, absorption and intellectual passion. So would 
a Bookshop where books were handled as if they were precious. It is dis-
heartening to assign fifteen pages of reading to a first year student and hear 
him murmur in self-indul;,ent self pity "that's too much1' but it is our fault 
that we have not created a climate ."here to express such a grudging attitude 
towards learning would b-; completely unthinkable. Our students have not 
usually fallen in love wit.. the life of ideas; they know too dimly its pleasures 
and its p&ins and this mc y be because we have not lived like ./ittgenstuinj 

There is a possibility in Africa that over the next ten or twenty yeanrs 
its Universities could become like mathew Arnold's O::ford the home of a lost 
cause. .thew mold, yc-u will remember, believed that the dreaming spires of 
Oxford should recall the icwly industrialised society to the soul that 
economic orogress had to stifle. Because the scholars of Oxford were not 
involved in political necessity, and the need for violence and compromise but 
dwelt in a past which -h d necessarily elsewiiere to be under attack it kept alive 
all that was defeated b;y the spirit of the a, c. It was faithful, even 
perversely so to tha.t pert of the truth which had been sacrificed for victory 
anc to that side ol the .neation th t had to be suppressed in the cause of 
progress. "V/e ha re not ,/ n our pol tical battles" he said " we he.vc not carried 
oui? main points, we h.ve not stopped our adversaries advance, we have not 
marched victoriously wiJh the modem world; but we have told silently up 
on the mind of the. country". 

In the same way tne Universities of Africa could support the defeated 
against the pressures of nation b' ilding and economic progress. They could 
become the home of that voice which seemed to have been silenced when one 
nationalist leacer after the i ext widened the base of his party and^ook it 
out of the hands of urban lawyers into the uneducated countryside. Since the 
military coups in Africa, revealed the faltering power of charisma . and in 
the general disappoint icnt /ith the slow rate of economic progress this voice 
of conservative opposition w/iouder and it could become the characteristic 
voice of African universities, mature, compassionate, idealistic, courageous, 
but absolutely disastrous to itself and to the nation. However the Universities 
have to do something which is like this but very different. While they must 
avoid becoming, as .'Saxim Gorki was said to be in hussia, an alternative 
government, they should become a place for studying the universal of which 
East Africa is but a part„ 

As does East African art. The culture of hast Africa has been savaged by 
colonialism. V/hat wi 11 come now will have to be postcolonial. Jven when it is 
closest to tradition contemporary art will have to be avant garde because 
in order for African art to be alive again new meanings and new experiences 
will have to be poured into the old moulds. 

An African artist stands in • a new place a •a ,:e has the right to feel tha.t 
at the Universities he has patrons who will pay and natural allies who './ill 
try to.understand his work because they also are shaping a free response to 
life in forms that are more than utilitarian. 

Out of the Universities' devotion tc the general and the" universal the 
country's intellectuals may discover (if they are not unduly i.ntimidat.e<i:-;or 
begin to frighten themselves), a truer view of what is genuinely useful to the 
immediate situation. ' e must sfrive to be relevant to the nation's .roblems 
but when governments awcempt to tell universities exactly what is relev<^at and 
what is not then scholars have to journey on to lands of more hopeful 
institutions. In a receiit issu° nf Transition r. Perritt talkin about th^ 
students at h-Jiererc summarised the extreme ut-i 11 tarian view of education 
(which he'did not share) as "Lesa-Shakespeare and fore !Pr mtors." hit the 
leading spokesman for'practical education in Africa, Reny Dumont, su.__arised 
Africa's I?alse Start in ;conomic progress as 'Too many tractorc—.not enough 
food crops." It might be the role of a University to say "Less Shakespeare 
and Less Tractors" against the most entrenched local interests and the most 
passionate local convictions. It might also be t.ie role of a university 
to say, as I believe,''more Shakespeare, more Swahili poetry and more cropo. 

• An American magazine which is extremely -.cstile to the present r gime 
in Cuba recently described Castro rifling through a bookshop in Havana 
because he objected to the presence there of lomor and the absence of books 
about growing sugar. The source is tninted but it will serve as an image 
for there are other people who would wish it to be ~rue because they approve 
of such impa.ti.nce* However it is net at all sure that the secret cf 
improving labo ir productivity on the state far 3 lies 
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in any book nor that Homer has no p}.ace in Havana. A University where 
some one is reading Homer as «11 as sudying agriculture may draw attention 
to a relevance which the society has neglected. Homer's Iliad delineates 
more richly than any book I know the vny in which two men o:. ..r̂ th 
struggled against and finally laid aside th.-ir very just anger and so 
preserved their humanity a; the risk of personal humiliation berore those 
who would uphold a warrior's brittle honour. It is difficult to irmgirie 
aray more useful work for Castro to have lent to Krushaev and Kennedy at 
the time of the missile crisis in Cuba ana .'/her over there are men of 
anger in power Homer will still be r levant e 

In an long essay on Homer Simone Weil s .ic. that the re-1 subject of 
the Iliad is power "which makes a tiling jt ̂ nybod; who comes under its 
sway. When exercised to the full it makes a thing of men in the most 
liberal sense for it makes him a corpse (but) a man upon whom a weapon 
is directed becomes a corpse before lie is touched. He can think of 
nothing, and before him. other men behave as if he were not there." Homer 
protests against this abuse of the powerless but he does more than protest 
He warns. His whole poem suggests that those who control s: ch weapons 
lose the touch of fear which restrains the powerful, and act fatally 
beyond their strength, irresistibly so in this artificial solitude, 
because they no longer know their power has limits. Like sleep walkers 
they prepare their death and move towards that inevitable nemesis and 
''dc'biirtfctiohwhich the Greeks called the an_.er of the gods. 

The Iliad is about wh .t ilyerere called rlie crime 01 the world on 
that import at occasion when he intervened in the Legislative Council to 
protest against what appeared to be the :o -ul .r local opinion on 
behalf of the minorities of FJast . frica and especially the A si -ns, 
''So what is the crime of the world to day? It is oppression of. man. 
It is the treatment by those in powei of tiiose \ho have no ^wer, a.J if 
they were oats and not human bein.,sa that is the crime of this world, 
that is vhat have been fighting against". T,.̂  Iliad i3 relevant to 
Cuba bee .use it is relevant to hum .nicy, ic is on thai, most eneral 
level that the University may help most and chat their intellectual values 
art, most involved, (l) 

I do not advocate the reading or the writing of the Iliad/ffiec&use 
it can serve as a moral text to restrain government excuses but in 
order to show that the intellectual life is a complex structure and the 
very thing that people need simply will not bo available to them 
unless scholars have J. genuine sense of freedom; freedom which they 
will use and abuse to produce a vast wealth of material, including much 
that does not immediately become relevant and much that may mover be 
relevant at all. Only in the absence of reoouce^ tion and control 
will the really good work that is any use to anyone be done, or nothing 
is less able to lift the people's burdens than the dreary ruobish which 
has been produced in dictatorships in the name of committed scholarship. 
As Castro said once "The devolution lust he -drool of Unfettered Thought 

A book has Intel/ been published called "The Quest for Absolute Zero" 
A review says "A prise example in academic rese .rch which piadueea a 
technological pay-off is the effort to see how cold you can get. For 
just below the boiling pointer liquid helium, "oh e great Dutch scientist 
ICamerlingh Onnes found that mercury suddenly loses all electrical 
resistance. This remarkable phenomenon or 'superconductivity' in metals 
and alleys is now being exploited to make extraordinarily ; o./orful 
electro magnets and the implications for various branc ;es of electrical 
engineering are considerable. Apart from tl. s, the study of liquid helium 
is bringing quite new insights into matter. Tao -1or .. st .rts with tne 
liquefaction of oxygen in 1377n. 

(1) I would like to believe that as David Hume implied in his essay" On 
Refinement in the Arts" the spiritof learning is inherently alien to the 
spirit of violence. "Knowledge in the arts or government " he said "beget 
mildness and moderation, by instructing men in the advant of human 
maxims above vigour and severity". Thi? vie of a merciful political 
science is however no more true of the modern -.orld than Toe-ueville's 
"Violence mixed with philosophy and enlightenment, .here wo a ve 
ITapolean and the ninetenth century together . 
(2) The Quest for absolute zero by K. hendelssolmC-Torld University Press 
1966) Reviewed in the Observer by 'ff.D. 
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It has taken almost a hundred years before these rewards coulee 
exploited and those who began the work in 137"7 have, perhaps, long since 
died: yet any demand by private capital for short cuts to technological 
advance would have frustrated tne free creativity out of wnieh progress 
was to come, The state and tne universities can do a great deal to 
create t _e conditions that stimulate human inventiveness but the poor 
work produced by the i&aie intellectuals of authoritarian regimes has never 
had this potential. The story of low temperature research is not only 
one of time but also of trans-huropcan scholarship that gradually^ 
accumulated results across the frontiers of national relevance, lluch of 
it however went on in Leiden which has in this century magnificently 
guarded the objectivity of its founder • William the Silent's "Tranquillus v 
in undis". At the sa:e time and out of the same moral impulse Leiden 
protected its Jewish student from the racial irrelevances of t.:e ITazis raid 
refused to surrender to the fascists' perverted demands for a science which 
was totally subservient to the national interest. 

Tanzania has only about 10 million people. $hc world has more 
than 2,50';0 million. To be engrossed too narrowly in this small country's 
immediate problems would bo to ma. e their solution more difficult by 
isolating Tanzania from the rest of Africa and from the accumulated 
experience of the human race, it would give anzanian citizens a false 
picture of their place in the world with tr .gic economic and political 
consequences; it would cut them off from the knowledge of alternatives 
and it would produce in students who were entirely engrossed with 
themselves and their own problems an unattractive and self interested 
people. They would also be very bad :Af u membersi TAIw's first pledge 
is to the universal brotherhood of man. The party has accepted its 
involvement in humanity and in other people's problems, it has 
refused to accept national tribalism as its final form or to place 
economic progress above devotion to principle. 

The University community does not proslytise its attitudes but 
it should be living in a way which itself exemplifies the conditions 
which are essential to the free pursuit of objective truth and whi^ch 
are exactly those that are essential to a just society. This means' 
maintaining the University as a. place where tribe and race and reliLgi°n 
do not define the individual and where internal problems and differed0cfJ 
of opinion are not resolved by violence: where authority cannot be 
corrupted and students are not afraid to speak; where you cannot live 
parasitically upon your father's wealth and buy the examination papers 
and where people work 'longL1£Hf:aare devoted to their work. Above all 
there must be a deep sense of human responsibility and involvement. 
The disinteredness of those who embark on pure research a d the self-
lessness of those who pursue knowledge for its own sake'is akin to 
and supports the political disinteredness and economic self sacrifice 
which is the burning issue of East Africa. It ,vill jo wonderful if 
our academic scientists find now uses for sisal b„t ./henever the 
College administration shows that it respect , learninv as well a.s 
powers whenever a student thinks wne can't have done this for the 
money1' as he looks at the peculiar results of our peculiar researches; 
whenever a student freely reads a serious book ./hich will not help 
him in his career the University has struck a blow for African Socialism 
and political justice. 

(l) Incidentally the son of a chemistry prof~saor t ere ./as discovered 
reading homer by the German officer who was se rchi.a a-is :iousc i*cr the 
pamphlets his father was at that very moment b m i . in the -itc.-oi-
stove.The pamphlets were reduced to ashes .vhilc t .e fficcr aca-. a few 
lines in stumbling Greek and endeavoured to persuade vho son a mt the 
Dutch and the Germans should cooperate together in .rotecting estern 
civilisation against the barbarian threat from t . . yfc. Another 
advantage in having a copy of t.̂ e Iliad about.' 
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THE ORGANIZATION OP AFRICAN UNITY AND EASTERN AFRICA 

The purpose of this paper is to examine the way in which the OAU 
has developed since 1963 and to estimate the effect of these develop-
ments on Eastern Africa. The first section will deal with the factors 
which led to the formation of the OAU and its initial structure, the 
socond with the way in which this structure has been modified and 
used during the past three years, and the third with the impact of 
the OAU in Eastern Africa and vice versa. 

I. The Formation of the OAU 

The formation of the OAU i n 1963 was influenced partly by the 
nature of the emerging African state system and partly by the ex-
perience which had been gained from other African organizations -
notably the two which immediately preceded it, the Union Africaine 
et Halgache (UAM) and the Casablanca bloc. 

By 1963 the main characteristics of the African state system 
were becoming apparent. Since the states were for the most part 
small and fragile with a fairly even distribution of power between 
them, relations within the continent were on the whole regulated by 
a shifting pattern of alliances and counter-alliances rather than by 
the crude application of power. Most states had closer ties 
(especially in the economic field) with outside states than with 
each other and this gave foreign powers considerable leverage within 
the continent. Though there was a strong emotional commitment to 
unity, based on racial consciousness and the common experience of 
colonialism, there wore in fact marked regional and cultural dif-
ferences (and embryonic ideological ones) and groupings based on 
these differences were already appearing. Finally, certain areas 
which would naturally be included within the system were alienated 
from it because they were governed by colonial or white minority 
regimes for which the majority of the African states felt an extreme 
antipathy. 

In spite of the difficulties inherent in this situation, the 
emotional commitment to unity was sufficiently strong in the six 
years immediately preceding the formation of the OAU for a number of 
inter-African organizations to be formed. The nature and experience 
of these organizations posed one fundamental question. If the 
objective was to promote African unity and create some solid African 
entity on the international scene, was it a better strategy to 
encourage 'partial1 organizations (i.e. organizations formed of 
similarly oriented states likely to be able to reach agreement and 
act) in the hope that other states would be attracted and join, or 
was it better to form from the beginning a 'universal' organization 
which would include all shades of opinion, even if the compromises 
this entailed made it difficult for the organiz .tion to take effective 
action. 

The UAM and the Casablanca bloc were both quite frankly partial 
organizations, formed in 1961 after the first attempt at a universal 
organization, the Conference of Independent African States, had 
collapscd because it could not contain tie different factions growing 
up within it. The two organizations shared other similarities. Both 
wore confined in membership to the governments of the independent 
states and, unlike other earlier organizations, excluded m>n-
governnental groupings (such as parties and trade unions) and the 
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liboratio.". movements of the dependent states. The members of each 
seoned also to have rceugnised, tacitly at least, that for the moment 
it was impossible to use organizations of this kind to work directly 
for political union, and v/ere concentrating on building up a struc-
ture which would promote functional co-operation in areas of maximum 
agreement. Though these similarities existed, however, the use to 
which the two organizations were put was very different. For while 
the TJAM was essentially defensive and inward-looking and designed 
primarily to protect the status quo and regulate relations between 
its members, the Casablanca bloc was basically outward-looking, and 
the main aim of its members was to create a radical pressure group 
in world affairs, 

Both of those organizations were, in terms of achievement, 
comparatively successful, mainly because a fairly high level of con-
census existed among their members. So the formation of the UAJ4 
helped to check the collapse of the federal economic links in former 
French West Africa? and the Casablanca states were able to exert a 
strong influence on the v/ay in which the Congo crisis was handled by 
the UN. But by 1963 a number of African leaders v/ere beginning to 
feel that the advantages of partial organizations were now more than 
outweighed by the disadvantages. Not only were a number of states 
which'belonged to neither group excluded from all participation in 
inter-African activity, but the division of Africa into rival groups 
was quite clearly being exploited by outside powers in ways which 
both groups (though for different reasons) felt to be harmful. At 
the same time, now that the bitterness which had caused the initial 
split had died down, each group was anxious to extend its influence 
and break out of the"narrow confines imposed by the existing organiza-
tions. Prom 1962 on,'therefore, there v/as increasing pressure for a 
return to a universal-type organizational structure. 

These then were the circumstances which led the formation of the 
OAU at the conference in Addis Ababa in May 1963« On structure and 
form there was very little disagreement. This was to be a universal 
organization with the main aim to bring all states together rather 
than to set stringent conditions for membership. The trend towards 
governmental control was continued and political parties, trade 
unions and liberation movements were given no status within the 
organization. All states except G-hana agreed that African unity 
should be approached through the tackling of common problems jointly' 
and that though a strong secretariat should be established, decision-
making should be kept firmly in the hands of the Heads of State. 

On other points there v/as hard bargaining, ^he Co.sablanca states 
would only accept the defensive aspects of the UAM Charter (respect 
for sovereignty, condemnation of subversion' and non-intoreforcnce in 
internal affairs) if their own more outward-looking concerns (non-
alignment, anti-colonialism) were also included. The Casablanca 
states also demanded that absolute priority must be given to assisting 
the liberation movements in Southern Africa. The result was curious 
hotch-potch of principles and purposes? which combined rather con-
servative statements designed to protect the status quo in inter-
African relations with radical commitments towards the outside world. 

The structure finally agreed on was fairly elaborate with four 
principal organs - the Assembly of Heads of State and Government, the 
Council of Ministersj the Secretariat and the Commission of IJediation, 
Conciliation and Arbitration. In addition, a number of special 
commissions were set up to consider various technical aspects of co-
operation. Great care was taken, however, to ensure that the 
Secretariat would be administrative only, and that all power would 
remain with the states. In this way the organization was virtually 
prohibited from taking swift action. 
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All this bargaining took place in an atmosphere of considerable 
goodwill and the speeches nade at Addis show that most Heads of 
State were deliberately playing down the differences which divided 
th en. •"•lnost all of then showed that they were willing to nake 
concessions in order to create o structure which would enable 
then to establish nore fluid alliances and negotiate and ex^rt 
influence within a wider context. Nevertheless, it was clear that 
the OAU Charter itself contained a nunber of contradictions and that 
on the whole differences had been papered over rather than eliminated. 

II. Developnents 1963-1966 

During the three and a half years in which the OAU has been in 
existence a nunber of trends have become apparent. In order to 
analyse these, it is necessary to look in a little more detail at 
the extent to which the organization has been able to achieve its 
objectives in the three major areas of activity established by the 
Charter: the liberation of the remaining dependent territories, the 
settling of disputes within the continent and the promotion of econo-
mic co-operation. 

As a result of pressure from the Casablanca states, the liberation 
of the dependent territories emerged as a major theme at Addis. The 
conference immediately appointed a delegation of four of the foreign 
ministers present to co-ordinate pressure at international level (and 
especially at the UN) and at the same time established by resolution 
a co-ordinating committee v/ith headquarters in Dar es Salaarr to chan-
nel aid to the liberation novenents. Initially, this new co-ordination 
of effort had some impact and there seemed to be a considerable degree 
of consensus on this issue. The delegation did succeed in stepping up 
activity at the UN, particularly on South Africa, and the 1963 
Security Council resolution calling for an arns boycott and the 1964 
export group report, which recommended that mandatory sanctions should 
be used against South Africa if all else failed, were concrete 
results. At the same time, the formation of the Liberation Committee 
at the beginning undoubtedly did increase the morale of the libera-
tion movements and help to rationalise and make more effective the 
aid they ?/ere getting. 

But over the last two years, as the activity of the African 
states has begun to impinge more closely on the basic interests of 
the settler and colonial regimes and through them on the interests 
of the Western powers, this consensus has begun significantly to 
break up and the leverage which foreign powers have within the 
continent has become more and more evident. At the same time, it 
is now clear that certain African regimes are beginning to re-
consider whether it is really in their own best interests to en-
courage the activities of radical liberation movements. 

This situation has led to increasing disunity both at inter-
national level and within the Liberation Committee itself. In the 
last year African states have failed properly to exploit the growing 
unrest in Portuguese Guinea and French Sonaliland, mainly because 
in the one case Senegal and Guinea and in the other Ethiopia and 
Sonalia cannot agree on tactics. The Rhodesian crisis has also been 
badly mishandled because the degree of consensus and the ability of 
states to take action'in a situation where the western powers are 
determined to stop it, was considerably overrated. In the Libera-
tion Committee itself, the members of which range from Nigeria and 
Senegal to Algeria and the UAR, activity has increasingly been 
paralysed on the one hand by the failure of the members to agree on 
what movements should be recognised, where arms should be bought and 



the goner 1 strategy to be applied and on the other by the reluctance 
of African states wb-e'a are not members of the Committee to pay their 
assessments, These lifferences cane to a head at the recent Assembly 
meeting in Addis where a number of states appeared willing to halt 
the work of the Committee altogether by voting against the adoption 
of its budget. In this situation, the price of unity has more and 
more become inactior, to the growing frustration of states willing 
and able to do more. 

The second major concern of the Addis conference was to provide 
some permanent machinery to which disputes involving member states 
could be referred for discussion and if possible settlement within 
the African context. This wag a considerable innovation (no African 
organization had made such provision befcrc) and the Commission of 
Mediation, Conciliation and Arbitration was conceived in fairly 
elaborate terms. 

Before the Commissioners had been appointed, however, a number 
of disputes arose which had to be dealt with in an ad hoc fashion. 
And it was here that the adventages o:.' a universal organization, 
able to bring a wjdo spoctrum of viewr and sympathies to bear on a 
local dispute, became apparent. 

The first two disru-'es submitted tc the OAU were border conflicts 
involving in the one ca.;e Morocco and Algeria and in the other 
Ethiopia, Kenya and So::alia. In each case when fighting broke out an 
extraordinary session if the Council of Ministers v/as called, and the 
matter discussed. The Council was able in each instance to bring 
about a cecsefire and initiate negotiations, and though no solution 
to the substantive problem was possible (since there were no sanctions 
which could be used against the disputants) it was clearly extremely 
useful to have this kind of forum to which disputes could be referred 
without loos of face and talked out in a wider context. On these 
occasions the African states showed an impressive solidarity in their 
concern both to stop the fighting and prevent outside powers from 
exploiting the situation. 

These two disputes, both of which hinged 011 the problem of 
boundaries drawn during the colonial period, encouraged the Heads of 
State to pass a general resolution in JuD.y 1964? which pledged all 
member states ?to respect the frontiers existing on their achievement 
of national independence.1 Here again the OAU v/as playing a useful 
role in setting out and expressing the concensus7 and in helping to 
move the genera], >>ody of African opinion to an agreed position on a 
contentious issue * 

Because these disputes v/ere local in nature and neither outside 
interests nor the immediate self-interest of the member states was 
closely involved, a fairly high degree of consensus was possible and 
effective action could be taken. The 1964/65 Congo crisis, however, 
which grew out of the clash between the Tshombe Government and rebel 
forces active in the eastern areas of the country, created a very 
different situation. 

This dispute was reier-red to ihe OAU Council of Ministers in 
September 1964, and member states were immediately bitterly divided 
between those who saw any intex-rention by the OAU in the affairs of 
a n independent courtry as an impingement of the Charter and as a 
dangerous precedent for the future, and those who felt that what was 
happening in the Congo had implications in.p outside one country and 
that African states must at leas try to prevent African issues 
being settled by the intervention of outside iu~co3# ;_s a rCsult, 
the OAU ad hoc commission which had been establish .-i consider the 
situation "was paralysed, and no ieal action'was possini 



The fret that Tshon.be, with heavy backing fron the United 
States and Belgium, jo ned about to crush the rebellion and con-
solidate hinself in power, while the OAU was able to do nothing 
either to reconcile the African disputants or check foreign 
intervention, so infuriated sone of the nore radical states that 
they began to give extensive aid to the rebels on a bi-lateral 
basis. This cane too late, howeverreally to effect the issue and 
by nid-1965 the rebellion had been nore or less crushed. This 
tendency towards a return to partial action was echoed by the 
forner French African states when in Hay 3.965.-. while not with-
drawing their support fron the OAU, they forned a new organization, 
very similar to the UAH, called the Organization Connune Africaine et 
Malgache (OCA M).l 

Those disputes and the attenpts to settle then have emphasized 
throe things: first, that while African nodiation in African disputes 
can be very successful, there are virtually no levers that the OAU 
can use against determined foreign intervention2; second, that where 
foreign interests are involved%as sharply as in the Congo case, it 
is impossible to expect that a consensus will be naintained except 
at the level )f inactivity and third, that in a dispute like that 
in the Congo, where African passions and interests are really affected, 
there is likely, if the universal organization renains passive, to be 
a return to partial groupings, if only on an ad hoc basis, in order 
that sone action nay be- taken. 

Finally, one of the nain ains of the Addis Charter was to create 
conditions where groatcr ccononic cc-op< ration would be possible 
anong nenbor states. This was enphasized particularly by the 
Casablanca bloc as a way of building up contact between states, of 
giving then greater interest in each other and of reducing their 
dependence upon the outside world. This concern is expressed first 
in a long resolution of thvj conference which sots out the fields in 
which co-operation is especially needed and the kinds of research 

The position of the partial organizations already existing when 
the OAU was formed, was not made clear by the Addis Charter. The 
matter was discussed at the first needing of the Council of 
Ministers held in Dakar in August 1963? when after a lengthy dis-
cussion a resolution was adopted which stated that organizations 
based on geographicalcultural or economic ties and designed only 
to co-ordinate activity on these matters, could be formed within the 
OAU framework. The dear implication was that political organiza-
tions would not be permitted and on this basis both the UAI.-I and 
the Casablanca bloc were disbanded, 0CAI,I; which undoubtedly had 
political aims, was in fact a cleai infringement of this resolution. 

2 
Even if the African states had been united it s.-ens unlikely 

that they could really have prevenled US aid to Tshonbe or the' 
Belgo/ airierican paradrop en Stanleyville, though they would cer-
tainly have been in a better position to do so, 
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and surveys which should be undertaken, and second in the Charter 
itself which establishes a number of technical commissions to do 
this kind of work. 

In fact in the field the OAU has been able to achieve very 
little, mainly because the majority of states have so little free-
dom of action in this respect, but also because the staff, finance 
and technical expertise required to tackle such problems are just 
not available. Though the commissions have met several times, 
countries have tended to send politicians rather than technical 
representatives and the resolutions passed have in most cases been 
quite impossible for the Secretariat to implement. As a result, 
there has recently been pressure that the commission should be re-
formed in a less elaborate way and that the scope of their work 
should be modified. 

In this situation, most work in this field has been carried out, 
not by the OAU but by the Economic Commission for Africa (ECA) 
which as a UN body has some of the financial resources and technical 
services which the OAU lacks, and which in its terms of reference 
is committed to promoting inter-state co-operation in economic 
matters. Initially there was some rivalry between the two bodies, 
but at the end of last year an agreement was signed between the 
UN (acting for the ECA) and the OAU formalizing co-operation in 
these fields^, and over the past eighteen months the OAU has begun 
to give the ECA some of the political access and support which it 
has badly needed. Though the ECA is not ultimately under'African 
control and should therefore be treated with some reserve, its 
endoavours to establish sub-regional co-operation 2 and to promote 
joint economic projects between neighbouring countries do, at least 
in somo cases, appear to be having results. Very little impact has 
roally been made, however, on the basic problem of the valnerabi-
lity of the African economies or on the tendency of African govern-
ments to adopt an exclusively short-term perspective in their treat-
ment of economic questions. 

In general, therefore, though the OAU has achieved some impres-
sive results where purely African affairs are concerned and remains 
an extremely valuable forum for discussion and negotiation within 
the continent, it has not so far been able to do much to lessen the 
extent of foreign leverage within Africa and to prevent the consensus 
of its members from breaking up when foreign interests are involved. 

This weakness has prompted two reactions. On the one hand, that 
of the Ghana G-overni:ent (up to the overthrow of Nkrui.ah) which con-
sistently pressed for some strengthening of the organization and 
some surrender of sovereignty to it, so that more decisive action 
could be taken in these circumstances. On the other, that of most of 
the remaining states which, while supporting the OAU as an organ of 
contact and discussion, have begun to re-form within it essentially 
partial organizations to take action where the OAU is unable. OCAM, 
the new sub-regional economic groupings and the occasional ad hoc 
meetings of the more radical states are all examples of this second 
tendency. 

1 
For full text see UN Doc. G-AOR A/6174, 16 December 1965. 

2 
Since to the UN the whole continent of Africa is a region, 

what one would normally call a region (i.e. "Vest or East Africa) 
becomes a sub-region in ECA parlance. 
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Given the fact tnat Nkrunah has now been overthrown and that 
even when ho was in power his propocils for strengthening the OAU received 
very little support, oi.c second tendency seems to be the oAne most likely 
to prevail, and it seems probable that in the future we shall see the OAU 
structures being used in this way, in an attempt to reap at the sane tine 
the advantages of both partial and universal organizations. Whether it 
can survive in this lorn will depend upon the nature of the problems 
which arise over the next few yearso For if really contentious issues ? 
arise, the OAU, like the Conference of Independent African States before, 
may not be able to contain the factions within it and nay explode into 
separately orga'ized partial groupingso In this case, Africa will be in 
for another period of overt hostility in continental politics, with all 
the advantages and disac'.7an£age3 that this ontails. In any event,for 
the foreseeable future the trend in inter-African relations seens likely 
to involve in some form or othf - the clash between partial and universal 
interests, the exact outcome depending upon the flow of events at any one 
tif.ieo 

III. Tho Implications for Eastern Africa 

These then are sone gonex-al conclusions about the structure 
and development of the OAU, The purpose of this final section is to 
look at the situation in Eastern Africa in the light of these conclusions 
and examine first the role that Eastern African states have played in 
shaping the OAU and their attitudes towards it; second the ways in which 
OAU action has impinged upon Eastern African problems, and finally the 
implications of these trends for inter-state relations in this area. 

Tanganyika came to independence well before the OAU was formed, 
in the period when inte ̂ --African poT: Jics were dominated by the 
hostility existing between the UaR and the Casablanca bloc. Tanganyika 
steadfastly refuse 1 to join either of these groups and Nyerere seems 
consistantly to have used his influence to press for a return to a 
universal organisation.> When Uganda became independent in November 
1962, ObQte endorsed this attitude* 

In pressing for a return to universality, Nyerere seems to have 
been influenced by three things; his desire to bring those states which 
stood outside either grouping into some active participation in inter-
African activityj his belief that once people were brought together 
disputes would ultimately be talked out, and his conviction that if only 
Africans could get together and discuss their problems in an African 
context, the differences and distortions caused by outside traditions 
and outside pressures would eventually disappear, and a common African 
consensus emerge,, In his speech at the Addis conference itself, he 
urged these points very strongly saying that the purpose of the conference 
was to allow this :common denominator1 to emerge*, 

At this time the Eastern African states had their own partial 
organization, the Panr-African Freedom Movement of East, Central and 
Southern African (PAPMECSA)« This differed somiwhat from the UAM and 
Casablanca bloc, however, in that it was based on regional rather than 
ideological proximity, and within the regional limits included all 
shades of opinion. During the period of UAM/Casablanca hostility, 
PAFMECSii had emerged as a fairly ?trcng organization an: had assumed 
at this time the major responsibilily for assisting the liberation 
movements,, It was unique in another way in that it was the only .JTrican 
organization to admit the governments of independent countries and the 
liberation movements of dependent territ rics to membership on an equal 
footing. This imparted to its operations an egalitarian air quite 
missing from other similar proceedings* 



Sincc PAFMEC.j.,. was in f act a universal organization, though operating 
within the confines of • region, and had not been formed with the object of 
projecting a special political point of view into a wider context, it would 
probably have come within the definition of acceptable partial groupings 
established by the Dakar resolution in 1963 (soo footnote, page 5.) But 
once the OAU had been formed, the Eastern African leaders preferred to 
disband P.iRoSCS^, and it was agreed that its functions should oe transferred 
either to the governments themselves or to the OAU Secretariat.Eastern 
Africa appears therefore to have accepted the formation of the OAU with 
a good deal of euphoria and to have expected that it would be able to deal 
not only with broad c ntiohtal problems but also with local and regional 
matters® Tanganyika in. particular seems to have been ready to use the 
OAU extensively and to surrender some initiative to it« 

How far have th3se expectations been modified or changed by the 
experence of tho lash three years? In general, it would seem that there 
has been a certain amount of disillusion lent, or at least a more realistic 
understandings of tlxj complexities of the .Sricon state system and of the 
limitations within which the Oî I must work. At the same time, there is 
certainly a much greater appreciation of bho depth of tho differences both 
in attitude ard situation which divide th* African states, and the difficu-
lties involved in eradicating* such differences. This greater roalisn 
would seem to have been caused in the main by the OAU's handling of four 
crisns in which Eastern t̂'rica was closely involved, namely the East African 
mutinies of 1964, tho general problem of: rSfugoep,the Congo crisis of 
1964/65 and the whole question of the liberation of Southern Africa. The 
first time ohat tho OAU was really drawn into Eastern African affairs was 
after the British troop*: had been called in to quell the mutinies in 
Tanganyika, Kenya end Uganda ini January 1964* In this situation Nyerere 
immediately called for an extra-ordinary meeting of tho O.JJ C iLicil of 
Ministers. His aim seems to have been first to try and counter the impression 
circulating, in some quarters + hat the mutiny in Tanganyika had been a 
popular revolt put down by colonial troops to keep a puppet regime in • 
power^ second to use the OAU machinery to get tho remaining British troops 
replaced by Africans, and third to suggest "00 the OAU that some machinery 
should be established, so that in future situations of' tiii'skMnd states 
could appeal for help to an African organization rather than to an 
outside power. 

Though from a public relations point of view the meeting was undoubtedly 
successful and most states went away convinced that Nyerere did still 
represent the popular will, the debates showed quite clearly how difficult 
it was for the OAU to reach an agreed position even in a case such as this 
which initially at least appeared relatively 'uncomplicated. For the 
suggestion that the OAU should take any decisive action, either on an 
adhoc basis or in a more permanent way, met with an almost generally 
negative responses On the one hand, certain states argued that for the 
OAU ev£n to recommend any course of action in this situation (and parti-
cularly to indicate to a country wha^ kind of troops should be used) 
would be an intervention in that country's internal affairs, and that 
the most the OAS could do in this situation wai. to1 note with approval' 
the decisions of the Tanganyika Government; on the other hand, another 
group of states argued against any permanent machinery being set up for 
use in this kind of situation, cn the grounds that the OAU might find 
itself involved in keeping unrepresentative governments in power. Both 
these arguments showed quite clearly that there v/as not at this point 
sufficient common will or trust amor.g the states for'the OAU to be any 
further strengthen "1 :.n the ways suggested. In this situation, no action 
v/as taken beyond endorsing Tanganyika1s decision to replace British troops 
with .ifricans. 

The sec n 1 c.i a Eastern .'.Tricar states called on tho OAU was in 1964 
over the growing problem of refugees in E--.sic.vi n" Central Africa. At t o 
meeting of the Council of Ministers in Lagos in Feburary 1964, as a result 
of appeals from Tanganyika, '".sand" and the Congo, an OAU Commission to 
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consider the whole problem of refugees in î frioa was set up. ^t the 
first meeting of this Commission, Uganda (with 70,000 refugees mainly 
from the Sudani and Rwanda) and Tanganyika (with 30,000 . ainly from 
Rwanda, Congo or Mozambique) asked that the problem of dealing with such 
refugees and supporting then during the period of exile should be taken 
over by the O^U, and that a fund for which all African states would be 
assessed should be established for th»is purpose. At the same time, 
they sugjested that an attempt should be made to draft a convention 
sotting out the general; principles which should govern the treatment 
of political exiles and refugees in Africa. 

These suggestions wore in general approved, but though a convention 
establishing such a fund and setting out certain general principles 
was drafted by the commission by the beginning of 1965j it has never 
been possible to get this convention approved by the Council of Ministers 
or the Heads of State. Tine and again, the convention has been returned 
for'further consideration1, not because there is any real disagreement 
on its terms but because curtain states do not wish to see this crucial 

problem regulated in any clear-cut way. Meanwhile thcue (mainly Eastern 
.iJrican) states, which.bear .the brunt of the refugee problem, have 
had to continue to deal with it on an ad hoc basis and make piece-meal 
arrangements. Here again it has been shown that sufficient consensus 
does not exist at present for such a far —reaching decision to bo taken 
by the OAU. 

The r^al limitations of OAU action were perhaps most clearly 
illustrated to Eastern Africa one the handling of the 1964-/6$ Congo 
crisis, as described c!;orc. Eastern Africa was inevitably deeply 
involved in this. The rebel lea.iers were mainly Swahili speakers 
from the Easternareas of the Congo; some of them or their predecessors 
had attended earlier PAFKECS^ Lie .tings, and stories of Lu. junba and 
Katanga secession had already entered deeply into Eastern African 
mythology. More important , the main access of the rebels to the 
outside world was through Eastern Africa, That the OAU recognized 
this close involvement was shown by the fact that Jomo Kenyatta was 
made chairman of the OAU commission sot up to deal with the problem* 
The failure of the commission to act was particularly galling to 
the Eastern Africa states in these carcumstances, and Uganda and 
Tanzania were among those countries which gave active bi-lateral 
help to the rebels when the commission collapsed. The resulting 

debacle both helped to discredit the O.JJ and also left very-
acute problems of neighbourly relations between the new Congo 
Government and those states which had actively opposed it. 

Finally, the role of the QuU in the liberation struggle has 
been particularly important in Eastern Africa, and especially in 
Tanzania. Tanzania, as the nearest independent state to Southenn 
aJTrica with good connections with the outside world, has since 1961 
been constantly involved.in these problems and has provided a base 
for most of the liberation movements in this area. Initially, Tanzania's 
assistance was given on a bi-lateral bisis, later thr ugh P.u'YIECŜ  and 
finally through the O^U Liberation Committee. The burden of helping 
the liberation movements has been a svere one both in terms cf finance, 
security and responsibility, and the Tanzania Government has always 
sought to spread this burden among as ict£ wide a range cf African states 
as possible. The creation of the Liberation Committee was therefore 
welcomed with relief - and again a good deal of euphoria. 

The disputes within the Liberation Committee ani its failure in 
many cases to take decisive action has therefore boon particularly 
bitter for Tanzania, and, when coupled with the failure of the O^U as 
a whole to izxks deal with the Rhodesian problem, has caused fairly 
deep lisillusionment. Increasingly often in thu 1 :st eighteen months, 
Tanzania has found herself, in the company of a s...~_Ll nu .ber of other 
states, in a position where she is ready and able to take action, 
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but is either slowed lown or, ?.s in tho case of tho decision to break 
diplomatic relations with Britain, made to look ridiculous, by the inability 
of other states to act, 

All these problems nd frustrations have taught the basic lesson in 
Eastern Africa, that while the CUU is an extremely useful organ for dis-
cussion and contact, it cannot in present circumstances be relied on to 
take action, even in situations where some action is absoJbffutely essential. 
This being so, it has been necessary for states to find other means of 
xrAkrjz, talcing decisions, even if only on «n fecksE ad hoc basis, in 
siruations where action cannot be postponed. 

The result of this in Easter Africa has been that a whole hierarchy 
of new groupings and new ad hoc alliances have been formed to leal with 
specific issues. So problems of general economic relations in the area 
are dealt with through the Economic Community of Easter Africa, set up 
in M^y 1966 as port of the ECA1 s new strategy of sub-regional co-operation; 
the question of relations with the now Congo government -and the regulating 
of refugee problems were dealt with at the 'Good Neighbours1 sun..iit of 
Eastern iifrican leaders, held in Nairobi in Mcy 1966, and increasingly 
Tanzania, where more radic .1 issues are involved, has tended to go outside 
the bounds of Eastern Africa and associate with other countries in 
.africa which more nearly share her point of view. This new situation 
ha3 the advantage of greater flexibility, and seems particularly appro-
priate since even within Eastern Africa itself there zre fairly deep 
divisions and differences. So far these new groupings have existed quite 
happily within the OAU umberella and no issue lias yet become so contro-
versial that there has been pressure for the formation of any partial 
grouping on a permanent basis. 

The Eastern African case therefore confirms the general conclusions 
set out above: The OaU having reached a period in which divisions are so 
deep and the freedom of action of many states so limited that unity can 
only be maintained by inaction, other groupings are springing up within 
it to deal with specific issues. Whether these issues become so important 
that not only the consensus of the OAU but also its structure is broken, 
will depend on the range of problems which -arise and the attitude of out-
side statesa 

Catherine Hoskyns 

December 1966, 



449 

"rl" TTT^S ~ -'T7 T \1 g "Tŷ -rrT O^'^NT FRONT" ; 
/-- II'T^O~ "C^ON 

John S. baul, TTniv rsity College, ^ar Es Salaam 
Owing to illness, it proved impossible for me to prepare 

a full-dress paper for the Conference as had bpen originally 
intended. I was therefore able to make only an extended oral 
presentation on a rather more g e n e r a l level: the following 
represents a synopsis of my remarks. 

