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Summary. - This paper assesses the impact of political liberalization on economic reform in sub- 

Saharan Africa. It argues that the emergence of more participatory politics will not necessarily make 

successful reform less likely. Although the instability of political change will exact an economic cost in 

the short run, in the long run, political liberalization provides opportunities as well as risks for economic 

reform. It probably makes some macroeconomic reforms more difficult, but it provides a window of 
opportunity for significant progress on governance issues. The net impact will vary across states; in most 

countries, the prospects for economic reform will not be dramatically altered, because political reform 

does not alter some of the structural characteristics of economic policy making in Africa. 

1. INTRODUCTION 

This paper assesses the impact of political liberal- 
ization on economic reform processes in sub-Saharan 
Africa. Since 1989, most of the authoritarian regimes 
on that continent have been rocked by popular protests 
and have as a result undertaken at least some political 
liberalization. According to Freedom House, civil lib- 
erties improved at least a little in 37 of the 52 countries 
in the region between 1988 and the end of 1992.tOne 
need not be sanguine about the sustainability or replic- 
ability elsewhere on the continent of the democratic 
breakthroughs that have taken place in countries such 
as Benin and Zambia to believe that the last couple 
years have been a watershed in the political gover- 
nance of most African states. By mid-1993, Africa’s 
political landscape had irrevocably changed. 

Between 1980 and the end of 1991, 34 of those 
African countries had undertaken an economic adjust- 
ment program supported by the World Bank and the 
International Monetary Fund (IMF). Most remain 
today mired in a severe economic crisis and will con- 
tinue to require external assistance to pursue reform. 
What impact will these political changes have on the 
process of stabilization and structural adjustment? 
Will political liberalization facilitate economic reform 
by improving the quality of governance and weaken- 
ing the entrenched vested interests that were among 
the main obstacles to reform? Or, as is more often 
argued, will increases in political participation and 
competition make it even more difficult for govem- 
ments to undertake the difficult economic reforms that 
are needed to achieve economic stabilization and 

structural adjustment? A large literature has emerged 
on these issues elsewhere but the impact of political 
reform on economic policy making has been little 
studied. Is Africa likely to be different? 

This paper provides some tentative answers to 
these questions. It does not assess the content of struc- 
tural adjustment policies, even though the stability of 
the newly democratized regimes ultimately rests on 
their ability to improve upon the poor economic per- 
formance of their predecessors. In turn, this will 
depend on factors such as the suitability of structural 
adjustment policies to African economies, their access 
to international capital, and the health of the world 
economy. This paper assesses how policy processes 
will be affected by the new political circumstances, 
but it must be realized at the outset that present eco- 
nomic outcomes affect politics in the future. This is an 
important caveat given the uneven record of structural 
adjustment in Africa. For example, the ability of struc- 
tural adjustment to promote agriculture growth in the 
near future will at least partly determine whether the 
government can gain the political support of farmer 
organizations in the medium term. 

The paper is organized in the following way. 

*An early version of this paper was prepared for presenta- 
tion at a USAID sponsored workshop for SPA donors on 
“Economic Reform in Africa’s New Era of Political 
Liberalization,” Washington DC, April 14-15, 1993. I 
thank Henry Bienen, Mike Bratton, Tom Callaghy, Bob 
Charlick, David Gordon, Peter Lewis and Joan Nelson for 
useful comments. Final revision accepted: November 11, 
1993. 
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Section 2 introduces the issues and discusses the pre- 
vailing political explanations for Africa's continuing 
inability to address its economic problems. Section 3 
presents the wave of democratization in Africa since 
1989 and argues that rapid political change is almost 
sure to entail significant short-term economic costs, as 
it distracts governments, scares investors and is usu- 
ally accompanied by violence. Section 4 characterizes 
the implications of recent political changes. The 
increase in political participation and the new toler- 
ance for contestation is argued to result in the emer- 
gence of new actors and organizations, many of whom 
have gained significant influence over public opinion 
if not decision making. Section 5 assesses the eco- 
nomic ideas of the new elites, to determine whether 
they are likely to be hostile to reform. Section 6 then 
evaluates how these new political dynamics and play- 
ers are likely to affect the process of economic reform. 
The process of economic reform is subdivided into 
agenda setting, policy design and policy implementa- 
tion. I argue that the impact is likely to be different at 
different stages and across different types of reform 
policies. A concluding section summarizes the argu- 
ment and explores the implications for donors. 

2. POLITICAL INSTABILITY AND ECONOMIC 
REFORM 

For the last decade, almost all African states have 
been engaged in some kind of economic reform pro- 
gram to overcome severe problems of international 
debt, fiscal deficits and economic stagnation. 2 With 
the assistance of the international aid donors, they 
have attempted to implement stabilization and struc- 
tural adjustment programs that seek, respectively, to 
return to macroeconomic equilibrium in the short term 
and promote more rapid sustainable economic growth 
in the long term. Stabilization programs have included 
measures to cut the fiscal deficit, devalue what is typ- 
ically an overvalued currency, and contract the money 
supply. Structural adjustment programs have pursued 
price liberalization and deregulation, trade reform and 
the divestiture or liquidation of state-owned enter- 
prises in order to improve economic incentives and 
promote higher investment rates.3 

An assessment of economic reform in Africa is 
well beyond the scope of this paper, which proposes to 
focus only on political issues, and two comments will 
suffice to set the stage for the analysis below. First, the 
progress of economic reform in the continent has been 
uneven and extremely fragile. A 1989 UNDP/World 
Bank study argued that the countries which had pur- 
sued its policy reform prescriptions since 1980 bene- 
fited from a faster annual real GDP growth rate of.5% 
in 1980-84 and 2.3% in 1985-87, once the impact of 
exogenous shocks were excluded. 4 Such a record sug- 
gests modest but real achievements. More recent 

research by Bank staff advances a less sanguine 
assessment, arguing that "World Bank adjustment 
lending has not significantly affected economic 
growth and has contributed to a statistically signifi- 
cant drop in investment ratios"? Almost all observers 
agree that economic reform has been less successful in 
Africa than elsewhere in the developing world, even if 
there is less agreement on the reasons why. 6 To some 
critics, the disappointing record demonstrates that the 
orthodox prescriptions advocated by the international 
financial institutions (IFI) are not appropriate to 
African socio-economic realities. 7 In fact, as others 
have pointed out, IFI prescriptions have rarely been 
fully implemented, so it is problematic to blame or 
credit them for outcomes. For example, the World 
Bank itself has estimated at only 60% the implemen- 
tation rate of the reforms included in its adjustment 
loans during the 1980s for all less developed coun- 
tries? 

This leads to a second comment about the process 
of economic reform in Africa. African governments, it 
is clear, have usually been hesitant to undertake the 
economic policy reforms advocated by the IFIs. Even 
when continued access to international capital appears 
to be predicated on implementation progress, reform 
programs have been characterized by delays, prevari- 
cation and sudden reversals. Even when governments 
have accepted IFI prescriptions, implementation has 
been directed by concerns that undermine the spirit 
and logic of economic liberalization. In several coun- 
tries, for example, economic reform has been used as 
an instrument to reassert central political control over 
the economy. Contamin and Faur6 (1990) describe 
well how Houphou~t-Boigny used privatization poli- 
cies to reassert his control over rent-seeking networks 
in the parastatal sector. In Senegal, Diouf used the 
imperative of economic reform to consolidate his 
bureaucratic power and remove many of the old polit- 
ical barons left over from the Senghor era. 9 In neither 
country has much progress been made reestablishing 
macroeconomic equilibrium, however. 

A diverse and rich scholarly literature has imputed 
this absence of progress to the political difficulties of 
undertaking reforms which are likely to have signifi- 
cant negative short-term impacts on the welfare of key 
segments of the population.1° In the long run, success- 
ful economic reform will benefit the economy as a 
whole. In the short run, however, it has contractionary 
effects, as well as strictly distributional effects, taking 
income from some sectors and redistributing to others. 
Most political scientists agree that adjustment is polit- 
ically problematic because its negative effects are 
likely to weigh disproportionately on powerful social 
constituencies and/or on elements of the state elite 
itself. 

