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Introduction

From the mid-1990s onwards there have been significant changes in the relationship between aid donor and aid recipient countries.  Structural adjustment has been replaced by poverty reduction as the overarching focus of development policy.  Conditionality has fallen profoundly out of favour, replaced by an emphasis on partnership and the promotion of participatory development.  The promotion of national economic interests through aid policy is passé, whilst transparency and harmonisation in donor initiatives is in vogue.  The aim of this paper is to re-evaluate this decade of change, and to ask why poverty reduction has become the overarching theme of the development agenda, what qualitative changes have taken place in the donor-recipient relationship, and what the consequences are for development. 

The empirical focus of this paper is the sub-Saharan African country of Tanzania.  There are clearly pitfalls in such restricted selectivity.  However the richness of the Tanzanian experience in this period is enlightening.  At the outset of the period of analysis Tanzania’s relationship with its Western donors was in a profound state of crisis.  That relationship has been fundamentally restructured.  Tanzania has now experienced over a decade of concerted external intervention, and has completed an entire cycle of an International Monetary Fund (IMF) / World Bank Poverty Reduction and Growth Facility (PRGF).  It has received on average over US$1 billion in aid per year for the last 10 years, and has been a major beneficiary of debt relief under the Highly Indebted Poor Countries (HIPC) initiative.  Tanzania therefore has been at the cutting edge of new forms of international intervention for a considerable period.  Not all insights gained from the Tanzanian experience will be more broadly relevant, but many will.

One particularly interesting conceptualisation of the new relationship between aid donors and aid recipients is Graham Harrison’s idea of the ‘post-conditionality state’.  He suggests that ‘rather than conceptualising donor power as a strong external force on the state, it would be more useful to conceive of donors as part of the state itself’ (Harrison 2004: 87-88).  Harrison clarifies that he is not suggesting conditionality is no longer imposed, but that ‘external-national distinctions become less useful’ (Harrison 2001:657).  The process is better understood as one of the intimate involvement of external actors with key internal actors in poor country states.       

A second approach is Thomas Callaghy’s identification of a new dynamic to change which has led to the ‘recapture [of] some sovereign space for a few African governments’ (Callaghy 2001: 116).  This is a result, he argues, of the actions of key actors in some western states, some poor country governments and non-governmental organisations
 in ‘principled issue networks’, together with some economists and scholars working on development issues.  These actors, he suggests, have ‘deployed themselves as an increasingly effective global social movement.  In the process, they have changed the rules and discourse of the debt regime, increased resource flows, brought about new forms of international and local governance… and created or strengthened local NGOs.  In short, they have reshaped the forms and process of intervention’ (Callaghy 2001: 146).

Whilst Harrison implicitly suggests that sovereignty has been superceded by new relationships of power, Callaghy suggests new relationships of power which have acted to strengthen sovereign space.  It is clear and widely agreed that that there has been a significant reorientation in the architecture framing the relationship between aid donor and aid recipient countries over the last decade.  We will return to evaluate these approaches in the second half of the paper.  

What has been less widely, and less satisfactorily addressed, is how the political environment has shifted over the same period in aid donor countries, and what impact this has had in shaping both development policy and the new relationships of power constructed around it.  The overarching focus of the new development agenda is poverty reduction.  Where does this agenda come from and what light can this throw on the impact and trajectory of the new development agenda? 

A widely-shared approach is to understand current changes in development policy as part of a western project of neo-liberalism.  For Harrison, the new intimate relationship is a product of the ‘ascendance, or victory, of neoliberal fundamentals’ (Harrison 2004: 22) led by the World Bank’s ‘project to embed… neoliberal interventions in the sovereign frontier’ (Harrison 2004: 66).  The result has been ‘internalised neoliberal reform’ (Harrison 2004: 75), personified in the hegemony of the poor country Ministry of Finance.  At the heart of this argument is a clear sense of purposeful intervention driven by strategic and political interests.

This approach leaves poverty reduction unaddressed.  Why for over 10 years has there been a consistent donor prioritisation of poverty reduction as the overarching purpose of development policy?  Why have the Millennium Development Goals
 become been established as such a central policy objective by the IMF, the World Bank and donor governments?

This paper sets out to look at the contemporary origins of the turn towards poverty reduction as the overarching focus of development policy.  In doing so it highlights a broad range of factors, some associated with objectives and initiatives in poor countries.  However it argues that the central dynamic to the adoption of poverty reduction as the overarching focus of development policy has been more to do with developments in western societies than in poor country societies.  It therefore raises important questions about to what extent it is useful to approach an understanding of western development initiatives by assuming or positing western national or strategic interests behind the agenda.  It sets out the following framework for situating changes in international development initiatives.

The end of the Cold War and ‘the end of history’ left western elites without a clear sense of purpose or mission.  This had important domestic consequences – for example by removing at a stroke the central defining ideology of socialist and social democratic political parties in the west.  It also had profound implications for how foreign policy and development policy would be justified, and in particular about what cohering mission could be posited to replace those of the Cold War and strategic and national interests.  This was fundamentally a problem of establishing a new basis for coherence within western elites in the international realm.    

This conundrum was exacerbated by significant market failures.  In contrast to the late 1980s and initial post-Cold War euphoria of market triumphalism, a profound disillusionment with the scope of the potential of the free market to positively transform societies had set in by the mid-1990s.  This lack of belief in the positive transformative potential of the market profoundly influences economic policy in western societies, for example in budgetary caution and extensive regulation, but is also strongly reflected in contemporary development policy.   