It would "be difficult to overestimate the importance for 
a new generation cf political scientists in Africa of the study 
of the participants enga^ec. in l o c a l government and in the process 
of local planning, as well as the dynamic interactions among 
those participants. "For many of the "broader overviews of African 
systems have "been completed, and yet we still know little enough 
about the politics of the quintessential African- the peasant. 
In Tanzania "he African cultivator comprises 95 ' of the popula-
tion; in addition., for economic development the question of 
"mobilization" in trie a cultural Victor for increased pro-
duction, and the challenges presented thereby, loom strikingly 
large. We must therefore increasingly turn our scholarly 
attention to the district level, and even lower in the organiza-
tional heirarchy, to understand the politics of development. 

Rather more has "been done in th: s regard, perhaps, "by 
students of Ugandan roll tics than those in Tanzania "but the 
latter country presents a range of distinctive questions which 
are no less worthy of attention. This is so "because the 
government there has deliberately chosen an approach to develop-
ment which I have found it useful to characterize as "the 
development front", This term refers to the government1s attempt 
to coordinate a number of instrumentalities- local council, co-
operatives, government agancies- in some sort of integrated 
phalanx, this being designed to present, in sofar aS is possible, 
an uniformity of stimuli to agriculturalists in an effort to move 
them from more traditional and conservative modss of production 
and involvements. The party, theoretically, is to play the 
dominant role in leading and integrating these varied partici-
pants. The structural frame of this process (including the forums 
provided by the various development committees) are familiar 
enough from work by Tordoff, Bienen and others; knowledge of 
the p o l i t i c a l behaviour involved is rather more slight. None-
theless from the point of view of government effort, as differen-
tiated in this context, from grower response, this is what 
'mobilization'- a word much used but to seldom defined- means. 

To a large extent this is * hat "plrnning" must mean as 
well. We have beer presented v." th a spai e of analyses of the 
process cf generating national inns, especially at the highest 
levels of government; these are important contributions. But 
one tends to forget the extent to which a five year plan is 
really a continuing five-year effort to wrench something out 
of the original outline. And much of this effort is carried out 
at the local level. I was struck, for example, in looking at the 
regional and district "breakdowns of the current Tanzanian plan 
to see how little cf the input is from the central government. 
In the agricultural sphere the financial contribution of 'local 
government' and 'quasi-private' (especially the cooperatives) 
sectors are designed to be considerable. 'nd, as the first 
years of the plan show, th ~ cntributions are sometimes only 
in part delivered^ Similarly fuch of the development effart 
depends on the initiative cf tnese groups in pushing certain 
programmes. For example a lar *e cooperative like the VFCU 
has a network of contacts, corsider^le finarcial resources 
and so on; a great deal of ro];tics near the *a>e centres 
around attempts to jostle the V^CTJ in~o action on various fronts. 
In sum, therefore, these distributions of financial outlay and 
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activism o • initiative in the c^use of development are in large 
part the substance o^ the politics of Tanzania's "development 
front".! We know little enough about this process and a sketching 
of the lineaments of such a novel form of "competition" should 
"be a first priority. 

.Another advantage of this kind of focussed approach to the 
"development front" is the possibility of obtaining "better 
evidence as to the ouality and characteristics of the instrumenta-
lities of development. At the national level often only a very 
high level of generalization on such matters, generalization 
"bordering u^on occassion on Xremlinology, is possible; however in 
the district one sees, for example, possible tensions between 
party and bureaucracy, stimulated by different backgrounds and 
roles, played out more graphically and personally. As other 
examples, one sees the extent to which different department 
or governmental agencies have "ideologies" or "mental sets" of 
their own v/hich characterize their efforts. Arid one sees the 
dramatic difficulties, in day-to-day terms, of producing a 
party for the vanguard role intended within the existing 
development strategy. "Related to this more generally, certain 
dimensions of the problem of the quality of manpower become evident, 
a possible limitation upon certain types of policy choice which 
has not as yet been sufficiently explored. 

A further important aspect th^t scholars h«ve tended to 
discuss, if at all, only on the broadest level is of even 
greater importance for the future shape of the society- this is 
the whole process of class formntion which tends to accompany 
development. Urban factors will be of great importance to the 
emergence of such differentiations as h-̂ ve significant impact 
but the rural sectors c^nrot be ignored. The logic of agricul-
tural extension work, the main weapon of agricultuml expansion, 
tends in the direction of encouraging "kulaks" and yeoman 
farmer elements; these may then in turn search for further 
springboards to enhance their already advanced positions. An 
emergent class structure will not long stay its hand before 
influencing the political system. Some assessment of the extent 
to which these new factors resulting from the onward movement of 
the market economy cut across the barriers of kinship, undermine 
or reinforce traditional sources of power and influence and are 
turned to "modern" political account is in order. At the national 
level it is rather easier, if equally misguided, for a political 
scientist to look at the mere interaction of institutions or even 
overtly discernible "groups" and call it politics; the network of 
social determinants seems so vast and. yet so amorphous. Such 
evasion is not so epsy at the local level, the impnct of the 
traditional setting as well as its changing characteristics 
being marked. The interactions between the institutional 
participants within the "development front", as well as the 
character of those structures themselves, must therefore also 
be related, in a rather more fundamental v/ay to this changing social 
setting.^ 

1. For a farther brief comment on this distinctive political 
problem in regard to the cooperative movement, nnd its reflection 
at the level of national debate see my "An Introduction to the 
Cooperative Report", Mbioni, Volume III, ^VII, ("Hecember, 1966). 

2. In parenthesis we might also note the possibility of seeing 
the creation of other aspects of the politics of the future in 
the countryside, though perhrps rot t this .juncture in Tanzania; 
new reactions t"> modernisation and 7or elite abuses of authority 
in the form of "populist" rejections of the city, or a T'ulelist 
political regeneration. 
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A final generalization emerging from my own work to date 
in a number of districts is the absolutely fundamental 
importance of the historical dimension. This is true for 
understanding social change, but equally so for insight at 
the level of institutional interaction. For anyone interested 
in a purely functional political analysis of the relations 
between the main participants in the development front would 
get nowhere without finally drawing upon the benefits of 
"historicism". Thus the characteristics of the nationalist 
movement in a particular district markedly effect present day 
political relations. Another example: I have found it to be 
strikingly important to discern who started the cooperatives 
in a particular district, what groups they h^ve represented 
over time, and the nature of the early relationships of the 
cooperative with the political movement. It is thus 
particularly gratifying to note the prominent position assigned 
to historians at this year's conference. The kind of 
"historicism" characterizing the work of my history colleagues 
at "Dar Fs Salaam can be an important tool in breaking down our 
generalizations about "nationalism", "mobilization", and 
"rural resistance", ^nd forcing us to confront the complexities 
of varying districts.' 

For the political scientists these observations may be 
seen to present a number of dilemmas. One that I have faced 
rather graphically is the decision as to how to strike the 
balance between geographical spread of research and the depth 
of the analysis to be pursued. Insofar as political science 
has tended to encourage macroscopic sorts of inquiry one wants 
to get sufficient spread to facilitate generalization about the 
overall system, but it is increasingly evident in Africa how 
much one stands to miss in relatively short stops in any given 
district if one's interest is in the politics of rural develop-
ment. More theoretical consideration as to the kinds and 
character of system-wide generalizations which are possible and 
for what purposes are clearly in order: presumably agricultural 
economists would also be especially interested, in this question. 

One is also faced inevitably with the limitation of one's 
training as a political scientist. The necessity of anthropo-
sociological understanding or at least anthropological collabora-
tion are underscored. One feels that the traditional divisions 
between disciplines are a nonsense, in any event, striking against 
the possibility of a "totalizing" social vision, but this is 
nowhere more evident than in this kind of work. To some extent, 
of course, anthro^pologists have been preoccupied in capturing 
the lingering "purities" of fast passing cultures and some of 
their work, quite rightly, has not been so immediately useful 
to our needs. As the market economy permeates more deeply and 
"tribalists" even more pressingiy are transformed into "peasants", 
to use those rather unsatisfactory terms, anthropologists and 
sociologists are making the kinds of contributions anthropologists 
have made to political study in India (c.f. the work of Fred Bailey) 
This kind of work must be encouraged. 

These problems are compounded in Tanzania because of the 
sheer magnitude of the country. It m^y be, however, th~t one 
proximate solution, for at le^st some of these questions, may 
be a higher degree of coordination among researchers and, 
especially, among disciplines on +he nuestion of loc«l research. 
One might canvass, initially, the possibility of drawing up 
a basic inventory of knowledge on districts and 3ome- pl̂ -n as 
to the establishment of research priorities. Perhaps an assess-
ment of usefully typical or es^cci-lly strategic pre^s for 
concentration of joint research could, be discussed. A series of 
small conferences on speci-1 areas or questions might also 
further such coordination, as, for exar/.ale, this year's Kivukoni 
seminar on agricultural development with specirl reference to 



settlement. (One might suggest here some forum for a dis-
cussion of socialist forms in agricultural or, another, 
class formation in the rural sector). Some such factoring 
of problems and priorities might also provide useful guide-
lines to incoming researchers as well as to students on assignment 
within the University of East Africa, the latter often "being 
strategically well placed for the collection of important 
local data. In sum, in Tanzania we must "begin to face up 
more seriously to some of the challenges of the study of 
rural development, meeting problems of coordination and co-
operation, as well as those problems related to the possible 
necessity of generating a new vocabulary for studying a 
relatively virgin and uncharted field. 





Uganda-Sudan Relations and Uganda-Congo 
delations, 1962-66: A Conrparative Examination. 

Interstate relations are at the least a two way affair. 
One state acts vis-a-vis another one and the latter on its part 
counteracts to influence the action of the other. The chain of 
action and counteraction continues on this pattern. Properly 
speaking, therefore, cne should study both sets of action. We shall 
not however do this in this paper. Cur main interest centres on the 
Uganda-end of the interaction change; and action from the other end 
will be dealt with only to the extent that it is required to give 
better understanding to policy being pursued by Uganda. 

A state may involve itself in a direct confrontation with 
another state, for example, iorocco with Algeria on their conflicting 
claims over the Tindouf area, and Kenya v/ith Somalia over the N.F.D. 
It may, on the other hand, get involved in the affairs of another 
state arising primarily out of the domestic problems of the other 
state. With Uganda, her international relations v/ith her neighbours 
have been mostly of the second kind. There has been no direct con-
flict of interest between Uganda and Rwanda, Uganda and 
Congo, and Uganda and Sudan. But Rwanda, Congo and Sudan have had 
their own domestic troubles which have often spilled over the 
boundaries into each other's territory and also into Uganda. The 
problem such a situation creates is of two kinds. There is first 
the problem of the refugees who flee from political persecution and 
seek refuge in Uganda. What should Uganda do about these refugees? 
Should she welcome them or repatriate them? If welcome, what 
liberties should she allow them in Uganda? The second is the 
problem of the violation of the territorial integrity of Uganda 
either by Rwanda, Sudan or Congo government troops in hot pursuit 
of the fleeing refugees, or by bands of refugee-fighters. Thus it 
was that Neky on wa s provoked once to say: 

"There may come a time when our forces may have to 
clash with Rwanda forces as according to our 
sovereignty we cannot allow our sovereignty to be 
interfered with "by any foreign power. If a foreign 
government's forces drive into the country and 
arrest people within our territory we must defend 
those who are on our land. 1 

Rwanda at one time was the big;est external affairs problem 
for Uganda when the latter harboured about 37,000 refugees from p 
there.'- Since then, -che problems with the Congo and the Sudan, the 
two giant neighbours of Uganda, have been the more serious. This 
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paper attempts to make a comparative examination and appraisal of 
the policy of Uganda towards these two states. 

The Sudan Problem for Uganda: 
Colonialism has been a constant source of problems for 

Africa. In the case of Sudan, it brought into one geographic entity 
people of two diverse ethnic origins — black and Arab — and 
having brought them together, it failed to integrate them into a 
nation. Perhaps the period of colonial rule was too short a time 
to forge nationhood in the Sudan, but the British policy of indirect 
rule by which local chieftainships were retained for local adminis-
tration, the division of the country into two administrative regions — 
the north and the south — and the influence of trie Christian mis-
sionaries in the south were not particularly conducive to forging 
such rationhood as might have been created by a more vigorous policy 
of integration. 

It is not surprising therefore that on the eve of independence, 
in 1955, there should have occurred a clash between the two ethnic 
regions of Sudan: a revolt of the southern jTquatoria Corps was 
ruthlessly suppressed by troops f?om the north. Two ethnic commu-
nities can suffer joint dominatioi from an external colonial power, 
particularly when there is no immtdiate hope for either of them to 
attain independence. .When prospects for independence do materialise, 
each may define its limits of selr-determination. In Sudan, the 
northerners, because in the majority and with better prospects of 
taking over as successors of the British, defined self-determination 
for the entire Sudan as one entity. The southerners, because in the 
minority and apprehensive of domixation by the Arabs of the north, 
defined self-determination to mea? separate independence for the 
north and the south. The clash between the two was therefore in-
evitable. 

The north-south relations of Sudan fall into three periods. 
The first period, 1955-5^? was th* period of the beginning of / 
organised resistance by the southerners. The second period began 
with the military coup of General Abboud in 1950. i?or six years, 
the militar}^ regime pursued a rigorous policy of repression of the 
south, including attempts to Ara'ise the south by, for instance, 
introducing the teaching of Arabit in southern schools. The mili-
tary regime created the refugee problem at its worst; estimates have 
been made of between 50,000 to 80 000 refugees as having fled Sudan 



into the neighbouring: territories of Congo and Uganda. The October 
1964- Revolution which threw over the military regime ushered in the 
present period of north-south relations, when the Khartoum govern-
ment, while not relenting on their repressive measures, have at 
least indicated the willingness to negotiate a political settlemen 
with the southerners. 

Uganda achieved her independence during the second period. 
She was thus born with a neighbour's problem in hand probably at 
its worst period. The Uganda Government's immediate policy, conti. 
from the British days, was governed by the Alien Refugees Ordinanc. 
To summarise Uganda's policy with regard to the refugees from Sudan 
the main features were: 

1. Continued good relations with the Sudan Government as the 
cornerstone of the policy. 

?. Open door to the refugees fleeing from Sudan in accordant 
with the Ordinance. 

3. Undesirability of permitting the refugees to indulge in 
political activity and to use Uganda as a "odh'e of operations agains 
Sudan in accordance also with the International Convention on 
Refugees. 

Accordingly, the desirability of removing refugees for re-
habilitation in areas away from the Sudan borders. 

In the words of a Uganda Government spokesman': 
;rIf the Sudanese wish to settle down in a new life here they 
are welcome. But if they come here merely to use Uganda as 
a springboard for attacks and subversion against :;. friendly-
neighbouring government, they are jeopardising our inter-
national relations and reputation. V.c are not going to all; 
that to happen."3 
The above policy, the rationale for which we provide later, 

has more often produced strained relations between th da 
Government and the southern Sudanese refugees than between the Ugo.n 
and Khartoum Governments. The Southern Sudanese often sec this 
as a conspiracy, backed allegedly by a "secret pact", betv/een the 
two governments to wipe out the resistance of the Southerners agei 
the northern authorities. The Uganda government oi'tir. se -n to pro-
vide substance to these allegations for, in pursuit of" t. r above 
policy, it has been compelled from time to time to bake vigorous 
action against southern Sudanese politic ;1 lea^era in Ugr.nda said 
to have indulged in political activities injurious to the cordial 
relations between Uganda and Sudan. Thus in February 1964- the 
Government sent to jail Joseph Cduho, a leader of che Sû .anere 
African National Union, for reportedly or :.ssing a rebel army to ra:_ 



Sudan. More recently, in 1966, the Government again found it nece 
sary to detain Southern Sudanese political leaders for their politi 
cal activities. 

•The Uganda Government considers it an abuse of hospitality 
that the southern Sudanese refugees should treat Uganda as c bo.se 
for their political and military activities, rauch more so, when 
their military organisation called the Anyar.ya should actually 
clash with Uganda forces.""" 

The southern Sudanese complaint against Uganda Government ii: 
based on their disillusionment with the fact that this African 
country has not come out more openly to support them to fight Arab 
domination, and on their surprise that Uganda continues to have 
cordial relations with'"Khartoum while they (the Southern Judanese) 
are suffering. Cduho is thus reported to have said: 

"These countries are members of the C.A.U., yet when we seek 
even sympathy from our black African brother-States, we get 
the O.A.U. policy of non-intervention in neighbours' affairs 
quoted at us. How do the activities of Egypt and Algeria 
measure up to this policy?"5 
Oduho's complaint does not meet with entirely unsympathetic 

ears in Uganda, In January 1966, the leader of the Parliamentary 
Opposition in Uganda, A. Latirn, had this to say on behalf of the 
Southern Sudanese: ''The Arab Sudanese go out to the Aral) world an;I 
call for help, and the Arab world does help them in their problem 
of the Southern Sudan as to 'how they should suppress th-;t part of 
black world, but when we (meaning -3. .Sudanese) appeal to the black 
world, and show them that this is inhuman, they ;:u.\>t laugh.""" 

There is at least one way, however, that the Uganda 
Government has gone a step beyond the old British policy.It has 
taken the more positive line of attempting to mediate botwoon the 
southern Sudanese and the Khartoum Government. Pressure from Ugarv" 
on both the Khartoum Government and the refugee political "teade-rs in 
Uganda was one significant-reason among others that led in larch 
1965 to the convening of the famous Round Table Conference in 
Khartoum. Uganda sent a delegation of four to the. Conference, ano 
actually participated in the talks, although i:ht; Conference failco. 
to produce implementable solutions, it was the first occasion for 
the Khartoum Government and the Southern Sudanese to cut in this 
manner. Subsequently, the Uganda Government har continued to seek 
a mediating function, either through bilateral negotiations with 
the Khartoum Government, or through multilateral diplomacy in con-
junction with the other Eastern -frican leaders, or through the 
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Organisation of African Unity. These have not succeeded largely 
. because of the stubborness of the two parties, and not because of 
a lack of attempt at mediation by the neighbouring states of Sudan. 

The Congo,Iroblem for Uganda 
Broadly speaking, the problems that the Sudan and the Congo 

present to Uganda are alike. They are all largely a function of 
the crisis in national integration that exists in each of these 
countries - Problems arising from this crisis have dominated Uganda's 
relations with both of these countries since the attainment of her 
own independence and even in the few years prior to independence. 

Once this general similarity in the sources of the problems 
that the two countries present to Uganda arc noted, however, one 
notices a number of differences in specific aspects of the problems 
from each country as they come to confront Uganda;. Uganda-Sudan 
relations, as we have seen, are dominated by the Southern Sudan 
problem, which has been a constant problem for both the Sudan and 
Uganda for the last eleven years or so. On the Congo side, by 
contrast, while we know that like in the Sudan there has been littl 
agreement on the type of regime suitable for the country. The pro-
blems affecting Uganda have not presented themselves in as constant 
and monolithic a form as that of the Sudan. The Congo problem has 
disaggregated itself into several distinct aspects: the initial 
civil and military disorders immediately after independence; the 
consequent influx of white refugees into neighbouring countries; 
the interpersonal warfare among the politicians; the secessions -
attempted and. actual; the East West struggle; the series of civil 
wars and revolts in the country, particularly that between the 
Tshombe Government and the rebels; and so on. It is significant 
to note this changing nature of the Congolese problem as it is per-
tinent to the understanding of Uganda's foreign policy toward the 
Congo. If foreign policy is taken as a Government's reaction to a 
foreign problem then changes in the nature of that problem can be 
expected to generate changes in policy too. 

Another important difference between the sets of problems 
facing Uganda from the two countries can be given in terms of 
geography. The Sudan problem is geographically limited to the 
Southern part of the Sudan and to the Northern part of Uganda. It 
has therefore always been close to Uganda, and has hence always 
kept Uganda on the alert about its own integrity, as it is too close 
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into tie country from which they had fled. However, although this 
particular complication was non-existent on the Congo side at this 
time, the political disorder and confusion on the Congo side produced 
in Uganda that normal reaction one expects to find m a country 
bordering out another one with internal chaos. Uganda became con-
cerned abort the dangers to its inhabitants end the possibility of 
an overspill of chaos froio the Congo onto its own territory. 

By the time Ugande attained her independence in October 1%2, 
the cause of concern to it about the Congo — the influx of refugees — 
had ceased to be a major problem. Although the hold of the recon-
cilliation Government of Cyrille Adoull3 over the country was somewhat 7 
tenuous, much of the political turbulence and chaos that ha,d char-
acterised the first two years of the Congo's independence had sub-
sided considerably. The most outstanding problem still left for the 
Congo — the problem of Jatanga secession and the military operation 
it called for — were geographically too far to be materially signi-
ficant for Ugandr-Congo relations. Hence for the newly independent 
Uganda the Congo was as deserving a country as any for normal peace-
time state to state relations. 

In March of 1963 a Congolese Mission headed by Adoula's 
Minister of Defence, II. Jerome An any, visited Uganda when many prob-
lems of mutual interest to the two countries were discussed. Two 
outstanding outcomes of the mission are worth noting. The first one 
was that "the Uganda Government in the interests of good neighbourly 
relations and as a gesture of African solidarity, was to provide 
during the next six months food, supplies for the Congo Army worth 
about £10,000 or 2,000,000 Congo francs."' The second outcome of the 
mission was that Uganda and the Congo were to establish formal diplo-
matic relations at embassy level in or<~er to strengthen friendly re-
1 a.tions between the two countries. 5 The newly independent Uganda 
was engaged in consolidating friendship with both the Congo and the 
Sudan. In the month that the Congolese mission visited. Uganda, the 
Uganda Prime Minister ma.de a very successful visit to the Sudan, 
where he was given a very warm receoticn by the Abboud Government. 

The foundations of this incipient friendship between the two 
countries were to be very seriously shaken by the resurgence of 
political and military strife in sh^ Congo in IS 54-. The story of 
this new phase in the Congo's independent history has been very ably 
narrated by scholars like Crawford Young and in the Centre de 
Recherche et d' Information Socio-i-olitiques (CAIfir) studies.^" 



Mounting dissatisfaction with the Adoula Government among some 
Congolese politicians began to take the form of military struggle 
to oust the regime by about the second half of 1963. In Kwilu 
Province Pierre Mulele- wes organising the villagers into military 
bands to harrass the Administration and in Brazzaville a number of 
anti- •-doula politicians had come together to form the National 
Council of Liberation (CFL) w icli also began te make raids into the 

12 
Congo (Leo) A" .11 ti ese v/ere however too remote geo graphically to 
have any impact on Uganda-Congo relations. 

Tshombe's assumption of pov/er in Leopoldville in July, 1964 
and the capture of Stanleyville in .,ugust of the same year by the 
anti-Central Government forces added new dimensions to the Congolese 
problem as perceived by Uganda and other African countries. The in-
surrections started during the. Adoula regime; and îdoula was a man 
.accepted, by. -all-the African countries as a genuine and legitimate 
leader of the Congo; hence little overt sympathy, if any, was given 
by any African country to the anti-central government forces, except 
possibly Congo-Brazzaville which harboured the National Council of 
Liberation."^ With Tshombe at the helm, however, African indifference 
was quickly muted into consternation, anger and sympathy for the 
forces fighting against the Leopoldville regime. Uganda's policy 
reaction was dualistic. 

The openly professed policy of the Uganda Government which 
appeared, both in the Press and in debates in the Uganda Parliament 
was clearly stated to Parliament by the (then) President in his 
annual communication from the chair in "ovomb.-r 196zl-. According to 
his statement the elements of this policy v/ere: a) to support and 
work closely with the Organisation of African Unity Special Recon-
ciliation Commission on the Congo to f?.nd a political solution for 
the Congo problem; b) to oppose foreign intervention c) to work 
for the withdrawal of mercenaries d) to urge both sides to stop 
fighting and e) to assist the Congolese leaders to find a political 
solution to the problem through peaceful m e a n s A number of op-
position as well as government members of the "ational Assembly, 
however, felt skeptical about the truth of this stabed oolicy. In 
February 1965, following the bombings of two Uganda villages by 
Tshombe forces, a Government member, Abu K-./anja, for example, 
called the policy "a little ambivalent". Daudi Ocheng, another K.P., 
said: "we do not seem to be clear in our minds as to what our policy 
towards the Congo is."1^ Gut side the Parliament this skepticism -cook 
the form of active practical work, as it war ., bo pry into the secrets 



of the Government's Congo policy. Members of Parliament visited 
West Nile where the Congo disturbances exerted their impact on Uga_ 
they consorted with refugees, and, apparently followed Uganda Gover-

1 £> ment Army trucks at times to see who and what were in them.-1-0 

In early 1966, and following the famous Ocheng allegations 
against the Government, some of the less known facts about Uganda'l 
Congo policy became public.1^ The Government, according to the Prir.o 
Minister's evidence before the Judicial Commission of inquiry, was 
advised by a section of the governing party's parliamentary caucus 
to recognise the Stanleyville regime of Gbenye, but some members 
this was going too far. Hence a compromise was reached whereby the 
Government, with the party's blessings and those of the other two 
2ast African Governments (Kenya and Tanzania), was to assist the 
forces fighting against the Tshombe regime. This assistance took t 
form of training of the anti-Tshombe forces by Uganda army personn-:-. 
and provision of supplies through Uganda to these forces. This 
feature of Uganda's policy toward the Congo seems to be completely 
absent in Uganda's Sudan policy. 

Another impact of Tshoiabe's assumption of power was the re-
appearance of the refugee problem. Two sets of refugees poured in" 
Uganda. As the anti-Tshombe Forces expanded their grip over the 
Eastern Congo from their Stanleyville base, followers of the care-
taker government of Tshombe had to flee before them into Uganda ar 
other neighbouring countries. Later when Tshombe ousted the insur-
gents from their Stanleyville base and continued to clean them out 
even from the countryside, it was their turn to come to Uganda also 
as refugees. Mr. Okello, the M.F. from the Vest Nile District of 
Ugajida which was most affected, described this process and Uganda's 
reaction very vividly in a speech in Parliament. 

"....Now, in the Congo, in the beginning the rebels wore 
sweeping over the country and the followers of the care-
taker Government ha.d to flee the country and pur into 
West File. At that t^ne no African leader raised his 
voice, despite the fast that they (sic) did not know the 
sources of supply of weapons to these rebels..." 
"....When the tide in the Congo turned and Tshombe's men 
were gaining ground, African leaders immediately condemned 
them and shouted at the top of their voices..." 
The first set of refugees ~ the followers of the Central 

Government seemed to have been treated in very much the same way as 
the Sudanese refugees under the provisions of the Alien P-efur ces 
Ordinance of 1960. The second set of Congolese refugees constituti 
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the A.nti-Tshombe forces received a different treatment. Evidence 
of this abounds. Opposition members of Uganda Parliament, for ex-
ample, talked of Congolese rebels riding in Uganda Army trucks, usii^ 
Uganda army uniforms. As is pointed out already, the Prime Minister: 
was later to confirm that the refugees belonging tc the anit-Tshomee 
forces were indeed getting privileged hospitality from Uganda and 
oft en also military training and sunolies from Uganda. 

Tshombe's reaction to this was naturally violent. He refuse 
to recognise any safe sanctuary for his opponents and brought the 
war right onto Uganda's soil. In February of 1965 two Uganda villa • . 
in V;est ile, Psidha and Coli, were bombed and a war scare hung over 
the tWo countries. ^side from the bombings, the two border customs 
post of Goli and Vurra were overrun by the Tshombe forces. It too'" 
a determined defence by the Uganda army before the mercenaries and 
Tshombe's other forces could be rolled back from Uganda's territory.1-' 

Uganda's Policy Rationale with Regard to the Congo and Sudan 

Uganda Government is often accused of pursuing a different! ~ 
policy toward the Congo and the Sudan. Although professing to be 
aligned in the civil wars of the two countries, it has obviously 
taken a more sympathetic line in favour of the Congolese who fought 
against the Central Congolese authority, than the Sudanese who did 
the same. To those whose sympathies lie with the Southern Sudanese, 
the Uganda Government's policy seems reprehensible for at least two 
reasons. 

In the Congo, it was covertly assisting an African rebel fcrcv 
to topple the authority of a Government which was also African, where-
as in the case of the Sudan it was prepared to accept with equanimiv 
the rule of an Arab central authority over fellow black Africans in 
the south. Secondly, whereas both in the Sudan and in Congo, the 
so-called rebels were resisting the central authority, in the Sudc.i 
they were fighting for their more fundamental rights as human beings 
who asked to be treated with at least as much respect for their 
languages and religion as enjoyed by the Arabs in c-ao north. In 
the Congo they were fighting more because of their disagreement with 
the system of Government in Leopoldville and their political aversion 
to one or two characters - like Tshombe - who occupied the seat of 
Government. It is at least defensible on moral grounds to argue t . . 
if the Uganda Government v/ere to spare sympathies for anybody at all 
they should spare them for those who were fighting for their basic 
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human rights than for those who were fighting to change the character 
and composition of a regime. 

It was not simply the Southern Sudanese who, out of frustra-
tion or disillusionment, complained about the apparent dualism in 
Uganda Government's attitude toward the Congolese and themselves. 
Some members in the Uganda Parliament also felt the same. They 
were disturbed not only by the apparent lack of sympathy of the 
Government for.the Southern Sudanese, but also the apparent inability 
of the Government to take strong action against the Khartoum Govern-
ment consequent upon frequent violations of the territorial integrity 
of Uganda by the Sudanese forces, whereas the same Government had 
made vitriolic verbal attacks on the Tshombe Government of the Congo 
following the 1965 incidents at Goli and Paidha. A motion of censure 
introduced by the Opposition in the Uganda National Assembly in 
January 1966 expressed "the deepest regret for the silence Uganda 
Government has displayed over the frequent violations by the Sudanese 
troops of our territorial integrity. " O f weakness in dealing v/ith 
similar violations of territorial integrity by the Congolese troops, 
the Government has never beer accused. 

The above accusation coild perhaps be dismissed as unfair. 
Violations of territorial integrity that occurred as a result of 
troops in hot pursuit of fleeirg refugees over poorly demarcated 4-50 
miles of Uganda-Sudan borders could not possibly call for the same 
degree of protest as the actua] bombing by Tshombe's planes of villages 
right inside the Uganda territorial bounds. Besides the Uganda 
Government had in fact protested to the Sudan Government every time 
the Sudanese troops had commitled violations of Uganda's territorial 
integrity, and every time the Riartoum Government had either apol-
ogised, or apologised and paid damages 

But then what about the charges and Government confession that 
the Uganda Government had actually gone out of its way materially 
to support and to train Congolese rebels who fought with the central 
authority? If the Government could justify this intervention in 
Congolese affairs, they could equally well Justify intervention in 
the seemingly more deserving Ccse of the Southern Sudanese. I:' the 
justification for intervention in the Congo were to be based on the 
argument that the Congo questicn was not purely a domestic matter 
for Congo since it overspilled the boundaries into Uganda, then the 
same argument could be employee to deny the essentially domestic 
character of the "udan problem as well. 
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The Uganda Government had argued that it could not interfere 
in the Sudanese question because it was bound by the Charter of the 
G . A . I J . to respect the sovereignty of neighbouring African states. 
By the same token then the Uganda Government should have refrained 
from interfering in the affairs of the Congo as well. 

what can the Uganda Government say in its defence? It could 
argue that its policies with regard to Congo and the Sudan were 
really the same. Both in the Congo and in the Sudan, the Uganda 
Government wished to see stable governments that recognised the i—I 

integrity of their states. It could not possibly support a seces-
sionist movement in the Sudan, while at home it was itself deeply 
involved in preserving Uganda's political and territorial integrity 
from possible secessionist movements from certain areas. But Uganda 
had the same policy toward Congo and Sudan not only from the pers-
pective of the objective of maintaining territorial unity of the 
two states, but it had also the same policy v/ith regards to the 
tactics to be employed in pursuing the objective of unity. It had 
advised both the Sud-n Government and the Congo Government that a 
military solution to their problems was no s o l u t i o n . T h e only 
way to bring about an acceptable solution was for the parties to 
come together and reach a settlement by negotiation. In the case 
of the Congo, Uganda had supported the O.A.U. Conciliation Commission 
headed by President Kenyatta. In the Sudan, Uganda had taken a still 
more positive line of promoting the Khartoum Conference of March 
1965, and sitting in its deliberations as a med-iator. 

But this still d.oes not explain why Uganda should, have assist-
ed the Congolese rebels against the central authority, for surely, 
it could be argued that that was the way to destroy Congolese unity, 
not preserve it. Besides, whatever the Uganda Government's views 
on which tĵ pe of Government in the Congo was most conducive to pre-
serve its unity, how cculd it, having accepted the non-interventionist 
principles of the 0,.'. ,U. Charter, - jusirLfy""±trs_jjxĜ rventions in the 
Congo? 

One answer to the above cauld be that the so-called inter-
ventions were not really interventions, for Uganda, as a sovereign 
state, could do what it liked within its own boundaries. This is 
not an easily defensible argument, however, since Uganda is a party 
to a convention that specifically prohibits states to allow their 
territory to be used as a base for operations against another 
state. It has been shown above that Uganda was, in fact, training 
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the Congolese rebels in Uganda territory so that these could go 
back and fight the central Government troops of the Congo. 

The other justification for Uganda's interventions must then 
be that the situation in the Congo under Tshombe's regime was so 
exceptional as to absolve Uganda of the non-interventionist restric-
tion. In other words, if "the Congo had a Government other than 
Tshombe'3, Uganda would have scrupulously maintained a policy of 
non-intervention. Just as in the case of the Sudan. The Sudan had 
a government which was at least local. Even if its legitimacy was 
questioned by the Southern Sudanese, and in the case of the Abboud 
Government even by the northern Sudanese, it was never a government 
that was imposed by an outside imperial power. Tshombe's government 
was a "stooge" government which sought assistance from the Americans 
and the mercenaries to put down nationalist revolutions in other 
parts of the Congo who sought to remove such vustiges of colonial 
rule that still remained in the Congo. This view was extensively 
aired in the debates in Uganda's Parliament following the bombings 
of Uganda villages by Tshombe's forces in February 1965. 

In the Sudan, both the Khartoum Government and the Southern 
Sudanese could, in a sense, be described as "nationalists." Only 
they were nationalists who had different conceptions of what was 
good for the Sudan. Uganda Government could take no posture other 
than a neutral one between the two groups of nationalists in the 
Sudan. In the Congo, on the other hand, the Tshombe Government 
could not be described as a "nationalist" Government. "Anybody who 
uses mercenaries," declared Uganda Minister of State for Foreign 
Affairs, Sam Odaka, "anybody who uses ^outh African mercenaries, or 
fraternises with them, is not a nationalist. "26 Gbenye, the leader 
of the so-called "rebels," was the real nationalist. "Regarding 
Gbenye," the then Prime Minister Milton Cbote testified before the 
Uganda National Assembly, "we in Uganda cannot call this man a rebel. 
How do we prove that he is a rebel""2''7 When the East African leaders, 
Obote, Kenyatta and Nyerere met Gbenye in Mbale in January 1965, 
they considered themselves in conference with a nationalist from 
the Congo, not a rebel. 

But does this justify Uganda's action in helping the Gbenye 
nationalists? To a set of African nationalists and Pan-Africanists 
the answer to this question is an easy 'Yes'. Uganda and all those 
committed to removing colonialism and neo-colonialism from the 
African soil were indeed obliged to do something concrete to help 
the Congolese nationalists who were fighting a losing battle against 
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imperialists o id mercenaries. l/as it not the American-Belgian 
Stanleyville operation against the nationalists in I\ovembcr 1964 
that had sabotaged the working of the 0.L.U. Conciliation Commission 
headed by Kenyatta? Obote said: 

"I have talked to Gbenye; he is prepared, to sit round a 
table now, but Tshombe is not prepared, why? Because he 
is receiving arms. Tie. is receiving assistance and that 
assistance has frustrated even the C.A.U..... The O.A.U. 
Ad Hoc Commission headed by the President of Kenya 
cannot now move ahead because Tshombe feels that after 
the fall of Stanleyville, what is the need of sitting 
with the O.A.U. Commission."28 

It is un-'.frican tc sit idly by and see the Congolese nat-
ionalists got defeated by a "stooge" government shored up by 
assistance from the Americans and South African mercenaries. At 
least the Sudan Government did not have to employ mercenaries. "How 
many White mercenaries arthere in the Sud^n? How many white mer-
cenaries are there in Pwanda?" asked Sam Odaka rhetorically to his 
Opposition benches in the Iational Assembly. 

It is true that the Sudan problem was a serious one, and dis-
turbed the peace of the area. Uganda, v/as therefore concerned that 
it should be settled by peaceful negotiation between the parties. 
But Uganda could, not really support the secessionist movement in 
Southern Sudan in a situation when the dire need in Africa was to 
check a re-balkanisation of Africa on tribal and ethnic lines. If 
Uganda supported, the Southern Sudan, she would then be called upon 
Probably to support also the separatist d.emands of the somalis in 
tne neighbouring state of Kenya, and probably other similar demands 

the continent. Again Uganda was not unsympathetic to the suffer-
ings of the southern Sudanese. But they could not expect to get 
stioport from Uganda by invoking the ideas of racialism. 

"Ve are in a predicament where we cannot denounce racialism 
in Southern Africa and surport it when it comes to Southern 
Sudan,"2? declared Sam Odaka. 
It is also true that the Sudan problem was a problem for 

Uganda because refugees from there spilled into its territory. But 
the problem with the Congo was still more serious,for it not only 
exported refugees over its borders but could even, if one were not 
vigilant, export neo-colonialism over its borders. Once an imperial 
power has established a base in one African country, it might spread 
outwards. Surely it needed a much more vigorous action against a 
state whose neo-colonialism spilled, over its boundaries than a state 
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whose refugees only spilled over the boundaries. Both the Congo and 
the Sudan were sick societies, and Uganda was compelled to immunise 
itself from the possible contagious spread of neo-colonialism of one 
state, and of the movement toward secession of the other. If Uganda's 
posture toward the Congo and the Sudan appeared different, it was 
only because of an incidental short-lived aberration in the Congo 
policy occasioned by the emotional repugnancy that Uganda-*.^ like many 
other African countries — felt and feel toward 'Tshombe and his 
foreign friends. 

Concluding Observations 
The situation dominating Uganda-Congo relations and Uganda-

Sudan relations as we have examined them above are for Uganda not 
confined only to her borders with these two countries — in the South 
West on her border with Rwanda a similar situation is to be found. 
In the North East on her border with Kenya the situation is not 
quite the same — in that it is not political — but the border here 
is as turbulent and as much in need of watching as those separating 
Uganda from Rwanda, the Congo and the Sudan. For Uganda such trouble-
lined. borders, as our. analysis may have hopefully shown, give rise 
to some very serious implications. 

In the first place they make it imperative for Uganda to main-
tain and build strong security forces, particularly the army; and 
this is what the last two or so yea.rs of her relations with the 
Sudan and the Congo have in- fact done. Large contingents of her 
troops have to keep surveilling these borders and it has been found 
that the single battallion that once served the Protectorate Govern-
ment is no longer adequate for this task. Getting away from the 
military aspect of such relations, the kind of border that Uganda 
has with the Congo and the Sud.an will for some time continue to 
stifle such aspects of peaceful relations as trade and communication: 
between Uganda and both of these countries. The osychological fear 
associated with the borders of these countries is at least at the 
moment not at all conducive to the movement of trade and people. 
This is of course very unfortunate for Uganda which stands to gain 
a lot by peaceful relations and trade from these two large countries 
which in their portions touching Uganda arc relatively underdeveloped 
and therefore open to be exploit3d commercially by Ugandan business. 
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Finally, it should ho noted that the problem facing Uganda 
with regard to these two countries is not unique to her in Africa. 
Other ccuntries surrounding these two countries have experienced 
the same problem. This is a problem characterised not only by the 
difficulties arising from the influx of refugees and the concern 
for a bordering country's territorial integrity, but also by a big 
difficulty of choice in foreign policy. The kind of situation in 
the Sudan and in the Congo confronts a neighbouring country with a 
very dangerous dilemma - namely to remain on good terms with the 
Central Government against which dissidents are fighting or to re-
main on good terms with the refugee dissidents. As the case of the 
Sudan and the Congo have perhaps shown, either choice is risky. 
Uganda has been on fairly good terms with the Sudan Central Govern-
ment tot in so being she has earned the anger of the Southern 
Sudanese refugees who have at times chosen to vent their anger on 
Ugandan territory. In the Conge case she onted secretly to remain 
on good terras with the dissidents fighting against Tshombe's 
Central Government and in return earned the wrath cf Government. 