For this reason, it is argued reform imptementation 
is undermined by participatory politics. Policy makers 
need to be insulated and protected from interest 
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groups and societal forces that stand to lose from 
reform and will therefore oppose it. ~1 By implication, 
democratic politics, with extensive participation and 
open competition, are likely to hamper reform efforts, 
which are more easily undertaken by authoritarian 
governments. In an often-cited phrase, Lal argued that 
"a courageous, ruthless and perhaps undemocratic 
government is required to ride roughshod over these 
newly-created special interest groups" for adjustment 
to succeed.~2 

3. POLITICAL REFORM IN AFRICA 

By that argument, most African states seemed well 
positioned to undertake economic reform. Until 1990, 
sub-Saharan Africa seemed to be going to miss what 
Huntington has called the "Third Wave" of democra- 
tization. ~3 During 1974--90 some 30 countries in 
Southern Europe, Asia and Latin America had 
evolved from an authoritarian to a democratic form of 
government. In Africa, the handful of exceptions such 
as Botswana and Senegal notwithstanding, ~4 authori- 
tarian governments in the region seemed remarkably 
stable and impervious to change. Ironically, the failure 
of Africa's authoritarian governments to bring about 
economic reform and generate sustained economic 
growth led to widespread demands for political 
change after 1990. Discontent over the dismal perfor- 
mance of governments in the region fueled the 
protests as much as the example of ongoing political 
liberalization in other regions of the word, notably in 
Eastern Europe following the dismantling of the 
Berlin Wall in November 1989, and, closer to home, 
in Algeria and South Africa. ~5 Although not as widely 
reported, the degree of political reform in Africa has 
been dramaticS6: between October 1990 and June 
1993, 19 multiparty elections were held in Africa and 
six more were scheduled for the second half of 1993. 
There has been significant political liberalization in 
two-thirds of all African states. Nonetheless, the 
degree of political reform achieved by late 1993 varies 
enormously across African states. Several types of sit- 
uations can be distinguished. In a first group of eight 
countries (S~o Tome, Cape Verde, Benin, Zambia, 
Congo, Mali, Madagascar and Niger), elections have 
marked a smooth transition in which the incumbent 
was defeated, accepted the results and a new leader 
entered office. A second group, at the other extreme, 
includes the small number of states that have 
remained impervious to any political liberalization, 
perhaps because they are embroiled in civil war (for 
example, Liberia, Somalia and Sudan). 

Two other sets of countries exist between these 
extremes. In one, notably C6te d'Ivoire and Gabon, 
incumbents have survived the introduction of multi- 
party politics and relatively fair elections. The other 
group includes states such as Cameroon, Kenya and 

the Central African Republic where there has been 
genuine political liberalization, with the legalization 
of opposition parties and tolerance for a pluralist 
press, but where the government has resorted to fraud, 
intimidation and prevarication to remain in power. 
The difference between these two sets of countries is 
admittedly somewhat ambiguous, and honest 
observers can disagree on individual cases. It is 
impossible to determine, for example, whether 
President Bongo of Gabon would have respected the 
democratic process if it was clearly leading him to 
electoral defeat, and whether he will in the future if it 
begins to turn to his obvious disadvantage. How much 
fraud actually occurred in the recent elections in 
Ghana or Kenya is also in doubt. What is clear, how- 
ever, is that both sets of countries share significant 
political liberalization combined with imperfect and 
highly reversible democratization. 

The analytical distinction between democratiza- 
tion and political liberalization is useful here. 
Democratization is defined as the construction of 
democratic institutions such as free and fair elections 
or an independent judiciary. Given their structural 
characteristics, most academic observers agree that it 
will be difficult for many African nations to engage 
and sustain a successful transition to full parliamen- 
tary democracy. 17 

On the other hand, liberalization can be defined as 
the reform of authoritarianism and the extension of 
basic freedoms. Across a wide variety of African 
states, significant liberalization in the last three years 
has resulted in a decline of human rights abuses, the 
rise of independent media, civic, functional and inter- 
est organizations, and the emergence of multiparty 
politics. Western donors have increased pressures on 
behalf of liberalization. It is not inconceivable that 
incumbent regimes will eventually succeed in restor- 
ing the repressive politics of the past, but they are 
unlikely to do so quickly or easily, so great have atti- 
tudinal changes been both inside and outside Of 
Africa. 

In brief, even if few African countries actually 
achieve a full transition to stable multiparty democra- 
tic rule, significant liberalization has occurred in vir- 
tually all countries and is unlikely to be reversed in the 
near future. Nonetheless, in many states the process is 
still ongoing and its outcomes are uncertain. What 
impact will these political events have on economic 
reform programs? The instability engendered by polit- 
ical change is likely to take a heavy toll on the econ- 
omy and on the government' s economic management. 

At one extreme, economic conditions have wors- 
ened dramatically and reform programs have been 
completely abandoned in countries such as Togo or 
Zaire where the political competition between govern- 
ment and opposition has degenerated to virtual civil 
war. Regardless of which side wins, these countries' 
current political instability will have had a disastrous 
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economic impact, which may take years to overcome. 
In Zaire, in particular, the quality of governance has 
degenerated so drastically during the last couple of 
years that it will take years to rebuild the state's basic 
administrative services and reinvigorate the economy 
if and when law and order is reestablished. During 
1990-92, Zaire's already depressed GDP fell a further 
20% and overall mining production a staggering 
46.5%, according to local estimates. 18 

Even excluding these extreme cases from the 
analysis, regimes currently undergoing political 
change will probably find it difficult to sustain the 
effort needed to tackle economic stabilization, let 
alone the administrative capacity to implement long- 
term structural adjustment programs. Embattled gov- 
ernments lose their internal discipline and find it 
harder to prevent misappropriation, fraud and tax eva- 
sion by state agents themselves, as well as by citizens. 
The fiscal crisis will thus intensify. In mid-1993, for 
example, Togo's government revenues were tenta- 
tively estimated at two-thirds the level of the previous 
year, (No official statistics were available because of 
the civil service's intermittent general strike, since 
September 1991.19) Unpopular and facing vocal oppo- 
sition, governments will hesitate to undertake reforms 
with few tangible benefits in the short run, and may 
indeed be tempted to rescind reform measures previ- 
ously implemented or agreed to with the donors to buy 
time. For example, domestic politics appear to have 
motivated Kenya's President Moi's decision to annul 
key elements of the adjustment programs agreed to 
with the IMF and World Bank and to allow a 35% 
growth in the money supply during 1992. 20 During 
election campaigns in particular, unpopular incum- 
bents such as Moi find it difficult to maintain fiscal 
discipline and resist the temptation to increase spend- 
ing on behalf of key constituencies. 21 

Thus once an incumbent government is faced with 
popular pressures for political change it is unwilling to 
accommodate, it is unlikely to risk undertaking signif- 
icant economic reform. The economic crisis itself may 
worsen as strikes, demonstrations and repression 
undermine economic growth by scaring off potential 
investors and increasing capital flight. Political uncer- 
tainty combined with the overvaluation of the CFA 
franc led to unprecedented capital flight in countries 
such as Cameroon, Congo and the Central African 
Republic. 22 An estimated 450,000 Togolese sought 
refuge in neighboring Ghana and Benin late 1991 and 
mid-1993, a large number of which are middle-class 
professionals. 23 The longer the economic crisis goes 
unattended, the more drastic the required reform. Yet, 
it is hard to see how much if any progress can be 
accomplished on economic reform until the opposi- 
tion and government come to an acceptable under- 
standing. Macroeconomic stabilization might con- 
ceivably be attained despite the political instability, 
but it is almost certainly illusory to expect any 

progress on structural reforms, let alone the private 
sector "supply response" that has proven elusive in 
the best of times. The latter require an effective 
state. 

Any process of rapid political change exacts a net 
cost on the economy. That cost is probably positively 
correlated with, first, the duration of the political tran- 
sition, and, second, with the degree of violence that 
takes place. First, the longer it takes for the old regime 
to give way to the new, the greater the impact on the 
economy and state capabilities. One should be partic- 
ularly pessimistic about the economic prospects of 
regimes such as those in Cameroon or Kenya, where 
an uneasy standstill prevails between a defiant but 
increasingly unpopular government, and a frag- 
mented, underfinanced and poorly organized opposi- 
tion. Political crisis has now paralyzed these countries 
for several years, eroding state capabilities and dis- 
couraging investment. 

That is not to say that a complete regime change is 
necessary before economic reform is possible. The 
success of economic reform will be determined rather 
by how much popular legitimacy the incumbent 
regime manages to retain during the period of political 
liberalization. The issue is the ability of the govem- 
ment to manage a process of political change without, 
first, undermining the internal discipline of the state 
and, second, arousing popular demands for further and 
more rapid political change. Thus, the Rawlings 
regime in Ghana, Mwinyi in Tanzania and arguably 
the HouphouSt-Boigny regime in C6te d'lvoire have 
negotiated the limited political liberalizations of their 
regimes well enough to conserve the capacity to 
undertake economic reform today, 24 while Biya in 
Cameroon or Eyadema in Togo have not. 

