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nantly. Nor do we mean that he will not think, in
the first place, of “the subject matter.” Nothing
would be more incorrect. According 10 all experi-
ence, a care for the economic “gacurity” of his ex-
istence is consciously or unconsciously a cardinal
point in the whole life orientation of the wealthy
man. A quite reckless and unreserved political
idealism is found il not exclusively at least pre-
dominantly among those strata who by virtue of
their propertylessness stand entirely -outside of
the strata who are interested in maintaining the
economic order of 8 given society. This holds es-
pecially for extraordinary and hence revolution-
ary epochs. A non-plutocratic recruitment of
interested politicians, of leadership and follow-
ing, is geared 10 the self-understood precondition
that regular and reliable income will accrue to
those who manage politics.

Either politics can be conducted “honorifi-
cally” and then, as one usually says, by “indepen-
dent,” that is, by wealthy, men, and especially by
rentiers. Or, political leadership is made accessi-
ble to propertyless men who must then be re-
warded. The professional politician who lives
"off” politics may be a pure "prebendary" or a
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nalist, a party secretary, a modern cabinet minis-
r, or a political official. Feudal fiefs, land
grants, and prebends of all sorts have been typi-
cal, in the past. Wwith the development of the
money economy, perquisit
cially are the typical rewards for the following of
princes, victorious €ONQUETOLS,
party chiels. For loyal services todav, party lead-
ers give offices of all
newspapers, ¢
ance, municipalities, as well as in t
party struggles are struggles for the patronage of
office, as well as struggles for objective goals.

salaried “official.” Then the politician receives ei-
ther income from [ees and perquisites for spe-
cific services—tips an
irregular and formally illegal variant of this cate-
gory
money salary, or bot
acter of an “entrepreneur,” like the condottiere or

the holder of a farmed-out or purchased office,
or like the American boss who considers his

d bribes are only an

of income—or a fixed income in kind, a
h. He may assume the char-

costs a capital investment which he brings to i
fruition through exploitation of his influence. i
Again, he may receive a fixed wage, like a jour- ]

es and prebends espe-
or successful
sorls—in  parties,

g-operative societies, health insur-
he state. Al 8

WAR AND THE STATE IN AFRICA

ost analyses assume that in Africa, as
elsewhere, states will eventually become
strong. But this may not be true in Africa,
where states are developing in a fundamentally
new environment. Lessons drawn from the case
of Europe show that war is an important cause

of state formation that is missing in Africa today.

From Duernational Securily, 14, no. 4. (Spring 19903,
pp. 117-39.

The crucial role that war has played in the for-
mation of European states has long been noted. -
gamuel P. Huntington argued that “war was the
great stimulus to state building,” and Charles
Tilly went so far as 10 claim that “war made the!
state, and the state made war.”' Similarly, two 98
the most successful states in the Third World to
day, South Korea and Taiwan, are largely 2l
fare” states that have been molded, in park £
the near constant threat of external aggressial
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lowever, studies of political development and
late consolidation in Africa and many other
aris of the Third World have all but ignored the
nportant role that war can play in political
evelopment,

The role of war has not been examined be-
ause the vast majority of states in Africa and
lsewhere in the world gained independence
Jithout having 1o resort to combat and have not
aced a security threat since independence.?
‘hose scholars who have analyzed the military
n the developing world have studied the armed
orces’ role in economic and political processes
wut have not examined the changes that war
ould potentially effect on a state.’ Studying the
nilitary and studying warfare are not the same,
«gpecially in the area of state consolidation, be-
ause warfare has independent effects on eco-
iomic policies, administrative structures, and
he citizenry's relationship with the state that
save very little to do with the military.* Finally,
sevond the usual problem of trying to study the
mpact of a factor that is missing, there is a less
axcusable normative bias which has sometimes
prevented students of politics from examining
the effects of war. The question of whether it is
only possible to create a nation out of “blood
and iron” is apparently one that many analysts
find too disturbing to examine.’