The tragedy in this for all of Africa is that the likelihood 
of developments in aany other African countries similar to those in 
the Sudan and the Congo are not entirely remote. Already we have 
the case of Kenya and her Northern Frontier District confronting the 
Somali Republic with the dilemma mentioned above. A similar situa-
tion is budding in Nigeria where the East has been heard to talk of 
secession unless an acceptable constitutional formula is found. 
The rise of such situations is a cause of great concern to neigh-
bouring states and a threat to peaceful African interstate relations. 
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1 
For more than a century Afric ns living in what is now Tanzania 

have been exposed—increasingly as the years have p a s s e d — t o the values, 
customs, and scientific knowledge cf the Western and, to a lesser extent, 
Eastern worlds. Of the many channels of transmission, certainly one of the 
most important has been the growing network of institutions imparting 
formal, predominately literary education to cnildren. Introduced by 
Christian missionaries and later supported and regulated by colonial 
governments, schools and colleges based largely on European models have 
gradually displaced tribal, clan, and even family educational systems 
as the chief means of preparing a sizeable proportion of the youth of 
the country for adulthood. When independence came, the TANU government 
found itself on the horns of a dilemma: it became responsible for a system 
of formal education t

r

.at was playing an important role in the social-
ization of the young and, indeed, had been an important factor in the growth 
of nationalism, but which was ill-adapted—despite a few well-intentioned 
experimental innovations by the colonial government--to the processes 
of economic development, social change, and political mobilization and 
integration. 

Time does not permit an analysis of che interplay of historical 
factors from which the dilemma arose* thf-t task will be undertaken in 
a thesis devoted to an examination of mainland Tanzania's attempts to 
transform institutional structures for the education of children from 
a colonial orientation to one nore relevant to the needs of nation-
building. The more limited purpose of this paper is to discuss the role 
of one component of the educational and socialization system, formal 
primary and secondary education, in producing future generations of 
citizens. The confronts arc tentative and based on impressions rather 
than systematic analysis of the. data that have been collected for the 
larger study. 

Before proceeding to a discussion of the central theme, It should 
be noted that some of the more obvious deficiencies of colonial formal 
education have been tackled over the course of the last few years. 
Soon after the victory of TANU in the elections of 1957 and 1958, ex-
patriate administrators—driven by the demands of African nationalists, 
pressures from abroad, and the realization that independence would not 
be long delayed—paved the way for sweeping changes. From their endoavoimtj 
emerged programmes, designed in part through consultation with future 
leaders of the country, to unify four educational systems divided by race 
and several sub-systems split by religion, to create a single non-
discriminatory teaching service, to expand secondary and higher education 
in order to satisfy the demand for high-level African manpower to fill 
the growing number of government jobs, and to center the curriculum on 
the study of Tanzania and Africa rather than on that of Britain and the 
Commonwealth. Much progress has been made on all these fronts in the 
past five years, during which the Government has taken "urther important 
steps such as the aoolitlon of secondary school fees to enable the most 
capable students to proceed through their education tow<rds the pool of 
skilled manpower required for development purposes. Meanwhile adminis-
trative measures devolved more respornihility "'or primary level education 
upon local authorities, placed Africans in the headships of most post-
primary institutions, and created a inistry of Education organized 
centrally on functional lines, equio- ea with a Planning Section, and 
staffed both at headquarters and in -*:he fielc by a preponderance of 
citizens. 

1 The name Tanzania is used throughout the paper, but refers only to 
that part of the United Republic formerly called Tanganyika. 



The record of achievement las bo^n Impressiv3 in many areas, but is 
formal education performing n ictioiial-i.y towards the fulfillment of 
goals and aspiratiors prescrit ?.d for the nation ay the President and other 
national leaders? Z ,:o political crises of 1^66, both generated by forces 
that lie partly outside the scnools and colleges, have exposed the educa-
tional system to the criticisr.. that It is failing tc produce citizens 
with the attitudes end skills needed for develonrient at economic, social 
and political levels, The first sprang "rom mass discontent about the 
failure to obtain cither placc. fcr further education or paid employment 
of a much larger group of prir: iry school leavers than ever before; the 
second from the demonstration >y students f.-.f posj-secondary institutions 
against the terms under which :hey were to be inducted into the National 
Service and from the ultimatu of their leciders threatening passive re-
sistance if their cm terms cc rot accepted. These evert manifesta-
tions of teniior W. thin the T o l.it ical system were symptoms of a malaise 
found in many developing arcuS and vrhic.i elsewhere has led to much more 
violent upheavals within the social order. 

In the ii dustr unli ^ °
;

' ^ of " p c jc and America, formal education, 
although undeubtedly act 1* i as a cvtalys: for innovation, spread w i t h , 
and in some eases follov ecDnomlc de;jlopment; in Tanzania, as through-
out most o:.

T

 the Afro-/. ;i i wor .d, aducat. on has preceded, and is being 
consciously used to s ^ a . ate, soeio-economic change. In the early 
colonial days school ai ^darc : and succ ss in examinations enabled an 
individual to raise the standard of livi: g of hi^ extended family and 
to escape himself fro: the pov irty of sul si jtence agriculture to the 
amenities provided by cleric..1 or teaching post. However, as the 
facilities for full pr mary le/el education grew in the last years of 
imperial rule and dur: g the e.>a of independence, there was neither a 
proportionate expansion of eco .omic opporti nities outside the agricul-
tural sector nor a coht rent workable programme to make schools relevant 
for the rural environment. Meanwhile, with the arrival of uhuru and the 
development of prpjects to stimulate ecoi er.ic growth, the chances for a 
select minority of individuals to advance themselves grew markedly. 
Formal education, while reaching only approximately fifty per cent of the 
school age population, was alijnating an increasingly large minority of 
children from undertaking agricultural activities, yet only giving to 
a few opportunities that would lead to jebs paying salaries between twenty 
and forty times the per capita income of the courtry. 

At the heart cf this problem lies m intense conflict of aims: the 
nation's leaders eesire to create at one and the same time the conditions 
necessary for an egalitarian socialist society and a rapidly developing 
economy. The lattir goal, because it cannot be achieved at a uniform 
rate throughout all economic: sectors <nd geographical regions, accen-
tuates inequalitie i in its furtherance. If it neuld be attained under 
tight state control, it could lead eventually to a general levelling 
in an upward direction of material standards, tut in Tanzania the state 
has n o t , at least present, - at rc -ources at its command to proceed 
single-handedly. The only alternat re to the present -type of development 

programme would b i abandonment of * strategy or growth in. favour <~>f a 

policy of relative economic stognat on accompanied by a drastic levelling 

down of standards towards the '.owes common denominator. 
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The educational system, which has tended to exacerbate the conflict 
between these goals, is one tool the government has at its disposal to 
lessen the tension and to effect a partial reconciliation of them. 
Through actions and statements, national leaders have demonstrated that 
they wish to bring about among children and parents a closer approxima-
tion between their expectations from education and the opportunities 
the economic realities of the country can provide. They have also shorn 
that they wish to inculcate in young people, especially those who are 
fortunate enough to obtain a formal education beyond the primary level, 
attitudes of responsibility towards, identification with, and commitment 
to the nation. The studies :>f the role cf East African primary and second-
ary schools in th^ process of political socialization by Prewitt, Von 
der Muhll, and Koff should render data or the extent to which these 
attitudes already exist* but the cruder index of events suggests that 
there is much left to be done. Manpower planning is crucial to a 
developing country through its attempt tc make the most efficient use of 
scarce human and financial resources, but it serves only to train and 
allocate bodies, not to develop minds. Let us look now at the formal 
educational system to see v<here it is /ailing and what it could accomplish 
towards producing citizens for the type of social order Tanzania is 
trying to create. 

One of the gloomiest factors that must be examined is the inegali-
tarian nature of education, particularly distressing because there is no 
prospect of changing it until that far-off date when the economy will 
be able to sustain growth sufficient to provide an educational system 
for all. By that time it may be too late to break down a class system 
whose origins will have come from educational privilege. 

Inequality of opportunity exists at tie very base of the system, 
the Standard I level. Although the exact proportion of school age children 
entering the first class will not be known until the forthcoming census 
is taken, it may well be less than the jovernment estimate of fifty to 
fifty-five per cent. The means of selection vary from area to area, 
but for the most part entry into a stream of forty-five is given by 
teachers—assisted by representatives of p a r e n t s — o n a first-come, first-
served basis to children ranging in age from nine dowi to seven. In 
Kilimanjaro, where pressure is intense despite a higher proportion of 
available places than elsewhere, many children go first to kindergartens 
staffed by voluntary untrained teachers and are required to take a simple 
oral test based on knowledge and numeracy to gain admittance. Basically, 
entry is determined by luck or parents' ingenuitv. 

Limited economic and technical resources and more pressing priorities 
decree that rapid expansion cannot ensue without placing a drastic strain 
on the system that coufiid well lead to a drop in stand irds so great that 
the educational process would collapse. Given the po .itical pressure 
from parents disgruntled by lack of opportunities and others understand-
ably resentful of the exclusive na ure of education, it is remarkable 
that the government has been able o stem the growth cf schools, most 
notably since the Five Year Plan was inaugurated in l'-)64 Apart from 
a few new grant-aided streams s a n e ioned each year to enable the pro-
portion of children in schools to ^emain roughly constant as population 
grows, no local authority, volunta y agenc\

;
 or community is allowed to 
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start a class unless it can guarantee the payment of recurrent costs 
indefinitely. 

Thus
3
 this basic inequality will remain a feature of the system for 

a long time, and nothing much can be done to alleviate it. However, the 
government is working slowly towards the provision of a full seven 
year course for all who are fortunate enough to enter Standard I. 
Examinations of dubious validity written in the fourth year of school, 
sent heme seventy-nine per cent of children in 1961 and approximately 
only fifty per cent in 1955. This process means, nevertheless, that 
a growing number of children are competing for secondary school places, 
which in turn must remain limited if there is not to be a wastage of 
scarce resources and the creation of yet another social problem with 
respect to Form IV leavers. 

The primary school has become the scene of intense competition, 
which is antagonistic to the formation of an attitude of social re-
sponsibility, so imnortant to the inculcation of other values national 
leaders wish to instill in the young. Fortunately there are solutions 
to this problem other than breaking the bottle-neck at Forml. Obviously 
one approach lies in the production of a curriculum that is more closely 
identified with the needs of the country. During the colonial era, 
missionaries and officials made several attempts to move away from a 
theoretical 'bookish' course of study to one they perceived as being 
more relevant for the African setting. Both early efforts to adapt 
Western schools to traditional forms of education and later ones to 
create syllabuses with vocational biases failed, partly because they 
were based on mistaken premises or faulty organization and partly 
because they were viewed as cheap tricks to relegate the African to 
an inferior status and to withhbldffrom'-.himtthetthingsrthe

 :

 European 
enjoyed. 

When independence came, the TANU government, possessing a legi-
timacy its predecessor had never won, could have taken steps to remould 
the curriculum away from its 'white-collar job' orientation. However, 
the party, which had already succeeded in pressuring the colonial 
Department of Education to remove the stress laid upon agriculture and 
handwork in African primary schools and which was committed to giving 
Africans privileges and amenities long denied them, was hardly in a 
position to follow such a course of action. Although syllabuses were 
Africanized (in content if not fully in perspective) in 1963, an 
important step in fostering identification with the nation and in re-
moving an inferiority complex among future generations, it was not 
until 1966 that the school leavers crisis forced a re-evaluation of 
the role the primary school curriculum was playing in producing future 
citizens who would contribute to national development in all senses. 

Subject sub-panels-—consistirg of administrators, educationalists, 
and primary school teachers—were selected to review syllabuses, text-
books, and resource materials and to recommend changes in them. Their 
final reports have not yet been written, but it is clear from their 
preliminary work that one of the chief aims of the sub-nanels is to 
develop the notion among children that a person's education or job does 

2 These sub-panels are committees of the subject panels of the Institute 
of Education that have co-opted additional members who are especially 
concerned with primary school education. 



- 5 -

not make him any better or worse than his fellow citizens. If pre-
liminary recommendations are followed through, new courses in geography 
and civics will concentrate, among other things, on the problems of 
social and economic development and the important roles people in 
all walks of life have in solving them. History, instead of a narra-
tive of facts and dates, will become an illustration through the lives 
of famous people of some of the attitudes and characteristics it is 
felt Tanzanians should possess. After changes are approved, the 
next step will be to produce texts and teachers' guides written from 
the Tanzanian point of view. Already, some encouragement has Deen 
given to teachers and others to submit manuscripts, but it will 
take a long time and a considerable financial investment before really 
suitable materials become available. 

During the time these initial steps have been taken to remould 
the curriculum, politicians ard educationalists alike have been 
clamouring for a re-introduction of agricultural instruction in 
primary schools. In July, the Minister for Education, in a latter 
addressed to all teachers, noted that ninety-six per cent of children 
who enter Standard I finish their formal education after completing 
all or part of the primary school course. Since most of these young 
people will have to live and work in rural areas, the primary schools 
must play a major role in preparing them to accept farming as their 
eventual career. Immediately thereafter, the Primary Schools Panel 
of the Institute of Education met to consider the implications of 
the Minister's pronouncement. The members decided that the entire 
curriculum from Mathematics through to Swahili and English must be 
utilized "...to motivate pupils to a health}' attitude towards the 
land as a livelihood": they agreed that the content of agricultural 
theory in the general science course would be increased and that 
practical farming would be brought back into the timetable.

3 

Many p e o p l e — a s will be shown when responses from a sample of 
teachers and others involved in education are tabulated—regard tha 
re-introduction of agriculture as a panacea for the school leavers 
problem. However, a child between the age of ten and fifteen, 
physically and psychologically immature and equipped with only 
rudimentary concepts of good agricultural techniques, cannot acciuire 
land for himself let alone clear It for cultivation if it did become 
available. Nor can he be expected through his own unaccompanied 
efforts to influence his older relatives to change their habits 
in relation to cultivation or animal husbandry. Moreover, a forthcom-
ing study will show that there is little positive correlation between 
formal education, even when it has involved a significant agricul-
tural content, and farming methods.^ 

Fortunately, the people involved in planning the changes are 
under no illusions about the severe limitations they must facc. 
Their main aim is to raise the status of agriculture as an occupation 
in order to induce as many children as possible to accept willingly 
the fact that they have no viable alternative. The planners realize 
that it is neither desirable nor possible for primary schools to 

3 The Institute of Education, "The Re-introduction of Agriculture 
in the Primary School Curriculum", mimeographed, 1965. 

4 This conclusion, a preliminary one, has been reached by J.D. 
Heijnen who has been doing research on the relationship between 

education and agriculture in Mwar.za Region. 
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train farmers as such; they know that the drudgery of the heavy 
agriculture syllabus of the 1950's succeeded more in alienating 
young peonle from the land than in attracting them to it. -nero 
-will be difficulties in acquiring land for schools, devisin^ for 
them several practical courses suitable to l

r >

cnl conditions,-and 
above all providing them wit!: teachers who have both technical 
expertise and sensitivity towards children. Because of these ob-
stacles, the programme will be introduced slowly in stages, begin-
ning in 1967 with two pilot projects in each region. 

Still, the whole cxercise will be futile unless the revolution 
in agriculture is accelerated to the level at which children can 
really believe that farming, on a collective or individual basis, 
is as satisfying in its social and economic rewards as life and 
work in the towns. There is little room for optimism on this point, 
apart from the negative aspect that numbers of school leavers are 
growing so rapidly that perhaps people will begin to realize that 
poverty on the shamba is better than unemployment in an urban slum. 
In the short-run, if the schools programme is not to collapse, the 
crucial work of the government and other interested narties lies 
in extensive follow-up activities for children from the time they 
finish school until they reach maturity. Already the Ministry of 
Agriculture is drawing up tentative plans to increase the number 
of extension workers so that some can be deployed in working among 
school leavers and their families. Meanwhile, there is a need to 
establish, perhaps within the Ministry of Community Development and 
National Culture, a bureau responsible for coordinating and assisting 
a great range of agricultural and craft schemes that have sprung 
up through the initiative of local leaders, but which tend to die 
a quick death in the absence of technical and managerial expertise. 
Shortage of Tanzanian manpower will probably necessitate the use 
of foreign personnel, mostly volunteers paid by agencies abroad, 
for these schemes; if so, it would be wise to select only those 
people who have had at least a year's experience in teaching or 
government posts. 

Another requirement for the success cf curriculum developm'nts, 
agricultural and general, in changing values and attitudes is good 
teaching. Although there are many exceptionally gifted peonle in 
the Tanzanian teaching profession, the majority of primary school 
teachers are rather limited in ability and intellectual experience. 
Most have had at best eight years primary schoojP education and "two 
years teacher training, during which they were govern a 'tramline' 
course outlining the material and methods they were to follow for 
each subject. In the classroom, their approach is teacher- rather 
than pupil-centred, making the learning process rassive rather than 
active; moreover, in the final two years, they tench in a language 
that neither they nor the pupils have fully mastorad. The result 
is that much of what reaches the child is disconnected and unrelated 
to his experience. The tendency to rely on rote learning is re-
enforced in the upper standards wherein teac' ers feel compelled to 
orient their approach to the General Entrance Examination because 
of several pressures placed upon them: the feeling that results are 
the only concrete means by which they can evaluate their progress* 



the suspicion that promotions ire partly dependent upon the number 
of children they can place in post-primary institutions; and the 
awareness that parents arc solely intere~_ed in seeing their children 
advance to the next educational plateau. 

Much has been written and said about the need for a revolution 
in teaching techniques in primary schools. The report of the Binns' 
Study Group of 1951 contains several suggestions to make the class-
room experience rore lively and relevant to the East African child, 
recommendations that were endorsed by the Cambridge Conference on 
African Education a year . ater Since that time, many teachers' 
colleges have b en attempting re foster cV and, in the post-

independence e n , the gov irnment has taken the further step of phasing 
out the training of Standard V' II leavers. Ey the end of the current 
Five Year Plan, all future primary school teachers will be emerging 
after foirteen years of formal education from multi-streamed colleges 
staffed by highly qualified citizens and fxpatriates. Of course, a 
major problem confronting thesn colleges • s how tc design a cur-
riculum and create an academic and social atmosphere that will 
lead not only to an improvement of teaching methods but also to an 
appreciation by their students of the role they can play in influ-
encing the minds of future citizens in ways that will best serve the 
needs of the country. The task is a particularly difficult one 
because many teacher trainees are unvilling recruits to a profes-
sion that for them is the last resort if they arc to obtain salaried 
jobs. Some of the steps, described below, that are being taken to 
re-shape attitudes in secondary schools are 3" eing extended to 
teachers' colleges, but more thought is required about the impli-
cations of these measures and about the introduction and implementa-
tion of new ones. 

Even if the colleges realize a cegrce of success, the job of 
fomenting change when there are already thirteen thousand teachers 
in the field is formidable. Several young teachers report that once 
in the school environment they find it difficult to persuade their 
seniors of the worth of new methods; before long, many revert to 
teaching in the way they themselves were instructed at the primary 
level. Moreover, they face shortages of materials and teaching aids, 
and many of them have neither the initiative nor the desire tc spend 
time or money on improving the situation. 

There arc^ h o w e v e r s e v e r a l factors at work to combat these 
difficulties; annually

s
 hundreds of serving teachers are taking 

upgrading and refresher courses conducted by the Ministry and the 
Institute of Education, while thousands mere are attending weekend 
seminars organ:.zed at the local level; tie corps of Primary School 
Inspectors, whose main function is to offer teachers constructive 
advice rather than negative criticism, is xpanding: and District 
Education Officers, through control of th<~ education accounts of 
local authorities, are gradually raising tie equipment level of 
schools. A further expedient tc make the i>est use cf new teachers 
would be to have them posted by Ministry and Volunte.ry Agency of-
ficials to schools either in grcups or where the heads are known to 
be dynamic and willing to irmo" ate. Such a procedure would undoubtedly 

5 Both reports may be found in •.
1

he Nuffield Foundation and the 
Colonial Offie., African Educa"ion. Oxford, Oxford University 
Press, 1953. 



foster the development of uneven standards in the short-run, but 
these are now found anyway. IT the long-run, if there is to be an 
improvement in the educational system's standard of performance, 
the present vicious circle must be broken. 

While better methods of stimulating the child to enjoy the 
experience of learning can contribute to an orientation away from 
viewing the primary school as little more than a means to secure 
further education^ many people feel that a necessary step in the 
process is to diminish the nmpcrtance of the General Entrance 
Examination in selection for Form I through greater reliance than at 
present on the testimonials of teachers. Unfortunately, limited 
experience with nre-selection has demonstrated that some teachers, 
succumbing to their own prafere ices and to pressures from parents, 
have falsified pupils' performance cards. If, on the one hand, it 
became generally known that children's cumulative records together 
with recommendations were to be the major determinants of further 
education, teachers—honest or n o t — w o u l d be exposed to criticisms 
from parents, attacks by locnl political leaders, and nossibly 
social ostracization and physical assault. If, on the other, the 
lessened significance of the ex mi inat:on were not made known to 
pupils and parents, children would still regard their chief function 
as cramming for resil~s. Thus, in the; near future about the best 
solution that can be expected is the continuation of the present 
system of partial pre-sclection followed by test papers for which 
the value of cramming is known to be limited. Perhaps later, if 
colleges and senior teachers can foster a greater attitude of re-
sponsibility within the teaching profession a more far-reaching 
change can be made. Of course, before that time arrives, the govern-
ment and TANU will have to conduct an extensive propaganda campaign 
to impress upon parents that teachers are the legitimate authorities 
to pass judgment on the educational performance of children. 

This last point brings us to a ccnsideration of the need to 
re-educate parents about the aims of formal education. Professor 
E. B. Castle has written: 

African tribal education was essentially a preparation for life 
in the sense that school education today is no such preparation. 
This training took the form of the type of instruction we associate 
with apprenticeship—working with and watching the skilled 
elder. It was an exercise in participation in which the child's 
whole personality was engaged. It included not only simple 
manual skills but the inculcation of communal values and engage-
ment in emotionally satisfying ritual activity, song, music, 
rhythm and dance....the old education is not viable today....The 
content of education has changed and muot change. But the concept 
of the purpose of education need nee charge....African tradition 
requires that teaching should no longer be based exclusively 
on the written and spoken word; this view is supported by the 
best modern educational opinicn: but many African teachers, and 
particularly African parents and students, demand that it should be 
so based, and they view with suspicion attempts to lift them out 
of the verbal rut. Thus, wh _e African tradition points to a 
most desirable type of educa ion, Africans seem to be demanding 
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3 poor type of education, turning their eyes away from their own 

wisdom in an understanding of what constitutes the 'useful." 

Considerable misunderstanding arises between schools and the com-
munities they serve. Some is the result of irresponsible behaviour 
on the part of teachers, but much of it springs from the fact 
that there has been insufficient publicity and explanation about 
what schools are trying to accomplish. The degree of success in 
persuading parents that educational expansion must await the avail-
ability of money and teachers and In getting them to organize 
committees to assist in carrying out some of the external functions 
of schools indicates that a broader campaign could bear fruit 
provided appeals were couched in terms the people could comprehend. 
The programme to re-introduce agriculture is especially likely to 
fail unless national TANU leaders can convince their local counter-
parts to promote the scheme actively in the rural areas. 

The abolition of primary school fees is a proposal many people 
advocate as a means to reduce unrealistic aspirations among parents 
and to assist in solving other difficulties as well. The case for 
taking such a step is a strong one. A father, in contributing to 
the cost of lis children's education, feels he is making an invest-
ment that should produce dividends in the form of his son's salary 
and his daughter's brideprice. Vhile parents the world over want 
something better for their offspring than they have for themselves, 
those in Tanzania, where the extended family rather than the state 
is the provider of welfare for the old, have a purely economic 
motivation as well as this basic one in sending their children to 
school. If government—national and l o c a l — w e r e to nay the full 
cost of primary level education from general revenue, the economic 
incentive would not disappear, but parents would suffer less from 
a sense of frustration of money wasted when their sons and daughters 
are refused the opportunity of further study. 

Abolition of fees would also remove ability (or willingness) 
to p a y — h a r d l y a socialist criterion—as a means of restricting 
enrolment. Two examples demonstrate that the present system of 
fees remission does not fulfil that function. In August the 
Kilimanjaro District Council, facing a serious shortfall in educa-
tional revenue, ordered that all pupils whose fees were outstanding 
should go home and regain there until payment was made. Many 
children returned after their parents produced the necessary money, 
but a few did not, thereby forfeiting their chances for furtlur 
education. Those in Standard VII were allowed tc sit for the General 
Entrance Examination provided their guardians signed a pledge to 
pay fees as soon as possible;., however, at one school, several pro-
spective candidates missed the examination because they could not 
be reached in time. In some other areas of the country, hoad-
teachers found it difficult, for the first time in years, to fill 
all their Standard I and V places because parents claimed that the 
secondary school selection process in 1965 demonstrated the futility 
of investing cash in an education that in their view led to nothing. 

6 E . B. Castle, Growin- UP in Fnst Africa, London, Oxford University 
Press, 1965, pp. 199 and 201. CCastle's italics.) 
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Three objections stand in the way of abolishing fees: first, 
it is claimed that it would be discriminating against the majority 
to allow a few youngsters the opportunity of attending the better 
equipped and staffed English medium schools; second, it is said that 
fees are an indispensable source of revenue; and third, it is felt 
that it would be unfair to place the burden of educational costs 
on the entire adult population when only one half of the country's 
children receive the benefits. 

The first argument is not as serious as it looks since a form 
of discrimination already exists: parents of Standard I children 
in a former European school pay forty-two times and in a former 
Asian school twelve times the ten shillings charged for most 
Swahili medium schools. The answer would be to retain fees in some 
of these spccial schools for the present, while gradually working 
towards integrating others into the dominant system. The second 
is more difficult to refute because fees do provide much of the 
money required for school materials, equipment, and boarding faci-
lities. That they are essential under present financial arrange-
ments can be shown by the experience of some district councils that 
almost went bankrupt when they temporarily abolished fees for lower 
primary classes shortly after independence. Nevertheless, if the 
government became firmly convinced of the potential benefits of 
abolition, it could re-allocate some of its revenue and persuade 
local authorities to alter their taxation structures to make u;> the 
shortfall. The last objection is an individualist one inherited 
from colonial days, and could be answered by the government's pro-
claiming, as it has been with respect to tuition-free secondary 
schools, the maxim that education serves the whole community. 
However, those people whose children failed to obtain entry to 
Standard I could not be convinced of the validity of this principle 
unless some system of random selection for places is devised. Since 
it has been impossible to eliminate the influence of political 
pressures on Form I selection, it is inconceivable that a system 
based purely on chance, with no consideration of ability, would 
be politically viable at the primary level. Thus, until economic 
development permits the establishment of universal primary school 
education, it will likely be necessary to retain fees in order to 
mollify the parents of children who are denied the opportunity of 
formal education. 

Whatever techniques can be used to create new attitudes among 
pupils, teachers, and parents through and towards p r i m a r y schools are 
important not only in re-channelling behaviour in directions that 
are consistent with total national development, but also in brin -;ing 
a greater degree of relevance to institutions in the next tier of 
the educational system. For example, a transition at the lower 
level from learning by rote to learning by activity could help to 
change the dominant academic atmosphere of secondary schools

 c

rom 
one of examination consciousness to one of thought stimulation, 
provided of course that teachers were prepared and equipped to as-
sist the change. The acceptance of the view that people of all 
occupations play significant roles in development could raise the 
status of post-primary institutions biased towards engineering, 



agriculture, and commerce. But the really crucial question facing 
secondary schools is how to develop an elite that has not a cor-
responding elitist mentality. The Second Vice-President, in his 
letter to Members of Parliament and TANU leaders written when the 
school leavers crisis was subject t~ hot debate, touched upon the 
dilemma by noting, "All Tanzanians have equal rights, but all cannot 
be selected for secondary school education."

7

 Mow is it possible 
to prevent a student from developing a sense of superiority when 
he succeeds against tremendous odes in securing a secondary school 
place? How can this attitude be dampened cnce he enters an environ-
ment in which the standard cf living is usually higher than he has 
experienced before, in which he is constantly reminded of the impor-
tance of educated people in fulfilling manpower requirements, and in 
which he is exposed to ideas that seem to negate the worth of the 
society from which he has emerged? He is unlikely to be convinced 
of the validity of the argument that he has merely been lucky, 
(although it contains a germ of truth), and it is naive to think that 
he will believe claims that he is really no different from his less 
fortunate fellows who failed tc proceed beyond primary school. 
However, attempts can be made to channel his personal ambitions towards 
social goals and to make him realize that education not only confers 
privileges but also creates obligations. Dr. Nyercre, ever since 
he became Chief Minister in 196C, has beer, talking to students 
and calling upon them to recognize their responsibilities to the 
community, but it is obvious that exhortation has not been enough. 
If change is to come, the educational and social systems must be ad-
apted to foster it. 

Again, as at the primary school level, syllabuses have been 
altered to remove many of the irrelevancies of colonial education; 
however, not as much stress has been laid upon character development, 
perhaps because of the necessity to concentrate upon a large body 
of technical knowledge that has to be mastered for later life,. In 
addition, it must be remembered that students are required to meet 
certain standards prescribed by trie Cambridge Oversea Examinations 
syndicate on the basis of courses devised by education authorities 
not just in Tanzania but also in Uganda and Kenya. 

Although many subjects can be utilized for the crucial process 
of making students realize their social obligations through the 
stimulation of serious thought among them about the problems facing 
their country, the greatest potential lies in civics courses. At 
present, Form II history is devoted to a study of the economy and 
political institutions of Tanzania. Unfortunately

9
 it has often 

been thrust upon expatriates who, while they may have the best 
Intentions, have limited kncwlecTO of the country and scanty access 
to materials that would expand it. Ilorcover, they find they must 
be extremely careful not to alienate African students who resent 
outsiders telling them what is best for their own country, even if 
what is said is fully in accord with government policy. While the 
sensitive nature of civics makes it a subject that should bo taught 
by citizens as socn as possible, a good textbook in the hsnds of 
students and any competent teacher cculd contribute to enlivening 
a subject that has tended to center upon a dry formalistic approach 

7 R . M . Kawawa, "To Educate the Nation", open letter to Members 
of Parliament and TANU leaders, 2 February, 1956, ministry 
of Information and Tourism, mimeographed. 
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to institutional frameworks and theoretical functions. Father 
Meienberg's Tanzanian Citizen has been rejected as unsuitable, but 
there are good prospects for the publication of a more satisfactory 
book next year. 

An experiment in giving a class in current affairs for Form IV, 
initiated by the Headmistress of Tabora Girls' School, has beer, 
extended to all secondary schools. The head or senior citizen 
on the staff meets students once a week to discuss with them current 
economic, social, and political developments; together, they try 
to place them in the perspective of past trends and to relate them 
to the problems of Tanzania. Some headmasters feel they have made 
considerable progress in stimulating thought and developing the 
faculty of intelligent criticism; others, however, complain that 
they cannot get students interested in tonics other than those 
that are amenable to superficial political analysis. The annual 
Headmasters' Conference could provide a forum for comparing the use 
of various formats and teaching methods for this course. 

Some of what has been said about primary school teaching applies 
to the secondary level as well, but nother dimension, to which 
allusion has been made, is added through the heavy reliance upon 
teachers from Europe, North America, and Asia. One encounters in 
Tanzanian secondary schools a continually changing community of 
people who come from diverse cultural backgrounds and who have 
preferences for different philosophies of education and value sys-
tems. Most of the expatriates—notably the Europeans and A m e r i c a n s — 
feel their role is the 

essentially technical one of disseminating 
knowledge in order to prepare students for examinations. Although 
the extent to which moral attitudes, political preferences, and 
social prejudices are subtly transmitted and absorbed is difficult 
to gauge, it is certainly true that the small minority who arrive 
in the country with a mission to convert Tanzanians to their way 
of thinking soon realize the futility of that task. Sympathetic 
teachers from abroad can assist their African colleagues to relate the 
experience of students to the needs of the society in a number of 
ways, but the chief burden of overseeing 'political' activities 
in which the schools are involved falls upon the citizen staff 
members. Since many local teachers find this aspect of their 
role a frustrating one to fulfil, a strong case exists for giving 
them channels of communication w5th government and part" officials. 
A series of seminars involving teacher and TANU participation, even 
if deliberations were inconclusive on a general level, could 
contribute to the removal of apprehensions on both sides. 

The atmosphere of the school society is an important social-
izing medium, but it is difficult to generalize about trends in 
Tanzania because so much depends upon the personality of headmasters 
and their relationships with staff and students. Many schools, 
under the tutelage of both expatriates and citizcns, retain author-
itarian and paternalistic strains imported from British grammar 
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schools and perhaps re-enfcrced by the mores of African family 
life. Others, still maintaining discipline, have become much 
freer and more open. Some headmasters regard the cane as the only 
answer to unacceptable behaviour, while to others it is anathema. 
Patterns of student government lie along a spectrum between a 
prefecture system rigidly controlled by teachers to a students' 
council elected through a constitution modelled upon the national 
one. Money-raising projects vary from ones that stimulate the in-
dividual profit motive through those ba: ed on cooperative principles 
to those that contribute to th2 welfare of the hcuse dormitory or 
the school. Obviously, all of these factors have an influence on 
the minds of students, and need careful analysis to see which of 
them are functional to the inculcation of desired values. 

In colonial days, many secondary schools were like fortresses 
defending themselves from the society that encircled them. Now, 
more and more are conducting community development projects, most 
notably adult literacy and self-help schemes, in order to develop 
attitudes of social responsibility ai d to emphasize the dignity 
of manual labour. Unfortunately in the wrong hands, some of these 
attempts to place the scnools in close touch with the realities of so-
cial and economic problems have misfired, especially when the 
underlying purposes have been obscured. Regarding students as 
a pool of free labour without raking their experience a relevant 
learning one dampens enthusiasm and generates hostility among them. 
However, many cases could be cited tc show that such projects, 
presented so that tney can be understood to possess value, can 
contribute to fostering desired attitudes within the student body and 
to improving the image of the school in the community. 

Another innovation has been the policy to promote an identi-
fication between TANU and students by establishing branches of the 
TANU Youth League (TYL) in all schools. Again the experience has 
been mixed. In one school, the enterprising headmaster completely 
integrated TYL with existing activitiss; in another, the League 
was permitted to compete with older organizations with the result 
that the student body split into two factions. In response to the 
apparent need for a coherent plan, the Second Vice-President's 
Office has recently devised a model TYL programme that allocates a 
definite set of roles to the school branches, such as the respon-
sibilities for self-help and literacy schemes, traditional dancing 
and singing, and local history projects. It will take two to 
three years before conclusions can be drawn about the effectiveness 
of the experiment, but it certainly has the potential of lessening 
disaffection on the part of studen- s towards government by giving them 
a legitimated channel for venting suggestions and grievances (a 
role the defunct National Union of Tanzania Students failed to fulfil) 
and providing the party with m e a n to prcsert soundly reasoned 
arguments for policies that migh otherwise be misunderstood. 

This new arrangement, like \e Natio lal Service, is also 
designed to stimulate greater af: inity am ->ng educated and uneducated 
youths by increasing the points <f contac; between the two groups. 
Of course, it is naive to think - hat inte caning ling alone will 
eliminate mutual antipathy, but i carefully planned programme, for 
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example of vacation work camps eculi be utilized so that each 
group could learn from the other. 

Some of what has been said has lpplicability to post-secondary 
institutions, but it is not within tie scope of this paper to 
examine their roles in the socialization process. However, it should 
be noted that the expulsion of studerts who demonstrated against 
the terms of compulsory National Service has stimulated considerable 
thought and controversy about this question, especially within 
the University College of Dar es Salaam. The current debate may 
lead to the convening of a commission of inquiry or a large-scale 
seminar to explore in greater depth some of the problems confronting 
higher education in a developing country, but, while steps towards 
change may be taken at the apex of the system, reform at the lower 
levels is essential. 

It will not be easy to produce ill the stimulants necessary 
for the development of a sense of social obligation and commitment 
among school and college students, b it one condition outside the 
educational system is essential: teachers, politicians, and civil 
servants must demonstrate that socia .ism is more than mere verbiage. 
If only a few of them act according to the principles they preach, 
cynicism will be the by-product of their endeavours. Effective 
implementation of any programme formally designed to change values 
demands that those responsible for il reflect the attitudes to be 
instilled, not those to be expunged. 

In introducing the main section of the paper, mention was 
made of the conflict between goals that creates tension within the 
educational system. Note has been taken of the role formal education 
is, and could be, playing to harmonise these aims more closely; 
however, before change occurs too rapidly to reverse, there are 
certain questions political leaders must answer. What do the values 
of responsibility towards, identification with, and commitment to 
the nation involve in concrete terms? They can be defined in several 
different ways, and there seems to be no general agreement about 
what they mean in the Tanzanian context . Moreover, since they do 
not appear to be based on fundamental human instincts, is it really 
possible to develop them merely through a more effective utilization 
of existing educational structures? If not, what compulsions— 
physical and psychological—are required to create a new system? 
Finally, if revolutionary changes are made, what will be their 
impact on the declared intentions of the government to foster 
economic development and political democracy? 

5th December, 1965 David Morrison 
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"A Federation of at least Kenya, Uganda, and Tanganyika should 
be comparatively easy to achieve," Tanganyika's President Julius K. 
Nyerere wrote in March 1963, "We already have a common market, 
and run many services through the Common Services Organization — 
which has its own Central Legislative Assembly and an executive 
composed of the Prime Ministers of the three states. This is the 
nucleus from which a Federation is the natural growth."1 

Within a year, however, it had become apparent that an East 
African federation would not be comparatively easy to establish. 
Despite a broad aspiration for African unity, experience following 
decolonization shattered hopes of an easy movement toward regional 
unification. A sense of national belongingness and national interest 
emerged rapidly after uhuru. The effects of this outgrowth of 
national consciousness upon region-building were great indeed. So 
much energy became consumed by the demands of nation-buildihg that 
little remained for such less immediate goals as political federation. 
Borders hardened to some extent into barriers and the fluidity of the 
colonial period passed. In East Africa, as in West Africa before it, 
federations proved difficult to construct and harder still to maintain. 

Nevertheless, because federation is a response to genuine needs, 
it seems certain that the desire to found transnational unions will 
persist in the years to come. Economic inducements such as regional 
comparative advantage and economies of scale as well as expanded 
opportunities for interterritorial projects (electric power and 
irrigation systems), a wider financial base, and a more rational 
allocation of skilled technicians and managerial personnel are 
constants— even if the benefits apply unequally to prospective partners * c. 

Moreover, it is necessary to broaden the balance sheet by 
mentioning the wide gamut of non-economic advantages such as 
increased aid and investment appeal, international influence and 
leverage, and enhanced military capability. These inducements, 
even if sometimes more potential than actual, are not likely to 
disappear with the passage of time; instead, success with 
industrialization and the mechanization of agriculture as v/ell as 
increasing involvement in world politics will make national autarchy 
more and more impossible to effect. Clearly the federation issue 
is not dead. Since closer unity is a logical response to the needs 
of long-term stability and development, it is likely to be a 
recurrent field for inquiry and experimentation among the modernizing 
countries. 