Second, the economic cost is probably positively 
correlated with the violence of the transition. In Zaire, 
the formal economy has come to a virtual standstill as 
the army and police have lost all discipline and the 
country's cities have been witness to repeated looting, 
rioting and mass murders. Kinshasa' s airport has been 
closed and much of the expatriate business commu- 
nity has left the country. In Mali, the events of early 
1991 left Bamako devastated, with a number of min- 
istry buildings ransacked and set on fire, and the city's 
commercial center pillaged. 25 

In brief, one would expect the economic costs of 
the transition to be highest in a country such as Mali, 
where the transition was marked by a popular upris- 
ing, military repression and a violent coup d'etat 
stretched out over some 20 months or so; and lowest in 
a country such as Zambia where the transition was in 
comparison relatively peaceful and quick. 

Once the political transition is complete, new lead- 
ers have to shoulder these economic costs, rendering 
the economic choices even tougher than those faced 
by the old regime. Following its electoral victory in 
August 1992, the Lissouba government in the Congo 
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discovered that the previous Nguesso government had 
sold forward several years' worth of the country's oil 
production to avoid resorting to budgetary austerity 
during its waning days in office. The new government 
could thus not rely on what had constituted the single 
most important source of revenue for the state during 
the 1980s. 

Fortunately, new leaders will benefit from a grace 
period, during which they can blame the old regime for 
people's hardships and the need for tough reforms. The 
population will grant the new government at least the 
benefit of the doubt and accept further hardship. 
Several new regimes have taken advantage of such a 
window of opportunity: in Benin, for example, the 
Soglo government sought to increase the flow of donor 
resources by promising to accelerate the process of 
adjustment. Of course, it had little choice, since when 
it entered power, government revenues covered only 
some 60% of the public sector wage bill alone. 26 In 
Zambia during 1992, the Chiluba government pro- 
ceeded with the removal of food subsidies, long a bone 
of contention between the 1FIs and the Kuanda govern- 
ment, and actually moved faster than it had promised 
to the IMF. 27 The evidence from Zambia suggests 
this grace period may unfortunately be quite short: 
the first protests and industrial actions against civil 
service retrenchment and declining real wages 
took place within a year of Chiluba's election to 
power. 28 

To summarize the analysis so far, it seems virtually 
assured that in the short term political reform has a 
negative impact on the economy and on the imple- 
mentation of structural adjustment programs. Such an 
assessment only confirms evidence advanced by 
scholars for other continents; 29 yet, in Africa, weaker 
and more fragile state capacities suggest instability 
may exact an even bigger economic cost. In any event, 
the rest of this essay focuses on the more ambiguous 
longer run impact of political liberalization, once 
some kind of political stability has been restored after 
the reforms. 

4. THE IMPACT OF LIBERALIZATION ON 
POLICY MAKING 

I now return to the question posed at the beginning 
of this paper: once the transition is completed and 
a govemment is securely in place, will fully or 
partly liberalized regimes prove more or less likely to 
pursue economic policy reform than the anthoritarian 
governments they replaced? Political liberalization 
will alter African politics in several ways that are rel- 
evant to the process of economic policy making. I 
focus in particular on two of the most important prob- 
able changes, the rise in political participation and the 
increase in the transparency of policy-making 
processes. 

(a) Political participation 

The rise of independent organizations and a free 
press signal an increase in political participation. 
Authoritarian African states have never been able to 
prevent participation completely, which has even 
flowered at times, in informal, parallel and subter- 
ranean arenas. 3° This has led observers to characterize 
the African state as a "lame leviathan," authoritarian 
and weak at the same time. 31 Government economic 
policy priorities and implementation in most African 
states have long been influenced and subverted by the 
actions of groups and individuals who lack formal 
representation in the political system but can take 
advantage of the state's weak capabilities and the 
clientelist networks that pervade it to pursue individ- 
ual and parochial interests. Indeed, the failure of eco- 
nomic reform is sometimes attributed to this type of 
informal participation. There is no reason to believe 
that political liberalization lessens this type of partici- 
pation, for which there are longstanding traditions in 
Africa. The distinctive characteristic of the liberalized 
regime is, rather, the greater opportunities that come 
to exist to organize publicly against the policies and 
priorities of the state. 

Now freed from state repression, organizations are 
likely to emerge to represent a wide variety of eco- 
nomic and social interests and they will seek to partic- 
ipate openly in the political arena on behalf of their 
members and of constituencies, whose influence on 
policies has been informal or indirect at best in recent 
years. In this respect, political liberalization will only 
accelerate a process already underway. In some coun- 
tries, notably in Nigeria, 32 professional associations or 
independent unions emerged in the 1970s and have 
uneasily coexisted with the authoritarian state since 
then. Economic liberalization policies during the 
1980s and the withdrawal of the state under fiscal 
pressures has encouraged the flowering of societal 
organizations. Even before the current round of polit- 
ical liberalization, fiscally strapped governments had 
grown more tolerant of non state actors in the policy 
realm. Official donors and Western Nongovernment 
Organizations (NGOs) have moreover helped finance 
many of them, as useful vehicles for their own policy 
objectives. 33 This is particularly striking in the coun- 
tryside, where marketing liberalization and the priva- 
tization or liquidation of various state services has 
allowed the emergence of a plethora of new types of 
village and farmer organizations. In Senegal, for 
example, over 5,000 new village-level economic 
organizations were created during the mid 1980s, in 
response to legislation by the govemment as part of its 
New Agricultural Policy. 34 Some of these organiza- 
tions were not initially independent of the state, but 
increasingly act in their own interests once liberaliza- 
tion is underway. In the Congo, for example, unions 
proved to be a major force for democratization despite 
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being nominally a subordinate arm of the single 
party. 35 

These nonstate organizations will now seek a more 
prominent role in decision making. They will be 
joined by opposition parties, unions, the press, profes- 
sional and business associations, who will take advan- 
tage of the new climate of tolerance to endeavor to 
establish a greater influence over economic policy 
makers. Nonetheless, it is important not to overesti- 
mate the likely impact of liberalization. Most African 
states are evolving toward a level of political free- 
doms currently enjoyed in states such as Senegal, 
Zimbabwe, Botswana or Gambia. These states have a 
richer organizational life outside the state than their 
more authoritarian neighbors, but on the whole, there 
are few mass organizations, and policy making is still 
dominated by a small and privileged strata of the pop- 
ulation that continue to favor clientelist strategies. 36 
The labor government suffers from the small size of 
the modern economy and a tradition of submission to 
the dominant party. Rural organizations have begun to 
gain influence on local administrations, but with the 
partial exception of Zimbabwe, where they owe their 
strength partly to their origin as settler groups, 37 rural 
organizations are small and fragmented and public 
policy remains characterized by urban bias. Finally, 
the media is rich and diverse, but it remains undercap- 
italized and its audience is mostly limited to the urban 
middle classes. For example, a recent survey of the 
written press in Guinea since that country ended press 
censorship listed some 25 different publications, rep- 
resenting the full political spectrum. 38 Nonetheless, 
only seven appeared regularly, and the circulation of 
the most successful of these did not exceed 6,000 
copies, sold almost exclusively in the capital city of 
Conakry. 

If these countries are any indication, the current 
episodes of political liberalization are likely to result 
in an incremental increase in political participation. 
Given the structure and dimensions of the economy 
and past political traditions, scenarios of a popular 
participatory explosion capable of destabilizing 
poorly institutionalized state structures seem implau- 
sible. Certain social actors will gain a greater voice 
than others. The civil service is one group, for exam- 
ple, which should reap political benefits from liberal- 
ization. It is currently not well organized, yet it may be 
relatively easy to do so as civil servants tend to be con- 
centrated in the capital. 

(b) Transparency 

The transparency of governmental processes is 
almost certain to increase following political liberal- 
ization. Authoritarian regimes limit the flow of infor- 
mation because secrecy limits accountability, protects 
incompetence and corruption and thus enhances the 
regime's autonomy. Political liberalization will make 

it harder for the state to restrict the flow of informa- 
tion. The press will uncover scandals, various profes- 
sional associations will publicize government lacuna 
and biases while more contentious opposition parties 
and legislatures will demand explanations and facts. 
Even donors are likely to have access to more infor- 
mation on policy processes and governmental malfea- 
sance than in the past to use in their negotiations with 
the government. 

