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Introduction

It is generally accepted by most governments
and developing agencies that agriculture has an
important role to play in the economic
development of developing areas. The potential role
of agricultural development is usually defined
within the following framework':
• Food production for self-sufficiency (as

opposed to food imports).
• Food exports as an earner of foreign

currency.
• Agricultural production as raw material

inputs for industrial and commercial
development.

• Increasing farm incomes as the basis of an
expanding internal market for the goods and
services of the other sectors of the economy
(including a basis for taxation by the
government).

• Agricultural development as it provides
employment opportunities and releases
surplus labour for the other sectors of the
economy.
It is, however, a fact that the level and tempo

of agricultural development in most less-developed
countries are completely unsatisfactory and have
been unable to meet expectations. In some
countries of the Third World the low level of
agricultural production has assumed crisis
proportions2.

The same situation applies to some extent to
agricultural development in the new Black states of
South Africa. It has been calculated that the 10
Black states collectively possess 23 per cent of the
agricultural production potential of the Republic of
South Africa, yet only make a six per cent
contribution'.

Over the years many 'causes' for the
phenomenon of agricultural stagnation have been
documented, such as the system of land tenure, the
lack of farming skills, lack of credit, lack of
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markets, etc. The fact that until' recently no
practical and workable agricultural development
policy has been formulated is an indication that the
definition of the causes of agricultural stagnation
has been incomplete and/ or off the mark at times.
It is the purpose of this paper to try to identify the
real causes underlying agricultural stagnation in the
Black states and, on the basis of this information,
to provide guide-lines for an applicable agricultural
development policy.

Present agricultural development policies

A policy document should provide guide-lines
for development planning and implementation.
"Policy is an act of commitment on the part of
government to achieve defined objectives and the
continuation of that commitment."4

The first step taken in the formulation of an
agricultural development policy for the Black states
was with the publication of the report of the
Tomlinson Commission'.

The Commission found that, owing to the fact
that most family heads were allocated land rights
by their tribal chiefs, the land was subdivided to
such an extent that most of the people lived on or
near the poverty line. As a result of this the males
were forced to supplement incomes elsewhere,
which meant that no stable farming community was
possible and inefficient and wasteful methods of
farming were practised6.

The Commission recommended the abolition
of the system of land allocation practised and
recommended that it be replaced by a regrouping
of land parcels into economic-sized units. These
units were to be allocated to selected bona fide
farmers. It was also recommended that
agricultural land should be commercially
negotiable'. These recommendations were not
accepted by the South African Government.



The second phase in the formulation of an
agricultural development policy took place some 15
years later with the formulation of an agricultural
development policy by the then Department of
Bantu Administration and Development'. The
department found that owing to insufficient
employment opportunities outside the agricultural
sectors it was impossible to remove sufficient
numbers of people from agriculture to provide for
economic-sized units such as those found in the
White agricultural sector. It recommended that
provision should be made for the subsistence
farmer by allowing communal property rights and
individual land use rights. Commercial transactions
involving agricultural land were not recommended.
Agricultural production was to be increased by
supplying credit and production inputs to farmers
by means of the co-operative movement and the
supply of technical advice and demonstrations by
agricultural extension officers.

These policies are being religiously applied by
the Departments of Agriculture and Forestry of the
Black state governments. There is no denying that
some progress has been made with the provision
and improvement of infrastructures, such as soil
erosion works, fencing, water provision, etc. A
large number of different types of projects have
been established with different degrees of
commercial success. It must, however, be accepted
that agricultural development in the Black states
has been insufficient to provide the stimulus
required for the purposeful economic development
of these states. In the third phase leading to the
formulation of an applicable agricultural
development policy the Black state governments
should now take the lead. The policies formulated
from "the outside" have been somewhat out of step
with certain of the realities.

Sensing the need for applicable development
policies, the Lebowa Government issued a White
Paper on Development Policy during 1979,
becoming the first government of a Black state to
issue a policy document on this topic. The
document provides policy guide-lines on 13
different aspects of development for all agencies
involved in the development of the State.

In order to formulate an applicable
agricultural development policy for Lebowa, the
causes of agricultural stagnation had to be defined
accurately. This in turn required that a true
assessment had to be made of factors pertaining to
the rural sector.

Aspects of agricultural development within
the context of the rural sector

First, the economic development of Lebowa
suffers from a high level of unemployment. It has
been calculated that 17,5 per cent of work seekers
are unemployed". Therefore, owing to insufficient
employment opportunities within and outside the
State, a large percentage of the population,
calculated as 70 per cent of the de facto
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population", depends for a livelihood on the rural
sector. This fact has two serious consequences:
• A high population pressure on the land,

calculated as 9,7 ha of agricultural land
(grazing plus dryland/ irrigation) for a family
of five persons, or only 1,8 ha of
dryland/ irrigation land for the same family".
This indicates that economic-sized farming
units in the White farm sense are not a
practical proposition with the present
population: land ratio.