* Parts of this essay are adapted from my article, "The Limits of 
Federalism* An Examination of Political Institutional Transfer 
in Africa," which will aopear in the Journal of Llodern African 
Studies, Vol.4, No.3 
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An examination of region-building in Africa is important not 

only as a case study of supranational activity but also as an 
analysis of the relationship between political action and constitu-
tionalism. Federation is seen as an essentially political problem, 
a bargaining situation involving a legitimate play of interests — 
territorial ana interterritcrial. As such, the main political 
participants in the dialogue can advance perfectly logical and 
rational reasons for joining or not joining a wide geographical 
union. At heart, however, political motives are viewed as most 
central in the decision-making process. Perhaps, then, the 
federation issue is of the very essence of the human condition. 
'7idespreaa agreement exists in" principle on the benefits of trans-
national unity; yet men seem to be gripped by immobilisme, frequently 
placing the highest priorities on short-term objectives. 

If men fear the unknown and shrink from commitments on a broad 
scale, logic requires that political analysts search out a variety 
of alternatives which will reduce integration load factor. It is^ 
possible that the plunge into unity can be made less awesome in this 
manner. Surely where classical federalism fails to satisfy 
Africa's requirements of stability and development, the investigation 
of new forms of statecraft is essential. Here is where the political 
scientists have been lacking in foresight and ingenuity. They have 
moved behind the events of Africa, offering little insight into the 
variety of institutional arrangements available for experimentation. 

This study seeks to examine both the limited utility of 
classical federalism under African conditions and the nature of the 
attempt to innovate and form novel institutional structures. It 
will show the movement from federalism to neo-federalism not as a 
failure of will and purpose but as a logical adaptation to the 
political conditions and pressures of the post-colonial era. Neo-
federalism represents the triumph of ingenuity and responsibleness, 
not the reverse. 

* * * * * 

How might regional unification to be brought about in Africa? 
Although "federation'' seemed to imply a formula for achieving 
integration, it actually proved to be not one but many designs. 
Recognition of the existence in East Africa of strikingly different 
conceptions of what federation comprises is crucial to an under-
standing of the breakdown of negotiations on unity in that region 
during 1963 and 1964. As Colin leys observes J "what Tanganyika 
wanted, what the Kenyans were willing and able to agree, and what 
most people in those countries understood, was n0t_federal_government, 

"3 F o r tiie Tanganyikans and Kenyans, regional 
unity involved "the concept of a tightly constructed feaeration"4. 
In fact, Tanganyikans were willing to endure the sdv rse short-term 
implications of the existing common market arrangment because they 
assumed that a "close political federation" would reallocate 
developmental opportunities to the poorer areas. 5 But for the 
Ugandans, federation inferred a loose plan of interterritorial 
coordination. Throughout the negotiations on East African unity, 
Uganda's representatives strove to limit central authority in such 
fields as foreign affairs, citizenship, external borrowing, 
agriculture and animal husbandry, higher education, mines, and 
trade unions. Thus a fundamental divergence existed in conceptions 
about the nature of federation; these divergencies contributed 
substantially to the final collapse of the working party deliber-
ations, for they proved too basic to make compromise feasible. 

It should be clear at the outset that if one or more 
prospective partners conceived of federation in loose structural 
terms, amalgamation along unitary lines was out of the question — 
unless its advocates resorted to coercive manipulation to achieve 
their ends.6 In fact, territorial consciousness developed 
quickly with independence, leavin:. all too few nationalists who 
could espouse President Nyerere's 1962 sentiment expressed in the 
rhetorical comment» "what is Tanganyika after all — East Africa 
makes more sense."7 Territorial consciousness combined with a keen 

-. 3 
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understanding and fear of the strength implicit in a transnational 
unitary government precluded the adoption of a highly centralized 
polity. Po sible schemes of administrative decentralization within 
a unitary system were _:?t deemed by all to be sufficient safeguards 
of territorial interests. Since unitary government implied 
ultimate central superiority, it was not surprising to find some 
territorial nationalists resisting subordination and demanding a 
division of competences which guaranteed a limited but effective 
autonomy. 

Unquestionably unitary government had wide appeal among East 
Africa's opinion formers. In a positive sense, unitary structures 
were praised for enhancing swift decision-making, facilitating 
administration, and contributing to nation-building; in a negative 
sense, such structures were regarded favorably because of their 
ability to avoid waste, duplication and overlapping responsibilities. 
In Kenya, members of the Kenya African National Urion rejected 
majimbo ( bregional.ism), arguing that it created "conflicting 
pockets of pow.jr;"8 in Uganda, Dr. Cbote and his colleagues viewed 
Buganda's federal relationship v/ith the center under the 1962 
constitution as an impediment to unity. When introducing the April 
1966 Constitution, Cbote made a point of terminating Buganda's 
entrenched powers under tt 3 former bssie lav/ and creating a unitary 
system of government in s country.9 Ironically, the same Dr. 
Obote who was an ardent exponent of uritary govornment at the 
territorial Isvel in 1966. had been an equallyardent proponent of a 
loose federal system at the supranational level during the 1963/64 
deliberations1 In acting in this manner, he was consistent in 
upholding what he saw as Jganda's national interest against the twin 
forces of Bugmda 3 3p?r'itism ?.nd overcer tralization in an East 
African context. 

Even though evokirpr wide appeal, unitary government was 
inapplicable to r,as 0 Airica's circumstances because it lacked the 
capacity to reconcile the aiea's stubborn diversities. But could 
federalism act as a satisfactory alternative? By dividing the power 
of the state between governments coordinate in nature,10 could 
federalism provide a workable balancing mechanism between the polar 
extremes of centralism and separatism? For federalism to be 
applicable in a given situation, the following five conditions are 
required 2 

(1) an adequate, geographically-based diffusion of power; 
(2) an ethos favorable toward federalism; 

(3) a climate of political tolerance; 
( 4 ) e sense of community; 
( 5 ) a myth 01 potential benefit. 
Since some African spokesmen looked to federalism as a means 

of ensuring economic viability wh' le safeguarding subregional or 
tribal interests, an adequate, gcograohically-based diffusion of 
power became a prerequisite to the maintenance of a lasting 
equilibrium. Such a tensional type of federalism virtually 
precluded two-unit arrangements, for the security of subregional 
interests lay in the fluidity of diverse and overlapping relationships 
As James Madison observed in his call for federation following the 
American war of independences "i'xtend the sphere and you take in a 
greater variety of parties and interests; you make it less probable 
that a majority of the whole will have a common motive to invade the 
rights of other citizens; or if such a common motive exists, it will 
be more difficult for all who feel it to discover their own strength, 
and to act in unison with each other."11 In Africa as in the 
United States, enlarging the size of the state, with a resultant 
increase in social diversity, appealed to many as a means of 
spreading political power, thereby inhibiting the advent of majorit-
arian tyranny. 
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If two-unit federal schemes have been the easiest to negotiate, 

they have also proved the most difficult to maintain in any kind of 
equilibrium. The momentum of politics in the post-decolonization 
era has revealed centripetal forces which have either succeeded in 
overwhelming regional authorities or succumbed to them. The first 
pattern (Uganaa-Buganda 12 and Ethiopia-Eritrea relations) led to 
unitary government; the second pattern, exemplified by the Mali 
Federation, led to the split up of the supranational arrangement. In 
either case what was demonstrated was the fragility of federal 
arrangements when superimposed on situations where an inadequate 
diffusion of political power took place on an areal basis.13 

In East Africa, the inability of federalism to thwart a central 
leadership determined to gain hegemony was evident in Uganda. Prior 
to independence, Baganda leaders sought to gain ironclad safeguards 
for the ir nation within the larger state. They were keenly aware 
of the inability of subrcgional guarantees to protect the Ashanti, 
their counterparts in Ghana, and insisted, prior to ending talk of 
secession, upon a full federal relationship between their kingdom 
and the central government. A. Milton Obote, the leader of the 
Opposition in parliament at that time, recognized the need to work 
out an accommodation with the politically powerful Baganda and, at 
the London conference in 1961, accepted Buganda's key demands — 
federal status and indirect Lukiiko election of its representatives 
to the National Assembly. Ubote's diplomatic coup brought his 
Uganda People's Congress (UPC) to power in alliance with Buganda-
based Kabaka Yekka (KY). Such an alliance of diverse — even 
antagonistic — interests could only endure as long as each political 
party lacked the strength to rule alone. 

At the outset, the constitutional and political arrangement 
seemed to augur well for Baganda interests. Unlike the Ashanti, 
who were politically divided and held somewhat flexible attitudes 
toward innovation and modernization, the Baganda were united, 
progressive, and strategically located in the heartland of their 
country.14 Yet even these initial advantages proved incapable of 
preventing the Obote administration from gaining the upper hand. In 
the constitutional sphere, Obote was able to take advantage of his 
wide discretion under the basic law to refuse to transfer such 
services as forestry and police to Buganda authorities. Moreover, 
conflicts over juridical and fiscal relations were generally resolved 
in favor of the central government. In the political sphere, the 
attraction of being on the government side led to a series of 
defections from the ranks of KY and the Democratic Party which 
significantly altered the balance of power in the National Assembly. 

By 1964j the UPC had drawn sufficient support from its two 
opponents to oust KY from the cabinet and rule on its own. With KY 
leaders and supporters joining the UPC in significant numbers as well 
as locked in internal party conflict among themselves, Buganda unity 
was gravely weakened and the kingdom was left exposed to new pressures 
in the constitutional sphere. The final showdown came in 1966 when 
Obote seized power and suspended the 1962 constitution ;,to ensure 
stability, unity and order in the country."15 On April 15, 1966, 
parliament adopted a new constitution which abrogated Buganda's 
entrenched privileges under the 1962 basic law and treated the 
country as a unitary state. As Obote bluntly told the members of 
parliaments "there is no federation and there is going to be no 
federation."16 The Buganda Lukiiko bitterly criticized the new 
constitution, and, on May 20, passed a resolution calling on the 
central government to leave Buganda soil within ten days time. 
This ultimatum, which v/as signed by Sir Edward Mutesa, was followed 
by arrests, disturbances, and, finally, the storming of the Kabaka's 
palace, Buganda's second secession attempt had failed, confirming, 
for the moment at least, the unitary nature of Uganda's constitutional 
system.17 

If Uganda's experience suggests the difficulty of applying 
federalism in situations where only one powerful ethnic group 
possessed meaningful autonomy within the system, the Mali experience 
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indicates the fissiparous strains of territorial nationalism upon a 
two-unit federationo As originally conceived, the Mali Federation, 
was to consis t of the four territories of the Soudan, Senegal, c 
Dahomey, and Upper Volta. However combined pressure from France's 
de Gaulle and the Ivory Coast's Houphcuet-Boigny caused the two 
weaker members to withdraw. What was left was a rump federation;of 
two dissimilar neighbors, the Soudan "and Senegal, — unlike in-their 
ideologies, attachment to French'culture, economic priorities,., gmd. c 
nature of party mobilization and control. Soudanese"and Senegalese 
leaders strove realistically to play down the impact of these 
differences by providing in their joint constitution for equal 
territorial representation in the federal Assembly. In practice, 
moreover, equality of membership on the federal Council of Ministers 
was accepted policy, and a balance of interests was implicit in the 
choice of Soudan's Iuodibo Keita as Premier and Senegal's Mamaaou Dia 
as Vice-President ana Minister of Defense. Nevertheless, such 
concessions to territorial interests were of limited utility. As. 
William Foltz notess 

While such an emphasis on representational parity 
could go far to allay fears of either side's being 
systematically exploited by the other, it also 
could.decrease the federal government's flexibility 
of action .... Equally serious, if a repeated pattern 
of unilateral defection from territorial solidarity 
developed, one side could enjoy a permanent majority 
on all issues. 18 

That this reduction in the load factors of integration was too 
limited in the circumstances of a two-unit federation soon became 
evident. In 1960, Senegalese leaders insisted that the parity 
principle be applied in working out the division of executive posts 
after independence. When the more radical and centralist-minded 
Soudanese refused to support Leopold Senghor's bid for the federal 
presidency and thereby failed, to allay Senegalese suspicions and 
anxieties regarding their role in the future federation, Senghor and 
Mamadou Dia organized a military coup which successfully split the 
federation into two separate parts. The first strains of independ-
ence had been sufficient to undo the weak and unproved links between 
these two West African territoriesc 

Federation is poorly adapted to situations where two power 
centers are in conflict with one anotherj however, is it more likely 
to endure if applied to an area which includes three or more major 
subregional or territorial groups? To be sure, the greater the 
number of powerful groups comprising the union, the greater the 
difficulty involved in negotiating the federal agreement. Neverthe-
less overcoming this difficulty of negotiation may be the price of 
avoiding a structural instability which tends toward the extremes 
of centralization or separation. 

The diffusion of power along federal lines among three or more 
constituent units has been attempted in Nigeria and planned in East 
Africa. The Nigerian and proposed East African experiments seemed, 
at the outset at"least, to be propitious. So long as tribal units 
could act successfully as centers of countervailing power, 19 
Nigeria's federalism, with its four, powerfully-based regional 
governments, seemed to offer favorable circumstances for the 
maintenance of political pluralism. Nigeria's extensive social 
diversity and vigorous party competition buttressed this formal 
spreading of power, laying the foundation for an enduring dispersion 
of authority within a single state structure. The growth of 
economic and social interdependence, moreover, appeared to augur 
well for the political stability of the new state. 

And if the territorial units could be utilized as centers of 
countervailing power, East Africa, with its long history of 
administrative coordination, possessed objective conditions for unity 
as favorable as any in the third world. Certainly social, cultural, 
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political and economic dii "erences ex .stea at the time of the June 5 
declaration on federation, but they ,v re small compared to those 
elsewhere. Kenya, Tan, anyiaa and Uga da forme1 a contiguous land mass 
area, had bee; ruled r; ;ha same m trcpolitan power, and had emerged 
from colonial rule at io ghly similar times. Their leaders shared 
common educational backgrounds and- - pa:-Africanist ideology; 
moreover their experiences together in operating a joint customs^ 
union, common currency and tariff arrangement, and such inter-
territorial services a railways, posts and harbors, and airways 
created links rhich made its proponents optimistic about the chance 
for unity. There was little reason to doubt the territorial units' 
capacity to ofler effective res:'stance to an overweening center, 
making a hopeful enterprise of iast Africa's supranational experiment 
with federalism. 

In practice, hovever, muJtidimensicnal federalism has thus far 
failed to materialize in Africa since its advocates xiave been unable 
to make a stable and creative adjustment between ccnstituent units, 
whether tribal or territorial. Durirg January 1963, Nigeria's 
military abrupt, y seized power and scuttled the federal system in 
the process. Corruption, the Western Begion crisis,the treason 
trials, and the rade union striken ha--e ail contriluted substantially 
to the decline o:' federalism. Up->n seizing power, Major-General 
Aguiyi-Ironsi iseued ; : + a regional military governments 
responsible to oi.e cencral military go\ ̂ rnment under his command; he 
immediately shewed his determination to establish a unitary system 
of government Xy appointing Francis Nwo.cedi as Commissioner on" Special 
Duties, charged with_estt lishing an ad linistrative machinery for a 
united Nigeria.20 In sianmary, then, Nigeria's ethnic-based, multi-
dimensional political pli r: lism may hav) propped up federal 
institutions fcr a longei period than did the more limited pluralism 
of Ghana or Uganda, but m time even Nigeria's social diversity 
proved incapable ol sustaining a viable federalism. 

If Nigeria's ethnie loyalties complicated the task of bringing 
about a significant degree of linkage amcng regional and central 
political leaders, East Africa's terr.it ;rial loyalties proved at 
least as difficult to combine into a cc ̂  on polity,. The accession 
of all three countries to separate, sovereign independence, as 
President Julius Nyerere prophesied in advance of the event,21 
created internal political and economic pressures which were 
dysfunctional to regional integration. Nation-building as well as 
economic planning and development were soon accorded a higher priority 
than supranationalisa, a tendency reiaforced in the political sphere 
by the growth of vested interests and the decline of elite linkage. 22 
Consequently, even i? a three-unit 2J East African federation went 
far toward satisfying the first requirement of an adequate, 
geographically-oased diffusion of pever, it has failed, much as has 
multidimensional Nigeria, to find a sufficient cou itrywide consensus 
to keep these groups in a stable rel tionshio. U ider such 
circumstances, it does not come as a surprise to find both Nigeria 
and East Africa pursuing essential!; similar alter atives, namely 
searching for new transnational arr-- cements which are looser than 
classical federal I i n theii cons-4, action. In dc ing this, they 
are fully cognizant a the prevail! 'g lick -f consensus and they 
are moving to reduce integration lo id facias in an effort to 
preserve the most crucial benefits >f int?r~unit coordination. 

The second test f applicabiJ ity — an ethos iavorable to 
federalism — showed si.ch a system to be lacking in appeal in many 
quarters. As already indicated, number of important East 
Africans, when thinking of federal Ism, conceived of a highly 
centralized polity. 1 ast African negotiations on unity consequently 
floundered, for federalist-oriented Uganda refused to surrender 
powers to a tightly-constructed supranational :tate system. 

In addition to tnis basic di /ergence of conceptions of the 
nature of federalism the attituie of olile groups toward this 
form of statecraft. Quite clearly, federalism evokes little 
enthusiasm in Africa as a whole ai d, as night be anticipated, has 
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less appeal for the ideologue than for the pragmatist. Its.overlaps, 
duplications--compromises, excessive legalism, and lack of symmetry 
offends the ideologically-oriented person,who seems almost 
instinctively to recoil from proposals for federalism, except, perhaps, 
at the pan-African level. The outstanding example of this viewpoint 
is Dr. Kwame Nkrumah, who provoked the ire of East African leaders 
with his statement that, 

In effect, regional federations are a form of 
balkanization on a grand scale. These may give 
rise to the dangerous interplay not only of power 
politics among African States and the regions, 
but can also create conditions which will enable 
the imperialists and neo-colonialists to fish in 
such troubled waters.24 

Nkrumah's avowed hostility to federalism stemmed in large measure from 
his bitter battle against Ashanti subregionalist aspirations at the 
time of Ghana'3 independence. He successfully headed off attempts 
to place subregionalist restraints upon his own authority and then 
went on to raise grave doubts about the utility of federalism else-
where. Thus he advised Patrice Lumumba against the use of federalism 
in the Congo, arguing that it inhibited economic development and was 
tainted with "tribalism" and "neo-colonialism." "...Just at a time 
when a strong government is necessary," he argued pragmatically in 
support of his general ideological position, "federalism introduces 
an element of paralysis into the machinery of State, and slows down 
the process of governmental action...."25. For Nkrumah, such a 
loose form of polity as federalism could be justified only at the 
pan-Africanist level. 

The ideologues explicit rejection of federalism might have been 
expected; what did occasion surprise, however, was the pragmatists' 
lack of enthusiasm for such a system. One must distinguish here 
between two types of pragmatists: those who viewed federalism as no 
more than a transitionary step on the path to unitary government, and 
those who saw federalism, much as Nkrumah alleged, as a disguised 
form of balkanization. 

In Nigeria, Soudan (now Mali), and Uganda, many leaders sought 
federalism mainly to ease the transition to unitary rule. They 
recognized that any attempt to impose a unitary system at the time of 
independence would result in grave instability, perhaps secession. 
Therefore they sought to reduce integration load factors by 
compromising on federalism. In doing so, they did not abandon their 
preference for unitary government. Uganda's Obote conceded a 
federal relationship to Buganda prior to independence lar^-ly to end 
the kingdom's secessionist claims; however, with a decline in Buganda 
unity and power, he strengthened the center's hegemony and, in 1966, 
successfully proposed a new constitution which abrogated Buganda's 
entrenched privileges and treated the country as a unitary state. 
On the other hand, when Soudanese leaders pressed for a unitary system 
"as perfectly logical, indeed historically dictated,"26 the Mali 
Federation disintegrated. Ana in Nigeria, a number of politicians 
linked most intimately with the federal system'were to Question the 
long-range desirability of this type of polity. "The time may come,;' 
declared federal Prime Minister Alhaji Sir Abubakar Tafawa Balcwa, 
"after understanding one another better, ana without one tribe 
dominating the other, when we can hope for a unitary f^rm of government, 
but not now."27 Federalism was seen as a response to Nigerian 
circumstances — in particular, the nature of Nigerian fears and the 
configuration of power within the state 28 — not a desired end in 
itself. It was considered preferable to disunity, but intrinsically 
a second-best.29 

Other African pragmatists locked upon federalism as a means of 
securing virtually complete subregional autonomy. Thus Katanga's 
Moise T;;-hombe, motivated as much by parochial political considerations 
within Katanga 30 as by the desire to minimize Katanga's fiscal 
contributions to the center, advocated a loose form of federalism in 
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the Congo. Federal government was not to be a transitionary stage-
on the way to unitary"forms but a means of dispersing power on a long-
term basis — in Nkrumah's terms, balkanization in disguise. As 
early as December 1959, Tshombe outlined his party's position on the 
future Congo constitution. He called for the creation of "sovereign" 
states which would surrender "a determined part of their sovereignty 
to a Federal State."31. How much power were the states to surrender? 
Obviously very little, for Tshombe specified that the competency of 
the central government "would be limited to questions of general 
interest to the Congo" and that central authorities would be pro-
hibited from intervening in "interior matters" or in economic affairs, 
"except within the limits of co-ordination at the national level," 32 
The trend of separatist thinking was thus already set which led 
ultimately to the Tananarive conference where a decentralized constit-
ution was considered by Congolese leaders and a subsequent demand by 
Tshombe (in the negotiations on the Flan of National Reconciliation) 
for "a fully decentralized federation."33 As Prime Minister Cyril 
Adoula suggested, such an emphasis on separatism ran counter to the 
spirit of cooperation and coordination essential to true federalism. 
"If Mr. Tshombe really wants a federal regime," Adoula wrote, " he 
must accept all its consequences, including the renunciation of 
privileges in the division of foreign currency. To fix a definite 
percentage beforehand is out of the question."34 

In sum, Tshombe's conception of the role of federalism contrasted 
sharply with those of Obote, Keita, and Balewaf^yet the overall effect 
of their views was similar. None of the pragmatists (to say nothing 
of the others) were committed to a lasting form of cooperative 
federalism, with the result that an ethos favorable to genuine 
federalism was lacking. As a consequence, the federal principle fail-
ed to secure crucial support from the key leaders of Africa — making 
its application in the decolonization era perilously difficult. 

The third test of the applicability of federalism,, a climate of 
tolerance, points up the limits of political institutional transfer. 
Federalism is, after all, a system accruing from Western liberal 
values.35 Wrenched away from an environment that accepts the 
unquestioned worth of political pluralism, constitutionalism, legalism, 
and compromise, it tends to operate against an alien and inhospitable 
background. This alienation becomes more poignant when complicated 
by third world conditions of poverty, illiteracy, and ethnic separat-
ism. 

In fact, political life in the developing lands runs counter to 
the kind of environment conducive to stable federalism. Constitution-
alism and legalism at the modern state level are broadly accepted means 
of reconciling interests in the west. However Africans frequently 
look upon them with widespread indifference, seeing them as imports 
dangerous to their countries' modernization. Political pluralism 
is considered a virtue in many western countries, but in Africa, 
where a consensus on goals and values is often lacking, it is regarded 
as a further threat to order and development.36 

The political process during and aftdr decolonization, high-
lighted by a remorseless struggle for power between local elites, 
complicates the emergence of conciliatory intergroup relations on a 
multidimensional basis. More often than not the parliamentary 
system hurriedly thrust upon African states by the departing colonial 
power is superseded by a single party or no-party presidential system 
which looks most critically at the kind of diffusion of responsibil-
ities implicit in federalism. This tendency is reinforced by the 
great demands implicit in modernization which impose heavy burdens 
on federal government. In earlier times, when feaeral ochemes were 
effected in the west, state systems w .re comparatively stable and 
citizens made minimal demands upon their governments; the present-day 
welfare state era, however, places enormous strains on federalism, 
both in the level of services required ana in the nature and extent 
of state participation. The effect of this strain upon region-
building is noted by Ali A.Mazrui, who observes that 
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...scclalisin can be inherently parochial when it 
is concerned with national planning. ?or in the 
concept of planning the preoccupation of socialism 
is with th "omestic needs of the individual country 
and with the control of domestic factors of production. 
Therefore, as Tanzania has got more socialistic, it 
has had to become less Pan-African regionally. 
Impatient to be in full command of its home economy, 
it has progressively weakened the East African spirit.37 

The effect of these background conditions on federalism can be seen 
in the difficulties involved in creating and working federal relation-
ships. The new leaders, inspired by socialism and convinced that 
//^stern-styled constitutionalism hampers the tasks of modernization, 
play down the values of western liberalism. This is not to 
criticize their assessment of their countries needs and priorities, 
but merely to point out that the effect of these assessments is to 
create a climate basically unhealthy for federalism. 

In addition, the tensions inherent in the political process 
also run counter to the evolution of elite complementarity. The 
demographic artificiality and newness of African states as well as 
the evoluti n of integral nationalism thwart the emergence of the kind 
of value framework in v. i?h tolerance and diversity flourish. 
Consequently, political conflicts are too fundamental in nature, 
with elections becoming something akin to :,win all, lose all' battles 
between adversaries. It is because these conflicts are so basic 
and the stakes so high that single party or no-party control along 
centralized lines becomes an accepted feature of political life. 

The implications cf this for federalism are enormous. Since 
the crucial actors on the political scene tend to be alike in the 
manner in which they chafe at institutional or interest group 
restraints as well as in their conception of politics as something 
approximating a "zero-sum" game,38 little flexibility is left for 
such essential requisites of federalism as compromise and tolerance. 
Senegalese fears of eclipse in a Mali Federation dominated by 
Modibo Keita and his militant, unitary-minded Union Soudanaiso led 
to a hasty retreat from commitments no longer to their liking. 
Somewhat similar anxieties were evident in the discussions over the 
proposed East African federation, not only among the Baganda, the 
Arabs of Zanzibar, and the spokesmen for the moderately conservative 
Kenya African Democratic Union but, more significantly, among such 
principals as Prime Minister Obote of Uganda. Uganda's demand at 
the working party meetings for loose federal links was an outward 
expression of grave apprehensions. A comment on this state of mind 
was Kenya Minister of State Joseph Murumbi's statement at the 
height of the federation debateo 

I feel that in Uganda, we have this difficulty 
of the leadership there fearing they will be 
absorbed into an East African Federation. Some 
of the Uganda leaders feel they might become 
non-entities overnight.39 

The fear, as Adoko Nekyon expressed it, of being thrown into 
darkness 40 caused Ugandans to craw back from East African 
integration, unless unity were hedged about with sufficient 
restrictions to ensure broad freedom of action for the constituent 
parts. Obote and his cabinet colleagues recognized fully the 
centripetal tendencies in modern federalism as well as the "zero-
sum" gains situation of politics on much of the continent. Only 
conditions which involved considerably reduced load factors 
in particular a climate of tolerance and compromise — might have 
made a plunge into the unknown a decision of less magnitude, and 
it is these'eonditions which were largely lacking in the East 
Africa of 1963/64. 

A sense of community, the fourth requirement, has all too 
frequently been insufficient to the ne^ds of federalism in Africa. 
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Precisely because there io nothing natural about most of Africa's 
multi-tribal or proposed multi-territorial states, the building of 
a sense of community is one of the main challenges that face Africa's 
new leadership. Nigeria's serious tribal rioting of 1956 under-
scores the formidable o jstacles tc such an undertaking; this violence 
has led to the weaken_ng of inter-unit economic and political links 
and the repatriation :? man5 irundr ;ds jf thousands of people to 
their region of origin, emphasizing Iccal nationalism at the expense 
of Nigerian nationalism.41 Tor reasons already discussed, the new 
African leadership prefers to ireate a sense of community by the most 
direct means • t h'nd. with the coi; equence that it shies away from 
such re conciliations! institutions as federalism out of a fear that 
concessions to paroch; alism will inhibit modernization.42 Under 
certain circumstance0 the uni tary, one party or no-party systems to 
which ::hese leaders ve attracted are a"hle to foster elite linkage 
in tribally or r io lly compartmentalized statee; nevertheless the 
persistence of such ifferenres in large socially pluralistic states 
like Nigeria m: "rfs some form of t ecentr; lizea stri.ctural mechanism 
essential, alia oa; h ot neccesarily ? long classical federal lines. 

The nature of . nter-unit lir.kag points up the difficulties in 
the way of forging : s.r.r. cf cor.muni ;y. A combination of the 
colonial herit ;e a.:d >., lev of ^ oromic development has limited 
transactions -? tweet con,, guous sovereign states in eastern and 
western Afric a v V 1 between regions within such large countries 

as Nigeria and tie Congo ' Y.opo'J.uville). The effects of the colonial 
heritage, lact of coord 1 ated planninr and slow modernization, are 
evident in : . i ly ways' 1 j arbitrary linguistic divisions, the 
existence of competir:- ini po ,rly conrected road and rail services, 
the inadequacy of 1 " _e ->ii_muni ca t ions i.jt 3, and the special subsidy, 
tariff and commodity a, -cements between former metropolitan powers 
and their African associates. Also, because intersectoral flows 
between Afric n region. are relatively small,43 the coordination of 
the continent's coonor.a efforts is often accorded a lower priority 
than the maintenance oi access into existing high-priced markets in 
Europe and North America. 

Of course, where a strorg sense of community preceded the 
establishment of common pc3.it Leal institutions, the chances of these 
ĵoint institutions surviving separatist pulls in an area of low 
social and economic exchange are enhanced The importance of such 
a sense of community is illustrated by the cases of Somalia and 
Cameroon, wher3 irredentist sentimerts proved sufficiently strong 
to unify peoples artificially separated by the chance factors of 
colonial occupation. But subsequent events els /here in Africa 
have underlined the great estent to which these acts of integration 
by impulse ar3 special cases indeed, 

Finally, the fifth requirement, a .̂ 'ti of potential benefit, 
is inadequately satisfied in much >f Africa. I... assessing the 
benefits of wide territorial inte nation, .ea.de. have been all too 
prone to concentrate, statically, ipon the exist .ng situation and 
to pay little heec o the potentm • .. rth. Such an outlook 
is as paralyzing as it is one-sid ;d. In additicn, the nature of 
interest gioup activities in Afr: :a, \s cr mpared 0̂ those in Europe, 
gives little impetus to federation* Whereas expectations of 
rising prosperitjr lead European :nteres~ groups 0 seek increased 
transnational coordination, their Afric; n counterparts often lack 
this myth of potential benefit 4- arising from wide geographical 
unification. In th industrial societies of Europe "supranational-
ity and a lively spillover process are able to flourish"45 because 
pluralism, free enterprise, and a broad economic interdependence 
create a transnational framework within which the political actors 
must operate to a very great extent. Ey comparison, African 
politicians are mucr freer to dvtermine whether or not to enter a 
federation, because interest groups are neither as powerful nor as 
transnationally oriented as in Europe. m this sense, Uganda's 
Obote has greater manoeuvreability than France's ae Gaulle, 46 the 
former can refrain more easily from committing his country to a 
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•pnlj^j federation if..iie -concludes that the risks outweigh the 
anticipated rewards. And given the politician's full awareness of_ 
imme-diate. problems and risks, he is tempted, in setting his priorities, 
to play down the significance of potential benefits. 

* * * * * 

Since- the federal compromise would seem to have limited utility 
undar post-independence conditions in Africa, it logically follows 
thatr-constitutional relations will generally have to avoid the 
reconcil.national, middle and move to either unitary government or 
loose inter-unit arrangements. In the case of unitary systems,_ 
the ruling elites preference for such schemes is a response to its 
two essential challenges to successful administrations the mainten-
ance of national stability and unity and the achievement of_ 
modernization. Strong central leadership is viewed by civilian 
and military elites alike as a prerequisite for modernization. 
These men chafe impatiently at subregional limitations upon their 
authority and reject the conflicts and compromises of federalism 
as wasteful, disconcerting, and even corrupting. They seek order 
and symmetry, national integrity ana rapid strides toward industrial-
ization. Quite naturally, then, concessions to tribal and ethnic 
autonomy are feared as divisive manoeuvres. And wherever the 
leaders of the independence period made expedient moves to include 
subregionalist guarantees in^their constitutions in order to speed 
independence, the men in power of a few years later felt no com-
punction about breaking such colonialist-inspired safeguards in 
the name of higher responsibilities. 

The obverse of this drive for unitary forms is the fear of 
centralized power which these forms engender. In certain cases, 
anxieties on the part of traditional or territorial groups have 
led to the ultimate non-reconciliational extreme of demands for 
complete autonomy. But the dangers inhering in such demands were 
pointed out clearly by Chief Uba-emi Awolowo shortly after his 
release from prison; "the breaking up of Nigeria into a number of 
sovereign states," he stated, "will not only do permanent damage to 
the reputation of contemporary Nigerian leaders, but will usher in 
terrible disasters which will bedevil us ana many generations to 
come."47. Separatism is the "no-win" course of action for all 
parties involved in such constitutional disputes. 

However, many politicians vho took cognizance of local fears 
of an overweening center sought compromise solutions between the 
extremes of unitary government and total separation. Thus the 
same Lt.-Colonel Yakuba Cowon who ruled out the breakup of Nigeria 
as "economically and politically suicidal,"48 also ruled out a 
unitary system as unrealistic urd^r existing circumstances. "As a 
result of the recant ^vent and the other previous similar ones," 
he declared in a nationwide broadcast upon assuming power, "I have 
come to strongly believe that w^ cannot honestly and sincerely 
continue in this wise, as the btsis for trust and confidence in our 
unitary system of government has not been able to stand the test of 
time."49 

Realism, then, required a search for a compromise in the 
broad area between the extremes of strong centralization and full 
autonomy for constituent units. The extent of the Central 
government's competence would dsp-nd upon a number of factors such 
as the level of inter-unit transactions, tile tenacity of the will 
to union, the strength of parochial apprehensions, the closeness 
of elite linkage, and so forth. Supranational associations 
carried over from previous relationships, bringing with them a 
history of shared experiences, ilbeit sometimes painful, may add an 
impetus to the setting up of mo-"e comprehensive and Centralized 
constitutional arrangements. But the experience of the aecade 
following decolonization makes >no point quite evident; these 
constitutional arrangements must be designed, - s far as is 
practicable, to conform to the oasic configurations of power in 
the area or they are not likely to endure the test of time. To 
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miss this pojurt~is t-o--tempt__grave instability, and perhaps the 
destruction--of the state itself. 

At this juncture in history it is possible to analyze the logic 
behind the trend toward the extremes of unitary government and 
separatism as well as the reaction, in certain cases, away from these 
extremes and in the direction of various reconciliational compromises. 
But it is premature to draw any but the most general conclusi )ns on 
the nature of the reconciliational models which will be utiiisable 
in modern Africa. As was indicated in the main body of this paper, 
classical federalism has thus far failed to provide a workable 
balancing mechanism between the competing claims of parochial and 
countrywide nationalism. Even in Nigeria, a land of great size and 
broad diversity of traditional groupings, the protections of federal-
ism proved unavailing. This incapacity to act as a guarantee of 
subregional interests was in no way lost on Africa's tribal or 
territorial leaders. They were genuine in their desire for 
national and international unity, but they were reluctant to pay the 
rjrice that such unification seemed to entail. Thus while new 
experiments with classical federalism cannot be precluded especially 
in Nigeria, the growing awareness of its centripetal implications 
makes unlikely any large-scale return for the present to experiments 
with this constitutional form. 

But if classical federalism has limited utility, it follows 
that the urgent need for some type of interterritorial arrangement 
will have to be met largely by other reconciliational devices. Here 
it is necessary to point to the creative role that neo-federal 
arrangements are likely to play in the future. Neo-federalism, 
an archetype which applies to a wide gamut of supranational relation-
ships which may potentially develop into new forms of federalistic 
or genuine federal polities, is a useful category for the broad 
array of transnational institutions emerging in the world today. 
What Francois Perroux calls "the solidarity of the plurinational_ 
infrastructure"50 may be an apt way of describing modern manTs 
answer to the challenge of modernization in an era of mini-national-
ism. Surely in today's Africa, to be innovative is only to be 
realistic. 

In neo-federalism, then, we find a creative attempt to 
preserve the essence of unity in the face of massive centrifugal 
pressures. In Africa, a number of inter-unit associations exemplify 
the present-day search for such innovative associations. The 
French-speaking states of west and equatorial Africa have worked out 
a number of interterritorial relationships which integrate the 
sovereign states in a limited way. The Afro-Malagasy Common 
Organization, successor to the Union Africaine et Malagache, has 
pursued common political ana social as well as economic activities. 
At the 1966 Heads of State meeting in Tananarive, OCAM statesmen 
endorsed President Leopold Senghor's inter-African cultural 
activities and supported studies on the possibilities of a joint 
insurance company and planning conference. In the past, the OCAM 
has taken a strong political position on such questions as Ghanaian 
subversion, participation at the 1965 Accra summit conference, and 
accommodation with Tshombe's Congo republic. The Central African 
Economic and Customs Union has progressed, slowly in the direction 
of common developmental policies ana fiscal and customs arrangements; 
significantly, the beginning of construction on a joint oil refinery 
at Port Gentil, Gabon, was hailed by President xjeon Mba as a 
"brilliant success. . . which may preview this African unity which 
we all desire."51 Perhaps most significant of all, the Council of 
the Entente has provided the foundation for economic, social and 
political cooperation. Although the Entente has no interterritorial 
institutions,it boasts considerable achievements in joint diplomatic 
representation, foreign policies, port facilities, railway links, 
and solidarity funds. The solidarity fund involves a valuable 
means of redistributing Ivory Coast wealth to the poorer members of 
the grouping.52 Senegalese Foreign Minister Doudou Thiam's 
appraisal of the Entente is interesting. 
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This is undeniably a flexible type of organization. 

It takes account of certain realities in present-day 
A -ca, particularly national realities. But there 
are weaknesses too in the Conseil de lfEntente. 
Notwithstanding the safeguards written in, certain 
states fear they may become satellites of the Ivory 
Coast. Moreover there are difficulties in the 
organization of common financial arrangements, 
notably the distribution of the Customs receipts, 
collected at the port of Abidjan, which belong 
jointly to several states.53 

Despite these difficulties, the leaders of the Entente states have 
spoken most hopefully regarding the future of their grouping. For 
example, the presidents of the Ivory Coast, Niger, and Upper Volta 
jointly declared after a meeting in Upper Volta in December 1964 that 
they envisaged "an eventual fusion of their three countries."54 

In English-speaking Africa the trend is much the same. Once 
the delegates to the working party on East African federation openly 
revealed the extent of their differences, a higher priority was placed 
upon strengthening the East African Common Services Organization than 
upon political federation as such.55 From this point onward, a 
search took place — and continues to take place — to find a firm 
flooring on which a supranational organization of limited competence 
could be established for the long term. The process of decentralizing 
some of the more politically sensitive fields of responsibility has 
been disheartening to the observer. In such areas as currency 
coordination, university development, military cooperation, the 
encouragement of interterritorial trade, industrial location, and 
joint initiatives in attracting touri3m, movement has been in the 
direction of a weakening of links. The key question now is whether 
the momentum of disintegration can be stopped before running its full 
course. Can the non-essentia.1 be jettisoned and the ship of 
transnational union be saved with some of its cargo still intact? 
If this can be accomplished, the decentralizing process should be 
viewed as a creative,or at least a life-preserving, one.56 

It is too early to predict whether lasting neo-federal links 
can be forged in East Africa. Many East Africans have come to 
pessimistic conclusions, reasoning that the failure of all partners 
to ratify the Kampala agreement is a bad omen for the unity of the 
region. Thus Uganda's Shafiq Arain told the November 1966 meeting 
of the Central Legislative Assembly that "the Kampala agreement has 
been made sheer mockery." On the basis of this experience, he 
predicted "that if there was a way of dividing the Railways and the 
Post Office in East Africa we would be doing just that."57 

On the brighter side, however, is the serious consideration 
East Africans are presently giving both to the Philip Commission's 
report on the future of the East African common market and common 
services and to the treaty of cooperation between the three countries. 
Success in these negotiations will be a victory for neo-federalism. 
Indications are that the draft treaty includes major proposals 
redefining the role ana powers of the East African Central legislative 
Assembly and the EACSO Secretariat, relocating a number of the 
constituent section of EACSO in Uganda and Tanzania, moving the EACSO 
Secretariat in whole or in part from Nairobi, decentralizing the 
University's activities, and setting out a new system of economic 
cooperation.58 Provided that agreement can be reached on some such 
cooperation and present uncertainty over the future of East African 
links can be ended, a quickening of commercial activities can be 
anticipated.59 

In the case of Nigeria, the constitutional picture is one of 
great unpredictability. At the September 1966 national conference 
on Nigeria's future constitution, Lt.-Colonel Gowon said he believed 
that the delegates should reject both a unitary system and complete 
separation. He then advanced four possibi-ities as practicable 
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courses of action: 

1 A federal system with, a strong central government, 
2. A federal system with a weak central government, 
3. Confederation, 
4. An entirely new arrangement peculiar to Nigeria.60 

A combination of the latter two categories, envisaging new decentral-
ized constitutional structures, may well fit the broad description 
of neo-federalism. Particularly interesting from this standpoint 
is the fourth category, since such an African-inspired initiative 
could act as a precedent for other large African states seeking to 
harmonize similar deep-seated subregional differences. 