Comparison ol the European case with that of
Africa is therefore crucial to understanding
whether the analogy holds. War in Europe played
_ﬁn important role in the consolidation of many
P:luw-developed states: war caused the state to be-
come more efficient in revenue collection; it
forced leaders 1o dramatically improve adminis-
tramre capabilities; and it created a climate and
IPortant symbols around which a disparate pop-
lation could unify. While there is little reason to

xeve that war would have exactly the same do-
effects in Africa today as it did in Europe
centuries ago, il is imponant 10 ak;k if de-

' l_J_.de that they probably cannot because
tal changes in economic structures and
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societal beliefs are difficult, if not impossible, to
bring about when countries are not being dis-
rupted or under severe external threat,

The next section of this article outlines how
war affected state formation in Europe, with par-
ticular attention to two crucial developments: the
creation of centralized and efficient structures to
collect taxes, and the development of nationalism.
I then compare the European experience of state
building through warfare to the relative peace
that Africa has experienced since the 1960s. While
African states have benefited from peace, their de-
velopment has been stunted by the very problems
that war helped European countries 1o solve. [
then evaluate the possibilities that African states
might develep strategies to solve these fundamen-
tal problems in times of peace. I conclude that
some states will probably be unsuccessful in find-
ing ways of building the state in times of peace
and will therefore remain permanently weak. Ac-
cordingly, the international community will have
to develop non-traditional policies for helping a
new brand of states: those that will continue to
exist but that will not develop. Other states, per-
ceiving that peace locks them into a permanently
weak position, may be tempted to use war as a
means of resolving their otherwise intractable
problems of state consolidation.

Effects of War on State
Consolidation: The European Case

1t is instructive to look at war's impact on Euro-
pean societies because, as will be noted below,
war in Europe helped alleviate some of the prob-
lems that affect African countries today. At the
most basic level, war in Europe acted as a filter
whereby weak states were eliminated and politi-
cal arrangements that were not viable either
were reformed or disappeared. Weak states do
exist in Europe today-—Belgium is one exam-
ple—but the near-constant threat ol war did
prompt most states to become stronger to sur-
vive. The contrast between this evolutionary de-
velopment and the current situation in the Third
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World, where even states that are largely depen-
dent on foreign aid will continue to exist for the
foresecable future, is dramatic. It is, of course,
important not to generalize too much because
war had many different effecis over time, and
even in the same period states reacted in a vari-
ety of ways to external threats. However, war did
alfect the ability of European states to increase
taxation and contributed to the forging of
national identities in many countries. It is there-
fore important to examine the potential impact
of external threat to better understand state con-
solidation in the Third World.

Taxes

Perhaps the most noticeable effect of war in Eu-
ropean history was to cause the siate o increase
its ability to collect significantly more revenue
with greater efficiency and less public resistance.
Given the [reedom of European stales 10 attack
each other, those states that could raise money
quickly could successfully threaten their neigh-
bors with a war that might lead to significant
damage or even complete destruction. Richard
Bean writes, "Once the power to tax had been
successfully appropriated by any one sovereign,
once he had used that power to bribe or coerce
his nobility into acquiescence, that stale could
face all neighboring states with the choice of be-
ing conquered or of centralizing authority and
raising taxes.”® While success in war depends on
many [lactors including technology, tactics, and
morale of the troops, raising sufficient revenue
was a necessary condition to prevent defeat,
States that did not raise sufficient revenue lor war
perished. As Michael Mann notes, “A state that
wished to survive had to increase its extractive ca-
pacity to pay for professional armies and/or
navies. Those that did not would be crushed on
the battiefield and absorbed into others—the fate
of Poland, of Saxony, of Bavaria in [the seven-
teenth and eighteenth centuries]. No European
states were continuously at peace. It is impossible
to escape the conclusion that a peaceful state
would have ceased to exist even more speedily

than the militarily inefficient actually did."’

War affects state finances for two reasons.
First, it puts tremendous strains on feaders to
find new and more regular sources of income.
While rulers may recognize that their tax system
is inadequate, a war may be the only thing that
forces them to expend the necessary political
capital and undertake the coercion required to
gain more revenuc. For instance, in Mann's
study of taxation in England between 1688 and
1815, he finds that there were six major jumps in
state revenue and that each corresponds with the
beginning of a war.® The association between the
need to fight and the need to collect revenue is
perhaps clearest in Prussia, where the main tax
collection agency was called the General War
Commmissariat.”

Second, citizens are much more likely to ac-
guiesce to increased taxation when the nation is
at war, because a threat to their survival will
overwhelm other concerns they might have
about increased taxation. In fact, taxation for a
war can be thought of as a “lumpy” collective
good: not only must the population pay to get
the good, but it must also pay a considerable
amount more than the current level of taxation,
because a small increase in revenue is often not
enough to meet the new security threat facing
the state.10 In this way, taxation for a war is like
taxation for building a bridge: everyvone must
pay to build the bridge and a small increase in
revenue will not be enough, because half a
bridge, like fighting half a war, is useless.