A heightened sense of vulnerability profoundly influences western societies.  From the environment and climate change to security and 9/11, there is a mood of caution – reflected in the adoption of the precautionary principle and risk management as a guiding principle of action - and fear of social breakdown – reflected in concerns about rising inequality and social exclusion in western society.  These same concerns have an important influence in shaping international development initiatives.

We start by examining the origin of contemporary poverty reduction initiatives from this domestic western context.  This is followed by a review of the content of poverty reduction initiatives and the new international architecture regulating the implementation of the poverty reduction agenda.  The reorganisation of the Tanzanian elite and state through the poverty reduction agenda is then illustrated.  The paper concludes with an assessment of the consequences for development in Tanzania and a broader review of the impact of the poverty reduction agenda.   

Poverty reduction – its adoption, content, and regulatory framework

In the mid-1990s the banner of poverty reduction was raised heralding a new purpose to the activities of many international institutions and governments in the third world.  Poverty reduction has a long history as an aspect or theme of development policy, but never before has it taken anything like the contemporary form.  We initially outline the adoption of poverty reduction as the overarching theme of development policy in the mid-1990s before turning to the specific factors that have shaped the contemporary form of the poverty reduction agenda.

The 1995 appointment of James Wolfensohn as World Bank president was the focus of much discussion about the failure and disorientation of the leading development institution in the third world.  The Bank was under fire from a broad range of constituencies – from the United States’ Congress to campaigning environmental non-governmental organisations – and seemed incapable under its previous president Lewis Preston of combating its critics.  The World Bank of 1995 was aptly described by Martin Wolf as ‘neither confident nor popular’ (Wolf 1995: 8), and by Sebastian Mallaby as ‘embattled and exhausted’ (Mallaby 2005: 85).  Mark Malloch Brown, engaged by Preston for his combative public relations skills, had joined and found the institution in a state of ‘frozen fear’ (Cited in Mallaby 2005: 61).  

Heralded as the ‘Renaissance Man’, Wolfensohn’s challenge was ‘to redefine its mission in a way that makes sense in the new global economy’ (Prest 1996: 68).  Speaking at the press conference on the day of his accession, Wolfensohn declared: ‘Poverty alleviation is the single most important problem’ (Cited in Mallaby 2005: 88).  The new overarching focus of the World Bank became poverty reduction:  ‘Our mission’, declared the Bank’s mission statement, ‘is a world without poverty’.  

In the United Kingdom, the Department for International Development (DFID) was created in 1997 as a separate ministry by the incoming Labour government to replace the Overseas Development Administration (ODA), which had been part of the Foreign Office.  As Tom Porteous notes, ‘DFID came into existence at a time of considerable intellectual soul searching on the development policies of the industrialised world’.  The promotion of national strategic and economic interests through development policy had not been fundamentally called into question during the Cold War.  Now, British development policy was characterised by ‘policy drift, caution and inaction verging, in the case of Rwanda, on negligence’ (Porteous 2005: 284).  John Vereker, Permanent Secretary of State at the ODA for its last four years and at DFID for its first four years, recalls that ‘the symbols of the [ODA] period were the unmaintained road, the empty hospital, the unsold crop’, before admitting that, ‘Many people, including me… harboured some fundamental doubts about all this’ (Vereker 2002: 134).  

With the creation of DFID, Vereker notes, it was ‘agreed on day one that the mission of the department was the reduction, and eventual elimination, of world poverty’ and this was to become a ‘powerful motivating, unifying and guiding force’ (Vereker 2002: 137).  DFID has subsequently played a pioneering role in the development and roll-out of contemporary poverty reduction initiatives.

Poverty reduction was adopted as the overarching theme of development policy quite consciously as a means to overcome a loss of direction and purpose to international development initiatives.  The content of the poverty reduction agenda was profoundly shaped by the discrediting and disorientation of previous approaches to development policy, and by the broader context of economic and social pessimism in western societies, and it is to these influences on the shaping of the poverty reduction agenda that we now turn.

Market pessimism

The 1980s and early 1990s had been a period of unprecedented optimism for the liberating potential of the market for both western and poor societies.  In the West there has been a general reinterpretation of the experience of the late 1980s as one of excessive consumption, rising inequality and growing social exclusion.  

In the third world this change in mood was been mirrored by the shift away from the policies famously summarised in John Williamson’s ‘Washington consensus’ synthesis.  As Paul Krugman noted of this period:  

To many people the rise of the Washington consensus seemed to mark a fundamental turning point in world economic affairs.  Now that the dead hand of the state was being lifted from Third World economies, now that investors were becoming aware of the huge possibilities for profit in these economies, the world was set for a prolonged period of rapid growth in hitherto poor countries and massive capital flows from North to South (Krugman 1995: 29).

As he noted of the early 1990s:  

Anyone who tried… to express even mild scepticism about the prospects for developing countries knows how difficult it was to make any impression on either business or political leaders.  Views contrary to the immense optimism of the time were treated not so much with hostility as bemusement (Krugman 1995: 36).