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

Again, however, one should not exaggerate the 
discontinuities liberalization will engender. 
Particularly in the economic realm, the technical 
nature of the issues will hamper a widespread public 
debate. The media will demonstrate a heartier appetite 
for large-scale scandals than for in-depth analyses of 
trade policy or agricultural subsidies. Governments 
will retain much of their previous capacity to limit 
public debate while neopatrimonial practices will con- 
tinue, conspiring to limit transparency as much as pos- 
sible. Governments have liberalized the written press, 
but for the most part retain a monopoly on radio and 
television, which reach more people, particularly out- 
side of the capital. The experience in countries such as 
Nigeria or Kenya suggests that in the absence of 
strong democratic institutions, e.g. an independent 
judiciary or an autonomous legislature, a relatively 
free press and strong associational life will not neces- 
sarily moralize public life. 

5. THE ECONOMIC IDEAS AND INTERESTS 
OF AFRICAN DEMOCRATIC FORCES 

New political elites and opinion makers have 
begun to emerge from episodes of political liberaliza- 
tion and regime change. In countries such as Zambia, 
Mali or Benin, new leaders have taken over the reins 
of power. In many more countries, individuals have 
emerged to lead opposition political parties, church 
organizations, human rights groups, trade unions and 
the burgeoning independent media. The actual influ- 
ence over policy making yielded by these organiza- 
tions and individuals varies widely across countries, 
but it is undoubtedly increasing. 

Before one can assess the impact of these new 
elites on economic reform, it is necessary to establish 
the nature of, first, their economic ideas and, second, 
their material interests. The conventional wisdom 
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tends to view them as ideologically hostile to struc- 
tural adjustment and economic liberalization because 
reform is against their economic interests, but the real- 
ity is probably more complicated. It is true that 
African elites may not yet uncritically accept the eco- 
nomic prescriptions that have emanated from the IFIs, 
and that in some cases blame them for the aggravation 
of the economic crisis in recent years. The political 
protests that emerged in 1989 often had their origins in 
protests against economic austerity before they gath- 
ered strength and became more overtly political. 39 The 
public sector and student groups that played a promi- 
nent role in many protests represented constituencies 
that were likely to be losers of economic liberaliza- 
tion. Indeed, the conventional wisdom rests on the 
view that political liberalization is likely to empower 
urban middle class groups that stand to lose the most 
from reforms such as devaluation, the end of con- 
sumer subsidies and civil service reform. Observers of 
Gabon, Ivory Coast, Benin and S~o Tome have all 
noted that democratic opposition politicians typically 
have the same social origins as the leaders of the 
incumbent government. *° On the other hand rural 
groups have not usually played an important role in 
the democratization movement. 4~ 

Nonetheless, several factors should temper this 
assessment. First, the democratic opposition in Africa 
consists of heterogeneous coalitions, composed of 
human rights groups, intellectuals, government 
reformers, white-collar unions, businessmen and dis- 
gruntled politicians from the old regime. These coali- 
tions may well share a desire for political change, but 
they do not necessarily share a common policy stance 
on specific issues of economic reform. Elements of 
these political coalitions favor economic liberaliza- 
tion. In Cameroon and Kenya, for example, signifi- 
cant elements of the business community have openly 
sided with the opposition. Prodemocracy private 
sector professionals, such as lawyers and doctors, 
strongly support at least some of the elements of the 
adjustment policy package. 

In several African countries, opposition policy 
statements have suggested they might be more com- 
mitted to economic liberalization than the incumbent 
governments they are contesting, even when they 
criticize ongoing economic liberalization efforts. 
Thus, opposition leaders such as Abdoulaye Wade in 
Senegal, Kenneth Matiba in Kenya, or John Fru Ndi 
in Cameroon, have all at some point indicated that 
they recognize the need for economic liberalization 
and a larger role for the private sector. Partly, these 
leaders are playing to the gallery - -  namely the inter- 
national donors - -  whose support they evidently feel 
they need. But that only confirms the argument that 
the democratic opposition is not necessarily hostile to 
the IFIs. 

If it were true that economic policy emerged 
directly from the economic interests of the dominant 

social coalition, the social makeup of the prodemocra- 
tic forces would suggest economic reform was in trou- 
ble. But the links between material interests, eco- 
nomic ideas and political influence are rarely simple. 
It is not only that interests have to be successfully 
organized to gain political influence, in itself a diffi- 
cult task. In addition, the organizations that emerge to 
represent these actors develop interests and economic 
ideas of their own that are not fully faithful to those of 
their membership. To take only the most obvious 
example, labor union organizations need not faithfully 
represent the short-term interests of labor. For exam- 
ple, President Chiluba of Zambia, a longstanding 
union leader, has significantly speeded up the process 
of economic reform in that country since his victory at 
the polls in October 1991 in Zambia's first multiparty 
elections since the mid-1960s. The need for economic 
reform evidently became compelling to Chiluba and 
his advisers at some point, despite the risks it posed 
vis-dt-vis his social base. Indeed, once he committed 
himself to reform, his trade union origins probably 
provided him with more room to maneuver than a 
leader who had less credibility with the rank and file. 
So even the elements of the new elite that represent 
constituencies most likely to lose (at least in the short 
run) from reform will not necessarily oppose eco- 
nomic reform. The power of economic ideas, to para- 
phrase Lord Keynes, should not be underestimated. 
Moreover, the experience from Latin America and 
Eastern Europe suggests that new leaders are more 
adept at initiating reform than incumbents because 
they are less dependent on the patronage that the old 
regime relied on to remain in power. 42 

Second, reform coalitions have been united by 
their opposition to government corruption and incom- 
petence. These groups share a belief in the need for 
greater state transparency, accountability, and the 
impartial rule of law; this agenda of governance 
reform is shared by the donors and is now widely 
viewed as a sine qua non of successful adjustment. 43 
Current opposition party attitudes toward government 
corruption may well be partly self-serving or even 
insincere; after all, these groups often include politi- 
cians who once belonged to the governments now 
being branded as corrupt. Nonetheless, the current dis- 
course against corruption does reflect the fact that 
many of these groups represent constituencies that 
have not been beneficiaries of government largesse in 
the recent past, and who therefore have less of an 
interest in the maintenance of current patterns of gov- 
ernment intervention in the economy. In addition, cor- 
ruption is today highly unpopular and widely blamed 
for the economic crisis, so that governance reform is 
good politics for many opposition politicians. 

In general, the evidence suggests that at the very 
least some elements of the IFI reform package may be 
acceptable to the democratic coalition. There may be 
little support and a great deal of ambivalence for, say, 
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policies such as civil service reforms which would cut 
into the purchasing power of an important voting bloc, 
but strong support for policies such as domestic regu- 
latory reforms. There is in particular strong support 
for various governance reforms, also now supported 
by donors, that would lessen the capriciousness and 
abuses of state power. 

Third, public sector groups likely to oppose adjust- 
ment include formal sector labor and students, since 
their purchasing power will be undermined by cuts in 
governmental expenditures. They have often spear- 
headed the protests against incumbent governments, 
but these groups lack the organizational strength and 
cohesion to play a significant role in the latter stages 
of liberalization and democratization. Student organi- 
zations are weak and fragmented and rarely extend 
their reach beyond campuses in a handful of cities. 
The historical weakness of the industrial sector and 
government strategies of cooptation and emasculation 
have prevented the emergence of strong national labor 
organizations in most countries. The strongest union 
federations on the continent, notably those in Zambia 
or more problematically in Congo and Senegal, are 
probably weaker than those present elsewhere in the 
Third World and certainly cannot be compared to 
organized labor in the industrial countries. Moreover, 
labor may be divided on issues of economic reform. 
Workers in the private sector may welcome privatiza- 
tion reform, for example, while their peers in the 
parastatal sector may oppose it. The rise of the 
autonomous labor movement in Senegal after 1986 
was spurred by such divisions, for example. 44 

The potential for the civil service to develop its 
political power is high, but remains unrealized, again 
with the partial exceptions of Zambia, Senegal and 
Congo. Authoritarian governments usually repressed 
efforts to develop an independent civil service union 
movement, and today these remain at the incipient 
stage in most countries of the continent. As a result, 
while the civil service's ability to disrupt government 
by resorting to strikes and demonstrations should not 
be underestimated, organizational weakness is likely 
to continue to limit its clout. 