Thus, war often causes a “raichet effect”
whereby revenue increases sharply when a na:
tion is fighting but does not decline to the anie
belliom level when hostilities have ceased.'! Once.
governments have invested the sunken costs n
expanding tax collection systems and routinizet
the collection of new sources of revenue, )
marginal costs ol continuing those structures '_
quite low and the resources they collect can be
used for projects that will enhance the lin
group’s support.

While it is not a universal rule, war in o
societies at other times often played the sa8

|
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ind of role that war did in Europe. For in-
tance, Joseph Smaldone writes in his study of
he Sokoto Caliphate (in what is now Nigeria)
etween 1500 and 1800:

War was the principal instrument for the establish-
ment and extension of political autherity over sub-
ject people and foreign territory, and for the
organization, mainienance, and reinforcement of
that authority. The demands of perennial war
evoked Institutions to subordinate the sectors of
society crucial 1o the interests of these militarized
politics. The permanent regquirement to mobilize
human and material resources for military pur-
poses [L.e., taxation] intensified tendencies toward
the monopolization of power and the elaboration
of auxiliary institutions of social control,1?

imilarly, the South Korean and Taiwanese slates
ave been able to extract so many resources from
teir societics in part because the demands to be
mstantly vigilant provoked the state into devel-
sing efficient mechanisms for collecting re-
wrees and controlling  dissident groups.t A
ghly extractive state also could cloak demands
[ greater resources in appeals flor national unity
,the face of a determined enemy.

Nationalism

ar also had a major impact on the develop-
ent of nationalism of Europe. Indeed, the pres-
ice of a palpable external threat may be the
fongest Wway to generate a comimon association
fween the staie and the population. External
Feats have such a powerful effect on nalional-
i because people realize in a profound man-
 that they are under threat because of who
are as a nation; they are [orced to recognize
tis only as a nation that they can success-

efeat the threat. Anthony Giddens re-
4nis ithe effects of World War I: “The War
L2 'the developmen of states’ sovereignly,
this 1o citizenship and 1o nationalism in
a ri__)l’ound way that any other scenario lof
int_e'rnational system would be ordered]
®U8ppear as little more than idle fan-
Michael Howard notes the vis-

ceral impact of wars on the development of na-
tionalism throughout Europe:

Sell-identification as a Nation implies almaost by
definition alienation from other communities, and
the most memorable incidents in the group-
memory consisted in conllict with and triumph
over other communities. France was Marengo,
Austerlitz and Jena: military triumph set the seal
on the new-found national consciousness. Britain
was Trafalgar—but it had been a nation for four
hundred vears, since those earlior battles Crecy
and Agincourt. Russia was the triumph of 15812,
Germany was Gravelotte and Sedan. !

In Europe there was an almost symbiotic rela.
tionship between the state’s extractive capacity
and nationalism: war increased both as the pop-
ulation was convinced by external threat that
they should pay more to the state, and as, at the
same time, the population united around com.
mon symbols and memories that were important
components of nationalism, Fighting wars may
be the only way whereby it is possible to have
people pay more taxes and at the same time feel
more closely associated with the state.

The Absence of Interstate War in
the Modern Era

While irying 10 study the chaos caused by ad-
ministrative disintegration, the forceful crushing
of ethnic challenges, and large-scale  human
rights abuses, many scholars have generally as-
sumed that poor countries loday face even more
external challenges than European states did in
their formative periods.’® In fact, since the end
of the Second World War, very few Third World
states have fought interstate wars of the wype
that affected the evolution of European states.
The few Third World interstate wars that have
occurred {e.g., India-Pakistan, Iran-Iraq, China-
Vietnam) have obscured the fact that the vasi
majority of Third World states most of the lime
do not face significant external threats. States
like Israel, South Korea, or Taiwan, where na-
tional survival has been a real consideration in
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national politics, are exceptional and even these
countries have survived intact.

Even in Alfrica, the continent seemingly des-
tined for war given the colonially-imposed
boundaries and weak political authorities, there
has not been one involuntary boundary change
since the dawn of the independence era in the
late 1950s, and very few countries [ace even the
prospect of 2 conflict with their neighbors. Most
of the conflicts in Africa that have occutred were
not, as in Europe, wars of conquest that threat-
ened the existence of other states, but conflicts
over lesser issues that were resolved without
threatening the existence of another state. For
instance, Tanzania invaded Uganda in 1979 to
overthrow Idi Amin, not to conquer Uganda.
Similarly, the war in the Western Sahara is a
colonial question, not a conflict between inde-
pendent states. Even South Africa’s destabiliza-
tion efforts against its neighbors are primarily
attempts to influence the policies of the
majority-ruled countries, not to change the bor-
ders of the region. Lesotho or Swaziland would
not exist today if South Africa had any real terri-
{orial ambitions. In the few conflicts that did
have the potential to threaten fundamentally the
existence of states—Somalia's attempt 10 invade
Ethiopia in the 1970s and Libya's war against

Chad in the 1970s and 1980s—the aggressor did
not succeed.!’