• The presence of a large number of people in
the rural sectoi, because of insufficient
employment opportunities, means that most
of them have to make a living in agriculture,
either as paid labour or in commercial or
subsistence farming. It follows that a large
number of "farmers" are in agriculture not
from their own free choice, but owing to
circumstances. Such often-cited causes of
agricultural stagnation as "inadequate farming
skills", "no love for the soil", etc., must be
linked to this factor to some extent. Likewise
the cause of overcropping and overgrazing
must to a large extent be linked to the
unfavourable man: land ratio.
The existence of this level of unemployment

means that there is no practical possibility of
withdrawing people from the rural sector.

The figures above also point to the necessity
of accomodating a certain percentage of the rural
population in pursuits other than commercial
farming. It must also be accepted that if people
were to be withdrawn from their livelihood in
agriculture without providing them with an
alternative source of income, this would lead to
serious social disruptions and it is therefore not a
practical proposition for the government.

Secondly, it is clear that the system of
communal land rights provides no incentive for
long-term commercial farming. The fact that the
land belongs to everyone means in practice that it
belongs to no-one. There is no incentive for the
individual landholder to make investments for
improvements or even to conserve the production
potential of the land because these land rights can
be withdrawn by the tribal chief at any time.

Thirdly, to be able to produce commercially
the farmer requires adequate support and
incentives. Research in Africa has indicated
conclusively that the small farmer produces
technically inefficiently, yet economically efficiently
within the framework in which he operates". That
is to say, the production functions mix, based on
the inadequate resources and support services
available, is economically efficient. Seen in this
light, the cause of low production levels must be
sought first in the inadequacies of the agricultural
infrastructure rather than in the personal make-up
of the farmer himself.

What is required is an integrated agricultural
infrastructure abling farmers to produce
commercially and providing the incentives to do so.
This infrastructure would cover a wide spectrum,



including aspects of physical infrastructure (fencing,
soil conservation, etc.) economic-sized land units,
the required production inputs, tilling, harvesting
and marketing facilities, credit, training, extension
and management services, the institutional support
of farming organisations (co-operatives, farmers'
unions, etc.) and certain government measures
(subsidies, price policies, taxation, etc.). To repeat,
the integrated agricultural infrastructure must
provide a balance between support and incentives.
The practical effect of an infrastructure has been
demonstrated by comparing two small-holder
irrigation schemes in Swaziland and
Bophuthatswana". It is only necessary to compare
present-day White farming with its counterparts in
the Black states to realise the importance of a
well-designed, integrated agricultural infrastructure.

Fourthly, in the short term agricultural
projects are a viable way to increase production. To
ensure that agricultural projects can be expanded,
without a permanent drain on government funds,
they must be able to generate expansion from their
own profits. This points to the role to be played by
development corporations, which by the nature of
their funding procedure are forced to adopt a
commercial approach with development projects. It
must further be noted that real development means
the involvement of the local people. This condition
must not be lost sight of in the development of
agricultural projects.

The integrated rural development strategy

Over the years many agricultural development
strategies have been proposed". What most of
these strategies had in common was the sector
approach to development. Agriculture was seen as
one sector of the economy with certain -links with
the industrial and commercial sectors. These
strategies failed to note the direct cause and effect
links between lack of employment opportunities
(and resultant settlement patterns) and agricultural
development. As indicated above, agricultural
development cannot be divorced from the different
factors having a bearing on the development of the
rural sector.

For these same reasons the development
approach of the World Bank shifted in the
seventies from sector agricultural development to
rural development". The recently propagated basic
needs approach to development is a further
extension of the integrated rural development
approach".

It is, however, clear that the integrated rural
development has not yet been accepted or applied
by Black state governments, with certain
exceptions". This also applies to the central
Government authorities".

The integrated rural development strategy was
formulated after it became clear that a purely
agricultural development strategy was unable to
accommodate the total rural population. The rural
development strategy defines the specific needs of
the different segments of the rural population and
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then develops differentiated programmes to meet
the needs of each target group". It is therefore an
integrated strategy, covering the whole spectrum of
rural development. Agricultural development,
however, remains the core to which other
development programmes are linked.

The aims of the rural development strategy
are the followine:
• The accommodation of the total rural

population on the basis of some form of
livelihood within the rural sector, until such
time as the other sectors of the economy are
able to absorb some of these people in paid
labour.

• Increasing the general standard of living of
the rural people by providing them with the
basic necessities through their own
involvement in the different economic
processes.

• The formation of a progressive agricultural
basis for economic development through
increased production.

• The formation of a stable rural society.
The principles of the rural development

strategy are the following":
• Development programmes are aimed at the

most efficient utilisation of the internal
resources of the rural sector (human and
natural resources).

• Development programmes are based on factor
relationships, which depend on the availability
of the resources of the rural sector. This
points to labour-intensive rather than
capital-intensive projects.

• Different target groups are identified and
specific development programmes devised for
each.
The first target group are bona fide farmers

selected to farm full-time at high-potential
agricultural growth points. These farmers are to be
supported by the integrated agricultural
infrastructure.