The financial crises of the early 1990s dealt a particularly severe blow to this market optimism, and the development policy approaches associated with it.  The most striking casualty of the period was structural adjustment.  As Michael Hirsch noted, ‘After a decade of following World Bank advice, living standards in Africa have fallen by 2 per cent annually, unemployment has quadrupled by 100 million and real wages have plunged by a third’ (Hirsch 1995: 44).  Structural adjustment its standard prescription had been seen to have failed.  By 1996 the World Bank was actively reviewing alternatives to structural adjustment, and the emerging poverty reduction agenda was infused with pessimism about the free market – reflected particularly in the relativisation of growth as an objective of development policy and an increased role for the state. 

Social pessimism and the broadening of the agenda for development

The broader mood of caution and fear of social breakdown has also powerfully shaped the contemporary poverty reduction agenda.  This mood is well illustrated by the elaboration of the broad range of concerns at the heart of DFID’s and the World Bank’s expanding remits.

In the 1997 White Paper on International Development, Eliminating World Poverty: A Challenge for the 21st Century, Clare Short, UK Secretary of State for International Development, suggested in her foreword to the White Paper that, ‘we all have a moral duty to reach out to the poor and needy’, suggesting that ‘if we do not do so there is a real danger that, by the middle of the [21st] century, the world will simply not be sustainable’ (DFID 1997: 5).  She further highlighted the ‘catastrophic’ potential of not addressing population growth, environmental degradation and resulting conflict and disease.  The White Paper detailed the mistakes of past development policy – in particular the ‘belief in a minimalist state and unregulated market forces which failed to secure economic growth and led to increases in inequality’ (DFID 1997:12), and that nearly quarter of the world’s population felt powerless and excluded.  The White Paper emphasised its commitment to sustainable development, the objectives of which would be political and financial stability and social cohesion.  

A second White Paper was published in 2000: Eliminating World Poverty: Making Globalisation Work for the Poor.  In his foreword Prime Minister Tony Blair emphasised in particular the ‘unprecedented new opportunities and risks’ created by globalisation, and the ‘moral challenge facing our generation’ of creating ‘a world that is more stable and secure for our children and grandchildren’ (DFID 2000: 6).  This White Paper made achievement of the International Development Targets the overarching objective of development policy.

DFID’s 2005 policy paper Fighting Poverty to Build a Safer World: A Strategy for Security and Development highlights Tony Blair’s 2005 speech to the World Economic Forum in which he said: ‘it is absurd to choose between an agenda focusing on terrorism and one on global poverty’ (DFID 2005b: 3).  The paper notes ‘the critical role of poverty and inequality in increasing risks for us all’ (DFID 2005b: 8) and that ‘in recent years, DFID has begun to bring security into the heart of its thinking and practice’.

The expansion of the development agenda based on a broader social pessimism is also well illustrated by James Wolfensohn’s public speeches, most notably perhaps by his address to the World Bank Board of Governors in October 1997, The Other Crisis.  He gravely elaborated that ‘we meet under the shadow of a global crisis’, noting the multifaceted nature of contemporary development challenges:

‘Too often we have focused too much on the economics, without a sufficient understanding of the social, the political, the environmental, and the cultural aspects of society’ (Wolfensohn 1998)

Post-9/11 he argued, ‘To those who still believe that we can ignore or merely pay lip-service to the plight of the poorest 20 per cent of the world’s population living in direst poverty, I say: “Go to Ground Zero”’.

New development thinking

The poverty reduction agenda was heavily influenced by the ascendancy of a new generation of economists.  Many of the most important influences on the elaboration of this agenda were brought together between 1994 and 1996 in the United Nations High-Level Group of Experts on Development Strategy and Management of the Market Economy.  This group included future World Bank Chief Economists Joseph Stiglitz and Nicholas Stern.  It also included Amartya Sen, who in 1996 was invited by James Wolfensohn to present a series of papers on new development thinking to the World Bank, subsequently published as ‘Development as Freedom’.

The aim of the High-Level Group was ‘to analyse key aspects of development policy in the light of the new thinking on economic and social issues that has evolved over recent years’ (Malinvaud 1997:ix).  Stiglitz and Stern argued for a broader approach to the measurement of living standards than the narrowly economic measurement of per capita income.  Sen placed the goal of development in a broader welfare context.

A clearly discernable hostility to making economic growth and income growth the central tenet of development policy is apparent in the work of these economists.  As Sen argues: ‘the growth of real income and output has to be put in its place as ultimately an instrumental concern – deeply conditional on its causal role in enhancing more intrinsically valued objects’ (Sen 1994: 367).  Kaushik Basu elaborates:

The development debate appears to be, at last, coasting towards a consensus: developing nations must not focus their energies on the growth rates of their GDP, NNP, GNP, and the like but should try instead to achieve ‘human development’ or ‘comprehensive development’…  One may argue that it is better to be somewhat arbitrary but have your broad objective right than to have a sharply defined but morally indefensible objective’ (Basu 2001: 61).