On the other hand, rural-based organizations may 
defend their interests more effectively than expected. 
The recent growth of independent farmer organiza- 
tions may result in a more significant political voice 
for the countryside, particularly in countries with 
meaningful electoral contests. It has often been 
pointed out that farmers are a constituency that is 
likely to benefit from structural adjustment, so that 
farmer organizations could ultimately be a critical 
component of an "adjustment coalition." Yet, rural 
support for adjustment has been disappointing, in part 
due to the weight of the state's past record of paternal- 
ism and authoritarianism in the countryside, the 
inability of economic reform to alter farmer incen- 
tives, 45 the absence of strong farmer organizations, 46 

and the power of large farmers who benefit from the 
current policy mix. Nonetheless, farmer organizations 
have gained strength in the recent past, and could pro- 
vide support for at least some adjustment measures. 

6. ECONOMIC REFORM AFTER POLITICAL 
LIBERALIZATION 

Political liberalization thus grants new political 
actors influence over economic policy making. 
Increased participation alter the context in which eco- 
nomic reform takes place. I now turn to the implica- 
tions of these developments for adjustment. The 
analysis is necessarily somewhat speculative and 
deductive, given how little time has elapsed since the 
onset of political reform in most African states. 

Economic change threatens incumbent govern- 
ments. In political terms, structural adjustment pro- 
grams constitute essentially a conservative strategy 
designed to help specific regimes adapt to new eco- 
nomic conditions that threaten them. Donors provide 
resources to help governments weather the changes. 
Political liberalization, on the other hand, is a progres- 
sive phenomenon, since it serves to increase the abil- 
ity of those out of power to participate in politics and 
contest the government. 

The conservative nature of adjustment is reflected 
in the largely nonparticipatory way in which it has 
been implemented by both the government and 
donors. Africa's authoritarian governments have 
rarely tolerated meaningful public debate on eco- 
nomic policy issues, fearing that their own manage- 
ment of the economy would be challenged and their 
authority weakened. In Tanzania, for example, 
Kiondo (1992, p. 35) describes how in 1986 the Prime 
Minister refused to even answer parliamentary ques- 
tions about negotiations with the IMF, telling the 
members that it was none of their business. For their 
part, the donor community has worried that extending 
political participation would limit the ability of gov- 
ernment leaders to make the difficult and therefore 
necessarily unpopular decisions. 47 The objective, 
rather, has been to insulate apolitical decision makers 
from public opinion in special policy units and to sup- 
port their reform efforts. 

Ironically, virtually every study of economic 
reform in Africa has nonetheless pointed to the 
absence of governmental "ownership" or commitment 
as a significant factor undermining full implementa- 
tion. 48 Although governments agree to adjustment 
programs in order to remain in good standing with 
their international creditors, commitment to reform 
has tended to be limited to the most technocratic ele- 
ments in the higher echelons of the state apparatus, 
with the uneven and often halfhearted support of the 
political leadership. It has not been widely shared by 
the middle-level state managers, or by the elements of 
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the state that benefit the most from the rent seeking 
opportunities afforded by the status quo. Although 
this lack of commitment has often been explained in 
terms of the government's fear that reform implemen- 
tation would be socially unpopular, it is now widely 
recognized that it is at least equally a result of the per- 
ception of African rulers that economic liberalization 
would undermine the clientelism and rent-seeking on 
which much of their neopatrimonial power rests. 
Because donors have rarely penalized noncompliance 
with their adjustment conditionality, some critics have 
charged that IFI finance has ultimately served more to 
shore up vulnerable governments than to promote eco- 
nomic change. 49 

The absence of government commitment to reform 
has been a favorite culprit in explanations of program 
failures in recent years, 5° but few efforts have been 
made to increase governmental ownership of its own 
programs, beyond the occasional public relations 
effort. Nor has the donor community made a signifi- 
cant effort to encourage public debate of its reform 
programs, which remain viewed as a domestic matter 
for the government to handle at its discretion. In its 
recent studies on governance, the World Bank has 
emphasized the importance of transparent decision- 
making processes and open debate on adjustment 
issues, but these arguments have so far had little 
impact on Bank adjustment operations21 Donor 
assessment of recipient country economic circum- 
stances remain confidential, for example, as do all 
their negotiations with governments, a fact which is 
increasingly criticized as self-serving and counterpro- 
ductive22 

Political liberalization will almost certainly 
increase the degree of popular participation in the 
reform process, and will almost certainly decrease the 
degree of insulation in which policy makers operate. 
This will have both advantages and disadvantages. To 
examine these issues further, I now divide the process 
of economic reform into three distinct phases: the 
agenda-setting phase, the policy design phase and the 
program implementation phase. The impact of politi- 
cal reforms is assessed for each of these different 
stages. 

(a) Agenda setting 

The Western donors have traditionally set the 
agenda on economic policy and reform issues, given 
the low level of state capabilities for policy analysis. 
In most African states, the donors, in particular 
the IMF and the Word Bank, have been the first to 
anticipate and address economic problems. Recipient 
countries have on the whole remained reactive and 
passive, at least during the preimplementation phase 
of the reform process. 5a Government preferences have 
typically been asserted only during the implementa- 
tion phase. 

Political liberalization opens up the agenda-setting 
process, and may prove advantageous on a number of 
different levels. First, economic problems may be dis- 
cerned, and domestic pressure build up to address 
them, earlier than in the past. The preferences of the 
different political actors are almost sure to be revealed 
and defended publicly earlier in the policy cycle, 
while governments will lose at least some of their abil- 
ity to hide emerging crises from public debate. Rural 
problems, relating to the weather or to production and 
consumption deficits, for example, are likely to 
become a public concern earlier in the liberalized 
state. As Sen has argued, comparing democratic India 
to authoritarian China, "With the present political sys- 
tem in India, it is almost impossible for a famine to 
take place. The pressure of newspapers and diverse 
political parties make it imperative for the government 
in power to organize swift relief. It has to act to retain 
credibility." He tempers this sanguine view of Indian 
democracy by adding that it has not prevented a third 
of the rural population from going to bed hungry every 
night: "The quiet presence of non-acute, endemic 
hunger leads to no newspaper turmoil, no political agi- 
tation, no riots in the Indian Parliament. ''54 A similar 
admonishment is useful in the African context: politi- 
cal reform opens up policy making and places new 
pressures on the government, but is unlikely to change 
basic power relations, at least in the short run. 

Second, transparency will help donors improve 
their understanding of local political dynamics and the 
sources of opposition to their policies. Third, nonstate 
actors will provide a forum for public debate on pol- 
icy. The university, the Chamber of Commerce, and 
the press will provide opportunities and public space 
for a discussion of government policies, which the 
government will no longer be able to monopolize. 
Recent World Bank studies argue the importance of 
this public debate. 55 Several field studies have 
revealed how poorly the average citizen understands 
economic policy issues, 56 suggesting that increasing 
the available information on fiscal and economic 
problems will help legitimate reform. 

The evidence from Nigeria, where such a public 
debate was conducted in the mid-1980s by the 
Babangida government, suggests that it can provide 
the government with some temporary breathing room 
as well as educating the public about the parameters of 
the crisis and the choices available to the nation. Faced 
with widespread opposition and the threat of a strike 
by the Nigeria Labour Congress if the IMF program 
was adopted, Babangida broke off talks with the IMF 
and called for a national debate on economic reform in 
September 1985. 57 Subsequently, the Babangida gov- 
ernment was able to implement essentially the same 
reform program, but with less opposition, at least ini- 
tially. The Nigerian case suggests both the need for 
and the limits of public education in garnering support 
for economic austerity. Babangida had no intention of 
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tolerating an open-ended policy debate, but sought 
rather to gain support for a program he had already 
come to believe was necessary. There was after all the 
possibility that a true public debate would result in a 
consensus to pursue expansionary policies and unsus- 
tainable deficit spending. As Beckman has noted, "the 
debate was predominantly hostile to the program that 
was adopted. ''~8 Many Nigerians opposed the program 
precisely because they understood all too well its 
implications for their short-term welfare. On the other 
hand, whatever its democratic limitations, the debate 
served to delegitimate opposition to the program, 
including within the state apparatus, and was therefore 
helpful to the government. 59 

Democratic governments may be better equipped 
to handle such national public debates and indeed to 
"steer" them in the desired direction, than a military 
regime such as Babangida's. Military governments, 
by their nature, lack grass roots organizational 
strength and find it hard to penetrate civil society. 6° At 
best, military regimes rely on the state administration 
to reach the population, but may not be able to fully 
trust local administrators. Because they cannot as 
readily resort to coercion and repression, civilian gov- 
ernments have no choice but to invest in instruments 
of political persuasion, both to reach power and then 
to maintain it. Particularly when they regularly contest 
elections, civilian regimes develop organizations, 
most obviously political parties, that are able to reach 
the local level and communicate with, persuade, and 
service local constituencies. Thus, civilian regimes 
with reasonably effective party organizations may 
well find it less difficult to sell economic reform pro- 
grams than the more authoritarian regimes they 
replace. Thus, one variable to watch in newly democ- 
ratizing countries will be the development of effective 
party organizations that can advance the govern- 
ment's message. 