The number and size of these growth points
will be determined by the level of production
required to meet the goal of self-sufficiency and/or
exports. The availability of high-potential land is a
prerequisite for this programme. Different methods
of acquiring this land may be used, such as
individual or group leases or direct purchases by
the government, a corporation or its agency, or
individuals. The methods will differ according to
the present system of land tenure. Government
intervention in some form is likely.

The aim of the production growth points is
for a stable farming community to provide surplus
production. This target group must provide the
agricultural production input for economic
development.

The second target group to be identified is the
part-time farmers. This is the segment of the rural
population which has been granted some form of
land rights and is engaged in some form of
farming. Owing to the fact that most of these
people also have access to part-time earnings in



spheres other than their own farming operations
(either within the rural sector or in other sectors of
the economy), the need of this group is for the
support services required to produce for its own
consumption. As finances and qualified manpower
are usually at a premium in developing countries,
the first priority of the integrated agricultural
infrastructure is to provide the full support required
by the growth points, the first target group. Only
after the full requirements of the growth points
have been met can available services of the
agricultural infrastructure be provided to the
second target group. The rationale for this
argument is that the second target group is only
partly dependent on a livelihood in the rural sector,
whereas the first target group is wholly dependent
for a livelihood on farming and also has to provide
the production input for further development.

The first priority of support to the part-time
farmers is to make subsistence farming possible and
the second priority is production above the
subsistence level.

In practice it may be found that a certain
number of people of the second target group do
not have immediate prospects for alternative
employment and have been found unacceptable,
through screening, for settlement at growth points.

Furthermore it must be accepted that as the
growth points are being developed, certain full-time
farmers of acceptable standard will for the time
being have to be accommodated in the subsistence
and semi-subsistence group, until they can be
settled at growth points.

Owing to a lack of employment opportunities,
large scale and immediate land reform is not seen
as a practical proposition in developing countries.
The existence of a subsistence and semi-subsistence
farming sector must be accepted as an uavoidable
fact with the present level of development in these
countries and must therefore be afforded a place in
any rural development policy.

The development of this second target group
will depend, inter alia, on the tempo of
development of growth points and the pace at
which employment opportunities can be created.
These factors will in turn determine the
practicability of effecting land reform measures.

The third target group to be identified
consists of those people who do not have recourse
to any form of land rights and are also partly or
wholly dependent for a livelihood on the rural
sector. The need of this group is for employment
creation programmes within the rural sector.
Different possibilities can be explored:
• Labour-intensive agricultural projects

established at the growth points.
• The use of labour-intensive construction

methods in the construction of physical
infrastructure.

• The use of local manpower inputs in the
establishment of social services (e.g. housing,
school and health service projects).

• The planned localisation of the management
of agricultural and other projects.

4

• The establishment of processing industries in
the rural sector.

• The establishment of small-scale industries,
such as service industries and even cottage
industries, in the rural sector.
The second prong of the rural development

approach is the provision of services to meet the
basic needs of the rural population. Where the first
prong of the policy refers to the development
aspects, the second prong refers to the social
welfare aspects.

Different approaches have been formulated to
meet the requirements of the rural population".
The most applicable approach seems to be the basic
needs approach. The approach aims to meet the
basic needs of the rural population, related to
available resources and within the framework of
community development. Basic needs are usually
defined as the provision of drinking water, health
and welfare services, housing and training. The
importance of the provision of these basic services
to the rural population is two-fold:
• It provides a direct attack against poverty and

underdevelopment with all the resultant
benefits arising from this.

• It leads to an improvement in the quality of
the manpower input required for economic
development.
The term "community development" has been

bandied around quite often recently with different
interpretations. For the purpose of this paper
community development is defined as the approach
whereby the members of the community themselves
are involved in and take responsibility for the
development of their own area24. To be able to
"help themselves" the people require the selective
support of the government or its agencies. This
implies that social services are not to be supplied
free of charge to the people. The people themselves
are required to supply some sort of input, usually
labour. This principle is applied in Lebowa with the
provision of water facilities to rural communities
and the building of the community schools. With
some self-help programmes, the labour input
receives only a basic remuneration, less than the
actual cost of the labour, for example the roads for
food programmes of Lesotho.

Finally, the integrated rural development
strategy requires a specific constitutional
framework for the planning and implementation of
the strategy":
• A national rural development plan, defining

the objectives, targets and programming of
the development actions and the manpower
and financial inputs required.

• A central organisation, such as a rural
development council supported by a
government agency such as a planning
directorate, to co-ordinate and direct the
different agencies involved in rural
development, namely government
departments, development corporations and
local authorities.



• Because one of the cornerstones of the rural
development strategy is the direct involvement
of the rural people themselves, development
functions should be decentralised to local
level, e.g. local authorities, agricultural
co-operatives, local committees, etc.

momentum, specific attention must be given to land
reform measures in order to involve the present
subsistent sectors more directly with economic
development.
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