In place of this a more comprehensive approach to development is favoured, one which focuses on future sustainability and combating extreme poverty in the here and now.   Sen calls for ‘closer scrutiny of the nature and reach of our social responsibilities to different generations (and to different groups within each generation), and we have to pay special attention to the priority of preventing deprivations that are known to be both definitely disastrous and definitely preventable’ (Sen 1997: 9).  He argues for a change in emphasis towards present welfare – especially education, health and nutrition (Sen 1997: 10).  For Basu, the new consensus on development ‘says that in evaluating an economy’s state or progress, we must focus primarily on how the poorest people are faring… instead of bothering about the per capita income of the nation as a whole, we should be concerned about the per capita income of the bottom quintile’. (Basu 2001: 65)

The World Bank World Development Report’s once-a-decade analysis of global poverty accepted this revised prioritisation of development policy:

This report accepts the now traditional view of poverty as encompassing not only material deprivation… but also low achievements in education and health… This report also broadens the notion of poverty to include vulnerability and exposure to risk – and voicelessness and powerlessness.  All these forms of deprivation severely restrict what Amartya Sen calls the ‘capabilities that a person has, that is, the substantive freedoms he or she enjoys to lead the kind of life he or she values’ (World Bank 2001: 15)

The poverty reduction agenda has been adopted virtually universally in its broad outline by western development policy thinkers and practitioners.  The dual focus of the new poverty reduction framework is therefore stability and a focus on initiatives aimed at the poorest sections of poor country societies.  Stabilisation is achieved through a focus especially on inflation, control of public expenditure and efficiency in public and private sector management.  The focus on the poorest is realised through a focus on the achievement of the Millennium Development Goals.  

The new regulatory architecture of poverty reduction

Before we look specifically at the example of Tanzania, a brief outline of the governance architecture framing the working relationship between a poor country and the international financial institutions / external donors.

Two key principles lie behind the conditions determining the release of financial flows to poor country governments.  Firstly, a government has to be on track with economic stability, meeting targets on its budget, inflation and expenditure.  Secondly, a government must be prioritising public expenditure towards specific poverty reduction initiatives, broadly focused around the Millennium Development Goals.  

The World Bank prepares a Country Assistance Strategy.  This ‘defines, in substantial detail, a raft of programmatic reforms and projects to implement a pro-poor development strategy’ (Harrison 2004: 126).  This provides the basis for the World Bank’s lending portfolio for that country.  The ongoing release of funds is however dependent on compliance both with target and process benchmarks set out in the CAS, but with satisfactory compliance as determined by the IMF with the terms of the PRGF. 

These principles are set out in the recipient government’s Poverty Reduction Strategy Paper (PRSP) – a document prepared by the government in negotiation with the IMF / World Bank, and which ultimately has to be sanctioned by the Board of the IMF before any funds can be released.

Financial support from the IMF- the PRGF – takes the form of a three year package with funds due to be released in stages, as long as specific targets set in the PRSP have been met at the point the next batch of funds is due to be released.  Annual IMF missions review progress in implementing the PRSP, assess whether previous benchmarks have been met, and set benchmark conditions for the release of funds on the next due date.  If targets have not been met, the release of funds can be delayed or cancelled.

For poor countries identified as eligible for multilateral debt relief under the HIPC initiative, a protracted period of compliance with the CAS / PRGF framework is required.  Debt relief can often be substantial, releasing considerable funds from servicing debts to fund public expenditure initiatives.  However, the allocation of these released funds is predetermined in the CAS / PRSP – and must be channelled into the further development of the stabilisation / pro-poor reform programme.

The HIPC initiative

The HIPC initiative with its giant carrot of debt relief underpins the entire framework of the new regulatory architecture of poverty reduction, and it is useful at this stage to elaborate a little more about the origins of this key regulatory device.

The problem of poor country debt had been rumbling on since the early 1980s.  Many poor countries, unable to afford debt repayments on time, were forced into a bizarre cycle of borrowing and then borrowing more money in order to repay the previous debt.  By 1990 countries in Sub-Saharan Africa had debt of US$146bn, and were due to pay debt service equivalent to three times the region’s annual export earnings. Between 1984 and 1992 debt reschedulings had taken place on around 8000 occasions (Holman 1995).  Various initiatives had taken place to cut debt owed by poor countries to private commercial banks and bilateral creditors, but urgency had not been great because in most cases the countries involved posed little threat to the stability of the world economy.  

However the arrangement was clearly irrational, was looking increasingly unsustainable, and came into sharp focus particularly with the broader discrediting of structural adjustment and any confidence that there was any dynamic to a resolution of the problem.  

By proactively taking the initiative in 1995 on the multilateral debt relief issue the World Bank was able to deal with two problems at once – to assist in addressing the Bank’s pressing problem of lack of mission and coherence, to assist in restoring credibility and stability to the lending and debt regime for poor country governments, and to establish a new and politically acceptable form of leverage over poor country development policy.  As Alex Brummer reported, ‘Even before he took office Wolfensohn commissioned a small team to look at the possibility of debt forgiveness for the poorest of the poor countries’ (Brummer 1999: 7).  

The first formal proposal of what would become the HIPC debt relief package was contained in a confidential World Bank document, The Multilateral Debt Facility (World Bank 1995).  This document outlined the strategic rationale of debt relief for the Bank: to avoid self-entanglement; to avoid defensive lending; to leverage Bank contributions to achieve overall debt sustainability; to regain the high ground on debt issues.  The document noted that ‘an initiative on multilateral debt would enhance the reputation of multilateral financial institutions throughout the developing world, and thus strengthen their influence over policy action’ (World Bank 1995: 8).  