Although the All-Nigeria Constitutional Conference recommended 
that Nigeria retain its federal form of governmental Eastern leaders 
resisted a return to the former order. At the Lagos conference, 
Eastern spokesmen proposed that Nigeria should become a confederation 
of four largely autonomous regions. Eastern Nigeria's Military 
Governor, Lt.-Colonel Ojukwu, repeatedly denied any wish for secession 
at the same time, however, he asserted that "the factors which make 
for a true federation do no longer exist."62 Anti-Ibo violence had 
led to a constitutional impasse. Eastern Nigerians spoke earnestly 
of seeking ways and means for ensuring the continued existence of 
the "giant of Africa," but their anxieties caused them to shun 
Lt.-Colonel Gowon's appeals to return to the October constitutional 
conference. Clearly, unless greater trust emerges at all levels, 
the sense of community and inter-reliance intrinsic to federalism 
will be lacking, making the adoption of such a constitutional 
system difficult indeed. In that event, a reduction in integration 
load factors will become a creative act, for a looser type of state-
form will seem essential to keep the country intact. 

In conclusion, the trend from federalism to neo-federalism in 
Africa is not an indication of failure, but a practical adjustment 
to the dynamic interplay of forces which were thrust to the surface 
at the time of independence. The proponents of neo-federalist 
arrangements may yet demonstrate the way to unity by effecting a 
lasting reconciliation between general and particular interests at a 
time when the nature of the political process in the third world 
makes old formulas suspect. Perhaps a widespread realization that 
integration tactics, even objectives, have shifted and that political 
federation is no longer deemed the immediate goal under all circum-
stances may lead to a healthy easing of tensions. Such a general 
relaxation might prove productive over the long pull, allowing men 
to build gradually upon an ever increasing functional interdependence. 
As Tanganyika's Governor G.S. Symes astutely observed following the 
failure of efforts in the 1930's to bring about political closer 
union s 

This Government is in complete accord with the 
recommendation of the /"Joint Select Committee 
on Closer Union in East Africa_7 that the 
several Governments should develop the maximum 
co-operation that can secure the public interest 
and promote efficient and economical management 
of the public services. In so far as Tanganyika 
is concerned the process of co-operation may 
prove to have been simplified by the decision 
that a political or constitutional union of the 
three Territories is no longer an imminent 
issue.63 

Paradoxically, then, the most effective federalists of the present 
era may well be those who shun the lures of the political kingdom. 
Such an approach may lack drama, but results are what matter most. 
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TER1S OF ASSOCIATION 

INTERII COUNCIL 0? 2H ISTSR3 OF THE 
ECONOMIC C 01.2 UNITY OF EASTERN AFRICA. 

THE ECONOMIC COMMUNITY OF EASTERN AFRICA 
TERi,S OF /iSSOCIATION 

Pursuant t o the Resolution adopted by the Sub-
Regional Ifeeting on Economic Co-operation in East A f r i ca held 
in Lusaka, Zambia, from 26 October to 2 November 1265 
(E/CN.14/346 - E/CN.14/ECOP/12) the Signatories to these 
Terms of assoc iat ion hereby confirm the i r Governments' a c cept -
ance of the recommendation to establ i sh the Economic Community 
of Eastern ' i f r ica and undertake to negot iate a Treaty by which 
the Community sha l l formally come into being and to seek 
r a t i f i c a t i o n of th is Treaty by the Member States . 

Pending r a t i f i c a t i o n of the Treaty by the Member 
States , the Signatories being duly const i tuted as the Interim 
Council of M n i s t e r s as provided f o r in the above Resolut ion , 
do hereby accept on behalf of the ir Govenments the Terms of 
Assoc iat ion as hereunder descr ibed . 

These Terms of Assoc iat ion sha l l const i tute a t rans-
i t i o n a l agreement governing the means of co -operat ion between 
the Member States p r i o r to the formal establishment of the 
Community. 

ARTICLE 1 
Ali/B OF THE COM'UNITY 

1. The aims of the Community s h a l l be: 
(a) to promote through the economic co-operat ion 

of i t s Member States a co-ordinated develop-
ment of their economies, e spec ia l l y in industry, 
agr i cu l ture , transport and communications, trade 
and payments, manpower and natural resources ; 

(b) to further the maximum poss ib l e interchange of 
goods and serv ices between i t s Member States 
and, to this end, to eliminate progress ive ly 
customs and other barr iers to the expansion of 
trade between them as wel l as r e s t r i c t i o n s on 
current payment transact ions and on c a p i t a l 
movements; 
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( c ) to contr ibute the orderly expansion of trade 
betwee; ^e Leriber St?tes and the rest of the 
world and, t o th is end, trice measures which 
render the i r products r e l a t i v e l y competit ive 
with goods imported from outside the Community, 
and to seel- to obtain more favourable condit ions 
f o r the i r products in the world market; and 

(d) by a l l these e f f o r t s and endeavours t o make a 
f a l l contr ibut ion to the economic development 
of the continent of .Africa as a whole. 

.ARTICLE 2 
GElsZRAL UNDERTAKINGS 

2. In order bo achieve the aims of the Community, 

the 2.ember States sha.ll: 
(a) within the Comir mity and without, work in c l o se 

co -operat ion with one another and co -ord inate 
and harmonise the i r economic p o l i c i e s ; 

(b) keep each other informed and furnish the Corn/unity 
with the information required f o r the 
achievement of i t s aims; 

( c ) within the Community, consult together on a 
continuous b a s i s , carry out studies and, in 
the ir l i g h t , determine the areas and l ines of 
economic development to be undertaken in common; 

(d) endeavour to formulate and adopt common p o l i c i e s , 
and negot iate end conclude Agreements between 
themselves or through the medium of the Community, 
designed to serve the achievement of i t s aims, 
including the common development of s p e c i f i c 
branches of industry, the j o i n t operation of spe-
c i f i c transport and communications se rv i ces , j o i -
nt research, training of manpower and the .joint 
implementation of 6ther pro jec t s as wel l as 
of common trade and payrents arr-nrements; 
and 

(e) ensure, within the Community and without, that 

the common p o l i c i e s that have been adopted and 
the Agreements that have been concluded f o r 
the achievement of the airs of the Community 
are carr ied out. 



3. 1-ernber States s h a l l take a l l steps required f o r the 

implement at ion of the Decisions and Re c ommendat i ons of the 
Community, duly adopted and r a t i f i e d by responsib le lumber 
States and f o r the prov is ion of budgetary and other respurces 
f o r the i r implementation. 

iiRTICLE 3 

CO-OPERATION BETTQSN l.SftEER STATES AND WITH OTHER 
BODIES 

4. Nothing in these Terms of' /association sha l l be deemed 
as preventing indiv idual Fember States from talcing, within 
the Community or without, common measures of economic co -opera -
t ion without the agreement of other Ifember States provided 
that such measures do not pre jud ice the aims of the Community. 

5 . Member States which belong to or j o i n other systems 
of economic co -operat ion s h a l l inform the Connunity of the i r 
membership and nf those prov is ions in the i r const ituent ins t ru -
ments that have a bearing on these Terms of Assoc iat ion . 

ARTICLE 
STRUCTURE 

6. The Community when establ ished sha l l have, as i t s 
p r i n c i p a l organ, a Council of ^Ministers, an Economic Committee 
and a Permanent Secre tar ia t , the composit ion, powers and 
funct ions and procedures of which s h a l l be described in the 
Treaty. The Community may a lso es tab l i sh subsidiary organs 
and other bodies as may be required and provided f o r in the 
Treaty. 

ARTICLE 5 
DECISIONS AND REC0MK5TJDATI0NS 

7. Pending r a t i f i c a t i o n of the Traty which sha l l 
make prov i s i ons , in ter a l i a , with respect to Dec is ions , 
Resolut ions , Recommendations and Voting Rules, the Interim 
Council hereby agrees that i t s Dec is ions , Resolutions and 
Recommendations, adopted unanimously s h a l l p rov i s i ona l l y 
apply between the Member States . Decisions v/hich are arrived 
at unanimously at any Meeting of the Interim Council at which 
some Ifember States are not present sha l l be re ferred back t o 
absent Member States f o r the i r assent, such assent to be 
s i g n i f i e d to the Permanent Secretar iat of the Interim Council 
in writ ing within three months of such r e f e r r a l . 
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ARTICLE 6 

H, 1ERII COUNCIL OP lUiTSTERS - COIPOSTION, POWERS 
AND PROCEDURES 

8. Kembership of Interim Council of : i n i s t e r s of 
the Economic Community of Eastern A f r i c a sha l l be open to a l l 
such J bribers and Associate Members of the United Nations Econ-
omic Commission f o r A f r i ca as f a l l within the area known as 
The East African sub-region, namely the area comprising 
Ethiopia, Somalia, Kenya, Uganda, the United Republic of 
Tanzania, iaalawi, Zambia, Burundi, Rwanda, I adagascar and 
Mauritius, and such other countries as the Interim Council of 
1 i n i s t e r s or the Council of I i n i s t e r s may decide to admit. 

9. Pending creat ion of i t s Council of I - inisters under 
the Treaty, the Interim Council of ministers sha l l be compo-
sed of I i n i s t e r s respondible f o r economic a f f a i r s or planning 
or of other 7 i n i s t e r s designated by the i ember States o r , in 
except ional circumstances, by p l en ipo tent iar i e s at Iv inister ia l 
l e v e l ; s h a l l determine those areas of economic development 

to be undertaken in common by Member States , the manner and 
degree of such development and the time required there f o re ; 
sha l l meet at times and at places as i t may i t s e l f deem 
necessary, a quorum fo r such meetings being two-thirds of the 
Member States . 

10. The Interim Council sha l l have power to es tab l i sh 
an Interim Economic Committee and i t s subsidiary bod ies . 

11. The Interim Council sha l l have, as i t s p r i n c i p a l 
immediate task, the draf t ing of the Treaty governing this 
Economic Community of Eastern / i f r i c a , the submission of the 
Treaty to Member States and the i n i t i a t i o n of act ion as may 
be deemed necessary and appropriate to f a c i l i t a t e the r a t i f i -
cat ion of the Treaty. 
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UNIVERSITY 30LL5G5 CCE jTSHSTgE ON SOCIAL 3CEX05, 

D5CEi'B3R 19TH TO 22 D, 1966. 

' OPPORTUNITIES FOR A GREATER EASTERN AFRICA 

(Paper submitted to the Conference by the 
Minister f c r Labour, Dr. J.G-. Kiano) , 

The concept of Pan Afr i canism i s not new. I t dates 
as f a r back as the c l o s e of the l a s t century and ear ly in the 
twentieth century v/hen some Americans of A f r i can o r i g i n sought 
t o p o p u l a r i s e the idea of unity and brotherhood between 
Americans of A f r i can o r i g i n and the peoples of A f r i c a . A 
second o b j e c t i v e i n promoting th is idea of Pan Afr icanism 
was to champion "Negro Freedom" both in A f r i c a , America and 
the West I n d i e s . The l a t e Dr. W.E.B. Du Bois of U.S.A. became 
the c h i e f spokesman of Pan A f r i c a n i s t i d e a l s during th is p e r i o d . 
In 1919 he convened the f i r s t Pan Afr i can Congress in Paris and 
i n 1921 the second Pan A f r i c a n Congress was held in var ious 
c a p i t a l s « f Europe. liixfortunately a f t e r 1923 the Pan A f r i can 
movement began to d e c l i n e . The main reason f o r the d e c l i n e 
appears t o have been the f a c t that p a r t i c i p a t i o n by Afr i can 
leaders in these Congresses was g r e a t l y l imi ted and most 
p a r t i c i p a n t s were e i t h e r American Negroes or i n t e l l e c t u a l s 
from the West I n d i e s . Another contr ibut ing of these Pan 
A f r i c a n Congresses were. To some i t was e s s e n t i a l l y an 
attempt to br ing about r a c i a l s o l i d a r i t y ; t o others i t was a 
p o l i t i c a l l y insp i red movement t o p r o t e c t the r i g h t s of A f r i can 
viz—a—viz the League of Nations and s t i l l t o some other p a r t -
i c i p a n t s i n these conferences educat ional and economic reforms 
were c a l l e d f o r , implying that these were necessary b e f o r e the 
Afr i cans were ready f o r se l f -government . Obviously, t h e r e f o r e , 
i t was not s t r i c t l y c o r r e c t at t h i s early stage of Pan A f r i c a -
nism to regard i t as a movement because there was nothing 
cohes ive about i t s in tent i ons or a s p i r a t i o n s . 

I t was soon a f t e r the Second World War that a much 
more a r t i c u l a t e approach t o Pan Afr icanism began t o appear. 
The Pan A f r i can Congress held in Manchester i n 1945 dec lared 
solemnly: 

" the s t r u g g l e f o r p o l i t i c a l power by c o l o n i a l and 

s u b j e c t peoples i s the f i r s t step towards, and the 

necessary p r e r e q u i s i t e t o , complete s o c i a l , economic 

and p o l i t i c a l emancipation. We are unwi l l ing to 

s tarve any longer while doing the worlds drudgery, in 

order to support , by 6ur poverty and ignorance f a l s e 

a r i s t o c r a c y and a discarded ir .perial ism. We condom 



the monopoly of c a p i t a l and the r o l e of pr ivate 
wealth and insustry f o r pr ivate p r o f i t alone. Tie 
welcome economic democracy as the only r e a l democracy." 

Our Pres ident , His Excel lency Mzee Jomo Kenyatta, Dr. Kwame 
Nkrumah and Dr. Da Bcis were among the leading persona l i t i e s 
Pan Africanism suf fered from the f a c t that i t s meetings were 
being held in Europe under the leadership and insp irat ion of 
"men about to go home t o lead Afr ican n a t i o n a l i s t movements" 
in the i r respect ive countr ies . These cantional struggles in 
the respec t ive African t e r r i t o r i e s tended t o push to the 
background Pan African a c t i v i t i e s whether economic or 
p o l i t i c a l or even ethnic but the s p i r i t of comradeship never -
theless continued to be f e l t by these leaders . 

We may consider the third phase of Pan Afr ican move-
ment as dating between the F i rs t A l l - A f r i c a n Peoples ' Confer-
ence held in Accra in 1958 and the establishment of the 
Organisation f o r Afr ican Unity in 1963. During th is per iod 
n a t i o n a l i s t leaders in d i f f e r e n t parts of A f r i c a a c t i v e l y 
sought to co -ord inate the i r e f f o r t s in order to acce lerate 
the process o l i b e r a t i o n of Mother Afr i can . As one can 
imagine, there fo re , p o l i t i c a l reso lut ions and programming 
took the upper handand economic considerations only appeared 
in the form of condemnation of exp lo i ta t i on associated with 
co lonia l i sm. 

However, in terms of our t o p i c today, a major step 
was taken in Eastern and Central A f r i c a during the third phase 
of the Pan Afr ican movement. This was the establishment of the 
Pan Afr ican movement of Eastern and Central A f r i c a (PAFMECA). 
The f i r s t meeting of PAFMECA took p lace in Mwanza, Tanzania 
in 1958. Like a l l other Pan African conferences the question 
of l i b e r a t i o n of A f r i ca from co lonia l i sm was the main concern 
at the f i r s t and subsequent meetings in PAFM9CA, 
PAFMSGA continued as an organization u n t i l 1963 (as a matter 
of f a c t i t has never been o f f i c i a l l y d isso lved) and i t did 
create the frame of re ference f o r the greater Eastern A f r i ca 
which i s now beginning to take shape as I sha l l show la te r in 
this paper. I t i s interest ing at th i s juncture to point out 
that in May 1963 a meeting of leaders passed a reso lu t i on in 
Addis Ababa that Ethipia and Somalia should become members 
of PAFMECJA i n addit ion t o Kenya, Uganda, Tanganyika, Zambia 
and. Jkialawi and that the doors should be kept open f o r Afr ican 
p o l i t i c a l par t i es i n Rhodesia, Basutoland and South Vest A f r i c a 
and. Bechuanaland to j o in should they so des i re . Accordingly the 
name PAFUEGA was changed to PAFYECSA. 
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I f th is idea l of a PAF1.ECSA region was ever to be 
achieved no one could, doubt at this time the f a c t that i t s 
nucleus would be the East Afr ican Common flarket and East 
Afr i can Common Services Organization. This was because 
Kenya, Uganda and Tanzania had had the i r economies, the i r 
communication system, the ir currency and even the ir higher 
education system co-ordinated and o f ten administered jo int l } r 

f o r as f a r back as the 1920 's . In 1926, f o r example, as 
resu l t o f the Ormsby-Gore Commission the governors of the 
three t e r r i t o r i e s held t h e i r f i r s t meeting to discuss matters 
of mutual•interest in terms of acce lerat ing the general econo-
mic development of East Afr ica* This was fo l lowed by the 1929 
Hilton Young Commission cn Closer Union of East Afr ican 
t e r r i t o r i e s . Though no d e f i n i t e arrangements were made then, 
nevertheless these meetings of govenors continued i r regu lar ly 
u n t i l a f t s r the Second World Y/'ar when Bri ta in thought of 
formal is ing the governors ' conference and r a t i o n a l i s i n g the 
structure of the various i n t e r - t e r r i t o r i a l bodies in order to 
give them l e g i s l a t i v e and cons t i tu t i ona l standing; thus the 
East Afr i can High Commission came into being in 1946. When 
i t became abvious that the three East Afr ican t e r r i t o r i e s 
would sooner become independent, a conference v/as held in 
Br i ta in in 1961 to make arrangements f o r transforming the 
East Afr ican High Commission into the East Afr ican Common 
Services Organization. I t was very much envisaged then that 
the three t e r r i t o r i e s would const i tute a p o l i t i c a l federat ion 
as soon as a l l three were independent. Were th i s to succeed 
then one would have expected Jvialawi, Zambia .arid eventually 
Rhodesia and poss ib ly Bechuanaland to j o in the Federation, 

Unfortunately the idea on East Afr i can p o l i t i c a l f ederat ion 
did not succeed but economic co -operat ion and i n t e r - t e r r i t o r i a l 
s e rv i c e organisations have continued to e x i s t . This co -opera-
t i on in East A f r i ca has not been without upheavals and strains 
during the short per iod that the three countries have been 
indep-endent. 

The main issue has been how to achieve and maintain 
equitable d i s t r i b u t i o n of the p r o f i t s accruin • from the Common 
Market. The second reason i s how t o d i s t r i b u t e f a i r l y the 
cost of maintaining the Common Serv i ces , and therdly how to 
d i s t r i b u t e industries using the whole of East A f r i ca as the i r 
market and which p r e f e r t o be s i ted mainly in one of the 
three t e r r i t o r i e s . Short term so lut ions have been suggested 
and in some cases put in to e f f e c t without . vc/. success . 
We had the Raisman formula which, i n sir .r le c a l l e d 
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upon Kenya t o pay ' i - .^cst p o r t i o n of the c o s t of running 
the Common Serv ices because i t appeared that Kenya rece ived 
the b i g g e s t share of the Common I'^arket. V/e then had the 
infamous Kampala Agreement which was signed but never 
respected or observed. The b a s i c idea i n t h i s Agreement was 
quota r e s t r i c t i o n s of trade and encouragement of l o c a l indus-
t r i e s p a r t i c u l a r l y in Tanzania and Uganda so that they may 
ir/port l e s s from, and export more t o , Kenya, v*ith the break-
down of the East A f r i c a n currency the Kampala Agreement was 
shelved. I t then became increas ing ly f e l t that what was need-
ed was a thorough and fundamental examination of the economic 
and s e r v i c e r e l a t i o n s h i p s of the East A f r i can set up which 
would lead t o long-term rather than short term s o l u t i o n s . 
Consequently the P h i l l i p s Commission was e s t a b l i s h e d and we 
should be hearing i t s f i n a l recommendation in the very near 
f u t u r e . What i s most encouraging, however, in terms of the 
p o s s i b i l i t y of c reat ing a g rea ter Eastern / - f r i c a i s that 
desp i t e the f a c t that these d i f f i c u l t i e s were be ing experienced 
among the East A f r i can t e r r i t o r i e s never the less a conference 
was convened in Lusaka under the auspices of the United Nations 
Economic Commission f o r A f r i c a t o d i s cuss the p o s s i b i l i t i e s of 
promoting an econoi.-ic community of Eastern A f r i c a : inc luding 
not only Kenya, Uganda and Tanzania but E t h i p i a , Somalia, 
Ruanda Burundi, Zambia, l a u r i t i u s and Rhodesia when she becomes 
an Afr i can governed t e r r i t o r y . Thus i n addi t ion to the 
countr ies a f f i l i a t e d to PAFM3CSA i n 1963 the French speaking 
countr ies i n Eastern A f r i c a were a l so t o be involved in these 
most important d i s c u s s i o n s . 

Background to t h i s conference was not only the PAFI'ECSA 
i d e a l but a l s o the f a c t that the Pan A f r i c a n movement was b e g i n -
ning to accept a reg iona l approach p a r t i c u l a r l y in the f i e l d 
of trade and economic development without l o s i n g s ight of 
the long run cont inent -wide i d e a l . For example, the OAU was 
es tab l i shed in 1955 as an a l l - A f r i c a o rgan izat i on , ye t var ious 
Afr i can States were already organis ing themselves on 
r e g i o n a l b a s i s . There was the unfortunate Ghana-Guinea--:ali 
Union vfoich was great ly h a i l e d but which soon came t o nothing . 
There was a lso the OCAli which was e s tab l i shed in 19C5 
and i s s t i l l f u n c t i o n i n g . And by t h i s time there already 
ex i s ted 18 A f r i can countr i es being mainly the f o r or French, 
Belgium and I t a l i a n c o l o n i e s "who as a group were a s s o c i a t e 
members of the European economic community. 



- 5 _ 

7/hat I am trying to i l l u s t r a t e here i s that within 
the purview of OAU, regional economic and even p o l i t i c a l 
groupings are considered not as a step backward from i d e a l -
i s t i c Fan Africanism but rather as the f i r s t r e a l i s t i c and 
p r a c t i c a l steps towards eventual commercial, industr ia l 
and even p o l i t i c a l co -ord inat ion throughout the whole cont in -
ent. This approach i s accepted by the United Nations Economic 
Commission f o r A f r i c a which sponsored the Lusaka Conference. 
The Conference noted that reg iona l approach t o industr ia l 
development v/as l i k e l y to r e su l t in a s i g n i f i c a n t l y f a s t e r 
rate of i n d u s t r i a l i s a t i o n than would be the case were the 
process to be undetaken on i s o l a t e d country b a s i s . The 
Secretar ia t of ECA had actual ly worked out a number of large 
s ca le industr ies which could be establ ished in the Eastern 
Afr ican region as a whole but which could not be economically 
run to serve one or two of the countr ies in quest ion. A large 
s ca le s t e e l industry i s an example of such heavy industr ies 
which could come in to being only i f the whole region came t o 
some agreement, according to the f ind ings of the Secre tar ia t . 
The Conference a lso noted that because of the var ie ty of 
produce within the region the volume of trade among the members 
would be increased s i g n i f i c a n t l y instead of importing some items 
from overseas. This idea of increasing trade among .African 
countries i s very much in accordance v/ith the aims and hopes 
and ob j e c t i ves of the OAU. I t i s a lso very much in agreement 
with the f e e l i n g s of the developing countries who attended 
the United Nations Conference on Trade and Development in 
Geneva in 1964. In that Conference i t v/as noted very strongly 
that the economic gap between the highly indust r ia l i sed and 
developing nations continue to wide. The pr i ces of the primary 
goods which the developing countries send to the highly 
industr ia l i sed countries s u f f e r from chronic f luc tuat i ons 
while the pr i ces of the heavy i n d u s t r i a l exports to the 
developing countries continue to r i s e . 

The almost t o t a l dependence of the developing countries 
upon the indus t r ia l i sed countries as the export markets continue 
to d iv ide the world in to the "have" nations (that i s the highly 
industr ia l i sed countr ies) and the "have not" nations (that i s the 
developing countr i es ) . I t i s f e l t by this wri ter that unless the 
developing contr ies themselves de l ibera te ly increase trade among 
themselves and reduce the i r depenents upon export markets in the 
industr ia l i sed countries the economic gap w i l l continue to widen, 
because the industr ia l i zed countries do not seem deter : ined to help 
in s t a b i l i z i n g p r i c e s at primary products . I t would indeed be 
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a great achievement in Eastern .Africa i f the countries in 
th is region establ ished an economic community to increase 
volume of trade among the member countries and to create 
circumstances which v/oulc1 j u s t i f y establishment of a good 
number of heavy industr ies serving the whole region. Another 
great advantage that would ar ise has to do with the present 
"cut throat" competition f or f o r e i g n investments which a l l 
developing countries are angaged in . The time has come Tirhen the 
developing countries in the world and par t i cu lar ly in A f r i c a 
should convene a f o r e i g n investments' conference in which a l l 
the concessions and advantages given to the f o re ign investors 
would be so standardised that these f o re ign investors w i l l 
cease t o play one developing country against another. 
Were we to establ i sh the economic community of Eastern A f r i c a 
the f i r s t thing we would do i s to agree on such a convention 
so that an investor w i l l not say to any member of the commun-
i t y : "unless you give me such and such a concession I sha l l go 
to Zambia or t o Ethiopia or t o l a lawi , e t c . , e t c . " 

I t was most g r a t i f y i n g that the Lusaka Conference 
came out with agreed p r i n c i p l e s and ob j e c t i ves which are 
attached here as Appendix I . The countries concerned are 

expected t o s i g n i f y the i r approval to these ob jec t ives so 
that the next conference can be held to take us as c l ose as 
p o s s i b l e to this great aim of an economic community f o r 
Eastern A f r i c a . This is a moment f o r greatness. We sha l l 
e i ther meet the challenge and become the f i r s t in the under 
developed world to meet the problems fac ing developing countries 
in a concrete manner or f a i l in the labrinyth of petty p o l i t i c s . 
The ideals of Pan Africanism are now meeting the acid t e s t of 
p r a c t i c a l programmes and operative i n s t i t u t i o n s . I t was a l r ight 
to reso lve that when Africans take over the reigns of government 
they, sha l l a l l unite throughout the continent to f u l f i l the i r 
dreams of unity and brotherhood # Now that we i^fricans have 
the opportunity to create the necessary i n s t i t u t i o n a l arrangements 
f o r the Eastern Afr ican Economic Community as wel l as continue to 
strengthen the OAU. 

This b r i e f d iscuss ion on Pan Africanism as re la ted 
to the p o s s i b i l i t i e s of bringing about an Economic Community 
f o r Eastern African cannot be considered complete without 
mentioning a few f a c t o r s and events which have i n t e n s i f i e d the 
f e e l i n g of need f o r c c -operat i cn and cc -ord inat ion among some of the 
countries within the region. When, several years ago, the struggle 
f o r the downfall of the s o - c a l l e d Federation of Rhodesia and Ivyasaland 



was at i t s height , i t v/as only natural and l o g i c a l f o r the 
Afr ican people in that area to consider ser ious ly the 
p o s s i b i l i t y of economic and p o l i t i c a l t i e s with the i r brothers 
to the north, namely Tanzania, Kenya and Uganda, among others . 
Thus co -operat ion among Afr ican leaders of East A f r i c a and 
those from the defunct Federation has been c l o s e and intimate 
s ince and even b e f o r e the beginning of PAFMECA. I t was 
obvious that i f the Federation co l lapsed (as i t did eventually) 
trade and p o l i t i c a l t i e s with the East Afr ican group of Kenya, 
Tanzania (then Tanganyika and Zanzibar separately) and Uganda would 
be f a r much more pre ferable than such t i e s with South A f r i c a . 

Following the break up of the Federation of Rhodesia 
and i\Tyasaland and the achievement of independence by Falawi 
and Zanbia a new s i tuat i on has been p r e c i p i t a t e d to make the need 
f o r t i e s mentioned above a l l the more f e l t . Trade between Zambia 
and Rhodesia under i l l e g a l Smith i s almost at s t a n d s t i l l , and 
even Malawi's overtures t o Rhodesia and the Portuguese v / i l l not 
so lve ^Malawi's economic problems or remove the tragedies of 
p o l i t i c a l i s o l a t i o n by f e l l o w African neighbour-nations. Thus 
act ions l ink ing Zambia and eventually Ivalawi to the East African 
a l l i a n c e have already started to take shape. Trade discuss ions have 
taken p lace severa l ly between East Afr ican and Zambia leaders . 
As a matter of f a c t trade volume has sharply r i sen during 1S65 
and 1966. Talks about a railway l i n k have been r i f e of l a t e and the 
improvement of road communication i s already underway. Y.'ith improved 
communication there w i l l c e r ta in ly be increased trade and more 
economic and even p o l i t i c a l co -ord inat ion of s e l e c t under-
takings. Arrangements f o r the o i l p ipe l ine from Tanzanian 
coast to Zambia have now been concluded. These are i l l u s t r a t i v e 
examples of how Greater Eastern A f r i c a is emerging perhaps 
unhailed and unsung but as a matter of f a c t . Let us a l l 
wish Greater Eastern A f r i ca a l l success and l e t us a lso 
reso lve to do our share to make i t a success . 
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Certainly the vast majority of political scientists, and 
undoubtedly all development economists, would reject the claim 
that the phenomenon and the problem of economic development falls 
within the professional disciplinary scope of political science. 
It would be agreed that like all good citizens of the world 
political scientists rightfully have an abiding concern with the 
improvement of the material welfare of mankind. It would also be 
recognized that those political scientists specializing on the 
developing areas ought to be particularly concerned with economic 
development, if only because the latter constitutes such a major 
component of contemporary political ideology and rhetoric, «LS WC-1 
as public policy. But to go beyond this and suggest that econo 
dev lopm< .it as a distinctive scientific problem is or should be 
preoccupation of political scientists—as distinguished from be' 
used as an independent variable in political analysis—would pro 

iC 

oke 
;he profession. Indeed, many professional dorision within 

economists are not at all cure that economic development falls 
within the scope of economics as a scientific discipline* 

No one, of course, has proposed expanding the scope of political 
science—the social science discipline already most burdened with 
endless and fruitless debate over the nature of its boundaries. It 
has been proposed, however, that the ancient and honorable subfiold 
of "political economy" should be restored to a position of legitimacy 
and dignity.. As political scientist Aaron 'Jilaavsky has argued' 

"X would like to advocate a return to what used to be called 
apolitical economy' in the days before politics and 
economics became firmly entrenched as separate disciplines, 
There is now a discernible trend—which means that at leasi 
13 or 20 people are involved—toward use of economic 
concepts to study politics and political concepts to study 
economics." 

In fact, according to "7orbster's T:iird New International dictionary, 
such a hybrid—or, more accurately, originally unitary-—discipline 
still exists and, happily, neither political science nor economics 
are able to claim single parentage: 

"political econoinvj.; an 18th century branch of the art of 
government concerned with directing governmental policies 
toward the promotion of the wealth of the government and 
the community as a whole; 2a: a 19th century social 
science comprising the modern science of economics but 
concerned principally with governmental as contrasted with 
commercial or personal economics; b: a modern social 
science denting with the interrelationship of polxt^c&l 
and economic processes." 

such a hybrid subfield (or separate Whether or no: one can £ 
social science) actually exists, depends upon how rigid one is in 
^Plying the criteria of what constitutes a discipline. If one i 

economists more than political scientists rightfully a n G "̂i'vrr . ncably tend t falls far t gf 
of a disciplines2 

o be, then there is no question that it 
iceting even minimally the basic ideal ingredients 

is a non-purist, ft can agree with the one 
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following loose definition of a field of knowledge by the late 
Frederick Dunn, then the notion of an anergent hybrid 3Ubfield (or 
restored unitary discipline) of "political economy" is acceptable: 

"A field of knowledge does not possess a fixed extension 
in space but is a constantly changing focus of data and 
methods that happen at the moment to be useful in 
answering an identifiable set of questions, It presents 
at any given time different aspects to different observers, 
depending on their point of view and purpose# The 
boundaries that supposedly divide one field of knowledge 
from another are not fixed walls between separate cells of 
truth but are convenient devices for arranging known facts 
and methods in manageable segments for instruction and 
practice* But the foci of interest are constantly 
shifting and these divisions tend to change with them, 
although more slowly because mental habits alter slowly 
and the vested interests of the intellectual world are a3 
resistant to change as these of the social world, 

For present purposes we will assume that the ©merging congruence 
oi concern among political scientists and economists in the 
interrelationship between political and economic development i-. 
the developing areas, as manifest in their joint use of economic 
and political variables, constitutes a sufficiently identifiable 
focus of interest as to, label it a scientific problem of the fileld 
of "political economy,"^ 

In this paper we will examine a few selected developments in 
the two disciplines which havo fostered this convergence of interest 
in what we will call the "political economy of development", This 
will be followed by a discussion of the "political preconditions" 
and then the "political consequences" of economic development. The 
choice of these latter two themes reflects our central concern with 
the polity-economy relationship in terms not only of how predomi.*-
nantly political factors, viewed as independent variables, affoct 
economic development (the dependent variable), but also the 
opposite, namely, how economic development (the independent variable) 
affects political development. 

I. THE POLITICAL 2CGI-J0MY OF D3VFL0 PI-SI IT, 
The immediately obvious explanation for the increased awareness 

among political scientists and economists that they occupy ec.—non 
ground is the conviction through experience that political and 
economic development are closely related, but how and when is 
still controversial. However, independent, but complementary 
and frequently identical, changes were already in progress or in 
gestation in both disciplines which greatly facilitated the rela-
xation of the boundaries that ever-greater specialisation over the 
years has tended to erect around them. The facilitative changes 
in political science have been discussed in another paper -and 
only need to be summari- i here,--' The changes in economics $re 
somewhat more complex and uncertain, but nonetheless they are 
significant enough to support the argument of convergence and 
mutual disposition -co recognise poli^ijjai ;:guid oy^j^rainte, 
if not disciplinary interdependence/* " ' ' 

Political science has always been more or less amenable to 
give consideration to how non-political variables affect polj. ̂ ics. 
This war certainly less true during the period of formal-legalism 
whici. .:>. sded the impact of behavioral ism, Since the orld "Jar 
II, however, many influences have operated to expand the scope of 
disciplinary concerns, and one of the most important, as we shall 





contact with the major problem of public policy of the postcolonial 
period, namely, economic development. In due course one or another 
aspect of the politics of economic development emerged to the fore 
as dissertation topics and research proposals by the second wave 
of younger political scientists coming to Africa, 

In the meantime other major reorientations were aLready well 
underway within the discipline which tended to strengthen, as well 
as to be strengthened by, the foregoing developments stimulated by 
the discovery of the developing areas. Among the most relevant 
of these were (l) the increasing popularity within the discipline 
of the "systems" mode of analysis developed by David Daston and the 
related functionalism of Gabriel Almond} (2) the shift from 
static to dynamic modes of analysis for the study and comparison 
of patterns of political development in both historical and contem-
porary perspective—a new trend which has gathered enormous momentum 
and with which one associates the names of David Apter, G.N. Disenstadt 
S.lh Lipset (the latter two being political sociologists), and the 
Committee on Comparative lolitics of the Social Science Research 
Council, among others $ and ( 3 ) the astonishingly belated reconcep-
tualization of the function of the polity/S^xl-ig that of ultimate 
physical compulsion to ti~e idea of the creative, purposive mechanism 
through which societal goals are achieved. 

Cach of these major re-orientations in the political science 
discipline has had evident implications for the role of economic 
variables in political analysis. The shift to the concept 
"political system" as developed by David Daston, encourages political 
scientists to think of the political system analytically (i.e. as 
encompassing all politically relevant activity in any institutional 
sphere) rather than confining the "political" to the narrower 
concept of "state" (i,ee the ensemble of concrete political and 
governmental structures (parties, legislatures, courts, etc.) in a 
society). This broadened conceptualization of what constitutes 
the "political" realm gives the political scientist a legitimate 
interest in other institutional spheres (such as the economy) in 
other processes (such as labor migration, commercialization of land 
and labor, taxation, to mention a few) as well as in the reciprocal 
relationships between these spheres and processes on the one hand 
and the polity, analytically defined, cn the other,0 The same 
stretching and recasting of the disciplines boundaries results 
from the functional approach to the study and comparison of Q 
political systems as elucidated most notably by C-abriel Almond, 

The second major re-orientation in the discipline—the shift 
from static or "equilibrium" analysis to dynamic and developmental 
analysis--has reached massive proportions in the short span of five 
years. The volume of literature on the subject is already almost 
frightening. The latest refinements in how one conceptualizes 
political development—as distinguished from, say, economic 
developnent—are extraordinarily intriguing. There is a plethora 
of definitions, but all reflect the intensive interaction and cross-
fertilisation among a rapidly exp?mcing group pushing back this new 
frontier of the discipline. The most recent definition is the most 
refined. It has at its core the notion of enhanced capacity or 
capability of the political system, an element found in most other 
definitions, Characteristically it comes from the pen of Gabriel 
Almond: 

"Political development , , 0/is/. * .the increased 
differentiation and specialization of political structures 
and increased secularization, of political culture. The 
significance of such development is, in general, to 
increase the effectiveness and efficiency of the perfor- ^ 
nance of the political system: to increase its capabilities." 