Will liberalization lead to a substantially different 
public agenda than at present? Several factors suggest 
not. First, the individuals, social groups and organiza- 
tions that will gain in influence as a result of liberal- 
ization are unlikely to have dramatically different eco- 
nomic agendas from those pursued by the incumbent 
regimes. The debate today is more likely to concern 
such modalities of implementation as the timing and 
sequence of reform rather than the general orientation 
of the program. In the recent Senegalese and Kenyan 
elections, for example, the opposition called into 
question as much the government's competence to 
implement economic reform as the program itself. 
Other oppositions have focused their criticisms on 
government corruption and incompetence, rather than 
on policy orientation per se. 

Second, liberalization by itself does not improve 
analytical capability within the government, which is 
likely to remain the primary domestic agenda setter, 
and which will continue to require support by the 

donors. As long as those capabilities remain low, 
donor influence on the agenda-setting process will 
remain extensive. Political pluralism in Senegal or 
Botswana certainly did not undermine donor influ- 
ence in the past, and the evidence from other regimes 
suggests, indeed, that their influence is on the rise 
today. International technocrats close to the IFIs have 
returned to their countries to head governments in 
Crte d'Ivoire, Benin, and Gabon, for example. The 
Cameroon government has resorted to several high- 
profile French expatriates to rehabilitate the troubled 
state banking sector and the bankrupt national airline. 
The Chiluba government has broken with recent 
Zambian tradition by bringing a team of expatriate 
experts to advise it on economic policy making. More 
than political change, it is the level of state capabilities 
in the area of economic policy making that will deter- 
mine the role of the government in agenda-setting. 
One might add that the capability of nonstate actors to 
contribute to all but the least technical policy debates 
will be limited. 

On the other hand, there are also reasons to think 
that agenda-setting will evolve as it becomes more 
participatory. Governments and donors will need to 
find ways of opening up the process in a way that 
results in a constructive debate about the economic 
choices and the tradeoffs that are possible. 

(b) Policy design 

Actual policy instruments and specific modalities 
of implementation are chosen during the policy design 
stage. Here, the impact of liberalization is almost cer- 
tainly positive 6t because greater public debate will 
improve the design of policies by subjecting them to 
more careful scrutiny and criticism. Governments 
may not appreciate the latter and argue that they serve 
to undermine state authority in the long run, but in the 
short run it will have the impact of improving perfor- 
mance. 

Will this result in significantly different policy 
design? Policies arc likely to be better targeted, inso- 
far as the target populations will increase their influ- 
ence over policy during the design phase. This will 
have an impact on service provision, for example, 
where the top-down policy-making approach has con- 
tributed to generally poor targeting. 62 

It is useful to distinguish between "price-based" 
and "project-based" policy reforms. 63 "Price-based" 
policies, refer to reforms in which the government 
changes a basic price within the economy. Perhaps the 
most obvious price is the price of foreign exchange or 
the exchange rate, but others would include the inter- 
est rate and various input and consumer prices. These 
policies have a wide but diffuse impact throughout the 
economy, as no single large constituency will be 
strongly affected by a price change, even if many 



POLITICAL LIBERALIZATION AND ECONOMIC POLICY REFORM 493 

groups are mildly affected and the impact on the 
macroeconomy is significant. The impact is also dis- 
persed in the sense that it spreads out across many sec- 
tors of the economy. Thus, even if these policy 
reforms initially have a contractionary impact, leading 
to popular dissatisfaction and even spontaneous 
protests, no single constituency is likely to organize in 
opposition to the measures, particularly during the 
early phases of the policy cycle. For example, even 
though devaluation can have a dramatic impact on the 
economy, organized labor is unlikely to protest its 
implementation. In sum, political liberalization is 
unlikely to result, ceteris paribus, in a significant 
increase of organized opposition to these policies. 

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

Reform of "project-based" policies is harder for 
governments for three reasons. First, these policies 
have traditionally been useful to the state to garner 
political support because they provide divisible bene- 
fits and can be targeted much more precisely than 
"price-based" policies. Of course, the more specifi- 
cally targeted a price policy is the likelier it will have 
the properties of a project-based policy. Some subsidy 
programs, for example, housing subsidies for public 
sector employees, were designed to benefit a very spe- 
cific group in the population; their removal may prove 
as politically problematic as any project-based policy, 
particularly when they represent a substantial benefit 
to each individual. It is striking, nonetheless, the 
extent to which fears that the removal of broad-based 
consumer subsidies would lead to massive protests 
and political instability have proven to be exaggerated 
in Africa and elsewhere in the Third World. 64 

Second, moreover, project-based policies are hard 
to reform because their benefits are concentrated on a 
small group of people for whom they provide an 
appreciable benefit well worth fighting for. As a 
result, the beneficiaries oppose reform. Thus, orga- 
nized labor is more likely to protest privatization than, 

say, a contraction in the money supply. Third, the 
implementation of these reforms takes longer and 
requires greater institutional capacity. Whereas a 
devaluation can be planned and implemented by a 
very small number of officials in a weekend, privati- 
zation will involve large numbers of officials and will 
take months to be carried out. Organized opposition is 
more likely to emerge over those months. 

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

Civil service reform is likely to prove most daunt- 
ing and provides several implications for the design of 
adjustment programs. African governments have par- 
ticularly feared the civil service during the implemen- 
tation of adjustment programs. Highly concentrated in 
the capital, they are easy to organize and have the 
capacity to paralyze government if not the economy. 
Traditionally, governments have sought both to pro- 
tect the civil service from the economic crisis and to 
prevent the emergence of an independent labor move- 
ment to represent it, but they have rarely dared take on 
the civil service frontally. As a result, although virtu- 
ally every adjustment program has included measures 
to reform the civil service in order to increase its effec- 
tiveness while diminishing its cost, progress has been 
uneven and extremely s low.  65 That is not to say that 
civil servants' purchasing power has not declined dur- 
ing the adjustment process: in anglophone countries, 
inflation during the 1980s cut the real wages of civil 
servants at least in half. But governments have been 
very wary in cutting nominal salaries and benefits. 
Indeed, it was a government attempt to do so that 
launched the anti-government protests in C6te 
d'Ivoire in 1989. 

If this assessment is correct, it suggests that politi- 
cal liberalization makes stabilization and structural 
adjustment without resorting to a devaluation even 
more difficult, with implications for the countries of 
the Franc Zone. The record is clear in francophone. 
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African states such as C6te d'Ivoire, Cameroon and 
Senegal: in the absence of devaluation, the govern- 
ment has to pursue a more contractionary approach to 
ensure stabilization, including a concerted attack on 
the nominal public sector wage bill. 66 Otherwise, the 
real exchange rate will not return to an acceptable 
level. These governments have not been able or will- 
ing to do this because of the opposition of the civil 
service, and after 10 years of "adjustment," the CFA 
franc in these countries retains a level of overvalua- 
tion estimated at 25-50%. With political liberalization 
and the freedom to organize, the power of the civil ser- 
vice can only increase, and render these policy 
reforms even less probable. Other governments, out- 
side of the franc zone and not intent on protecting a 
fixed parity, can choose the devaluation instrument to 
pursue the same ends, and do not need to take on the 
civil service frontally. For the reasons just discussed, 
this is politically easier to do. 

(c) Program implementation 

Opposition to reform has traditionally been 
expressed most acutely during the implementation 
phase of reform programs in less-developed countries. 
As Grindle had already noted in 1980, in authoritarian 
regimes, because of the absence or weakness of plu- 
ralist institutions that mediate between society and the 
state, "the implementation process may be the major 
arena in which individuals and groups are able to 
pursue conflicting interests and compete for access 
to scarce resources. ''67 In the absence of having 
expressed preferences earlier in the policy process, 
social actors resort to passive resistance, policy sabo- 
tage and rent-seeking to subvert full implementation 
of policies. Spontaneous demonstrations and disorga- 
nized protests scare the government into inaction or 
the recision of policy initiatives. 