For the sake of historical accuracy, and to return momentarily to Callaghy’s argument about ‘principled-issue networks’ involvement in the multilateral debt relief initiative, it should be noted that the Bank’s confidential 1995 document suggested that for NGOs that, ‘a significant effort has to be invested up front to bring them along… if contacted early on, and if their buy-in is successfully secured, they could provide a significant impetus to international public opinion about the plan, and help restore the Bank’s image in this regard’ (World Bank 1995: 15).  The debt relief initiative was publicly launched at a press conference by James Wolfensohn and Oxfam International.  

The Bank’s 1995 multilateral debt relief initiative preceded the rise of Jubilee 2000.  Jubilee 2000 coalition was formed in 1997 and its first major demonstration was at the G8 summit in Birmingham in May 1998.  Jubilee 2000 campaigned for the cancellation of unserviceable debt.  As Ann Pettifor, the Chairman of the Jubilee 2000 Coalition confirmed: ‘we are not careless or irresponsible, we want that portion of debt written off, which everyone knows will not be repaid’ (Select Committee on International Development 1999: response to question no 99).  

Jubilee 2000’s primary contribution to the new regulatory architecture of poverty reduction was to forcefully campaign for ‘pro-poor conditionality’ – in other words that any funds released through debt reduction initiatives should be tied to poverty reduction initiatives.  As Pettifor stated: ‘we are very clear that a very important condition must be that debt relief must benefit the poorest sections of society’ (Select Committee on International Development 1999: response to question no 99).   

This approach has not just been mainstreamed by the World Bank and IMF.  An important joint DFID, FCO and HM Treasury policy paper, Partnerships for Poverty Reduction: Rethinking Conditionality set out the principles which would ensure that ‘developing countries must be able to determine their own policies for meeting the Millennium Development Goals’ (DFID et al 2005: 1).  It sets out the conditions which could result in the reduction or suspension of aid: ‘countries veer significantly away from their agreed poverty reduction objectives’; ‘countries are in significant violation of human rights or other international obligations’; significant breakdown of financial management and accountability systems (DFID et al 2005: 9).

We have argued that the impetus to the adoption of poverty reduction as the overarching theme of development policy was located in the western elites’ attempt to give purpose and mission to their international development initiatives.  The content of the poverty reduction agenda has been detailed as essentially stabilisation and a focus on provision of perceived development needs of the poorest.  The framework for the management and regulation of the poverty reduction agenda has been described.  We now turn to how this agenda and framework have been operationalised in Tanzania. 

Poverty reduction and the cultivation of a new elite in Tanzania

Tanzania tumbled into political and economic crisis in November 1994 after aid donors suspended financing.  Underlying this crisis was the failure of structural adjustment, and the exhaustion of the Tanzanian elite.  The extent of the vacuum at the heart of the Tanzanian state was vividly described in the Helleiner Report, a donor-sponsored assessment of the breakdown in the relationship between Tanzania and its donors:

In the donor’s view, as expressed variously to us, and caricaturing only slightly, the government of Tanzania has lost its momentum and its sense of direction, has little sense of direction, has little sense of ownership of its major programmes, and is unable to exercise fiscal control because of declining administrative capacity and increasing corruption… As one major donor put it to us, “They seem tired.  That fight of earlier years is gone, absolutely gone”… There is a general consensus among donors, senior government officials and well-informed members of the public that the government machinery is at present very weak.  Formulation and implementation of government economic policy, and overall economic management, are undoubtedly in disarray (Helleiner et al 1995: 4 & 21).

The Helleiner Report also highlighted the failure of structural adjustment and identified a significant cause of this failure as being the prescriptive nature of the Bank’s relationship with Tanzania and the lack of country ownership:  ‘the strategy is a donor-driven strategy that does not have roots in Tanzanian civil society’ (Helleiner et al 1995: 26).  

In highlighting the failure of donor prescriptiveness, the content of structural adjustment programmes, and the exhaustion of the Tanzanian elite, the Helleiner Report proved to be an influential catalyst in reforging both the Tanzanian state and the relationship between the state and its aid donors.  Tanzania’s crisis had coincided with the moment that international institutions and donor governments were reorienting their approach to development and the architecture regulating this new approach.  

The cultivation of a domestic elite committed to international initiatives

Several writers (Gould & Ojanen (2003), Harrison (2001), Holtom (2002)) have pointed to a process of ‘internalisation’, through which ‘pro-reform’ Tanzanians came to positions of power or influence within Tanzania, either in key government ministries notably the Offices of the President and Vice-President, and Ministry of Finance, influential private consultancies notably REPOA and ESRF, or the World Bank office in Dar es Salaam. 

Efforts to cultivate a greater indigenous commitment to international initiatives had begun some time before the crisis came to a head.  For example in 1982 former World Bank President Robert McNamara helped to assemble a ‘Technical Advisory Group’ bringing together expatriate and Tanzanian economists.  This and subsequent ‘pro-reform’ workshops would engage many of the leading figures of today’s Tanzanian elite.

In 1995 James Wolfensohn despatched a new World Bank Director for East Africa, James Adams, and he played a central role in engaging ‘pro-reform’ Tanzanians in key positions.  These Tanzanians ‘would provide much of the “momentum” that sustained the reforms in the late 1990s, becoming an “important driver of change in government”’ (Holtom 2002: 11).  

The ‘pro-reform’ outlook was quite consciously regarded as being in opposition to the prevailing outlook of the Tanzanian elite.  The commitment and drive of these individuals to this project cannot be doubted.  As Holtom note, the Tanzanian ‘pro-reform’ economists working at the private consultancies REPOA and ESRF were described as more ‘ferocious’ than World Bank economists.