African states have seldom fought intersiate
wars and the continent has not witnessed signifi-
cant boundary changes, because independent
leaders have continued the system of boundary
maintenance that the colonial powers first devel-
oped to regulate the scramble for Africa in the
jate 1800s.'® African leaders recognized in the
early 1960s that a potentially large number of
groups would want 1o secede from the states
they are presently in, to join others or create en-
tirely new ones. In order to prevent the continent
from being thrown into the chaos of large-scale
boundary changes in which the stability and in-
tegrity of any state could be threatened, they ere-
ated a system of explicit norms, propounded by
the Organization of African Unity in 1963, which

declared any change in the inherited colonial
boundaries to be illegitimate. Most of the conti-
nent has, accordingly, refused 1o recognize
boundary changes (e-2.. Biafra, Eritrea) even
where the principle of self-determination might
have led them to do so. This system has been
successful in preserving African national bound-
aries and has so far deterred almost all countries _
from initiating the kind of conquest wars that |
were so common in European history. The
system that maintained the inherited bor-
ders as inviolate was strengthened somewhat
inadvertently, because two of the largest states
on the continent (Nigeria and Zaire), which
could conceivably have (hreatened their much
smaller ncighbors, faced significant secessionist
threats (from the Ibo and Kataganese respec-
tively) and therefore worked resolutely to
strengthen the norm that the borders should not
be changed.
The stability of new states, especially in
Alrica, is a remarkable development given that
the vast majority of the over one hundred coun-
tries in the Third World that have gained their
independence since 1945 are poor, have weak
administrative structures, and consist of popula-
tions that are splintered along regional or ethnic
lines. In other words, they are precisely the kind
of states that before 1945 were voutinely invaded
and taken over by stronger states in their region
or by external powers. Yet, very few states in the
Third World, despite their evident military and
political weaknesses, face any significant exter
nal threat.

In contrast, Tilly estimates, the “enormous
majority” of states in Europe [failed. Peace was;
the exception and long periods with no major
fighting were almost unknown, as for centuries’
weak siates were routinely defeated and popula:
tions regularly absorbed by foreign rulers.”? The
psychology of Europe in its {ormative centuries:
where state survival was a very real issue of co
stant concern to leaders, is so different from B8
outlook facing Third World leaders today as'¥
suggest that there has been a fundamens
change in the survival prospects of weak staié
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and that contral of territory is no longer corre-
lated with military power.™

Problems of State Consolidation
in Africa

African states face numerous problems in their
efforts 10 consolidate power., They are poor,
short of trained manpower, and confront soci-
eties that are often fragmented and have little
orientation to the state as a whole. Many other
Third World nations face these same problems
although they are often most extreme in Alfrica,
given the poverty of the continent and the
fragility of the states. Elites can come to power
but, given the precariousness of control in coun-
tries where rules governing leadership and suc-
cession have not been institutionalized, they
may be displaced. Once they lose power, or are
prevented from gaining it, ambitious politicians
have no other opportunity to accumulate wealth
or power because the state controls the badges
of status and many ol the free-floating resources
in the economy, such as they are.’' Even when
they do control the apex of the state, elites may
feel that because of their country’s vulnerability
to exogenous shacks {e.g., sudden sharp drops in
| the price of their raw material exports) and the
presence of sophisticated multinational enter-
 prises and well-connected minority groups (e.g.,
‘Lebanese in West Africa, Indians in East Africa),
they are not really in control of their own destiny
and therefore are vulnerable. As a result of their
0Ss insecurities, these “lame Leviathans"?? try
desperately to control ever-greater parts of soci-
'f'th'rough outright ownership or regulation.
ot tli\_rer, since they are weak, their elforts are
oSt inevitably clumsy, heavy-handed, and
Suthoriiarian.
jerefore, although the average state in
it:impared to other states is small (as mea-
by government spending as a percentage
domestic product [GDP},?! it appears to
Be because its clumsy extractive efforts
uch damage compared to the benefits

that it delivers. Thus arises the image of so many
Alrican states as "overdeveloped” or “swollen.”*
The problems confronted by states in Africa can
be illustrated by comparing their experience
with European states in two areas where war
had a significant impact: the state’s ability to ex-
tract resources through taxes, and the degree of
nationalism in the countries south of the Sahara.