5. 
Development results "when the existing structure and culture of the 
political system is unable to cope with the problem or challenge 
which confronts it without further structural differentiation and 
cultural secularization,"1-1- Almond and his co-author (Towell) 
then identify four types of "system-development" problems (or 
challenges) which every new state encounters at birth, and whicl: 
all states repeatedly encounter again and again as challenges a:^ 
renewed: (l) the problem of state building (which includes the dual 
problems of penetration and integration of the society, challenges 
which are met only by "significant increases in the regulative a .d 
extractive capabilities of the political system", by "the development 
of a centralized and penetrative bureaucracy", and by "the 
development of attitudes of obedience and compliance"); (2) tie 
problem of nation building (which includes the twin problems of 
obtaining the loyalty and commitment of the culturally heterogeneous 
population to the new nation); ( 3 ) the problem of participation 
(created by "the rapid increases in the volume and intensity of 
demands for a share in the decision-making of the political system") 
and (k) the problem of distribution (created by a "rapid increase 
in the volume and intensity of demands that the political system 
control or affect the distribution of resources or values (for ^ 
ext.- pie, opportunity) among different elements of the poi>ulatiou, " 

As indicated, these system-development challenges are coped 
with by the acquisition by the political system of the appropriate 
capability: regulative, extractive, distributive, symbolic an:', 
responsive. how they arc coped with is affected by five major 
factors (l) the t}'pes of problems cr challenges faced (i.e., their 
magnitude, timing, diversity, etc,)} (2) resources the system can 
draw upon under various circumstances; ( 3 ) development in other 
institutional spheres (e,g. , ,r.rhen an economy develops new capabi-
lities—new systems cf production and distribution—the loading of 
the political system with demands for welfare may be significantly 
reduced, thereby affecting political development)j (k) the 
functioning pattern of the system itself; and (5; the response j 
pattern of the political elites to the political system challenges. 
Finally, all of these elements in Almond and Powell's new conceptual 
and anal3"tical framework point toward a "theory of political gro 'thii 
Here is how they put it: 

"If we can relate the structural and cultural characteristics 
of political systems to the ways in which they have-
confronted and coped with these common system-development 
problems, we have taken the first steps in the direction 
of a theory of political growth whicn, for example, can 
help us explain why French and British politics differ in 
particular ways. Such a theory may also be helpful to 
people who are concerned with the question of how to 
influence political development—our own governmental 
officials and the elites of new nations."1* 

Space has been given to a description of the hey elements in 
this proposed approach to the study of political development because 
it conveys a fairly representative picture of the way in which some 
political scientists are grappling with concepts and schema to 
analyse political development—not just change, but the acquisition 
by a political system c.. a qualitatively new and enhanced capability 
to perform its functions, iluch of the language is unfamiliar; 
it is also difficult to see how one operationalises, how one 
measures, development at this macroscopic level, Dut the main 
point is that in so many ways political development thus concep-
tualised relates to or depends upon the economy and its development--
such notions as "extractive and distributive capability5' are only 
the more obvious cases in pohm, 
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Although it has boen sometime since governments in ':estern 
countries finally accepted a continuing responsibility for the 
function of providing welfare, planning the economy, and using the 
power of the state to seek and achieve new goals, political scientists 
until very recently continued to define the "political realm" (the 
state) either in the simplistic 19th century law-and-order terns of 
Max 'Jebor: "monopoly of the legitimate use of physical force wit.iin 
a given territory", or in such equilibratory Parsonian terms as 
"pattern maintenance" "adaptation" or "integration", The point 
involved is put very well by J. Poland Pennock: 

"political systems develop their own autonomous political 
goals and,,,,the attainment of these collective goals is 
one of their major functions, providing an important measure 
of their development, out a question arises: Is one goal 
as good as another or are states to be judged partly by the 
goals they select? here we enter the realm of political 
goods, , .re are indeed still dealing with the attainment 
of political goals, but the focus of attention is upon those 
goals that satisfy bleeds*—not just needs of the states as 
such, matters that will enable it to persist, but human 
needs whose fulfillment make3 the polity valuable to man, 
and gives it its justification, I shall call these goals 
"political goods",,,,,, »«The degree to which a political 
system achieves these political goods may be considered yet 
another dimension of political development," 

Interostinglyr one of his four "political goods" (the other three 
being the classical "maintenance of law and order", "justice", and 
"liberty") is "the promotion of economic growth, whether indirect_y 
by supplying the necessary infrastructure, by providing condition: 
that encourage the immigration of foreign capital and expertise, cr 
more directly by governmental 'planning1 and enterprise". Today 
this is "accepted as a proper function of government; and the 
effective energies spent^on it constitute a measure of the societyJs 
political development". This re~definition of the polity, belated 
though it ma}' be, not only underscores the modem political 
scientists concept of the politer; it also provides another index--
an economic index-~by which political development is measured. 

In turning to changes in the discipline of Economics which have 
facilitated convergence with development-oriented political science, 
a non-economist suffers serious disabilities, happily, however, 
economists have been openly introspective and self-critical, so 
that a non~economises 'only worry is whether he lias interpreted their 
ruminations correctly. The first significant contrast between 
economics and political science is the greater scientific rigor 
(both attempted and achieved) and the self-image economists have 
of being the only really "hard" social scientists with a predictive 
capability. This they can rightly claim, but at a price* It has 
meant, among other things, a reluctance to include non-economic 
variables in their analysis, and an almost pathological hostility 
to being stigmatised as area specialists. The avoidance of non-
economic variables is deliberate: "Society has an economic aspeot 
and lis is the element economic science purports to explain, 
leaving others to other disciplines" (Frank I, hnight), This 
compulsion to avoid the non-economic realm and to disclaim any 
competence whatsoever where it intrudes itself, is brought out 
vividly in economist Karl de Gchweinitzls interesting distinction 
between economic "development" and "growth", which deserves being 
quoted at length: 

"/pconomic7 growth may be defined as increasing output (GNP) 
per capital /Economic/ development has broader reference 
to the building of institutions, new lines of production, 
and the dissemination of attitudes essential for self-



sustaining growth. . . .It must be acknowledged at once 
that economics is concerned more with growth than 
development and so, paradoxically, does not have much to 
contribute to the explanation of the origins of growth. 
Recently it has been taken to task for this 'failure', 
the charge being that while appropriate for growing 
systems the narrow concerns of economics do not explain 
much where growth is not taking place. , vThese critics 
ask too much of economics. Unlike Marxian analysis, 
which attempts to encompass the totality of behavior, it 
does not pretend to be a complete science of society, 
Economics is concerned with market phenomena in 
nationally-integrated economies. T/here these do not 
exist, its analytical techniques are non-operative, . . 
However imperfect economics, it is further advanced as 
a policy science than the other social sciences, And 
if it has not been more effective in helping new states 
realize growth objectives, it is because 30 many of 
them have not yet developed institutions conducive to 
growth, For explanations of this lack of development, 
however, one should look to political science or 
sociology, rather than to economics, 

The argument that scholarly competence is a function of scholarly 
purity i3 difficult to challenge. 

Another reason for the economists' tendency to avoid political 
variables is their closer and more continuous link to governments 
as policy advisers. de Schweinitz's claim that economics is a 
more highly developed policy science is undoubtedly correct: 
economists know it, employing governments know it, and oher social 
scientists know it. As a result economists are more acceptable, 
indeed, more sought after, as social science technicians in the 
policy formulation process. Their much closer relationship with 
governments is revealed in the recent survey by Leclercq and Vest 
of economic research and development in Tropical Africa. They 
found that the research program of each of the ten African cente-J 
they covered "was designed in consultation with government 
economists who were concerned with official priorities and 
informational needs. , ,In some countries it has been close, formal 
and continuous, , .In other countries the contact with governmer. 
has been less intimate, but nowhere wholly absent. In ^11 tor jf 
these centers there is an explicitly recognised responsibility 
(reinforced, in most cases, by a provision in the institute's 
charter or constitution) to insure that research will produce 
information useful to the governments of Africa in confronting, t̂ .e 
full range of their developmental and other economic problems, 0 

Hone of the other social sciences can even begin to approximate 
this close rapport, even though they may try very hard, But it 
has one obvious consequence—a tendency, characteristic of anyone 
in the establishment, to avoid or ignore political variabbs, 
sometimes by the convenient phrase ceteris paribus. This tendency 
is underscored by the fact that even those development econoLis ^ 
who readily acknowledge the relevance of the social and cultural 
context of development, or even psychological variables, frequently 
exclude those of a political character. 

These two factors—the imperative of disciplinary purity and 
the constraints of the economists' role--hcl > to explain their 
evident reluctance (in contrast to what they must regard as free-
wheeling by political scientists) to involve themselves in the - n-
ecouomic environment, moreover, the very nature of these two 
factors means that they will continue to serve as constraints upon 
many economists. Nevertheless, there have been at least three 
major re-orientations in economics which have nudged economists 
into a position where one can talk meaningfully about a hybrid 
subfield called the "political economy of development". It is 
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of its woeful inadequacy, Sconomists were thus compelled, as 
Manning hash put it, "to confront the social and cultural system, 
so to speak, head o n ' J T h i s meant taking systematic accoiuit of 
the context of economic development, including attempts "to 
specify how a given range of social and cultural features inhibits, 
promotes, channels, and determines the course of economic 
development",^! This broadening of the spectrum of the economists1 
world is associated with the work of halt Rostov (Stages ofr. 
liconomic Growth) , Arthur Lewis (Theory of mconomic Development} , as 
well as the various writings of Gunnar Myrdal, Bert lioselitz, 
Everett Hagen, Simon Kuznets, Albert Hirschman, and many others. 
They have all turned at some point or other in their analyses to 
anthropologists, sociologists, and psychologists for a stipulation 
of the "social" context of development,That conversion to 
"exogenous factors" has not been total is reflected not only in 
Walter Newlyn* s ".minimalist observation1 that "an economist working 
on tho problems of an African country needed some knowledge of the 
social setting in which the economy^worked, but a rather limited 
knowledge was probably sufficient^ but also in the virtual 
exclusion of the "political" (in contrast to the "social") setting 
or context as a relevant variable in economic analysis. In the 
next section we will probe more deeply into the economists1 
perspective of the political realm. 

II, TIED POLITICAL PR3C0IDITI0NG QF 2C0ITGKIC D3V:^L0?ISOT 

The most striking new emphasis in discussions on the nature of 
politics and the problem of economic development in the developing 
countries, and particularly in Africa, is the almost unanimous 
agreement on what has come to be known as the "primacy of the polity". 
The arguments asserting polity primacy over other institutional 
spheres tend to fall into three categories: (l) the argument uf 
African cultural continuity; (2; the argument of situational 
necessity; and ( 3 ) the argument made by those reacting against a 
previous or prevailing emphasis upon the primacy of non-political 
determinants in human behavior and organization* 

The argument that the primacy of the political sphere in 
contemporary Africa is rooted in African culture is advanced by 
Professor Lloyd Fallers, certainly one of the most brilliant 
macrosociologists of this generation already well-known for his 
penchant and talent for uninhibited generalization. His proposition 
deserves quotation at length: 

", , ,in traditional Africa goods and services, both as 
symbols and as facilities, circulate primarily in terms 
of political relations, "for it is the polity that dominates 
stratification, , .Traditional African societies, , .have 
characteristically exhibited patterns of role differentiation 
in which political specialization has been more prominent 
than, economic. The ambitions of their members have been 
directed primarily toward attaining authority, and economic 
processes have commonly been dominated by the political noetic 
of individuals and groups, , .Although direct cultural 
continuity may be difficult to achieve, some chara.cteristic-
features of the traditional systems may perhaps persist and 
give a distinctly African character to the now independent 
nations. Por example, in the new African nations, a3 in 
the old, political structures seem likely to continue to 
dominate economic ones, and political elites to retain 
their pre-eminence. To be sure, the place of economic 
processes in society has changed greatly, ..'heroas in 
traditional societies an essentially static economy was 
manipulated for political ends, the new independent states 
make rapid economic development the principal aim of public 
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policy, , ,The traditional cultural emphasis upon 
authority coincides with, and perhaps helps to produce, 
modern conceptions of planning for economic development," 

All sort3 of questions are provoked "by this stimulating but 
bewildering hypothesis. Perhaps the most immediately relevant 
one is whether it has been empirically validated—indeed, can it 
be? Kost anthropologists are reluctant to generalize in this 
manner about "traditional African culture", largely because of the 
enormous diversity of indige::ouo institutional forms and the fact 
that they personally are intimately familiar- witia ardy one or two 
societies. They are equally averse to generalize about cultural 
continuities, Such scholarly caution is laudable, but if we are 
going to make any meaningful advance in the macroanalysis of 
societies (polities, economies) as "wholes" we need bold hypotheses 
3uch as Fallers has given us—it is after all only a hypothesis 
and does not claim to be a statement of fact. In any event, thit. 
particular hypothesis regarding cultural continuity in the "primacy 
of the polity" stands a3 an exciting challenge to the behavioral 
sciences to validate, qualify or disconfirm. 

The main burden of the argument for the priority of the political 
sphere over the economy in the developing countries is, however, 
based on situational necessity. The case has been made most 
persuasively, not by political scientists, but by sociologists 
and economists. Among sociologists, Talcott Parsons, 3,11. Jisenstadt 
and T.H. Marshall, and others, have addressed themselves directly 
to this point, namely, that the nature of the situation prevailing 
in tho developing countries makes the dominance of the political 
factor absolutely essential. Parson's main point is that the 
"original development of industrialism in the "Western world not 
only did, but had to take place in 'capitalistic' forms.through, 
agencies not structurally identified with 'public authority'", 
Economic development in the developing areas, however, requires 
the primacy of political authority. Both :risenstadt and Ilarshali, 
arguing from stratification theory, present a slightly different 
case, Marshall points out that in much of the literature, "when 
politics and stratification are thought of together, the focus of 
interest is more often the effect of social stratificatcfen on 
political life than the effect of the political factor on stratifi-
cation", However, he agrees with IDi sens tacit' 3 hypothesis—^not 
confined only to developing areas—that when a country has recently 
won its political independence or undergone a major revolution the 
situation tends to be monolithic and dominated by the political 
factor. Then, "the power variable has an autonomy of its own,.., 
(and),, .the holders of power tend to establish it as the most 
important criterion of stratification^ to which all other criteria 
and rewards should be subordinated", " 

Several development economists have made equally strong arguments 
for various other, although always situational, reasons« "/alter 
Newlyn suggests that the peculiarity of the development problems 
which face the primitive economies of Africa has convinced 
economists of the "need for deliberate planning and for governments 
to play a major role as entrepreneurs in the transformation of the 
modes of production of such economies",Andrew hamarck, Chief 
Economist of the World Bank, has furthered the argument by stress—ig 
the heavy dependence of the development economist in Africa upon 
political considerations: 

",,.it cannot be taken for granted that a particular 
country will or will not benefit from participating in 
a common market, customs union or federation. The answer 
must depend on an economic analysis within the framework 
of the political and constitutional decisions tnat 
determine how the economic benefits can bo distributed, 
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The third category advocating the primacy of the polity 

comprises the anti-economic-determinists. Two political scientists, 
Glenn D. Paige and Herbert 3piro, authors respectively of the 
suggestive titles "The Rediscovery of Politics" and "Africa: The 
Primacy of Politics", have sought to rectify the imbalance in 
weight they felt social scientists had given to the socio-economic 
determinants of politics and political behavior. Paige's main 
conclusion is that political action (ideas, leadership, organization 
and power; can be conceived both as a "causal" and "relatively 
autonomous" force, and that the social sciences should place much 
greater emphasis upon political leadership and political creativity 
as a determinant of human events and development, including economic 
g r o w t h . A similar argument, with special reference to Africa, is 
advanced by Spiro,-' 

/hat are we to make of this avalanche of arguments for viewing 
the polity as the master independent variable upon which all else 
depends in the economic development of new states. As for the 
anti-economic determinists of the third category, one gets the 
uncomfortable feeling that in their laudatory effort to restore some 
balance to the polity-economy relationship they are unwittingly 
guilty of a political determinism, or at least of a vast over-
simplification of the tangled web of polity-economy interrelation-
ships which characterizes the actual development process. Through-
out the modern era there has been a back-and-forth pendulum movement 
in how the relations between the economy and polity have been 
perceived. The mercantilists were fusionists—in their view the 
economy and the polity were indistinguishable. Adam Smith attacked 
the idea of an undifferentiated economy and polity on the grounds 
that each had different purposes which should be independently 
pursuedj each ought to be functionally autonomous. Marx sided 
with the mercantilists in his view that the e c o n o m y and the polity 
were intimately linked, but he differed from them in his subordination 
of the polity to the economy. Keynes saw them as' relatively 
autonomous spheres, but the polity could influence the economy not 
necessarily through direct intervention, but through the political 
manipulation of strategic economic variables,J Those who 
currently stress the primacy of the polity, the "modern polity 
supremacists" cover a fairly wide spectrum ranging from those 
believing in a neo-mercantilist fusion to those comfortable with 
a Keynesian polity manipulation of Viey economic variables. In 
Africa their ideological orientations are as diverse as the existing 
formulations and practices of African socialism suggest. 

How do we explain this complex back-and-forth movement. The 
subject is manifestly too complicated to disentangle here. Certain 
obvious explanations emerge from the foregoing survey. One is a 
deterministic one, namely, any prevailing perspective of the 
economy-polity relationship is situationally determined, that is, 
it reflects the actual state of forces including cultural tradition, 
in the society concerned. Secondly, some economic or political 
thinker or powerful political personality or elite group advocating 
a particular pattern of relationship is able either to impose that 
pattern or win sufficient adherents to have it catch on. Finally, 
the oscillation of the pendulum from polity to economy primacy 
may be nothing more than a manifestation of a common syndrome of 
competitive academia, what James TJ. Fesler has called "the natural 
history of revolts against conventional wisdom", 3y this he moans 
the tendency for a new entrant into the polemic on a particularly 
timeless question "to make the newly discovered element the 
independent variable to which the earlier perceived part of reality 
becomes a merely dependent variable",^0 This is such a well-known 
feature of the scholarly world that one wonders how much reality 
has been and is being distorted by the latest discovery of a new— 
or an old—independent variable, For the present era in Africa, 
it is clearly the polity which is in the ascendant. 
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There are several problems raised by this "primacy of the 
polity" notion, The popularizers of this concept—like most other 
concepts amenable to normative and existential interpretations—do 
not always care/ully distinguish between whether the polity "ought 
to be" or "is in fact" dominant. Cur survey suggests they mean 
both. In any event, whichever is meant, there is implicit in the 
notion the suggestion that polity primacy is either a political 
precondition or a correlate of economic development. Do post-
colonial African realities validate this assumption? The pictur ,• 
is not entirely clear and the time interval is too short to judge 
However, the cases of Ghana and Guinea, where polity primacy unqui.s-
tionably reached its zenith, might provide some insight. Together 
with Hall they were the two states with the strongest, and presumably 
most creative leadership. They were the most self-conscious abt .t 
the development of a coherent activist ideology, about the creation 
and maintenance of a highly centralized and monolithic organizational 
structure, including total monopoly over and fusion of associations, 
total assimilation of party and governmental structures, and total 
fusion of the polity and the economy. 

The record of economic development in these two states since 
independence would tend to disconfirm the hypothesis that thore is 
a positive correlation between polity primacy and economic growth. 
In Guinea shortly after independence the government set up a complete 
monopoly over both foreign trade and domestic wholesaling. Although 
the achievements of the new state were quite remarkable, particularly 
in view of the abrupt withdrawal of the French, there were 
catastrophic failures in economic policy and planning. There are 
many explanations for these failures, but as Zlliot Berg argues, 
"the major burden rests with the Guineans themselves". 

"The state trading venture was an unmitigated disaster, 
afflicting the whole economy. An inexperienced Guinean 
management found itself in charge of what was in effect 
the largest trading firm in Africa. Despite some gallant 
efforts, the distribution system rapidly fell victim to 
a massive administrative muddle,..Fundamental reappraisals 
were hindered by the need to maintain socialist purity, an 
unwillingness to loofc coolly at all alternatives. Official 
economic discussion in fact became increasingly divorced 
from reality..The costs of Guinea's false starts cannot 
be calculated only in terms of wasted resources and foregone 
growth. Much of the popular enthusiasm for the regime anc" 
the dynamism of its leadership has been dissipated, Cyni^ijjn 
and corruption have spread, and signs of disaffection appeared. 
The moral and political cement binding the state together 
has been weakened as respect for lav/, and for the regime, 
has diminished. "3>' 

The story is not dissimilar for the much wealthier state of Ghar.a, 
whose economy steadily deteriorated between independence in 19^7 
and the overthrow of the Ilkrumah regime in 1965, During that 
period Ghana's foreign exchange reserves dropped fro... £l?Gm to 
nothing; national income par lie ad in 1960 was £I-7C; by 1 - nd 
gone up in real terms only to £G7Personal^consumption actually 
dropped during these yoavs from £G50 to £ G ^ 7 . T h e list of 
serious deficiencies in many sectors of the economy traceable in 
one way or another to the policies of the government is too long 
to recount here. As Ghana's Government Statistician and chairman 
of the national Economic Committee concluded, "It was obvious that 
the economic, factor was one cf the most important causes of the 
Revolution",Thus, we confront a strange paracox: in Africa's 
two new states in which there was the greatest determination to 
fuse the polity and the economy and to establish and maintain t. ,e 
primacy of the polity at its highest level, there has been either 
a poor or a disastrous record of economic development. 



Ik. 

It is easy these days to concentrate and personalise the blame 
for these failures. In fact these failures dc not necessarily 
disconfirm the hypothesis that there is a positive correlation 
between polity primacy and economic development in new states. 
They do compel us, however, to make a major revision in the hypothesis. 
3anal though it may sound, polity primacy can correlate positively 
with economic development if the polity concerned has tiie requisite 
political power for the effective performance of its functions. 
In practical terms this means, borrowing from the language of 
Almond and Powell, an adequate regulative and extractive capability, 
a centralized and penetrative bureaucracy, and widespread attitude 
of obedience and compliance in the poiDulation. The primacy of the 
political dimension implies net only that political action (ido°.s, 
leadership, organisation and power} transcends and determines 
development in other institutional spheres, which are by definition 
completely dependent upon and responsive to it, but that it operates 
without constraints, that is, it ha3 the overriding power to insure 
that its will prevails. In most of Africa's new states—including 
Ghana and Guinea—one finds, however, considerable organizational 
weakness, only partial and intermittent penetration of the periphery 
by the center, an acute shortage of managerial and organisationa? 
skills, relatively feeble (i.e., non-motivating) ideology, and a 
host of cultural and situational constrain. The polity has 
primacy over objective socio-economic conditions, but only in a 
relative or presumptive sonee. Inspired, purposive and willful 
political leadership must be accompanied by effective political 
power and organizational capacity. Both are necessary, but, ev n 
then, possibly not sufficient for economic development to occur. 

The foregoing is related to a second dimension of the ongoing 
debate about the political preconditions for economic growth, 
namely, the existence of an efficient bureaucracy, which is surely 
a component of organizational capacity. The more recent literature 
on economic development reflects near unanimity on the absolute 
essentiality of an effective system of public administration. 
Representative of this consensus is William ICapp' s assertion that 
"The success or failure of national ec>noi:iic planning in the 
underdeveloped world depends to a significant degree upon the 
establishment of an effective system public administration 
capable of implementing the economic, social and political reforms 
and policies which the development pla* entails". The point 
need not be labored, it is both obviou? and well-known,, Yet t.w.re 
is not complete consensus. Referring to John Kenneth Galbraiti 's 
list of four preconditions (one of whi?& was "a reliable apparat -s 
of government and public administration") f Albert C. Kirschman 
observed that 

"...whenever development occurs, it does so invariably in 
the absence of one or several of chese 'required' components 
or preconditions. In nineteenth century Germany, it 
occurred without much primitive accumulation of capital an... 
in Italy without the Protestant e^ic, to mention some of 
the earlier theories on p r e r e q u i s i t e s ; and during the 
postwar period, Brazil experienced development in the 
absence of monetary stability, an<l Colombia even in the 
absence of public order, not to speak of land reform... 
Therefore, I continue to advocate that in their research 
the experts pay special attention to the emergence and 
possible rationality of new or inserted sequences, ~.rhen 
they discover an "obstacle", s u c h as poor public adminis-
tration. their job does not consist in merely advising 
its removal; they ought to explore also how, by moving 
the economy forward elsewhere, additional pressure 
(economic and political) could be brought on the 
obstacle to give way, 
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This is useful wisdom distilled from the comparative study of 
conditions normally associated with economic development, but does 
it not ignore the peculiarity of the African Problem of economic 
development referred to by Newlyn? Here the need for central, 
planned and directed economic development is so manifest, and the 
dependence of such a process upon an efficien; and trained 
bureaucracy so clear, that while one can share lirschnan's and 
Gershenkron1s scepticism that history provides little guidance, 
one can also insist that the overpowering logic of the African 
situation makes an effective public administration a precondition 
for economic development, 

Economists and political scientists are not only concerned with 
the identification of political and administrative preconditions of 
economic development, but also with the nature of political 
constraints and the latitude of political feasibilities in concrete 
situations. Gome of these are generic to African as well as other 
societies. Being multi-ethnic societies political leaders must 
be acutely sensitive to the imperative of ethnic arithmetic not 
only in the allocation of jobs, but also in the geographical 
allocation of resources and in the distribution of the product of 
economic growth. Heeding this imperative frequently plays havoc 
with economic rationality, but it is a political constraint of such 
pervasiveness and magnitude, because it strikes at the very heart 
of the legitimacy of the governing regime, that economists neglect 
it at the peril to themselves as well as the political leaders they 
advise. ±11 recounting his Pakistan experience, economist David 
Jell illuminates the determinative power cf this particular type 
of political constraint o/er what rationale allocation theory would 
suggest: 

"The economic disparity between the two wings of the country 
had become by 1953 an explosive political issue in the less 
favored Bast ¥ing and geographical parity had become the 
clear policy of the national Government, The Planning 
Board therefore worked from the beginning toward the 
objective of equality in development as between Bast and 
"//est Pakistan.,.„In the future the Board is likely to have 
to face more directly the question of hoi'/ much income loss 
is justified by a gain in equality. The political question 
seems to be very firms geographical equality in economic 
welfare as between the two wings of the country would 
undoubtedly be described.as an overriding objective. But 
the political position might be reconsidered, when the 
economic cost, if ary, of equality is known, * 

"This is an example of one type of po.li Hon! reslraint which the 
specialists of the "political economy if d©v*vL<»j«:wM.iUrr J -
'within their range of concerns. 

III. TUB POLITICAL COHSB^UBNCBS OF BCChOKIC DBVBLOPILDITT 
Political economists of development are concerned not only with 

how political variables and constraints affect economic development, 
but also with how the latter, as an :ndepe ident variable, affects 
political behavior and institutions„ This latter dimension will 
be examined v/ith reference to three rather v/e 13 -known issues: 
*(l) economic development and political competitiveness, ( 2 ) rapid 
[•economic growth and political instability, and (3) uneven economic 
development and political integration. 

The statistical evidence (however reliable it may be is still 
in dispute) unquestionably suggests a close connection between 
'economic development and political competitiveness (a situation 
fclose to but not completely synonymous with democracy), higher 
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industrialization; and that rapid industrialization is particularly 
dangerous to denocrac - if? peracoxr.cal though it may seen, it is 
accompanied by rapid le: :ocratizati >n" . ̂  

Must we conclude fro:.: the foregoing that there exists an over-
riding political imperative to slow down the rate of economic 
growth in politically unstable new states as a conscious and 
prudent public policy0 An affirmative answer could be given to 
this query if--^here were any truth in the contention some have made 
that frequently a not insignificant portion of the pressure for 
rapid economic growth in new states is inspired by political elites 
themselves. Among t'-e reasons given is a possible misjudging of 
popular sentiment. Survey research would certainly be one way for 
elites to ascertain the validity of this point, and, if true, then 
systematic regulation of the fmpo cf economic change might not be 
ruled out in states confronting a precarious political situation 
internally, 

Hagen rejects the idea that there it a positive correlation 
botween the beginning of economic growth and political instability. 
The "awakening of the masses", tleir growing awareness of the 
possibility of change, ho rrg.es has been brought to them "by the 
course of history^ it is f.uroly almost entirely independent'of 
economic growth.D But even if economic growth is one of the 
contributory causes of this awakening, the remedy is not to curtail 
or to forego growth. On the contrary, 

",,,,awareness that :hoy are not powerless will surely 
reach the peasant aid worker in the absence of economic 
change, even if slightly late, and their reaction will 
be the more extreme if nothing has previously been done 
to indicate that th3 world has regari for them. 
Opportunities for economic growth that reach the dis-
contented groups are surely a counteragent to political 
instability, though they may be an iusufficient counter-
agent if the accumulated bitterness nas grown too great, 

Thus, the Magen counterhypothesis is that econonic growth which 
creates new economic opportunities for tho discontented groups in 
a society leasens the torrVnr.-r fen- rodioal political activity to 
follow. 

A final consideration is botn the disposition and the capacity 
of individuals and groups to aooonnnd \te themselves to the hard 
realities of life* The "revolution of risir^ — 
indeed lead to a "revolution of rising frustrations", but the 
latter does not necessarily lead to aetual revolution. Any 
number of examples—historical and ccntenpoi-anoonf!-
of individuals and categories of persons who, by all objective 
criteria, should be on the bx-j nk of lovoI n-mry violence or 
bitterly alienated, but who are nonetheless disposed and capable 
of adjusting themselves to disappointment and only partial 
fulfillment cf their original expectations. This imponderable 
in human nature is al] tc frequently overlooked. In the painful 
choices political leac ers OUST. make it is admittedly a 
risk to base decisions on the asRnn?tion or aconnmo^tion ratner 
than revolution, but dedicated and inspired (and inspiring) 
leadership itself can frequently ensure tl*at the ciice are loaded 
in favor of accommodation. 

The third selected issue coroerns the effect of economic growth 
upon political integration. This has been brilliantly examined 
by economist Blliot Berg in his effort to explain postwar political 
developments in former French 'Jest Africa, anc particularly to 
explain why differential political choices were maae at certain explain wxy . t> , ... economic factor unquestionably critical junctures. e xounc c._e e c o ^ — o ^ 
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dominant at each crisis point. Underlying these complex 
political events, he argues, "is a set of economic circumstances 
which have given shape to the political decisions made; in 'Jest 
Africa, as elsewhere, political choice is conditioned by the_„ 
nature of the economic environment in which it takes place"." 
The unequal economic development among the various territories of 
French '.lest Africa was the decisive factor in the political chcic 
which resulted in the subsequent political fragmentation of that 
vast stretch of the African continent. 

Bconomic growth can also have a politically dysfunctional 
effect as a result of its uneven impact in an ethnically pluralis 
context. It can not only perpetuate, but all too frequently it 
intensifies, tensions among different ethnic, regional, and paroa 
groups. Before planned economic growth is launched existing gro1. 
and regions are not only at a different level of economic 
development, but they have differential capacities for further 
development. Those already more developed have an inherent 
advantage over those that are less developed. As Adam Curie has 
noted, "It is a sad fact that, once the process of development • 
starts in one sector of a society, the inequalities within that 
society tend to increase....Trade, labour and enterprise are apt 
to move towards the progressive areas, leaving the poor zones 
still poorer",^ f The net result of this natural operation of 
economic forces invariably tends to be heightened ethnicity, and 
sometimes even political separatism. 

The foregoing issues illustrate the many areas of public 
policy and problems of nation-building where the practical and the 
theoretical concerns of the political scientist and the economist 
converge. They provide a basic for a potentially fruitful 
dialogue, in which one would hope the purism of the economist and 
the dilettantism of the political scientist might be somewhat 
reduced, Whether there is enough there yet for a new subfield 
having the badge of "political economy of development" is a 
question that must remain open. 
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Certain historians are inclined to view the political awakening 
of Asia and Africa as part of an ongoing, worldwide, social revolution, 
previously inaugurated in Europe and America. In that perspective, 
colonial nationalism and its aftermath appears to involve primarily 
another "revolt of the masses," another rising of the "great unwashed," 
another "search for status" by the lower classes of the world. 

The idea of a universal revolutionary trend is mainly derived from 
the doctrine of progress. Persons who entertain that optimistic view 
of history also tend to believe in the inevitability of emancipation 
through social conflict. Frankly, that is my personal predisposition. 
In broad outline, the revolt against colonial and semi-colonial domina-J 
tion does appear to validate a doctrinaire conception of the stages of 
emancipation. First of all, there is a struggle against alien and 
racial domination. Typically, leadership of the national independence 
movement is assumed by a national bourgeoisie, which proceeds to ex-
ploit its newly acquired political power to its own advantage. Then 
class divisions within the new nation are nakedly exposed, leading to 
class conflict and, in time, the reconstruction of society. 

An objective appraisal of the postcolonial world will reveal at 
least one flaw in this sanguine prognosis that is fully appreciated 
by realistic observers. Mass movements in most of the new nations 
do not commonly follow the .lines of class division. The major forms 
of mass action in the "developing" countries of Africa and Asia are 
communal, tribal, and religious movements that conform to vertical 
social divisions between historic "peoples/' religious communities, p 
and cultural nationality groups. In short, the classic social re-
volution is likely to be intercepted and diverted off course by power-
ful forces that cast doubt on the inevitability of social progress. 

Realistically, political scientists have tried to comprehend 
the twin issues of social deprivation and parochial separatism together. 
The concept of national integration has been defined to satisfy that 
need.^ But the twin issues are nonetheless difficult to relate with 
theoretical precision and the elusive linkages between class action 
and cultural nationalism in particular continue to pose major problems 
of social theory. One analytic response is to minimize the importance 
of clas s action and focus upon the mediation of inter—community re-
lations by various functional elites, e.g., teachers, civil servants, 
politicians, soldiers, communications specialists, etc. That approach 
is widely favoured by political scientists today. Its value will be 
questioned in this paper, which advocates an alternative approach in 
terms of class analysis. I will try to show the relevance of class 
analysis to the search for solutions to great issues of national inte-
gration in Africa. 
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"Nation-Building" 

Insofar as national integration contemplates the creation of 
higher loyalties that supercede parochial loyalties to subnational com-
munities, tribes, language groups, or regions, it is a universally 
acclaimed goal of the African renaissance. Even the most fervent 
advocates of Pan-African unity do accept national integration as a 
necessary and positive step toward ever-widening spheres of integra-
tion on the African continent. 

On the other hand, national integration has also been interpreted 
to contemplate the establishment of durable national sovereignties at 
the expense of wider regional or continental unities. Need we remark 
that the uses of significant ideas vary with the value orientations 
of those who use them? In this case, thinkers and scholars who value 
order and stability above all are apt to concentrate on the need to 
create viable authorities in the existing nation-states. It may not 
matter much to them if the nations concerned, acting individually or 
collectively, are capable of exerting only minimal influence in world 
politics. Indeed, a conservative value orientation may actually favour 
the perpetuation of existing patterns of statehood and, logically, the 
present balance of power in the world. 

These observations may point to a hidden difference of meaning 
between two related terms that have been used interchangeably, namely, 
"national integration" and "nation-building." The former is an expan-
sive concept, implying the creation of durable bonds of unity within 
a state that are not, however, detrimental to Pan-African or other 
regional unities.^" The latter term, "nation-building, " may make a 
fetish of national sovereignty to the detriment of supranational 
integration. Those authors who have used this concept without pre-
judice to the goal of international political unity may object that 
it need not be interpreted so narrowly. That objection should be res-
pected so long as the divergence of thought on an important issue is 
recognized. 

As a rule, the value orientations of scholars affect their use 
of ideas indirectly through the medium of their methodological ap-
proaches. At present, the mo .t influential approach to the study of 
political development is probably structural-functional analysis. 
That approach, inspired by the sociology of Talcott Parsons, teaches 
that in any social system, or sub-system therefo, e.g., political 
system, certain crucial functions must be performed for the system ti 
survive. Structural-functional analysis is ideally conceived to foster 
the comparative method of study. It requires the formulation of func-
tional categories that lead to the discovery of functional equivalents 
between societies that differ in respect of their institutions. The 



functionally equivalent structures of diverse societies can then be 
compared on the basis of their relative efficiencies in the performance 
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of various functions. 

It is sometimes alleged that structural-functional analysis has 
a built-in conservative bias because of its focus on the conditions 
required to perpetuate the system under examination. Be that as it 
may, the survival of a system, as Edmund Burke insisted, implies an 
ability to accept change. An approach that is primarily concerned 
with the conditions that permit a system to survive cannot fail to 
value change. Furthermore, it has been demonstrated that the structural-
functional approach is eminently well-suited to the study of social 
change, including national integration in the developing areas. While 
the functional approach does not exclude the logical adoption of 
"radical" analyses which emphasize the revolutionary possibilities of 
change, its tendency to assume the survival of whatever system is 
being studied does appear to load the ideological dice on the conser-
vative side. Too often, we fail to appreciate that the adoption of a 
particular mode of social analysis implies some acceptance of the 
ideology that lies behind it. In today's Africa, an undue emphasis on 
the existing state system is likely to promote a conservative outlook 
that cannot easily accommodate the radical values of liberation, 
economic freedom, and continental unity. 

Functional approaches to the analysis of political development 
rely heavily upon the invention of categories for the purpose_of class-
ification. Familiar examples drawn from recent work on political 
parties include the "ideological party," the "party of integration," 
and the 'fcarty of solidarity." Such categories, based on functional 
criteria, are used to predict the probable effects of various party-
types upon the systems within which they function. Categories relating 
to other institutions, e.g., "modernizing bureaucracy," and whole-
system categories, e.g., "tutelary democracy," have also been conceived. 
These categories may have great analytic value. At the same time, as 
these examples suggest, there is a pronounced tendency in functional 
analysis to extend the method of classification into the treacherous 
realm of prediction, and to judge institutions on the basis of their 
presumed probable-- consequences. The focus of concern shifts away from 
what an institution or system is, away frorr, what it does today, to the 
preSUE,ed result of its performance. Critical judgments of the effect 
of a sywfrem on the present generation ray then be suspended in deference 
to what it may be expected to produce sometime in the future. In this 
respect, functional .analysis tends to share the coral approach of 
Marxism and other forms of historicism which justify today's evil as 
the price that must be paid for tomorrow's good.^ 
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_ A t -fcbe- -very- least, it can "be said that functionalist thought 
in political science is not normally associated with social criticism 
and poses little threat of exposure to those who control the institu-
tions of national po?-er. It mi^ht also be remarked that the "new 
school" of political science in America, now so influential the 
world over, has, for ail its scientific refinement, largely failed to 
grapple with the deepening social and political problems of American 
society. Is that approach now destined for adoption by politic*! 
scientists in the newly developing countries? 

Class Analysis 
Studies of political development that do not adopt structural-

functijnal or systems analysis -ire likely to focus upon the actions 
of social groups or classes. One school of thought, influential 
in the ;tudy of American politics, ha" found that social equilibrium is 
the result of competition between groups for econcmie and political 
^ood3. Other "conflict" theories, in spired by the work of Georg 
Simmel, have the same general import. Marxian thought suggests an 
approach in terms of class action including the dynamics of class 9 
formation. The present writer prefers that approach to others, 

Tn the absence of "system" orientation, functional explanations 
of political behaviour may be less rewarding than other types of 
scientific explanation. In particular, causal and. "genetic" or i p 
historical explanations come to the fore. The logic of a causal 
approach that also emphasizes class analysis is not by any means 
intrinsically superior to that of a functional approach that emphasizes 
systems analysis. Many factors affect one's choice of an approach; 
they include one's value orientation, training, and perceptions of 
disciplinary goals, among other things. In what follows, an attempt 
will be made to indicate briefly the relevance of class analysis to 
some problems of national integration. 

Tribalism is widely supposed to be the m:st formidable barrier 
to national unity in Africa. Nearly every African state has at 1'ast 
one serious problem of ethnic or regional soparatis . It is less 
frequently recognized that tribal movements may be creator and in-
stigated to action by the new men of power in :ii •t'.er:.:. i? of their 
own special interests, which are, time aid again, the constitutive 
interests of emerging social classes. Tribalism then becones a mask 
for class privilege. To borrow a worn met-:.] her, zte -c i.3 often a 
nontraditional wolf under the tribal sheepskin. 
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Nigeria affords an illuminating exarple. The major nationalist 
parties in that country served to promote the selfish and patriotic 
ends of the Nigerian bourgeoisie. Each party secured its power in a 
region of the country by appealing to ethnic sensibilities among other 
means. Under a federal system of government, each party was able to 
consolidate its power by exploiting regional government resources. 
Privileged class interests, ertrooched in the regions, have been opposed 
to any fundamental transformation of the regional power system. Time 
and again, they have been willing to perpetuate electoral fraud at the 
risk violence and secession in order to prevent radical political 
changes. Tribalism has been their most trustworthy weapon against 
change. 

An analysis along these lines does not underestimate the in-
tensity of tribal conflict. It does suggest that tribalism should be 
viewed as a dependent variable rather than a primordial political 
force in the new nation. Political tensions in Nigeria, as in other 
African states, have not been purely tribal. They involve the pene-
tration of tribal elements by other social forces, as, for example, in 
cases of conflict between groups of settlers and sons of the soil in 
urban areas. Jealousies excited when industrious settlers appear to 
monopolize jobs and commercial opportunities in a poor section of the 
country are especially inflammable when political tension is high. 

In all underdeveloped countries, where the traumas of seculari-
zation are strong, the potential for violence is great, " In Africa, 
violent passions flow easily into tribalistic channels. It is not 
very meaningful to say that a particular nation has been disrupted by 
tribalism. Political science should seek deeper to find the root 
causes of tension and violence. Eor the most part, journalists are 
content to cry "tribalism," and the opinions of journalists weigh 
heavily on the student of contemporary history. It takes intellectual 
courage and a measure of theoretical conviction to resist them. The 

tyranny of day-by-dayism(or journalistic scholarship) is not less 
stultifying to political science than the older Africanist tyranny of 
administrative scholarship. Deference to the stereotypes of the mass 
media can be as short-sighted today as deference to the biases of 
colonial administrators has been in the past. 