The main impact of political liberalization is to 
create the possibility of openly opposing policies in an 
organized fashion. As I argued above, this is now 
more likely to occur earlier in the policy process. By 
the time implementation begins, if a policy has under- 
gone public debate involving the relevant actors, it is 
likelier, ceteris paribus, to have broader support than 
was the case in the closed political system, and to ben- 
efit from greater public legitimacy. At least initially in 
the implementation process, one would expect less 
opposition. Proponents of the economic benefits of 
democratization emphasize this greater legitimacy as 
the great advantage of pluralist systems. 68 The diffi- 
culty for democratic governments is to use that legiti- 
macy to promote economically sustainable policies 
that promote long-term growth, rather than short-term 
consumption binges, which are likely to be much 
more popular. 

In addition, the legitimacy achieved through pub- 

lic debate will not eliminate other problems. First, 
organized groups who oppose reforms will respect 
that legitimacy only for a short period of time before 
engaging in open opposition, now facilitated by the 
government's greater tolerance. As the full impact of 
the program becomes clear, protests may rise in inten- 
sity, particularly if the program's economic benefits 
do not quickly materialize. 

Second, one is tempted to argue that rent-seeking 
will decrease with the rise of participatory politics and 
transparency, but the evidence from a country such as 
Senegal or Nigeria's Second Republic suggests these 
practices can accommodate themselves quite well to 
political pluralism. 69 Rent-seeking will perhaps not 
increase, as the presence of a free press and of various 
civic associations may quell the worst abuses, but it 
would be naive to imagine it will dramatically 
decrease. Clientelist and rent-seeking practices are 
deeply ingrained in the postcolonial African state and 
are likely to remain pervasive. Indeed, pluralist insti- 
tutions such as political parties are likely to find such 
practices an integral element of their political strate- 
gies. Thus, these practices and their negative impact 
on policy outcomes, will continue to manifest them- 
selves most strongly during the implementation 
process. 

7. CONCLUDING REMARKS 

This paper has argued that, on balance, liberaliza- 
tion will probably result in a slightly more contentious 
and open policy-making environment, in which a 
number of new political actors rise up to assert their 
preferences, contest and seek to influence government 
policy choices, and in which it is harder for the gov- 
ernment to hide policy-making processes from public 
view. Will political liberalization make economic 
reform more or less likely? The answer will largely 
depend on how state structures respond to these new 
pressures and opportunities. Two factors will proba- 
bly prove critical. First, state capacities will determine 
whether states can channel and respond to demands. 
Can administrative services adjust to constituency 
demands fairly and professionally? As the state opens 
up, can it withstand parochial demands? Finally, can 
the state mediate the social conflicts that may well 
increase in many countries? The fact that Africa's 
state institutions are notoriously weak and that they 
have further decayed because of the economic crisis 
these last years is obviously a cause for pessimism. 
There can be little doubt that the current economic cri- 
sis threatens political stability and authority in Africa. 
The collapse of authoritarian regimes there suggests a 
deep and worrisome crisis of the state. The political 
structures that democratic forces are inheriting are 
thus weak and decaying at a time when a stronger and 
more effective state is vital to successful structural 
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adjustment. Political liberalization, unfortunately, 
does not strengthen state capacities. However, it may 
well create more legitimate state structures that are 
better able to resist social pressures. Where reform 
leads to strong mediating institutions, such as political 
parties, trade unions and professional associations, 
governments may well be able to organize a national 
consensus around sustainable economic policies 
through national debate and public education. 

Second, the state's response will in part be deter- 
mined by the degree of commitment it brings to the 
economic policies it has chosen. Governments that are 
united and firmly committed to the process of eco- 
nomic reform can choose from a wide variety of 
strategies, instruments and resources to maximize the 
prospects for the successful implementation of its 
policies. 7° On the other hand, governments which do 
not believe that reforms can restore economic growth, 
which are wedded to the present policy regime out of 
self interest, or which are fragmented and lack cohe- 
sion, may well respond to even modest increases in 
political participation with the abandonment or delay 
of reform. Since independence, the persistence of 
policies of state intervention in the economy, well 
after they have demonstrably failed to reach their 
objectives, has been motivated in part by the clien- 
telist basis of politics in Africa and the role of these 
policies in shoring up the weak legitimacy of govern- 
ments. Even after political liberalization, it will be 
very tempting for governments to continue resorting 
to clientelist strategies, and they are likely to under- 
mine the commitment to economic reform. 

In sum, political liberalization provides opportuni- 
ties as well as risks for economic reform, and does not 
alter some of the structural characteristics of policy 
making in Africa. The net impact will vary across 
states; my analysis suggests that in most countries, the 
prospects for economic reform will not be dramati- 
cally altered. 

The preceding analysis generates several implica- 
tions for donors. First, and most generally, it suggests 
the need to focus on strengthening the state and 
enhancing its authority, since this remains a prerequi- 
site for sustained economic growth. If political liberal- 
ization and political change in general holds real risks 
for state structures, strengthening state institutions 
should be more than ever a priority for the donors. The 
rise in participation will be less threatening to the 
states that are strong and more institutionalized. 
Donors should particularly worry that the economic 
crisis not continue to erode the technical skills, orga- 
nizational coherence and professional standards 
within the bureaucracy. 
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Political liberalization will almost certainly result 
in a more participatory policy process, which will take 
longer, proceed more chaotically, and in which it will 
be more difficult for donors to assert their own policy 
preferences. The donors will have to find ways to 
respect the democratic nature of that process without 
further diluting conditionality. That may mean redi- 
recting conditionality, away from a concern with spe- 
cific economic targets and toward areas of governance. 
Donors have traditionally focused their conditionality 
on economic policy issues such as the money supply or 
tariff rates. They have not set conditions relating to the 
quality of governance, such as government corruption. 
Yet, following liberalization, there is a domestic con- 
sensus on the latter. Donors should take advantage of 
the opportunities provided by the present climate to 
make significant advances on governance issues. This 
would imply, for example, a much tougher attitude 
regarding corruption, the transparency of fiscal mat- 
ters, the rule of law and the independence of the judi- 
ciary, and the sanctity of property rights. 

At the same time, donors need to become more tol- 
erant of delays and partial setbacks in the implementa- 
tion of the traditional economic reform measures, 
which participatory politics is bound to complicate. 
The analysis suggests that reform programs need to 
include more generous measures to compensate 
the victims of the adjustment process, including for 
example, anti-poverty measures and compensatory 
payments for laid off civil servants. Such offsetting 
measures have long been advocated as useful to the 
political management of the reform process, whereby 
the government selectively defuses opposition and 
"greases the squeaky wheel"71; but they may become 
more important for governments that can rely less on 
force and intimidation to push through their programs 
and more on persuasion and public education. 

Finally, donors should also work to enhance the 
quality of the public debate to ensure that it addresses 
economic problems in a constructive way. Recent 
efforts to increase the state's economic planning and 
project analysis capabilities should be continued and 
even enhanced, although donors should no longer try 
to isolate these capabilities within the administration. 
In addition, institutions outside of the state, such as the 
university and the media have an important role to 
play in the dissemination of economic ideas, and in 
providing ideological support for new economic poli- 
cies. African populations are much more likely to 
accept sacrifices if they understand the logic behind 
specific policies, and the long-term advantages of pur- 
suing reform. 

NOTES 

1. Bratton (1993) estimating from different editions of 2. This crisis is well described in RavenhiU (1986), 
Freedom House'sComparativeSurveyofFreedom. World Bank (1988), Cornia, van der Hoeven and 
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Mkandawire (1993), and Callaghy and Ravenhill 
(1993). 

3.. The literature assessing the impact of economic 
reform in Africa continues to grow. For a representative 
sample of the recent contributions, see Elbadawi, Ghura and 
Uwujaren (1992), Chhibber and Fischer (1991), Campbell 
and Stein (1992), Duncan and Howell (1992), Gibbon 
(1992), and Helleiner (1992). 

4. See The World Bank and UNDP (1989), pp. 27-31, 
especially Table 20. 

5. Elbadawi, Ghura and Uwujaren (1992, p. 5). 

6. See Ravenhill (1988) and Sandbrook (1993) for two 
useful discussions. 

7. See, for example, Campbell and Stein (1992), Loxley 
(1991) and Cornia, van der Hoeven and Mkandawire (1993). 

8. See the World Bank (1988). The implementation rate 
is even lower for the low-income countries that predominate 
in sub-Saharan Africa. See Mosley, Harrigan and Toye 
(1991) for a useful discussion. 