Key characteristics of the outlook of the new pro-reform elite were ‘scepticism toward local political elites’ (Gould & Ojanen 2003: 67), and ‘dissociation from political processes, including those of representative democracy’ (Gould & Ojanen 2003: 15).

To address the loss of direction and exhaustion of the old Tanzanian elite, international institutions and donors intervened to establish Tanzanians with commitment to international initiatives in key positions of power and influence in the management and regulation of the poverty reduction programme.  

Gould and Ojanen highlight the shared ‘way of doing business’ between pro-reform Tanzanians and those in international institutions and international non-governmental organisations based ion Tanzania.  They note that:

Apart from their close personal contacts, these players have many characteristics in common: educational background (often in American or British universities), lifestyle and vocational habitus – socialization into a professional culture that shares analytical predilections, a vocabulary of policy discourse, an understanding of what constitutes authoritative knowledge, and a sense of the ‘rules of the game’ guiding policy processes (Gould and Ojanen 2003: 14).  

Heightened external involvement in Tanzania’s poverty reduction institutions

The Tanzanian pro-reform elite, shaped and cultivated as it is by external influences, is small in number and its capacity is therefore restricted.  Its power and capacity however is substantially bolstered by a qualitatively and quantitatively enhanced level of activity of external actors in running the poverty reduction programme.  Representatives of international institutions, donor governments, and international and domestic non-governmental organisations play a routine, intimate part in the regulation and management of the poverty reduction programme.  As Gould and Ojanen describe: 

The [international non-governmental organisation] sit together… with their patron organisations and other international donors, including the World Bank, and representatives of the Tanzanian government [Ministry of Finance, Presidents’ Office, Vice Presidents’ Office], on a plethora of multi-agency task forces, technical committees and working groups to which the formulation of public policy issues has been devolved (Gould & Ojanen 2003: 87).

The new partnerships are based on consensus and intimacy among state and donor actors.  The management of public finances is based on very close day to day working relations between donor and government technocrats, and a diverse assortment of institutional arrangements (task forces, working groups, ad hoc committees, workshops) through which state and donor actors share responsibility for policy choices and the analysis of their implications (Gould & Ojanen 2003: 31).  

A major focus of the poverty reduction programme is the attempt to draw in a broader base of indigenous support for the reform efforts.  For example this is a focus of the the Participatory Poverty Assessment (PPA) Implementing Consortium, which is composed of representatives of ESRF, the President’s Office, the Ministry of Finance, the Ministry of Statistics, five national non-governmental organisations and five international non-governmental organisations.  As Gould and Ojanen describe:

Key players in and around the PPA see it as a project with a quite explicit political agenda (in the broad sense of the term).  Many see the Consortium as an opportunity to promote a coalition of reformists who reject the ‘old-style’ mode of political participation…  Through the assembly of the Consortium and its steering committee, the training of the research teams, and the experience of intensive collaboration in the field, the PPA participants see themselves as involved in mobilising, sensitising and building up an avant garde of progressive actors… A major outcome of the PPA was to be an enhanced sense of self-awareness among non-state advocacy groups as a political force and with a clear strategy for political impact (Gould & Ojanen 2003: 67).

Much external support has also been provided for the promotion of ‘advocacy’, active campaigning and lobbying on behalf of global policy agendas.  Gould and Ojanen note that until around 1998 most international non-governmental organisations focused on provision of ‘basic services to impoverished citizens’.  Now there is a new and significant emphasis on advocacy, with ‘the establishment of dedicated policy advocacy positions within these agencies at different levels of the organisation’.  Specific funding has been made available by bilateral donors to fund advocacy in support of the poverty reduction programme.  From 1998 USAID and DFID among others began to systematically subcontract with international non-governmental organisations including CARE, ActionAid, Save the Children, Oxfam and Concern International to ‘build civil society capacity’.

Illustrating the cultivated resulting outlook of this process, Godfrey Tweve, Policy and Advocacy Officer for Concern Worldwide in Tanzania, argues that: 

“There is now a partnership between the Government and the donor community… [Civil Society Organisations – CSOs] are maturing now to insert themselves in the partnership.  CSOs are being asked what they can contribute to the policy process, if they just want to criticise, they cannot ‘merge in the circle’.  Otherwise, if they having nothing to contribute they have to get out…” (Cited in Gould & Ojanen 2003: 69-70).

An important catalyst for the increase in resources diverted to advocacy was the model of the Jubilee 2000 campaign for debt relief.  As Gould and Ojanen note  ‘More than anything else it was the proliferation and professionalisation of policy advocacy functions related to debt relief which provided the TPAAs with the strategic edge to penetrate the PRS policy in Tanzania.’ 

The poverty reduction programme and initiatives associated with it are strongly backed externally.  The programme extends to actively building and developing political support for international initiatives through mobilising further domestic commitment through participation in the poverty reduction programme, and through advocacy.

Implementation of the poverty reduction programme

We now turn to review the experience of Tanzania since the crisis of 1994, in implementing the poverty reduction programme.  The turnaround effected from the crisis of late 1994 was remarkable.  With the joint international and domestic reform effort, a shadow IMF programme was in place and successfully pursued by the government from January to June 1996.  In November 1996 it was announced that a new Enhanced Structural Adjustment Facility had been agreed with the IMF.  The EIU could report in May 1997:

The turnaround already effected in Tanzania’s public finances is of an order that nobody believed likely two years ago.  Stabilization of the macro-economy can be said to have been accomplished (EIU 1997 Quarter 2: 7).  