A second problem area in which class analysis may be useful has 
to do with the contribution of civil servants and military officials 
to national unity. In Africa today, the new ruling classes are based 
on power, wealth, and opportunity for personal achievem?nt. The cri-
teria of inclusion include high status occupation, high income, control 
of wealth-producing enterprises, and superior education. An approach 
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in terms of class analysis does not necessarily imply the existence 
of major class conflict. Class formation is more significant than 
class conflict as a form of class action in contemporary Africa. Intra-
class conflict is supremely important. It occurs in a form that has 
been imperfectly described by many students as generational conflict. 
The explanation, simply, is that most of the incumbent political 
leaders belong to the nationalist generation that led the independence 
movement, while most of the younger civil servants and junior army 
officers belong to a more sophisticated development generation. Fre-
quently, the younger men have little real or personal knowledge of 
the complexities of the freedom movement, less respect for the 
abilities of their seniors, and no tolerance at all for their techni-
cal and other foibles. In many new states, bureaucrats and military 
officers have conspired to seize power. Sometimes this is done under 
the misleading banner of revolutionary class struggle. 

Class analysis will indicate that such a claim is rarely if 
ever true. All that has happened is the overthrow of one section of 
the ruling class by a somewhat younger, more efficient, and possibly 
more idealistic section, a commonplace in history. No one should 
expect a social revolution to ensue. Where in the Third World have 
such technocrats ever shown an ability to reconstruct their societies? 
If anything, they tend to be further removed from populist and re-
volutionary values than their predecessors of the freedom generation. 
They commit gross political errors, become demoralized, fall to fight-
ing among themselves, and allow the old vices of their class to revive. 

A sound analysis might reveal the inherent limitations of the 
technocratic intelligentsia and spotlight the necessity to combat its 
antidemocratic tendency of social exclusiveness. It might also be 
sec..; that the coup d' etat is no substitute for serious efforts to re-
solve fundamental political problems. 

Finally, class analysis may expose bogus claims that are made 
in support of many one-party states. Often one-party states in develop-
ing countries are justified by their leaders and supporters as being 
workers and peasants dictatorships, dictatorships of the whole people, 
or workers and peasants democracies. Alternatively, they have been 
condoned on functional grounds in view of their assumed probable con-
tributions to national development, irrespective of the current costs 
they are known to exact in liberty and democracy. These arguments 
have been challenged by the late Frantz Fanon, who has alleged that 
most of the African one-party states are, in fact, crass bourgeois 
dictatorships that actually retard national development."" General 
statements of this kind have their prudent exceptions. But it is 
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beyond dispute that in certain one-party states the political leader-
ship is accurately described as the core element of a privileged 
class that profits from its monopoly of power at the expense of the 
people. One-party states may, of course, be so organized that they 
do really serve the needs of the people in a developing country. Too 
often, however, the one-party regime shields an incumbent leadership 
from justifiably telling criticisms of its conduct. Political 
scientists should not rely upon the genius of insightful non-political 
scientists, like Fanon, to describe the realities that lie behind 
those deceptive facades. 

The Critical Spirit 

I have criticized the "functional" approach to political 
development on two related grounds. First, its tendency to foster 
a conservative value orientation by virtue of its focus upon the 
requirements of existing state and social systems. I do not mean to 
push this criticism too far. An individual follower of the function-
al school may not have any personal commitment to the system under 
examination. One may choose to adopt a "systems" approach on purely 
scientific grounds, e.g., to determine precisely the functional 
properties of institutions, to facilitate comparative analysis, to 
promote theoretical knowledge in this direction, etc. Nonetheless, 
we should be aware of the argument that some important questions of 
radical import are likely to escape due notice by the functional 
school. If we think that social and political problems today cry out 
for radical solutions, we may prefer a school of analysis that is 
geared to the study of social conflict and deprivation. I have en-
tered a claim for class analysis. The types of explanation normally 
associated with it and other forms of "conflict theory" are no less 
scientific in nature than functional approaches. In any case, the 
logical and typological virtues"for which the functional approach 
is justly reknowned may have little relation to current human needs. 
For that reason, "systems analysis" in political science may truly 
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deserve to be known as "the new scholasticism. 

My second objection to the functional school js its tendency 
to shy away from all normative criticisms of existing institutions. 
If certain practices are deemed to be "functional" in regard to the 
maintenance of a system, the human costs of such practices in liberty 
or happiness may be overlooked or countenanced as being somehow 
necessary. For that reason, I hav> sug ested that the moral implica-
tions of functional analysis are similar t'j those of historicism, 
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which holds that since certain developments are inevitable, the 
means chosen to accomplish them cannot be condemned on purely ethical 
grounds. 

Thus I have advocated an approach to political analysis which 
may be termed Marxian (if only for lack of a better shorthand expres-
sion), but I have rejected the historicist approach to ethical theory, 
of which Marxism is one example. In fact, however, there are two 
different ethical traditions in Marxian thought — the uistoricist and 
the humanist.1^ The former has been used to justify tyrannies for 
the sake of assumed progress. The latter tends in the opposite 
direction to engender searchingly critical appraisals of institutions 
from the standpoint of their present effects on human beings. Tradi-
tionally, political science has fostered a similarly critical outlook 
on government. Traditional political science is "truly and honorably 
described as a "muckraking" discipline. For political science to 
abdicate its critical function in a fit of system-oriented, nation-
building zeal would be a tragedy for both the discipline and the 
public interest. 

In new nations the need for critical perspectives on existing 
institutions is not less desperate than in older states. Critical 
scholarship might well contribute substantially to the causes of 
national and regional integration. For example, most new nations 
are dependent upon the Western industrial powers for the basic in-
gredients of their national development programs. The forms of such 
dependence are multiple; technical, financial, commercial, intellec-
tual , arid military. A functional approach to national integration, 
focusing upon the particular nation-state as a system-in-being, tends 
to point up the beneficial effects of such dependence upon that 
system's development. By contrast, a class analysis is mere likely 
to show relationships between the rulers of the new nation and their 
foreign patrons. Clearly, the existing patterns of external dependence 
influence the patterns of social and political development in new 
nations. It has also been suggested that economic dependence upon 
Western capitalism will actually hinder the development and disrupt 
the integration of underdeveloped countries by "integrating" important 
sectors of their economic and social structures with the dominant, 
foreign-based socio-economic system. That and similar hypotheses 
deserve careful consideration. 

Even the problems of tribalism in Africa may be related to the 
forms of external dependence. In his memoir of the Katanga rebel-
lion, Conor Cruise O'Brien remarks on the curious fact that the 
Baluba of the Kasai abandoned secession and mad3 xeace with the 
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Lulua people when American policy came down decisively in favour of 
a unified Congo. This happened, he notes, after the Kennedy Adminis-
tration took office. O'Brien speculates that Baluba attitudes might 
have been influenced by American companies that have mining interests 
in the Kasai. He quips that it may be a traditional custom of the 
Kasai tribes to fight one another when the Republicans are in power 
in Washington, but to live in peace under Democratic Administratir.« . 
tions. I do not know enough to verify these notions, which may be 
far fetched, but they seem to suggest a possibly fruitful line of 
political research. 

Finally, a critical school of political science might help 
to refurbish the waning idealism of university students and promote 
its development along socially constructive lines. It is a fact, to 
which many university teachers in Africa will attest, that the vast 
majority of African students today are first and foremost job seekers 
who aspire to v/ell paid, high-status, materially comfortable occupa-

16 
tions. No doubt they are also nationalistic. But nationalism 
without idealism can become as routinized and empty of radical mean-
ing as French Socialism. Fanon has warned that a generation that 
fails to cope effectively with the problems of society will seek 
solace in escapist, reactionary, and racialist forms of nationalism 
which obscure the causes of its failure and accomplish little of 
lasting value. That kind of nationalism is the weak echo of a 
lost ideal. A school of political science that frankly fosters 
social criticism may help to bring African nationalism back from 
despondency to the path of creative idealism. 
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FOOTNOTES 

1. See Isaiah Berlin, Two Concepts of liberty (Oxford: Clarendon 
Press, 1958) pp.42-44; and Edward Hallett Carr, The New Society 
(London: Macmillan, 1951). 

2. W. Arthur Lev/is has written in this vein: "Plurality is the 
.. r principal political problem of most of the new states created in the twentieth century. Most of them include people who dif-

fer from each other in language ">r tribe or religion or race; 
some of these groups live side by side in a long tradition of 
mutual hostility, restrained in the past only by a neutral 
imperial power. French writers use the word 'cleavage' to 
describe a situation where people are mutually antipathetic, 
not because they disagree on matters of principle, like 
liberals and socialists, or because they have different inter-
ests, like capitalists and workers, but simply because they 
are historic enemies, Cleavage cannot be overcome merely by 
argument and economic concessions, as in the traditional British 
manner, because it is not based on disputes about principles 
or interests. Hence it is the most difficult of all political 
problems." Politics in West Africa (London: Allen and Unwin, 
1965), p.66. 

3. "For our purposes," write James S. Coleman and Carl G. Rosberg, 
Jr., "national integration is regarded as a broad subsuming 
process, whose two major dimensions are (l) political inte-
gration, which refers to the progressive bridging of the elite-
mass gap on the vertical plane in the course of developing an 
integrated political process and a participant political com-
munity, and (2) territorial integration, which refers to the 
progressive reduction of cultural and regional tensions and 
discontinuities on the horizontal plane in the process of 
creating a homogeneous territorial political community." 
Political Parties and National Integration in Tropical Africa 
(Berkeley and Los Angeles: University of California Press, 
1964), pp. 8-9. 

4. President Julius Nyerere of Tanzania has perceived this difference 
clearly: "....in order to avoid internal conflict and further 
disunity each nation state is forced to promote its own nation-
hood. This does not only involve teaching a loyalty to a parti-
cular unit, and a particular flag - although that is serious 
enough. It also involves deliberately organising one part of 
Africa economically, socially and constitutionally to serve the 
overall interests of the people of that part of Africa and (in 
case of conflict) not the interests either of another part of 
Africa or of Africa as a whole." An address at the installation 
of President Kaunda as Chancellor of the University of Zambia, 
July 12, 1966. This thought-provoking address elaborates on the 
contradiction between Pan-Africanism and nationalism in Africa. 
President Nyerere's observations were not wholly pessimistic 
about Pan-African prospects. Thus: "It is not impossible to 
achieve African unity through nationalism, just as it was not 
impossible for various tribal associations or tribally based 
parties to merge themselves into one nationalist movement." 
The present writer takes a similar view of national integra-
tion as an expansive idea that transcends existing national 
sovereignties. 
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16, The recent example of 400 university students in Tanzania 
demonstrating in protest against two years of national 
service at reduced salaries is symptomatic. The limes of 
Zambia commented acidly on their behaviour: 

"The youngsters feel that the ordeal of passing 
examinations entitles them to membership of a new 'merito-
cracy. ' They forget about men who studied in prison, when . 
they could get the looks, or snatched an hour with book 
and candle between sessions of political organisation and 
dodging the colonial police. 

"The great danger is that they may forget the ideals 
and objectives for which their fathers and elder brothers 
fought. 

"Among these objectives was the education, at State 
expense, the students are now enjoying. More than that, is 
the ideal of societies where one class does not prey on 
others as leeches of laziness." Times of Zambia, October 
26, 1966. 
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P o l i t i c a l s c i e n t i s t s are l i k e l y to focus increasing at tent ion 
on problems of bureaucracy 1 and public administration in Afr ican The 
concern with Afr i can administration i s not a new one and has roots which 
extend to the e a r l i e s t p o l i t i c a l l i t e ra ture in Afr ican studies , Raymond 
L. B u e l l ' s TH3 HAUTE PROBLEM TIT AFRICA and Lord Ha i l ey ' s monumental 
vPRICAN SURVEY. Between the tforld Wars and u n t i l nat iona l i s t a c t i v i t y 
began to disrupt the s t a b i l i t y of the c o l o n i a l system, the o r i en -
ta t i on of research was l a r g e l y towards "ormal aspects of c o l o n i a l 
administration, dirnct r s , ind i rec t ruli , d i s t r i c t administration, 
and the creat ion of Afr ican l o c a l governments. The primary subjects of " . 
P o l i t i c a l S c i e n t i s t s ' a t tent ion were the re la t i onsh ip between these 
diverse structural arrangements and the extent to which such structures 
could be viewed as a ' t r a i n i n g ground' n democratic p rac t i c e s . 2 

When nationalism displaced publ ic administration as the pr inc ipal 
f ocus of p o l i t i c a l research, primary a t tent ion was given to the causes 
and variant forms of a n t i - c o l o n i a l pro tes t , the organization and ' 
ideo logy of independence movements, and, to a cer ta in extent , the 
p o l i t i c a l consequences of mobi l i z ing rural populations. The contemporary 
carry-over of the concern with nationalism i s the study of ' n a t i o n -
b u i l i d i n g * . Awareness that many of the fundamental p r e - r e q u i s i t e s of a 
stable national p o l i t y are simply not present in most newly indepe-
ndent Afr i can states i s , in f a c t , l i k e l y to make 'nat ional in tegrat ion ' 
a predominant concern of P o l i t i c a l Science f o r some time to come. The 
importance of th i s point i s that revived in teres t in Afr ican b u r e a u c r a c i e s 

w i l l be f a r more inf luenced by the l i t e r a t u r e on nat ion-bui ld ing and 
p o l i t i c a l development than by the h i s t o r i c studies of administration in 
A f r i c a . The guiding perspect ives of the new research have already become 
clear': the funct ions of bureaucracas a vehic le of development, i t s 
r e l a t i o n s h i p to broad processes of s o c i a l and cul tural modernizaI,ion 
and i t s ro le in the i n s t i t u t i o n a l i z a t i o n or breakdown of extra-bureau-
c r a t i c governmental s tructures . 

The reasons f o r the resurgence of a t tent ion to public admini-
s t ra t i on in A f r i ca are many and var ied . Some pertain to the changing _ 
character of the subject matter of p o l i t i c a l research. The are of n a t i -
onalism has ended and been replaced, by a ;oeriod of turbulence and 
i n s t a b i l i t y . In a p o l i t i c a l context in which i n s t i t u t i o n a l forms s h i f t 
abruptly, and in which representative structures of government have 
an evanescant qua l i ty , bureaucracy seems to o f f e r at l east one stable 
and pers i s t ing sector of the p o l i t i c a l arena. Moreover, there can be 
l i t t l e doubt that as c o n c i l i a r s t r i c t u r e s decl ine or disappear, 
bureaucracies, mi l i ta ry and c i v i l , take on a dramatically heightened 
p o l i t i c a l r o l e . 

Part of the increasing preoccupation with bureaucracy i s traceable 
to the s h i f t i n g concern of Afr i can leadership. Afr ican leaders have be -
come primari ly concerned with the processes and methods of achieving 
'development ' , a task which seems _:o require the specia-lised t e c h i n i c a l 
s k i l l s that only administrat rs or economists possess, ^ven in those 
s o c i e t i e s where massive human mobi? izat ion i s viewed as major method 
of achieving change, th i s i s f requent ly regarded as a measure to be 
employed in accordance with the ad"i.ce and recommendations of the admi-
n i s t ra t ive c l a s s . 
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Another aspect of the canging p o l i t i c a l arena which has impel led 
P o l i t i c a l S c i e n t i s t s t o f o c u s t h e i r a t t e n t i o n on the administrat ive 
s e c t o r i s the i n c r e a s i n g unwi l l ingness of host countr ies t o e n t e r t a i n 
research on p o l i t i c a l l y ' s e n s i t i v e 1 s u b j e c t s . H i s t o r i c a l l y the P o l i t i c a l 
S c i e n t i s t i n A f r i c a has enjoyed unpara l l e l ed a c c e s s ; he has be"n given 
the use of con f ident ia , ! documents, t r ea ted with frankness and c e n n e s s 
in interv iew r e l a t i o n s h i p s , and, in general , has had h i s research 
f a c i l i t a t e d by p o l i t i c i a n s and administrators t o a f a r greater degree 
than might be the case in h i s onwn s o c i e t y , Hven today rosoarchers 
invo lved in rural and d i s t r i c t research f r e q u e n t l y experience wholehe-
arted c o r d i a l i t y and h o s p i t a l i t y in the course o f t h e i r i n v e r s t i g a t i o n s , 
and the extent t o which some P o l i t i c a l S c i e n t i s t s are made pr ivy t o 
d e l i c a t e matters of stateeven at the nat ional l e v e l i s o f t e n a s t o n i -
shing. A f r i c a n governments do e x h i b i t , however, a r a p i d l y in c reas ing 
tendency t o sot boundaries ; bout c e r t a i n areas of nat ional p o l i t i c a l 
l i f e in order to insulate them from p o l i t i c a l i d e o l o g i c a l c leavages 
among nat ional l eadersh ip , and problems of in terna l socurit 'y iare the most 
obvious examples of such ' enc losed ' areas in c e r t a i n c o u n t r i e s . This 
c losure has funneled research p r o g r e s s i v e l y away from party p o l i t i c s 
towards the more ' n e u t r a l ' area of publ i c adminis trat ion . 

The Tendency towards c losure i s , in part , a product of a natural 
des ire f o r s e c r e c y regarding d e l i c a t e matters a f f e c t i n g the s t a b i l i t y and 
p o l i c i e s of a regime, P o l i t i c a l - " c i c n t i s t s have gi 'wn f u l l y accustomed 
t o l i v i n g with the not ion - f iat there i s an area of governmental pr ivacy 
beyond the purview of evnn the most l eg i t imate research in t h e i r own s o c i 
e t i e s and c o r t a i n l v y there can be l i t t l e disagreement on the point that . 
any government has - w r i g h t t o d i s t i n g u i s h appropriate f ron i n a p p r o p r i -
ate areas of p o l i t i c a l i n v e s t i g a t i o n . There may be impatience and 
vexat ion at where the boundary i s drawn, but only the most presumptuous 
would asser t that the l e g i t i m a c y of p o l i t i c a l research overr ides a l l 
c ons iderat i ons of s e c r e c y . 

A second and more d i s turb ing reason f o r the tendency towards 
c losure r e l a t e s t o the behavior p o l i t i c a l s c i e n t i s t s themselves, 
s p e c i f i c a l l y the p o s s i b i l i t y that governmental i n t e l l i g e n c e work i s 
be ing conce -aled in the guise of research . The ' P r o j e c t Oamolot' 
ep i sode , and other inc idents i n which researchers have admitted t o 
be ing contacted by ( and in one or wo cases a c t u a l l y working f o r 
into Hi- to nee agencies but t resses the susp i c i on that p o l i t i c a l research 
in p a r t i c u l a r may be used t o conceal aspionage. A recent c i r c u l a r i ssued 
by one A f r i c a n government a r t i c u l a t e d t h i s susp i c i on quite openly when i t 
s ta ted that the need f o r "chocks and c o n t r o l s " on research arose from"the 
p o s s i b i l i t y that , under the guise of research , pon f ident_^ l i n t e l l i g e n c e 
might be_ - -^o.rcd f o r use f o r a, f o r e i g n power", f s i c ) The f a c t that most 
p o l i t i c a l researchers in A f r i c a are i n f a c t of a l i e n nat ional o r i g i n can 
do l i t t l e t o a l l a y t h i s f e a r . 

Sheer i n d i s c r e t i o n on the part of a few f i e l d i n v e s t i g a t o r s 
has a l s o contr ibuted t o growing governmental do f ons ivencs " . ?hcre have 
a l ready been severa l cases in which the p r i v i l e g e of aoocss t o govern-
mental mater ia ls has been abused by ind iv idua l s who have published i n f -
ormation embarrassing t o governmental l oaders and organizat ions . A more s 
subtle but quite pervasive form of abuse has been the simple f a i l u r e t o 
make ava i lab le cop ies of the research ^roduot t o those who helped make 
i t p o s s i b l e . Whether P o l i t i c a l S c i e n t i s t s as a . roup can take c o l l e c t i v e 
measures t o he lp c o r r e c t these s i t u a t i o n s in ord*?r t o safeguard the 
i n t e r e s t s of future researchers , or whether the e s s e n t i a l l y f r e e enterpr i se 
character of f i e l d i n v e s t i g a t i o n , s c h o l a r l y compet i t ion among u n i v e r -
s i t i e s abroad and* p u b l i c a t i o n i r e s s u r e s on ind iv idua l s cho lars make 
c o l l e c t i v e r e s t r a i n t imposs ib le , i s prob lemat i ca l . 

In an atmosphere of inc reas ing concern with sec recy on the part of 
host governments, bureaucracy, or pub1 i c administrat ion , seems t o o f f e r 
the P o l i t i c a l S c i e n t i s t a convo1- vent ly neutra l , n o n - s e n s i t i v e , sub j e c t 





A, 

A pattern of d i f f e r e n t i a t i o n i s c l e a r l y d iscern ib le as - resent 
researchers turn towards l o c a l case studies and a -ore s p e c i a l i s e d 
focus within the nati onal se t t ing . Research on "bureaucracy in 
Afr i can states w i l ] he an integra l part of th i s d i f f e r e n t i a t i o n . 

I t i s of utmost importance that publ ic administration has r e -
entered the p o l i t i c a l study of Afr ica during a period of turbulonco 
and uncertainty . The succession of m i l i t a r y coups and c r i s e s of 
national uni ty has shattered the buoyant optimism of p o l i t i c a l 
science in the late 1950 ' s and replaced i t with a more sober and 
sombre perspect ive . The e a r l y delate over whether a s ing le -par ty 
system could be democratic has been replaced by a dialogue over 
whether terms such as "decay" and "breakdown" are more a; propriate 
than "development" and "modernization" as ^generic, .all^ncoapan,. . . 
ss ing descr ipt ions of the process of p o l i t i c a l change in the now 
nations. 

Tho 3ame sense of uncertainty has already manifested i t -
s e l f in the treatment of bureaucracy in the developing areas. 
Running through LaPalombara' s volume on BQTRSAUCBACT AlrD " '0;i5IC AL 
lEV^LOJir^'iT 3 i s an i m p l i c i t debate among tho contr ibutors 
over whether bureaucracy plays an e s s e n t i a l l y pos i t ive and construct ive 
r o l e , f a c i l i t a t i n g p o l i t i c a l development and socio-economic moder-
n izat ion , or has a negative impact, r e s t r i c t i n g the growth of 
representative i n s t i t u t i o n s and hampering tho caergenco of groups 
and c lasses c h a r a c t e r i s t i c of a modernized s o c i e t y . Quoting or 
aummarizing several of the authors in h is volume, LaPalombara notes 
that "the presence of a strong bureaucracy in many of the new states 
tend to inh ib i t the growth of strong execut ives , p o l i t i c a l par t i es , 
l e g i s l a t u r e s , Voluntary assoc ia t i ons and other p o l i t i c a l i n s t i t u t i o n s 
e ssent ia l to viable demcratic government," And, the bureaucracies of 
the developing areas w i l l o f ten hamper the growth of a private entrop-
eneurial c l a s s , herchants and others who might work t o transform the 
economy ar incessant ly harassed." p ^ i senstadt , whoso essay echoes both 
s ides of th i s debate, argues on the pos i t ive side that i f s t ructura l 
d i f f e r e n t i a t i o n , funct iona l s p e c i f i c i t y , and the a cqu i s i t i on of new 
and enhanced c a p a b i l i t i e s rre the central a t t r ibutes of p o l i t i c a l modern 
i z a t i o n , these q u a l i t i e s arc to bo found in bureaucracy f a r acre than 
other i n s t i t u t i o n a l soet . o r c\ of tho s o c i e t y . "loreover, he argues, 
bureaucracies have h i s t o r . c a l l y performed a v a r i e t y of funct ions c r i t i c a l 
f o r the modernization of the i r s o c i e t i e s . Those include u n i f i c a t i o n 
and c e n t r a l i z a t i o n s o c i a l i z a t i o n , and the rogul t i o n and aggregation of 
group demands, 6 

I-luch of th i s debate revolves around tho do f i n i t on, ampl i f i ca t i on 
and s ign i f i cance attached to a s ingle concept , one which i s shared by 
a host of authors wr i t ing about the re la t i onsh ip between bureaucracy 
and p o l i t i c a l development. Tho concept, stated as a propos i t ion , i s that 
there i s an i n s t i t u t i o n a l imbalance between bureaucracy an 1 other 
i n s t i t u t i o n a l sec tors of the p o l i t y and that bureaucracy i s further more 
developed and powerful than the representative structur s of gover-
nment, par t i es , l e g i s l a t u r e s and assoc ia t i on : . ! in teres t groups. To 
i l l u s t r a t e the broadly d i f f u s e d , widely shared, and central importance 
of th i s concept in the l i t e ra ture on bureaucracy and a o l i t i c a l deve lo -
pment, i t may be use fu l t o o f f e r several quotat ions, l i g g s has stated 
the concept in the f o l l o w i n g terms? 

" A phenomenon of utmost s i m i f icance in tr-aasitional 
s o c i - t i e s i s the lack of balance between p o l i t i c a l 
policy-making i n s t i t u t i o n s and bureaucratic 
policy-implementing i n s t i t u t i o n s , "hie re la t ive 
weakness of p o l i t i c a l organs means that the p o l i t i c a l 
funct ion tends to be appropri ted in consider ble 
me a sure , by bure auc rat s . 7ntra-buroaucra t i c 
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struggles "become a primary form of p o l i t i c s . " 7 

F c r r e l l Ileady smeaks of "an imbalance in the growth of p o l i t i c a l i n s t i -
tut ions ( in the developing nations) with the bureaucracy among those 
in the more mature category" . He expands on th is propos i t ion as f o l l o w s 

"Imbalanced p o l i t i c a l development i s another 
c h a r a c t e r i s t i c of past events in the developing 
countr ies . Tradit ional cu l tura l patterns, c o l -
onialism and the t e l escop ing of change have 
produced p o l i t i c a l systems that are askew as 
judged by experience in the more developed p o l -
i t i e s , p a r t i c u l a r l y those with a representative 
democratic i n s t i t u t i o n a l framework. Means f o r 
in teres t a r t i c u l a t i o n and aggregation, through 
suoh instrumental i t ies as an informed e l e c t o r a t e , 
par t i es , and representative l e g i s l a t i v e bodies are 
e i ther weak or absont except in the most rudim-
entary form. On the other hand, the executive 
agencies of government are dominant under an 
e l i t i s t l eadersh ip . " 8 

Echoes of a s imi lar theme are to be found in the writ ings of 3.IT. 
Eisonstadt j 

"In the formal structures of government, some para l l e l 
tendencies can a l s o be discorned(uneven change) . . . 
Tho f i r s t i s the obvious preponderance of the 
executive over a l l other brances of government. 
This development f lows from the need t o take over 
and operate the governmental machinery smoothly. I t 
i s connected with a strong emphasis on govern-
mental economic a c t i v i t y . . . The l eg i s la ture i s 
usual ly passive and subservient or so unruly as 
to minimize the e f f e c t s of i t s own inf luence and 
power. This does not moan that the d i f f e r e n t l e g -
i s l a t i v e bodies in a l l new countries are t o t a l l y 
i n e f f e c t i v e , though in some they may be non-
e x i s t e n t . I t does indicate that the i r e f f e c t i v e 
funct ion as mediators between tho executive and 
the population at large i s rather weak." 9 

Lucien Pye speaks of "an imbalance between recognized administrative 
t r a d i t i o n and a s t i l l inchoate p o l i t i c a l process" in the developing areas 
and argues that in Vietnam and Pakistan, f o r example, "powor and authority 
are concertrated in the realm of administrative o f f i c i a l - d o m " . Later, in 
tho same p iece , he essays to exielore the "reasons f o r the re la t ive weaknes 
s of the non-bureaucratic components of the p o l i t i c a l system." 10 

The idea of i n s t i t u t i o n a l imbalance has achieved a pos i t i on of 
central and pervasive importance in the l i t e ra ture on bureaucracy 
in developing countries and, f o r th is reason, i t i s e ssent ia l to 
examine i t systematically* The concept a c t u a l l y cons is ts of two quite d i s -
tinguishable .and empir i ca l ly unrelated propos i t ions . The f i r s t i s that 
in a large number of new s ta tes , representative i n s t i t u t i o n a l structures -
- l e g i s l a t u r e s , part ies and e l e c t o r a l processes — aro characterized by 
extreme weakness and f r a g i l i t y ^ the second, that the bureaucratic s e c to r , 
possessing high funct ional c a p a b i l i t y , and high relevance to economic 
development, has gained a substantial amount of autonomous power and 
author i ty . The remainder of t h i s paper i s a commentary on these 
propos i t ions . 

An endless succession of m i l i t a r y coups, the high incidence of 
anomic and v i o l ent p o l i t i c a l behavior rnd tho almost universal decl ine 
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of p o l i t i c a l part ies in the now states seem "-mple evidence to support 
the idea of f r a g i l i t y , weakness and extreme i n s t a b i l i t y in the repres -
entative sec tor of government. The underlying reasons ' o r th i s weaknes 
s can host he explored by contrast ing the pattern of i n s t i t u t i o n a l 
evo lut ion in A f r i c a with that which occurred h i s t o r i c a l l y in those 
western s o c i e t i e s which have s u c c e s s f u l l y developed viable represe -
ntative p o l i t i c a l systems, '"he conclusion i s inescapable that many of 
major h i s t o r i c a l condit ions which f a c i l i t a t e d the growth of e f f e c t i v e 
representative government in a smaln number of western s o c i e t i e s 
are absent in th: new s ta tes , of A f r i c a and'elsewhere. The importa-
nt point , from the standpoint of th i s essay, i s that the very c o n d i t i o 
ns which have, made i t d i f f i c u l t f o r new nations to develop 
legi t imated and e f f e c t i v e l y i n s t i t u t i o n a l i z e d representative organs 
of government a l so make i t v i r t u a l l y impossible f o r tho bureau-
c r a t i c sec tor to exerc ize a high degree of authority . 

Lucin Pyo has i d e n t i f i e d the e f f e c t i v e i n s t i t u t i o n -
l i a z a t i o n of representative government in western s o c i e t i e s 
with tho success ful reso lut i on of a set of h i s t o r i c a l c r i s e s .11 

Of the s ix c r i s e s dist inguished by Pye, f our are e s p e c i a l l y 
relevant f o r compare,tive purposes these are; i d e n t i t y , 
leg i t imacy, par t i c ipa t i on and d i s t r i b u t i o n . I t can bo argued that the 
major h i s t o r i c a l condi t ion which enabled England and the United States 
to handle these c r i s e s was that , in both oases, the c r i s e s w A) c o n f -
fontod sequent ia l ly and in the order s tated . Tho purest case f 
th i s phenomenon i s the United States . Tho creat ion of a si-rong sonse 
of national i d e n t i t y , f a c i l i t a t e d by a high degree of l i n g u i s t i c and 
cu l tura l homogeneity, was ensured by tho common experience of 
revolut ionary war, a f t e r which elements of the s o c i e t y opposed to tho 
c reat i on of an independent American national i d e n t i t y e i ther emigra-
ted or remained s i l e n t . The formulation of a c ons t i tu t i ona l frame-
work legi t imated by the consensual agreement of the former c o l o n i c s 
occurred only a f t e r tho completion of the war and, importantly, took 
place during a period of r e la t i ve t r a n q u i l i t y when no other major 
c r i s e s had to bo dealt with. Tho "ru les of the game", a p res ident ia l , 
f edera l and bicameral system, wee*" worked out and agreed upon 
before they had to process any controvers ia l matters of national 
p o l i c y . 

One important feature of tho c ons t i tu t i on was that i t 
did not provide f o r a high degree of d i rec t popular par-
t i c i p a t i o n . The 'President, f o r example, was chosen by 
e l e c t o r a l co l l ege and i t was c e r t a i n l y not ant i c ipated when 
the cons t i tu t i on was r a t i f i e d that the co l l ege would becorno a 
v i r t u a l l y automatic 'rubber stamp' of the popular vote . 
The Senate, as w e l l , was i n d i r e c t l y e l e c t e d , by nomination 
of tho separate state l e g i s l a t u r e s and, perhaps most import-
ant ly , universal suf frage was not provided f o r . ^ach state 
was allowed to set the terms of suf frage f o r i t s own c i t i z e n s 
and not only were women in many cases excluded from p a r t i c i -
pation, but numerous states had rather str ingent property 
q u a l i f i c a t i o n s , -nly gradually, during the nineteent1 century, 
wore r e s t r i c t i o n s on tho r ight to vote el iminated and a con-
d i t i on of universal suf frage es tab l i shed . "Distribution or. 
more s n o c i f i c a l l y , governmental involvea ant in th . s o c i a l 
d i s t r i b u t i o n of national income did not become an issue 
u n t i l the ""Tew P e a l ' . At th i s time, the s o c i e t y moved 
abruptly away from the c l a s s i c a l ' " aise:- s - f a i r c 1 l i bera l i sm 
of the nineteenth century and into f u l l : ccept nco of the 
idea that providing minimal standards f o r ire ov r ished and 
deprived s o c i a l groups was a state r e s p o n s i b i l i t y . 

In England the c r i s e s of i d e n t i t y and 1: i t imacy v j r e 
intertwined with one another. The gradual c reat ion of a con-



cons t i tu t i ona l mon .rchy and tho establishment of a sonse of 
national i d e n t i t y wore hoth completed, f o r England, Scotland 
and i^ales, at l e a s t , "by the end of the eighteenth century. 
As in the United States at the s-me time, however, popular 
p a r t i c i p a t i o n was highly r e s t r i c t e d "by property and other r e s t r i c t i o n s 
l i m i t i n g su f f rage . The gradual enfranchisement of the working 
c lasses and the i r f u l l incorporat ion in to the p o l i t i c a l system 
required more than a century to complete. Respite the s o c i a l misery c 
created by the industr ia l revo lut ion , d i s t r i b u t i o n did not become 
a p o l i t i c a l problem at t h i s time. A considerable amount of r e -
d i s t r i b u t i o n of national income occurred through tho extensive 
a c t i v i t i e s of private c h a r i t i e s and philanthropies bub the 
consequence of extra-governmental d i s t r ibut ive a c t i v i t y was 
primari ly to postpone the date at which th is is'rue became a 
matter of state concern, ""or a l l p r a c t i c a l purposes, 
d i s t r i b u t i o n did not become a p o l i t i c a l issue u n t i l the 
post-war Labour Government and, as in the United States , i t 
remains the pr inc ipa l p o l i t i c a l issue to th id day. 

The sequential pattern of c r i s i s confrontat ion d i s -
t inguishes western h i s t o r i c a l experience mark* i l y from that in 
A f r i c a ?,nd other developing areas. One of the most common 
general isat ions about newly independent Afr i can states i s that 
they must confront a l l these c r i s e s at once? that i s , they 
must o s tab l i sh a u n i f i e d sense of national i d e n t i t y , work 
out mutually agreeable c ons t i tu t i ona l arrangements, incorporate 
c u l t u r a l l y diverse elements into the p o l i t i c a l system and 
conduct extensive welfare programs simultaneously. In a 
p o l i t i c a l context in which the "ru les of the mage" 1 ok 
widespread consensual va l ida t i on , but in which universal 
suf frage f a c i l i t a t e s mazimum popular involvement in 
the p o l i t i c a l process , tho d i f f i c u l t i e s of seeking widely 
agreed-upon p o l i c i e s f o r welfare and d i s t r i b u t i o n are greater 
than many systems can endure. 

Other d i f f e r e n c e s between tho h i s t o r i c a l phasing of the 
development process as i t occurred in western s o c i e t i e s and that 
which i s occurring in A f r i c a are a l so d i r e c t l y relevant to 
the enormous burden on A f r i c a ' s p o l i t i c a l systems, hence to 
tho weakness of the i r representative s tructures . One major . . -
d i f f e rence i s that in western democracies, the e a r l y phases 
of the industr ia l revo lut ion proceeded the creat ion of f u l l y 
part ic ipant democratic i n s t i t u t i o n s . In both western s o c i e t y and 
in the developing areas, socio-economic transformation from 
r e l a t i v e l y simple agrarian l i f e to a industr ia l - co -more ia l 
urban pattern has involved massive problems of human d i s -
l o c a t i o n and deprivations overcrow din-;, 1 ow wages, inadequate 
standards of health and san i tat ion , improper diet and general ly 
degrading condit ions of l i f e . The r e s t r i c t 1 character of 
par t i c ipat i on in western s o c i e t i e s , however, meant that by 
and large impverished urban and rural masses wore not 
s t ruc tura l l y in a pos i t i on t o ranslate t h e i r socio—economic 
grievances into demands on the p o l i t y . In A f r i c a , however, 
universal suf frage combined with a p o l i t i c a l culture srec s ing 
norms of equa l i ty and par t i c ipa t i on has able deprived 
urban and rural groups to transmit t h e i r grievances d i r e c t l y 
t o tho p o l i t y and to make strong demands f o r ameliorative 
weIfarc measure s . 

The d i f f e rence in the h i s t o r i c a l evo lut ion of p o l i t i c a l 
culture i s i t s e l f high s i g n i f i c a n t . Fvon when expansion of "ho 
franchise incorporated lower and working ciassc-s into a 
part ic ipant stance in the western p o l i t y , the prevai l ing 
values wore l a r g e l y e lass inca l " l a i s s e z - f a i r e " theory. 



Despite having structural access to the p o l i t i c a l system, 
groups wishing to make d i s t r ibut ive claims on government 
were confronted with a pervasive economic ethos, the terms 
of which stressed that the ' greatest good of the greatest 
number' could only be achieved i f the state remained a loo f 
from the economy. Only the f r e e and unfet tered competit ion 
of uninter fered with economic f o r c e s , so the theory went, 
would resul t in true progress of the human condi t i on . Because 
of th i s e th i c , p o l i t i c a l claims of a d i s t r ibut ive sort did not 
possess leg i t imacy and t o a large extent could be ignored 
or treated as marginal by representative state s tructures . 
Thus, newly part ic ipant groups were inducted into the system 
and l a r g e l y s o c i a l i z e d to i t s ru les , procedures and norms 
before they wore in a pos i t i on to make heavy demands upon i t . 

"By the time d i s t r ibut ive claims acquired leg i t imacy , 
i n d u s t r i a l i z a t i o n and commercialisation of the economy 
had procoodod t o a point where substantial resources were 
avai lablo t o the p o l i t y with which to undertake ameliorative 
welfare a c t i v i t y . In the meantime, th i s degree of growth had 
ta lon place , among other reasons, because tho p o l i t y was not 
engaged in d iver t ing resources away from cap i ta l re-investment 
and accumulation into immediate sphoros of consumption (health 
education, w e l f a r e ) . Tho most important v»oint, however , 
that the wostern p o l i t y faced powerful d i s t r ibut ive demands 
only at a time in i t s development when economic resources 
were avai lablo to moot them; i t s a b i l i t y to respond pos-
i t i v e l y t o claims f o r welfare rcti^rLty enforced and s o l i d i f i e d 
i t s l eg i t imacy-

Part ic ipant p o l i t i c a l arrangements have boon combined 
with a p o l i t i c a l culture s t ress ing tho need f o r a high degree 
of state welfare a c t i v i t y at a f a r e a r l i e r stage in the 
development process in A f r i c a than was the case in the W e s t , 

a t a time when most economies are not yet s u f f i c i e n t l y 
productive to make substantial resources avai lable f o r 
welfare and d i s t r ibut ive purposes. V i r t u a l l y a l l A fr i can 
countr ies , oven thoso which do not pro fess "Afr i can s o c i a l i s m , " 
have set high standards in such fiel-"1 as health, education, 
and other areas of s o c i a l p o l i c y . "Because of sheer s c a r c i t y 
in tho economic realm however, many governments cannot but 
f a i l to meet the i r own ar t i cu la ted goals, This f a i l u r e 
lowers popular confidence in government and weakens i t s 
legi t imacy. 