9. See Ka and van de Walle (1994). 

Braeckman (1991 ), as well as several recent articles in Africa 
Confidential: "Zaire I: Dual control" and "Zaire II: 
Diamonds, A government's best friend," Vol. 34, No. 8 
(April 16, 1993); "Mobutu's Monetary Mutiny," Vol. 34, 
No. 3 (February 5, 1993); "The long goodbye," Vol. 33, No. 
5 (March 6, 1992). 

19. See "Togo: Finances Publiques en Forte Baisse," 
Marchds Tropicaux (April 16, 1993), p. 1013. See also Pilon 
(1993). 

20. See Africa Confidential "Kenya: How not to make 
friends and influence people," Vol. 34, No. 7 (April 2, 1993), 
pp. 6-7; and "Kenya: Donors doubts," Vol. 34, No. 6 (March 
19, 1993), pp. 6-7. 

21. In Zambia, for example, Bratton (1993) shows well 
how "the UNIP government abandoned any pretence of fur- 
ther economic reform" (p. 42) during the electoral campaign 
of October 1991. In particular, it increased public sector 
salaries by 85% in 1990 and 100% in 1991. 

22. In the first two quarters of 1992, bank notes worth 105 
billion CFA were transferred out of BCEAO (the Central 
African Monetary Zone) alone, representing roughly 400 
million US dollars. See Africa Confidential, "Valuing the 
franc zone," Vol. 34, No. 5 (March 5, 1993), pp. 5~5. 

10. On the politics of economic reform in Africa, see 
Bienen (1990), CMlaghy (1990), and Sandbrook (1985, 
1993). 

11. See, for example, the contributions to Nelson (1990) 
and to Haggard and Kaufman (1992). 

12. Lal (1983), p. 33. Lal strongly supports the IFI policy 
agenda, but this view of the incompatibility of democracy 
and structural adjustment is also accepted by sharp critics of 
the IFIs, See for example, Beckman (1992, p. 95) who 
opposes the policies pursued by the World Bank, because, 
among other faults, "a prima facie c a s e . . ,  can be made that 
SAP (structural adjustment programs) breeds repression." 

13. See Huntington (1991). 

14. Wiseman (1990) and Diamond, Linz and Lipset 
(1988) provide a good analysis of the status of democracy in 
sub-Saharan Africa before the current wave of political 
reform. 

15. For analyses of the dynamics of democratization in 
Africa, see Bratton and van de Walle (1992), Decalo (1992) 
and Riley ( 1991). 

16. These numbers are adapted from Bratton (1993), who 
provides a description and discussion of the extent of democ- 
ratization through mid 1993. See also various issues of 
African Demos, which has also been tracking democratiza- 
tion events in Africa. 

17. See, for example, Decalo (1992), Lemarchand (1992), 
and Bratton and van de Walle (1994). 

18. See Africa Research Bulletin (April 16-May 15, 
1993), p. 11235. On the Zaire crisis, see Lemarchand (1992), 

23. See Africa Confidential, "Togo: Delaying the demo- 
crats," Vol. 34, No. 11 (May 28, 1993), p. 4. 

24. The Ghana case is well known and is documented in 
Herbst (1992), Rothchild (1991) and Loxley (1991). In the 
Ivory Coast, the Ouattara government has shown more 
resolve on the economic front than previous governments. 
See, for example, March~s Tropicaux (April 9, 1993), p. 
949; and (April 22, 1993), pp. 1088-89; also Faur6 (1991), 
which ably analyzes the economic policy implications of 
political liberalization. 

25. SeeTurrittin (1991). 

26. See Allen (1992), p. 49. 

27. See The Courier (1993), pp. 33-34. 

28. See The Courier (1993). In Benin, a series of strikes to 
protest adjustment measures occurred in mid-1992, during 
and immediately after the elections that won Nicrphore 
Soglo his first official term in the presidency. 

29. See, for example, Nelson (1993). 

30. See Bayart (1983) and the contributions in Chazan and 
Rothchild (1988). 

31. The expression comes from Callaghy (1986). See also 
Sandbrook (1985). 

32. See Bangura and Beckman (1993) and Jega (1993). 

33. See, for example, Atherton et al. (1992), World Bank 
(1989), p. 61 and passi). 

34. Ka and van de Walle (1994). See Widner (1990) for an 
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interesting account of these dynamics in the Ivory 
Coast. 

35. See Tedga (1991), pp. 85-86. 

36. On this point, see Holm (1988) and Molutsi and 
Holm (1990) on Botswana; Diop and Diouf (1990) and 
Ka and van de Walle (1994) on Senegal, Sail (1992) on 
Gambia. 

37. See Bratton (1987) and Herbst (1990). 

38. See Lootvoet and Ecoutin (1993). 

39. Bratton and van de Walle (1992). 

40. See, respectively, Gaulme (1991), Faur6 (1991), Allen 
(1992) and Cahen (1991). 

41. Mali appears to be a partial exception to this general- 
ization. 

42. See the essays in Haggard and Kaufman (1992) and 
Nelson (1991 ) for examples of this phenomenon. 

43. See, for example, the World Bank (1992). 

44. Personal interviews in Dakar, July 1991. 

45. This has been particularly true in the franc zone, where 
the overvaluation of the CFA franc continues to undermine 
rural terms of trade. See Berg and Berlin (1993). Duncan and 
Howell (1992), and Commander (1989) provide good dis- 
cussions on this point, as well as analyses and case studies of 
the general impact of structural adjustment programs on agri- 
culture. 

46. See Herbst (1992) pp. 76--94, for an enlightening dis- 
cussion of these issues as they relate to Ghana. See Ka and 
van de Walle (1994) on Senegal, and Widner (1990) on C6te 
d' Ivoire. 

47. See Nelson (1990) and Haggard and Kaufman 
(1992). 

48. See Mosley, Harrington and Toye (1991), and the 
World Bank (1988). 

49. This is argued, for example, by Berg Associates (1990) 
in relation to Senegal and by van de Walle (1993) for 
Cameroon. 

50. See, for example, the World Bank (1988) pp. 64---65. 

51. Beckman (1992). 

52. See, for example, Financial Times, "World Bank's 
Worst-Kept Secret" (March 1, 1993). 

53. See Mosley, Harrigan and Toye (1991). 

54. Sen (1992), pp. 17-18. 
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56. For example, evidence from Senegal is provided in 
Sommerville ( 1991) and for Zambia, in Bratton and Liatton- 
Katundu (1993). 

57. The Nigerian experience with structural adjustment is 
described in Callaghy (1987), Herbst and Olukoshi (1994) 
and Olukoshi (1993). 

58. Beckman (1992), p. 93. 

59. This is admitted by critics of the program such as 
Bangura and Beckman (1993). 

60. Bienen (1978) develops this argument with regard to 
military governments in Nigeria 

61. I recognize nonetheless, that this positive assessment 
rests on a somewhat artificial distinction between the agenda 
setting and policy design phases of the policy process. In 
practice, the two phases are closely interrelated, with multi- 
ple feedback loops between them. 

62. See, for example, Gibbon's criticism of the World 
Bank's anti-poverty programs (1992), pp. 207, 215 and pas- 
sim. 

63. This distinction is developed in another context by 
Bates (1983), pp. 122-130. 

64. See, for example, Bienen and Gersovitz (1986). 

65. Through 1991, the World Bank has financed 61 
adjustment loans (35 SALs, 17 TALs 5 SDA-related pro- 
jects) in Africa that included a civil service reform compo- 
nent. See Dia (1993, p. 1 and Attachment 1). This report con- 
cludes its review of the World Bank's experience in this area 
with the admission that "None of the cases reviewed so far 
revealed any empirical evidence that the civil service reforms 
have succeeded in fostering the needed change in work 
attitudes, ethics and organization culture that could lead 
to greater efficiency/productivity in the civil service" 
(p. 6). 

66. See Berg and Berlin (1993), p. 15-16. 

67. Grindle, (1980), p. 19. 

68. For good discussions of this point, see Gordon (1992) 
and Gibbon, Bangura and Ofstad (1992). 

69. See Joseph's account (1987) of the Second 
Republic, and Boone's (1992) account of these issues in 
Senegal. 

70. This is convincingly argued in a somewhat different 
context by Nelson (1984). 

71. See Nelson (1984) and Waterbury (1989). 

55. See, for example, the World Bank (1989), p. 193. 
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