In his 1999 re-assessment of the situation, Gerald Helleiner could report that government leadership ‘has been particularly strengthened in the 1998-99 period’ (Helleiner 1999: 5), that ‘a certain self-confidence has returned to the Government of Tanzania at all levels’ (Helleiner 1999: 8) and that the government had made ‘remarkable progress’ (Helleiner 1999:4) since 1995.

In September 1999 the World Bank and IMF announced that Tanzania had been admitted to the HIPC debt relief initiative and would be eligible for cancellation of up to 80% of its external debt.  James Adams praised Tanzania for consistently meeting tough monetary, fiscal and growth targets, and for its successful reorientation of spending towards health, education and sanitation. In April 2000 the IMF approved a 3 year PRGF for Tanzania.  Tanzania was well and truly back in the international fold.

A high level of external regulation of this turnaround was involved.  A stringent conditionality regime focused on achieving stabilization through meeting relentless tough targets on inflation, public expenditure, privatisation and growth.  

The government did indeed meet its targets.  Inflation consistently reduced from 35% in 1996 to 5% in 2004.  Public expenditure met the rule of (get rule).  By 2001 the Government had privatised or closed down 330 out of 395 enterprises identified by the IMF in 1993.  Growth had been at consistent if unremarkable levels.

The process had not always been smooth however, and the threat of sanctions in the form of suspensions of financial credits was rarely off the agenda.  For example in 1998 the World Bank threatened to withdraw all support for Tanzania’s energy sector if it proceeded with plans to commission its proposed Independent Power Tanzania Ltd project.  The Government shortly after signed a letter of intent with the IMF indicating that it would rescind the deal, guaranteeing the release of funds.  When the Government hesitated over the privatisation of the National Bank of Commerce in 1999 over concerns that much of the rural banking infrastructure might be closed down, the IMF temporarily suspended ESAF disbursements until the Government re-opened the bidding process.

In April 2000 the IMF approved a three year PRGF with Tanzania.  The PRGF was made on the basis of the government’s stated commitment to macroeconomic and policy objectives.  In the same month the IMF and World Bank announced that Tanzania would become eligible for debt relief under the Enhanced HIPC initiative.  Conditions included maintenance of macroeconomic stability, satisfactory performance under the PRGF, completion of a PRSP, and its subsequent implementation.  The PRSP which followed in October 2000 focused recurrent public expenditure to 7 ‘priority areas’: basic education, primary health, water, rural roads, judiciary, agricultural research and extension and HIV/AIDS.  By 2003 over 40% of recurrent public expenditure was to be focused on these areas, including 22.8% of recurrent public expenditure which was to be focused on basic education (United Republic of Tanzania 2000:35).  This framework then became subject to annual reviews by IMF missions.

During the period 2000 to 2003 Tanzania was therefore subject to close external scrutiny.  Each year the IMF made recommendations to the Government of Tanzania to which the Government would duly commit itself to.  There was however noticeably less strain in relations between the Tanzanian government and its donors in the post-2000 period.  Any slippage in implementation of its commitments was formally reported by the Government to the IMF.  The IMF duly considered whether or not to grant a waiver and allow further disbursements to proceed.

By the end of the PRGF programme in 2003, the Government was benefiting from substantial financial inflows in support of its poverty reduction programme.  It had achieved prolonged macroeconomic stability and no longer required IMF financial support.  Despite this, the Government chose to renew the PRGF for a further three years.  As the EIU noted: ‘the government is probably not confident enough to forgo detailed IMF monitoring’, and ‘donors may also be reluctant for the monitoring to stop, given that the country is also benefiting substantially from HIPC debt relief’ (EIU Country Report, Tanzania, August 2003: 22).   

The choice to commit to IMF supervision for a further three years when there was no need to borrow from the IMF at all, graphically illustrates the dependence of the pro-reform elite on external guidance and support.

Consequences for Tanzania

The pro-reform elite in Tanzania has such a narrow base, works so intimately with external actors, and is so responsive to and dependent upon donor direction and support that to all intents and purposes Tanzania can be described as an internationally managed and regulated society.  The poverty reduction programme with its emphasis on cultivating a new pro-reform elite with commitment to international initiatives has significantly shaped this situation.  This management and regulation takes place within the framework and institutions associated with the poverty reduction programme.

There is little scope or will for the implementation of any domestic initiatives not in line with the priorities of the poverty reduction programme.  As the EIU noted, the Minister of Finance’s annual budget has become entirely predictable:

Given the constraints imposed on the country by the country’s [PRGF] agreement with the IMF, and with both the Fund and the World Bank under the Heavily Indebted Poor Countries initiative, the budget was always likely to be fiscally incremental and orthodox.  In other words, there would be a modest deficit, with the main aims being to increase efforts to increase domestic revenue generation against a background of donor-supported increase in expenditure on social services, namely health and education.  This, in the end, is exactly what was produced (EIU Country Report, Tanzania, August 2001: 19). 