The same d i f f e rence in p o l i t i c a l culture development has 
a second and perhaps more important consequence f o r leg i t imacy 
and i n s t i t u t i o n a l i z a t i o n . As long as western s o c i e t i e s 
possessed a " l a i s s e z - f a i r e " p o l i t i c a l cu l ture , great issues 
a f f o o t i n g the human condi t ion were not b a s i c a l l y considered 
p o l i t i c a l questions. By and large , the problems which had 
to bo processed through the c o n c i l i a r organs of government 
wore f o r th i s reason, of a r e l a t i v e l y low order of into- " i t y ; 
s t a f f i n g the po l i ce and f i r . departments managing the school 
system and paving the s t r e e t s to state tho more obvious 
examples. La i s sez - fa i r e p o l i t i c a l culture thus permitted a 
f a i r l y long period of 1 Could1 p o l i t i c s during which most 
issues were not such as to arouse any r<r at omotional or 
i d e o l o g i c a l f e r v o r . This period of p o l i t i c s of low i n t e r s i t y 
permitted the i n s t i t u t i o n a l network to 'break i n ' . 'Tot ' 
i s s u e s - poverty, human r i g h t s , o c t . . . - were no-4" processed 
into the p o l i t i c a l system u n t i l patterns of i n s t i t u t i o n a l 
behavior had already been worked out and s o l i d i f i e d , so that 
when d i f f i c u l t , emotional ly intense problems did have t o 
be confronted, agreed on and .ccustomed methods f o r doing so 
were ava i lab le . 
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African governments have not had a '"breaking in ' period of 
' c ou ld ' p o l i t i c s during which t o work out and s o l i d i f y 
i n s t i t u t i o n a l pract i ces and behavioral patterns. The rep -
resentative organs of government have had to confront the 
most d i f f i c u l t and de l i ca te dec i s ions from the very beginning 
of the i r ex is tence . One bas ic reason f o r th is i s the absence 
of a private entrepenea r i a l e l i t e in A f r i ca . T"hereas in 
western s o c i e t y , economic development was by and large the 
product of the a c t i v i t i e s of an autonomous ontrepenourial 
c l a s s , most Afr i can s o c i e t i e s do not possess an entrepenourial 
e l i t e s u f f i c i e n t l y large to generate wholesale economic 
.growth. This compels the state t o funct ion as an economic 
unit and to employ a large part of i t s resources f o r cap i ta l 
pro jec t s and investment. Thus, unlike the ir western counter-
parts Afr ican po" i t i e s must make fundamental dec is ions about 
what proportion of national expenditure w i l l go f o r economical ly 
productive entcrpr i sos f roads , in f ras t ruc ture , industr ia l 
f inance) and what proportion t o s o c i a l s e rv i ces . r-uch dec is ions 
are highly controvers ia l and the p o l i t i c a l d i f f i c u l t y of 
handling them i s compounded by a lack of we l l - e s tab l i shed 
i n s t i t u t i o n a l routines and procedures. 

Tho s o c i a l c r i s i s of urban misery created by economic 
change i s Probably f a r greater in Afr ica today than i t was 
in the west at a corresponding period in i t s development. 
The reason f o r th i s i s to be found in the re la t i onsh ip between 
technology and modernization. ¥hen western nations were being 
transformed from rural agrarian s o c i e t i e s in to an urban 
commercial pattern, technology was simple and labor intens ive . 
No matter how many migrants f l o c k e d t o the c i t i e s , and no 
matter how l imited the i r sis i l l s , jobs could nearly always bo 
found in the emergent industr ia l complex5 in coal mines, 
t e x t i l e m i l l s , or bu i ld ing roads and r a i l r o a d s , The widespread 
pract i ces of c h i l d and female lVbor probably indicate that 
there were more jobs than people . Thus, although human 
condit ions wereextremely poor, some form of emp^oymont and 
therefore some l e v e l of personal income was ava i lab le . One 
h i s to r ian has argued that the massive a v a i l a b i l i t y of jobs 
f o r r e l a t i v e l y unsk i l l ed laborers w s a major vehic le f o r the 
s o c i a l i z a t i o n of c u l t u r a l l y and l i n g u i s t i c a l l y d i f f e r e n t i a t e d 
ethnic groups in the United States . 12 Equally important, the 
a v a i l a b i l i t y of employment meant that s o c i a l pressures 011 the 
p o l i t i c a l system were not reat since there was l ess ner.cj. t o 
i n i t i a t e and implement remedial s o c i a l measures. I'uch p o l i t i c a l 
welfare a c t i v i t y as did e x i s t , was o f ten undertaken 
by p o l i t i c a l part ies , a phenomenon which resul ted in the 
creat ion of large , stable and deeply l oya l bodies of supporters 
f o r party organization. 

Afr i can nations have begun to undergo t\e arocoss of 
i n d u s t r i a l i z a t i o n during an era of automation and complexity. 
The creat ion of now plants and industr ies does not ;ean the 
expansion of employment opportunit ies simply because indus-
t r i a l capac i ty can be r a d i c a l l y increased at only • . ginal 
cos t in added labor . C i t i e s a t t rac t l a r jo number of rural 
mi'gi . i ts because they represent opportunity f o r upward 
mob i l i ty but since such industr ies as t e x t i l e s need to 
automate in order to compote on internat ional markets, the 
number of addit ional jobs created i s pa in fu l l y small and 
expectat ions go l a r g e l y u n f u l f i l l e d . Moreover, the jobs '-.hat 
are created usual ly re cu i r a r e l a t i v e l y high do "re j of 
t ra in ing and s k i l l . This aggravates an already e x i s t i n g 
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e l i te -mass gap since c i t i e s tend to "become increas ing ly 
divided "between a r e l a t i v e l y small reinber of we l l -pa id 
s k i l l e d ~ers o n -fĵ e one hand, and a vast major i ty of 
unemployed o the other. Despite a lerge amount- of concealed 
unemployment, the gap rim-ins one of the most v i s i b l e and 
sa l i ent featu *es of urban l i f e in A f r i c a and contr ibutes to 
a widesp r^rd sense of s o c i a l deprivat ion and p o l i t i c a l 
f r u s t r a t i o n , ITot only does the economy f a i l to funct ion as an 
agency of s o c i a l i z a t i o n , but i t in f a c t generates addit ional 
pressures on the p o l i t y . The highly v o l a t i l e character of 
urban crowds in such Asian countries as India, Pakistan and 
Burma has already become a major source of p o l i t i c a l 
i n s t a b i l i t y , Tho same i s increas ing ly true of several Afr ican 
countries as w e l l . 

As regards the d i rec t r e l a t i o n s h i p between party end 
bureaucracy, the h i s t o r i c a l contrast between western and 
Afr i can experience i s p a r t i c u l a r l y s t r ik ing . Prod R i g ' s 
has pointed out that the ' s p o i l s system' as a mode of 
bureaucratic recruitment was extremely important in 
encouraging the development of strong p o l i t i c a l part ies in 
western s o c i e t y . 13 His argument i s that s p o i l s provided 
an at t rac t ive material incentive t o the formation of 
e f f e c t i v e party organization and as such funct ioned 
as an impetus t o party a c t i v i t y during the formative period 
of national p o l i t i c s . At times when i d e o l o g i c a l committment 
wonod, s p o i l s furnished an important substi^i i.c focus f o r 
partisan competit ion. Of greater importance i s that f a c t that 
s p o i l s placed c i v i l serv ice personnel in tho pos i t i on of 
being e n t i r e l y dependant f o r the i r pos i t i ons upon p o l i t i c a l 
leadership, and, in th i s respec t , represented the complete 
subordination of the administrator to the p o l i t i c i a n . A 
dertain amount of s p o i l s recruitment remains an important 
part of party a c t i v i t y even today in the United Hates, but 
the important point i s that by the time merit replaced s p o i l s 
as the basic method of recruitment, part ies had been able to 
acquire a high degree of runct ional and organizational 
autonomy. 

P o l i t i c a l part ies in most p o s t - c o l o n i a l s o c i e t i e s 
confront a we l l organized and 1on-establ ished pattern of 
merit recruitment t o the c i v i l s e rv i ce , As a p o l i t i c a l p rac t i c e , 
the notion of achievement has e x a c t l y the opposite consequence 
from s p o i l s . Kot only does i t deprive party organizations of an 
important material incentive to partisan a c t i v i t y but i t 
s t resses the autonomy and independence of the administrator 
from tho p o l i t i c i a n . The reason f o r th i s i s the bas ic 
corc pt of achievement recruitmentz serve.nts 
gain the i r pos i t ions by v irtue of the i r own personal s k i l l s 
and t ra in ing , not because of l o y a l t y or service to partisan 
causes. This notion i s deeply engrained in the minds of most . eh-
Afr i can c i v i l servants and can e a s i l y become the b ' .s is f o r : 
res istance to demands or pressures f o r a preater d . oae'' of 
p o l i t i c a l responsiveness. 

One important reason f o r the ee knees of representative 
organs of government deserves .^ep-rate mention. This i s the 
tendency of i n t e l l e c t u a l e l i t e s in developing countries to 
pre fer administrative rather than p o l i t i c a l careers . The 
greater prest ige , s e cur i ty and o f ten m". t e r ia l roqards of 
an administrative occupational ro l e have already tended t o 
siphon o f f man." of the most ta lented members of developing 



- 11 -

countr ies . I t i s not uncommon f o r example, f o r - p o l i t i c i a n s 
in newly independent states to s h i f t over from l e g i s l a t i v e 
or party pos i t i ons into the c i v i l sor . ' and, indeed, Lucien 
Pye argues that th i s was the "basic cause of the decl ine of 
p o l i t i c a l part ies in Burma and Ghana. 14 Of more ominous 
and long-range s i gn i f i cance i s that f a c t that un ivers i ty 
students in many developing countries tend to bo or iented 
towards administrat ive , not p o l i t i c a l , career patterns. 
The long-range resu l t may wel l be a massive ' t a l e n t gap' 
letween bureacracy and representative structures , an 
imbalance which could e a s i l y contribute t o a severe 
discrepancy in power and author i ty . 

Some of tho basic condit ions which oause the weakness 
and f r a g i l i t y of representative structures of government in 
A f r i c a mry be summarized as f o l l o w s : 
l ) African s tatos need to confront simultaneously a sot of 
complex ' c r i s e s of development' that , in western s o c i e t i e s , 
were dealt with one at a time. Those are 5 i d e n t i t y , l eg i t imacy , 
par t i c ipa t i on and d i s t r i b u t i o n . Because a sense of common 
national i d e n t i t y and widespread consensual va l idat i on 
f o r p o l i t i c a l i n s t i t u t i o n s are only p a r t i a l l y or marginally 
completod when universal opportunit ies f o r p o l i t i c a l 
par t i c ipa t i on are es tab l i shed , representative structures 
nru3t absorb the demands of s o c i a l groups which neither 
i d e n t i f y with the nat ion-state nor accept i t s i n s t i t u t i o n a l 
s o t t i n g . 

2 . ) Because a p o l i t i c a l culture s t ress ing welfare norms 
tends to precede even the e a r l y pho,sos of 
i n d u s t r i a l i z a t i o n and commercialization in ^-Jrica, widespread 
demands f o r s o c i a l serv i ces and welfare measures ar ise 
before tho economy has generated s u f f i c i e n t resources to 
meet these demands. Since the p u b l i c l y declared values of 
p o l i t i c a l leadership f requent ly r e f l e c t welfare ; sects of 
the p o l i t i c a l cu l ture , the p o l i t y i s placed in a pos i t i on 
of f a i l i n g to achicvo i t s own goals , In western s o c i e t i e s 
tho comparatively 1. be intrus ion of strong welfare expectations 
into the p o l i t y meant that , by and large , adequate resources 
have been avai lable to carry out s o c i a l p o l i c y . This has been 
an important f a c t o r in roen forc ing leg i t imacy and i n s t i t u t i o n -
a l i z a t i o n . 

3 . ) Duo a l so to tho e a r l y appearance of a part i c ipant , e g a l i -
tar ian and w e l f a r i s t p o l i t i c a l culture in A f r i c a , represen-
tat ive structures must cope, from tho very beginning, with 
intense ly important and c o n t r o v e r s i a l questions. They do 
not have the bene f i t of a f a i r l y long 'break in ' period 
during which they can process r e l a t i v e l y non-controvers ia l 
i ssues . Such a 'break in ' period has played a c r i t i c a l 
ro le in the development of democratic government in western 
s o c i e t i e s f o r i t has f a c i l i t a t e d the bui ld ing up of a sot of 
i n s t i t u t i o n a l rules of tho game, an agreed on set of 
internal procedures and methods f o r processing demands on 
the p o l i t y . 

4 . ) The tendency f o r A fr i can s tates t o enter the process of 
i n d u s t r i a l i z a t i o n sr. a f a i r l y advanced and automated l e v e l 
means that , in general, economies are not ore? t ing s u f f i c i e n t 
added employment to absorb rural-urban migration. Extreme 
s o c i a l deprivation and p o l i t i c a l f r u s t r a t i o n are the 
r e s u l t s . Since jobs that are avai lable usual ly require 
a high degree of s k i l l and tra in ing , t" 2 s o c i e t y becomes 
increas ing ly divided between a s k i l l e d industr ia l e l i t e 
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increas ing ly divided "between a s k i l l e d industr ia l e l i t e 
and a mass of unemployed. 

5 . ) The greater at tract iveness of administrative careers 
siphons o f f some of the most able and talented p o l i t i c a l 
loaders . The resul t i s a massive and highly vas ib le ' t a l e n t 
gap' between p o l i t i c a l part ies and national bureaucracies. 
This gap c r i t i c a l l y weakens the v i a b i l i t y of part ies and 
other representative structures . The p o l i t i c a l par t ies ' 
a b i l i t y to contro l and manipulate administration i s a l s o 
reduced by tho universal pract ice of achievement r e c r u i t -
ment the basic idea of which i s that individuals in the c i v i l 
service hold the i r pos i t ions by v ir tue of personal s k i l l and 
t ra in ing , not p o l i t i c a l l o y a l t y . Spo i l s recruitment, 
combined with the f a c t that par t i e s , not adminstration, 
played an imprtant welfare funct ion , were c r i t i c a l in the 
creat ion of v iable party organizations in western s o c i e t y . 

The propos i t ion that bureaucracy has gained r a d i c a l l y 
enhanced power and author i ty by performing p o l i t i c a l 
funct ions l e f t undone due to the weakness of representative 
sturcturos ( the second hal f of tho concept of i n s t i t u t i o n a l 
imbalnco) can best be assessed by examining the sources of 
bureaucratic inf luence and the l imi ta t i ons on i t s e x o r c i z e . 
At l east f our separate f a c t o r s contr ibut ing to a growth 
of administrative inf luence on p o l i t i c a l dec is ions can be 
i d e n t i f i e d . These are ; 1 . ) the increas ing ly s c i e n t i f i c and 
technica l character of government p o l i c y , 2 . ) the vast go.p 
in s p e c i a l i s e d tra in ing and i n t e l l e c t u a l s k i l l s between the 
administrative and representative sec tors of government, 
3 . ) a tendency to i d e n t i f y what i s administrative in f a i r l y 
broad terms and, A.) tho absence of mechanisms f o r e x e r c i z i n g 
p o l i t i c a l contro l over administrative a c t i v i t y . 
1 . ) A growing ro le f o r bureaucracy seems to be an inherent 
feature of an age where the formulation and implementation of 
any dimension of national p o l i c y requires highly s p e c i a l i s e d 
t ra in ing and technica l s k i l l . Bureaucracy i s a sec tor of govern-
ment where these q u a l i t i e s are f requent ly located in considerable 
d isproport ion to other sectors and several eminent p o l i t i c a l 
sc iont ists (Dwight ¥aldo, Paul Appleby, David Truman) have c a l l e d 
at tent ion to the f a c t that the highly s p e c i a l i s e d and intra ".ate 
nature of government programming in c technolog ica l are has 
resul ted in a dramtic growth in the inf luence of administrators 
even in s o c i e t i e s where representat ive }s tructures are v iable 
and dynamic. This argument requires one major q u a l i f i c a t i o n . 
To the extent that p o l i t i c a l leadership retains power and 
authori ty to set basic national goals , to make fundamental dec is ions 
regarding domestic and f o r e i g n p o l i c y , and to rank f o re ign 
and domestic p o l i c y p r i o r i t i e s , growing bureaucratic inf luence 
does not impair the essent ia l character cf representative govern-
mc nt. 

That the ro le of f ^ i l l y q u a l i f i e d administrators 
should be p a r t i c u l a r l y great in developing countries i s not 
surpr is ing . Since the promotion of overal l economic 
development i s a state r e s p o n s i b i l i t y , c i v i l servants with 
competence in f i e l d s that boar upon development have a 
spec ia l pos i t i on in government c i r c l e s . '^dmini3tr .tivo 
experts in f i e l d s such as development economics, internat ional 
trade, agr i cu l tura l marketing and cooperative org- n izat ion 
have a degree of inf luence which f a r exceeds that of 
many administrators in western soc i e t : s . 
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2. ) In many African countr ies . the inf luence of administrative 
cadres i s further heightened by a vast discrepancy in 
spec ia l i zed t ra in ing and technica l s k i l l s between the 
bureaucracy and party organization. ' ^reia a tendency f o r 
s k i l l e d p o l i t i c a l leaders to gravitate towards admin-
i s t r a t i v e careers a f t e r independence, and bureaucratic 
career rewards o f ten a t t rac t the most able un ivers i ty 
graduates into administration as w e l l . A wide i n t e l l e c t u a l 
gap between party and bureaucracy can e a s i l y lead t o the 
complete domination of internal dec i s i on making processes 
by administrative personnel. Ilorcover, duo to the weakness and 
f r a g i l i t y of the i r representative i n s t i t u t i o n s - many African 
p o l i t i c a l e l i t e s arc deeply absorbed with c r i t i c a l problems 
of s t a b i l i t y and sheer p o l i t i c a l surv iva l . These pressures 
compel thorn to devote the i r e f f o r t s andattentions t o symbolic f 
func t i ons , t o the l eg i t imiza t i on of the regime, and 
to seeking consensual va l ida t i on of the i r own leadership s tatus . 
In th is way, pervasive i n s t a b i l i t y reenforces the inherent 
tendency t o leave the actual running *»f the country in the 
hand3 of administrative cadres. Unless p o l i t i c a l leadership i s 
r e l a t i v e l y f ree of day-to-day p o l i t i c a l c rosos , i t s ro le w i l l 
be l imited t o tho a r t i c u l a t i o n of broe,d, d i f f u s e and non-
controvers ia l goals . In th is context , the area of administrative 
d i s c r e t i o n and f l e x i b i l i t y i s h igh ly p o l i t i c a l since 
fundamental questions such as p o l i c y r i o r i t i o s and d i f f e r e n t i a l 
resource a l l o c a t i o n become subject t o bureaucratic dec i s i on , 

3 . ) Most governments operate from day to day on the basis of 
a standing set of assumptions about what i s ' "po l i t i ca l 1 and 
what i s ' admin i s ta t i ve ' . In newly independent states those 
assumptions tend to be carr ied over from the pract i ces and 
at t i tudes of the c o l o n i a l G r a? ; and, since oo l on ia l rule was 
l a r g e l y administrative in i t s or ientat ion , the sphere of 
what i s p o l i t i c a l i s f requent ly conceptual ized in f a i r l y 
narrow terms. The v a l i d i t y of any r i g i d d i s t i n c t i o n between 
p o l i c y and administration i s dubious but th is i s s p e c i a l l y 
so in developing areas where the range of state a c t i v i t y i s 
ex t raord inar i l y wide. The d i s t i n c t i o n i s oven more u n r e a l i s t i c 
when what i s administrative tends to bo def ined broadly. 
The resul t i s that ce r ta in phases of p o l i c y are construed as 
administrative which are5 i n f a c t h ighly p o l i t i c a l . One 
important example of th is i s the implementation of development 
p r o j e c t s . The method of organizing a cooperative movement, 
a s e l f - h e l p pro jec t or an r g r i c u l t u r a l improvement scheme 
can have onormous consequences f o r the s o c i a l -and p o l i t i c a l 
re lat ionships of a rural area, hence f o r the or structure 
or a whole country. Pro jec t implementation, however, i s nearly 
always i d e n t i f i e d as an administrative task and. ex ^t in 
eases where individual p o l i t i c i a n s have a personal in teres t 
in a part i cu lar p r o j e c t , th i s phase of p o l i c y i s l o f t 
e n t i r e l y in tho hands of government of i c i a l s . 

4 . ) C lose ly re la ted to tho wide range of governmental 
a c t i v i t i e s def ined as administrative i s the f a c t that few 
newly independent countries have developed e f f e c t i v e 
mechanisms f o r tho p o l i t i c a l contro l a. i s ervisior. of 
administrative a c t i v i t y . V i r t u a l l y nowhere to "be fou 
i s an Afr i can equivalent to the Congressional Committee 
of Inquiry of the Swedish Ombudsman, 1th . ;h th e pr ;ss can 
sometimes o f f e r an outlet f o r the griovanc: s of individual c i t i z e n s 
against administrative abuse, tho f a c t i s that par t i e s , 
l e g i s l a t u r e s , and individual p o l i t i c a l lea .: rs do mot os3oss 
a regular ized and i n s t i t u t i o n a l i z e d and mechanism f o r exerc iz 
ing p o l i t i c a l contro l of administrative ho", ' v i o r . 
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This e labora te ly in te r re la ted set of f a c t o r s has led to 
tho emergence of a powerful and i n f l u e n t i a l ro le f o r tho 
administrative c lass in A f r i c a and in other developing areas. 
The fundamentally important po int , however, i s that ther-j i s 
a world of d i f f e rence between the argument that administrat ors 
have come to occup;/- a positon of considerable inf luence and 
are a prominent, i f not f requent ly d e c i s i v e , f o r ce in p o l i t i c a l 
dec i s i on making, and the propos i t ion— suggested by the 
concept of i n s t i t u t i o n a l imbalance— that bureaucracy i s can 
autonomous center of power and author i ty . This d i s t i n c t i o n 
i s c ruc ia l t o the argument which fo l lows? that there are 
i s c ruc ia l to the argument which f o l l o w s ; that there are 
inherent l imi tat ions on the capac i ty of a bureaucracy t o 
funct ion as a cohesive , autonomous dec i s i on making body. 

The greatest l imi ta ion i s that the s o c i a l and p o l i t i c a l 
power of tho administrative c lass i s of an ind i rec t sort 
and l i e s almost e x c l u s i v e l y in i t s capac i ty to exerc ise 
inf luence on the p o l i t i c a l structures of government. C i v i l 
bureaucracies do not possess internal mechanisms of 
author i tat ive dec i s ion making and are, f o r th i s reason, 
wholly unable t o react to c r i s e s of decay in the p o l i t i c a l 
sec tor . This may hcl explain two h igh ly s i g n i f i c a n t aspects 
of administrative behavior in s tates whore mi l i ta ry govern-
ments have assumed power. When tho representative structures 
of government were exh ib i t ing syir.ptions of a 'brea -".own' in 
author i ty , the bureaucracies were whol ly unable to assume 
even an interim p o s i t i o n of national leadership, and did 
l i t t l e more than maintain e s s e n t i a l s e rv i ces . Tho 
tendency f o r bureaucracies to so elc power by in f luenc ing 
p o l i t i c a l leadership may a lso explain why c i v i l administrations 
in A f r i c a have adapted so quickly and was i ly to the mi l i tary 
leaders who have assumed contro l a f t e r the de ter i o ra t i on of 
party regimes. 

There o.re throe other reasons f o r the i n a b i l i t y of 
bureaucr.ecy t o funct ion as an autonomous p o l i t i c a l f o r c e . 
F i r s t , bureaucrai.5 es by themselves are almost wholly lacking 
in legit imacy. Whatever leg i t imacy they do acquire i s usual ly 
derivative from that of the p o l i t i c a l system as a whole and 
i t s terms extend only to the implementation of governmental 
programs, Individual administrators or govcrnmetal agencies 
may wield considerable behind the scenes in f luence , but the 
absence of widespread consensual va l ida t i on f o r such a ro le 
p r e c i s e l y explains why i t remains 'be 'r .rd the s cones ' . 
Secondly, A fr i can bureaucracies have not acquir d "either an 
assoc iat iona l c l i e n t e l e or a public ' const i tuency ' Social 
modernization has not proceded to the point of f o s t e r i n g an 
array of f u n c t i o n a l l y s p e c i f i c in teres t groups and vol1 ntary 
assoc ia t i ons . In industr ia l s o c i e t i e s , these greaps ar~ 
o f ten a powerful source of inf luence and support f o r 
governmental agencies and departments. One potent ia l 
powerful set of voluntary assoc iat ions i s the trade- unions. 
These could f o r example. o f f e r powerful support : a vera go 
t o governmental agencies sponsor in-? s o c i a l and wo 1 ? re l e g -
i s l a t i o n . In many African countries- however trade unions 
have been i s o la ted from independent p o l i t i c a l act ion by 
r e s t r i c t i v e l e g i s l a t i o n . 

The f i n a l reason f o r bureaucratic we a": mess i 3 , 
quite simply, that bureaucracies are not i n t r i n s i c a l l y 
u n i f i e d structures . I t i s inherent in the very nature of 
bureaucracy to be segmented along funct ional l i n e s . This i s 
why, in f e e t , tho general izat ion that intra-bur aucrat ic 
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p o l i t i c s are o f ten a miniature r e p l i c a of national p o l i t i c s 
i s bas: c a l l y untrue. National p o l i t i c s involves complex 
patterns of c o n f l i c t and cleavage urn on an array of e thn ic , 
regional c l a s s and f u n c t i o n a l l y organised groups. I n t r a -
buroaucratic p o l i t o s almost invar iab ly involves funct iona l 
fragmentation, one p o l i o / area contending against another 
f o r a larger port ion of scarce governmental resources . The 
tendency towards i n t o r - c 3 c t o r a l c o n f l i c t seems to be so 
ubiquitous ai d so deeply engrained a feature of adninistr"1- \ve 
behavior thai i t i s d o i b t f u l whether any bureaucracy can, 
on i t s own, generate ai. authoritat ive centra l i zed source of 
leadership. 

Possession of those basic q u a l i t i e s - centra l i zed command, 
leg i t imacy and popular support- Is the main d i f f e rence between 
mi l i tary organization and c i v i l bureaucracy, and the main 
reason why i4- has bo come so easy f o r tho mi l i ta ry to 
assume tho leadership of newly ii dependent countr ies . The 
mi l i ta ry can, by ceremonial d isp lay , by appeals to national 
pr ide ; and by s t ress ing the need t o pur i fy the p o l i t i c a l 
arena of corruption and c o n f l i c t , arouse a l e v e l of popular 
support which exceeds that ava i l*b io to party leadership. 
I f this support i s not the same thing as legi t imacy, i t 
o f ten seems to rorvo the same funct ion in creat ing a popinar 
wi l l ingness t o accept the regime. 

Mi l i ta ry coups have most f requent ly occurred in s i tuat ions 
where c i v i l ins t i tu t i ons have become so weakened and 
i n e f f e c t u a l that v io lence and anor i c behavior are tho 
pr inc ipa l modes of p o l i t i c a l expression. Tor th is reason, 
the m i l i t a r y ' s near monopoly of the moans of v io lence and 
i t s a b i l i t y to restore ordo^ b-w - ^ r c e , together with i t s 
a b i l i t y to impose d i s c i p l i n e on a chaot ic s o c i e t y have most 
f requent ly been c i t e d as the pr inc ipa l reasons f o r a mi l i tary 
assumption of power. A v i r t u a l monopoly of the means of 
v io lence i s c e r t a i n l y the basic pro - requis i te of m i l i t a r y 
coup, and the moans by which success fu l take-over i s accom-
pl ished, but tho f a c t i s that m i l i t a r y organizations 
nearly everywhere possess th is qua l i ty . The unique qua l i ty 
which mi l i tary leadership o f f e r s t o a p o l i t i c a l l y turbulent 
developing country i s i t s capac i ty to furnish an author i ta t ive , 
u n i f i e d source of command. 

The a v a i l a b i l i t y of a u n i f i e d cxtra-bureaueratic source 
of authority i s so important, and so independent a var ia ibo , 
that i t scorns to be h ighly d terminative of whether or not 
bureaucracy plays a positive r o l f o r development. Where a 
source of f irm p o l i t i c a l gu i l nee i s present, bureaucracy 
o rd inar i l y performs a range ef funct ions c r i t i c a l f o r economic 
growth,, s o c i a l modernization. and p o l i t i c a l s t a b i l i t y . 'Some of 
those have boon described by Eisens adt; they include, f o r 
example, maintenance of a u n i f i e d p o l i t i c a l framewor1 , s e r -
v i c e s , and p o l i t i c a l s o c i a l i z a t i o n . In p r a c t i c a l l y every case 
whore administration has performed ;hese ro l os f o r development 
an e f f e c t i v e oxtra-buroaucraaic confer of authority has been 
operative , whether monarchy mi l i ta ry , party system or 
d i e t a t o r i a l junta. 

"Where an extra-bureaucrat ic center of authority i s not 
present, or i s woak due t c a c r i s i s of legit imacy, c i v i l 
administration seems prone t o a v a r i e t y of forms of internal 
breakdown, rather than t o a surpation of p o l i t i c a l power. 
The key argument hero i s -̂ hr where representative leadership f o r 
administration, the rosul ' i ' l e s s l i k e l y t o be an admin-
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administrative aggrandizement of power, than increasing admini-
i s t r a t i v e malfunction. Three separate types of administrative 
malfunction may he d i s t i n g u i s h e d ; corruption, a l i enat i on , 
and sec to ra l fragmentation. A major prec ip i tanto f each of 
these patterns of administrative decay, i s a f a i l u r e of 
coordinat ion and contro l by p o l i t i c a l stuctures of government. 

Corruption i s perhaps tho most widely discussed form of 
bureaucratic de ter i o rat i on perhaps because i t i s the most 
dramatic. Two separate types of corruption need mention 
F i r s t corruption can simply take the form of pervasive 
br ibe - tak ing , a phonomc-non which i s usual ly accompanied 
by dec l in ing morale and an atmosphere of p o l i t i c a l 
oyniei3m. There i s a considerable dialogue among p o l i t i c a l 
s c i e n t i s t s about tho consequences of This type of corruption 
f o r development. Some have argued thai i t may have cer ta in 
pos i t ive developmental b e n e f i t s . I t may, f o r example, 
f a c i l i t a t e the cmei gence 01 an indigenous cntropcneurial 
c l a s s since many a ministrators who gain 3th tl'^ough 
br ibery re - inves t in tho l o c a l ecenomy. Or, in s i tuat ions 
whore the e x i s t i n g entrcpenourial group i s of a l i e n ethnic 
o r i g i n , and i s o:'ten f o r th i s reason subjected t o harassment 
or int imidat ion, corruption may introduce a note of humaneness 
and economic r a t i o n a l i t y into the system. 

Both these arguments seen: "Lghly dubious. Much of the 
monoy gained through corruption apparently f inds i t s way 
outside tho l o c a l country and ends up in a numbered Swiss 
bank account or in some other form of e a s i l y redeemable 
asset in a hard corrency country. The degree of insecur i ty 
engendered amongilien ontropeneurial .groups by of ' i c i a l or 
s o m - o f f i c i a l governmental harassment i s rare ly compensated 
by administrative dishonesty. One of the most common 
economic d i f f i c u l t i e s of newly independent states i s the 
f l i g h t of cap i ta l engendered by tho f ears of nationals o f ' 
a l i e n o r ig in . Uven i f both arguments have a r ing of truth, 
there i s serious question whether the general atmosphere 
of inequal i ty , e l e i t i s m and cynicism which seems to accompany 
rampant dishonesty i s worth whatever bene f i t s are derived. 

A second form of corruption i s the c o l l e c t i v e protec t ion 
of narrowly def ined bureaucratic i n t e r e s t s , i d e n t i f i e d 
by Kiggs as "tenure, s e n i o r i t y r i g h t s , f r inge b e n f i t s , and 
concealment of poor pcrformance." The tendency f o r bureaucrats 
to band together in mutual s e l f - p r o t e c t i o n i s a natural by-
product of the rad ica l e l i te -mass gap in many developing 
countr ies . Since few i f any opportunit ies f o r horizontal 
mobi l i ty are present, the personal consequences of l o s ing a 
c i v i l service pos i t ion are d isastrous . This i s the primary 
incentive f o r c o l l e c t i v e disregard and concealment 
of sub-standard performance. One possible consequence of 
th is s i tuat i on i s a nextreme degree of compartimentalization 
and s p e c i a l i z a t i o n , with corresponding over-employment in 
government agencies and serv i ces . Tho end resu l t i s that 
overal l l e v e l s of performance decl ine since strong internal 
pressures develop against individuals who seek to e x c e l l . 

Without f irm p o l i t i c a l d i r e c t i o n , administrat ors- nay 
e a s i l y become al ienated from the human problems of the i r 
s o c i e t i e s . There are several s tructural reasons f o r shis 
phenomenon. Unless p o l i t i c a l goals are continuously 
re -de f ined f o r administrative personnel, there i s a tendency 
f o r rules and procedures cf bureaucratic operation to 
be treated as ends in themselves. The h i / h l y spec ia l i zed 
and compartimentalized character of eost bureaucratic 
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"work i s suck as to obscure the bread ob jec t ives of government 
p o l i c y . This "actuation, o f ten termed ' r i tua l i sm ' has considerable 
relevance to numerous Afr i can bureaucracies. The -principal 
reason f o r th is i s that as A f r i can i za t i on of the c i v i l 
service occurred in many African count ies , recruitment 
tended to bo unevenly d i s t r ibuted amongthe ethnic groups of 
the so c i e ty , a resul t of tho d i f f e r e n t i a l a v a i l a b i l i t y of 
higher c-duc -t ional opportunity. In many of these cases , 
the leadership and mass base of domina -^governing part ies 
do not come from the s i o s o c i a l group 'hich furnishes a 
large proport ion of the higher c i v i l se v i c e , "hen t i s i s 
the case , the tendency i s f o r these pol t i c a l structures to 
regard one another with suspic ion and a prehension, at t i tudes 
that are s carce ly compatible with the s rt of mutual 
cooperation requis i te f o r the implement t i on of national 
goals . 

Bureaucratic i n - f i g h t i n g and fragmentation along 
funct ional l ines are a l so h ighly dysfunct ional to development. 
The internal power re la t ionships of government minist iaos and 
departments r a r e l y corresponds with the order of p r i o r i t i e s 
that i s best f o r overal growth, Since the most common 
bureaucratic posture in these struggles i s a defensive one, 
an e f f o r t to guard an es tab l i shed budgetary pos i t i on , the 
t y p i c a l resu l t of intra-administret ion " " t t l i n g i s budgetary 
iner t ia and stalemate. Patterns of expenditure with no other 
basis than h i s t o r i c a l precedent may be continued from year t o 
year in complete disregard of developmental c r i t c r i a l . Probably 
the most d i f f i c u l t aspect of development planning i s the 
e f f o r t to change lon-standing patterns of governmental 
expenditure, Ilore importantly, the c o n f l i c t s and antagonisms 
generated in heated b u d g e t a r y s truggles tend to make 
cooperat ion and communication between government organs 
d i f f i c u l t . Since numerous development programs require 
co laborat ive o f f o r t s among a set of agencies or min i s t r i e s , 
the iGbult i s to place whole pro j e c t s and development 
schemes in jeopardy, 

E f f e c t i v e de oment planning can, in large measure, 
help to overcome these dysfunct ional tendencies. Planning 
i s the major sec tor of government bureaucracy, with tho 
possible except ion of f inance which eoes not have a s p e c i f i c 
funct ional or sec tora l commitment. To the extent that planners 
have an ' i n t e r e s t ' within the bureaucracy, i t can be iden-
t i f i e d as the rat iona l pursuit of economic growth. Por 
th i s reason, planners can perform a par t i cu lar ly 
valuable funct ion in helping to overcome centr i fuga l 
administrative tendencies . Their support, on one side or 
the other of a budgetary disagreement, carr i es the weight 
of representing the economical ly sound oh. ' • « b a n n e r s can 
use th is i n f - e n c e to achieve a gradual but substantial 
s h i f t in the overa l l d i s t r i b u t i o n of governmental expen-
d i tures . Planners a l so perform yeoman service in ga l -
vaniz ing other sectors 0 f administration into d: velopmental 
a:,**vlfcy. By the i r continual b err a go of requests f o r 
suggested development p r o j e c t s , development • -timates, and 
growth s t a t i s t i c s , planners do much to help overcome 
tendencies towards a l i e n a t i o n and rout in i sa t i on "mong the 
sec tora l min is t r ies , 

Tho groat problem of levelopment p i ' ming l i e s in the 
f a c t that few governments appreciate the extent to which 
planning i s a fundamentally p o l i t i c a l , aot econoaic , process , 
Tho most important funct ions of planning— reso lv ing bureaucratic 
c o n f l i c t , generating development consciousness, and noofying 
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the pr ior t y patterns of government p o l i c y require p o l i t i c a l 
means, such as inf luence and author i ty and have immensely 
p o l i t i c a l consequences, the success or f a i l u r e of s o c i o -
economic modernization. Despite these conspicuously p o l i t i c a l 
c h a r a c t e r i s t i c s , planning i s almost invar iab ly conceptual ized 
as an economic enterpr ise ; and l i t t l e thought or at tent ion i s 
given to increasing the leverage and power of planners in the 
decision-making process . The resu l t i s that planners are 
normally compelled to operate with i n s u f f i c i e n t power to 
accomplish the i r ob j e c t i ves . 

Regardless of how much administrative status planners are 
given, however, the i r ro le cannot be an e f f e c t i v e one unless 
there i s an e : : tra-burcaucratic source of power to sanction 
and enforce the i r dec i s i ons . Flanners are , in the l as t 
analys is , one group of c i v i l servants among others. They 
can buttress and supplement p o l i t i c a l author i ty by assuming 
the burden of performing cer ta in important p o l i t i c a l funct ions— 
s e l e c t i o n of economic p r i o r i t i e s , coordinat ion of the national 
bureaucracy, mobi l i zat ion of administrative resources f o r ' 
developmont— but i f tho p o l i t y lacks an independent source of 
author i ty , planners w i l l becomo impotent despite s tatutory 
provis ions to tho contrary. Tihon the absenco of author i ty leads 
to dysfunctional bureaucratic tendencies ( corrupt ion , a l i e n a t i o n , 
fragmentation) planners w i l l bo no more immune than anyone e l s e . 

Prom t' c standpoint of p o l i t i c a l authori ty , tho most 
d isturbing tendency in Afr i can p o l i t i c s i s tho decl ine of 
p o l i t i c a l par t i es . Where th i s has occurred, tho c h a r a c t e r i s t i c 
leadership pattern i s a p e r s o n a l i s t i c cabinot autocracy, 
with a more or l e s s f i c t i o n a l party organization performing 
a weak l eg i t imiza t i on funct i on . The c h a r a c t e r i s t i c symptoms 
of th i s s i tuat ion are that national p o l i t i c s deter iorates 
into l i t t l e mere than a struggle f o r power among top leaders , 
though on occasion these struggles have a vague ethnic or 
i d e o l o g i c a l qua l i ty , subordinate echelons of party org-
anizat ion become apathetic and formal l e g i s l a t i v e organs of 
government recede in importance and v i s i b i l i t y , 

Porsona l i s t i c regimes seem highly susceptible both to 
the pract i ce of corruption and to widespr ad popular 
perception of p o l i t i c s as corrupt , - z a o t l y why this i s 
the case i s unclear . The reason may l i e in the f a c t that 
i n s t i t u t i o n a l regimes are simply bet ter adopt at conceal ing 
or d isguis ing pervasive administrative malpractice . 
Conversely, since the essence of autocracy i s tho ab^enco of 
t i e s of r e s p o n s i b i l i t y between leadership and formal governmental 
s tructures , the .greater degree of autonomy of lea vers may 
f a c i l i t a t e corrupt behavior. Whatever the cause, tho f a c t i s 
that there seems to be a d i rec t and pos i t ive re la t i onsh ip 
between p o l i t i c a l personalism and corruption. In th i s context , the 
m i l i t a r y ' s symbolic qua l i ty as 'an instrument of p u r i f i c a t i o n i s 
l i k e l y both t o eric our a go i t s intervent ion , and to arouse s .u iar • 
support of a period of mi l i ta ry ru le . 
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