Indeed, the degree of external interest in Tanzania’s affairs can at time verge on the bizarre – for example when publicity was given to the Tanzanian Government’s decision to purchase an air traffic control system for $40m from the British company BAe Systems.  A feature of this episode was that it created a furore in Britain, but barely raised an eyebrow in Tanzania.  The controversy merited leading features in the Financial Times, Guardian, debate in Parliament, suspension of aid to Tanzania and a change to British aid policy.  The western elite’s purposive commitment to poverty reduction has an intrusive and stultifying impact on initiatives out of line with its own priorities.

The biggest single initiative of the poverty reduction programme has been the abolition of user fees for primary education, and the attempt to achieve 100% primary school enrolment, one of the Millennium Development Goals.  The most notable aspect of this initiative is that there was little domestic demand for it.  The World Bank’s 1996 Voices of the Poor survey in Tanzania noted that primary education was not a priority for the poor people surveyed.  The donors led the initiative.  Tussles broke out over the content of the curriculum, but this tussle was between the World Bank and DFID, with the Government of Tanzania absent from the argument.  Implementation of the initiative has been hampered by the lack of commitment of the Ministry of Education.

In their enthusiasm to create a new sense of mission and purpose for their own institutions and departments, international institutions and donors overlook both the lack of domestic demand, and the specifics of the development problem in Tanzania. 

The Millennium Development Goals and a focus on the poorest may be a worthy cause, but that is entirely different from the formulation of a development strategy which is specific to demand and need within Tanzania.  To achieve such a programme would require a domestically coordinated initiative with less dependence on external backing and more independence from international initiatives.

Perhaps the most noticeable missing element is any discussion of significant development.  After a decade of concerted international leadership in Tanzania’s development policy, Tanzania is showing little domestic dynamic to improving material standards of living.  As Gould and Ojanen note, the government ‘no longer has a focus on productivity and growth, and certainly places no premium on domestic accumulation and industrialisation’ (Gould & Ojanen 2001: 30).

Conclusion

Callaghy’s argument that ‘principled issue networks have contributed to the strengthening of the sovereign sphere is not supported by the case of Tanzania.  In fact the opposite is the case.  Jubilee 2000’s campaign for pro-poor conditionality shaped the leverage associated with the poverty reduction framework.  Further its mode of campaigning established set the model which has become a donor-supported exercise in elevating the visibility and status of international initiatives in poor country societies.  Jubilee 2000 certainly contributed to reshaping the forms and and process of intervention but rather than contributing to the strengthening of sovereignty, the principled-issue network has contributed to exacerbating the vulnerability of Tanzania to international initiatives.

We have argued that the poverty reduction agenda has not been driven by strategic or national interests, but rather by the search for elite coherence in domestic western societies.  We have also seen how the promotion of growth has become relativised, how confidence in the free market has significantly waned, and how stabilisation and a policy focus on the poorest section of society have become the central influences shaping international initiatives.      

Harrison’s argument that the external-national distinction is less relevant is a compelling one.  As he further describes: ‘donor influence is certainly a reality, but it does not necessarily work against a state, and the state itself does not necessarily have any distinct opposition’… ‘the donor-state relation is too intimate and interrelated to be understood as a dichotomy. Donors do not just impose conditionalities; they also work in a routinized fashion at the centre of policy-making’ (Harrison 2001: 670-671).  Within this relationship we have seen that in Tanzania’s case the ‘internal’ has been strongly shaped and cultivated by the ‘external’, and that the erosion of the external-national distinction has facilitated the permeation of international initiatives to become dominant in Tanzanian society.  In this way international institutions exert more influence over Tanzanian society.

‘Less interests, more influence’ then neatly summarises the change in aid donor – aid recipient relationships over the last decade.  A question for further exploration is the unstable character of this external influence.  In the absence of superpower rivalry and a hesitance to project national or economic interests, it is noticeable that more arbitrary and personalised agendas can become influential.  For example, within the UK government Porteous notes that, ‘The FCO (with its new injection of human rights advisers from the NGO world) came to feel that [DFID] was not paying enough attention to human rights and democratisation… while for its part, DFID continued to regard the FCO’s promotion of UK commercial interests as being in conflict with its own developmental concerns’ (Porteous 2005: 286).  A good illustration of the more personalised character of external influence has been the sometimes rancorous relationship between UK Prime Minister Blair and Chancellor Brown in their promotion of conflicting development agendas for poor country governments.  Western initiatives shaped by the desire to provide a sense of mission is not the best basis upon which to establish consistency or democratic content.  Rather they actually create the potential to bring increased arbitrariness, inconsistency and instability in the delivery of development policy and aid programmes on the ground.

Driven as they are by loss of elite coherence in the West, shaped by market pessimism and social pessimism in the West, and profoundly penetrating developing societies through the erosion of the external-national distinction, the new international development initiatives reflect a redefined conception of development, and have little positive potential to bring truly transformative development ideas onto the agenda.
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� This paper uses the term non-governmental organisations loosely, and with full recognition that although not formally part of government these organisations may be funded by donor governments and contracted to work on behalf of donor or aid recipient governments.


� The Millennium Development Goals were agreed at the United Nations Millennium Summit in 2000.  By 2015 the goals are to:  eradicate extreme poverty and hunger; achieve universal primary education; promote gender equality and empower women; reduce child mortality; improve maternal health; combat HIV/AIDS, malaria and other diseases; ensure environmental sustainability; and develop a global partnership for development. 
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