A classic example of how weak state power
causes the state to institute desperate and self-
defeating economic policies is in the area of gov-
ernment revenue. Government revenue poses a
major problem for all African states and many
others in the Third World. These states are des-
perately short of revenue (o fund even minimal
state servjces {(e.g., pay nurses’ salaries, buy
books for schools, supply transport for agricul-
tural extension services) that their populations
have long been promised. In addition to these re-
current costs, Third World countries are in need
of more extensive and more efficient tax systems
because the process of development requires
large expenditures on infrastructure to promote
economic activily throughout the country and to
handle the ramifications of development, espe-
cially the large expenses incurred by urbanizing
countries.? W. Arthur Lewis estimates that the
public sector in Third World countries should be
spending on the order of 20 percent of GDP on
services, exclusive of defense and debt repay-
ment.?® However, when delense (2.5 percent of
GDP) and debt repayments (3.4 percent of GDP)
are subtracted, the average African country
spends only 15.7 percent of its GDP on all gov-
ernment functions.*” While these figures are only
rough estimates given the problems associated
with African economic statistics, they do illus-
trate the extent of the fiscal crisis facing African
states.

Duec to the weakness of administrative and
statistical structures in Africa, many govern-
ments rely on taxation of foreign trade, because
imports and exports must physically pass
through a relatively small number of border
posts that can be easily manned. Thus, the aver-
age African state depends on revenue from tar-

. =



34 CH 2 l THE STATE

ilfs [or 20.5 percent of total revenue, compared
to all developing countries which, on average,
gain 12.9 percent of their revenue from raritfs,
and industrialized countries where tariffs ac-
count for only 1.3 percent of total revenue.®
Unfortunately, funding the state through in-
direct axes on foreign trade damages national
economies because leaders are compelled to
erect ever-greater administrative controls on
imports. These tariffs promote corruption,
smuggling and, most importantly, over-valued
exchange rates, because governments Zrow 1o
rely on administrative controls rather than the
market to regulate imports. Overvalued  ex-
change rates in turn jead to wide-spread damage
within poorer economies as exporlers are uni-
versally hurt, the population is encouraged to be-
come dependent on imported food, and black
markets quickly develop 1o take advantage of
distorted prices.” Beyond the immediate dam-
age caused by a tax svsiem dependent on im-
ports and exports, this rype ol tax system is
particularly inappropriate for Third World coun-
iries. These countries need guarantees of slow
and steady increases in government revenue
above the rate of cconomic growth in order
to accomplish the tasks crucial to develop-
ment; build transport and communications sys-
tems, establish utilities, and create educational
systems. ™
Another major problem facing leaders in
Africa is the absence of a strong popular identity
with the state. The lack of a popular consensis
over national purpose both aggravates the slale’s
clumsy eflorts to extract resources and is itsell
exacerbated by an insecuie, authoritarian elite.
Indeed, the picture ol African societivs widely
accepted today is of populations trving desper-
ately to escape the clutches of the state, rather
than becoming more involved in it, and certainly
not willing to pay more taxes 1o i3 Twenty-five
vears after “the nationalist period,” there are few
signs of nationalism in most African countries
despite the now pro forma exhortations from
propaganda organs 1o engage in state-building.
Indeed, the majority of states still have difficulty

creating viable svmbols to attract the loyalties of
their citizens.

Not surprisingly, (herefore, there are today

very few attempts in African countries 10 forge a
national consensus on majov issues, much less a
national identity. For instance, most formulas to
decrease inter-ethnic tension concentrate only
on ameliorating the negative aspects of ethnic
conflict by accomodating it through decentral-
ized government SLTUCtuTes and preferential
policies.”* However, formulas such as federalism
often are inappropriate in countries where
pational institutions are not strong. Federalist
solutions broke down in Sudan and Uganda,
among other places, because the incentives for
leaders to attempt to gain total control were
much greater than the barriers posed by recently
adopted institutional arrangements.?’ Moreover,
no matter how well accommodationist formulas
of intra-societal conflict work, almost everyone
in Africa and clsewhere in the Third World
would agree that a more basic national loyalty
by all societal groups would still be desirable.
However, the means by which to induce a dis-
parate society 1o idemify more with the nation-
siate are unknown in Africa and few in the
CUITent era are even attempling to speculate on
how to develop a national consensus.

Difficutties of State Consolidation
without War

war in Europe played such an important role ini

the evolution of the state mechanism and soci-

ety's relationship with the state because it is ex58

wraordinarily difficult, outside times of crisis, {0
reform clemental parts of the govemmenta\ S5yS-
\ern, such as the means of taxation, o 1o effectd
real change in national identity. For instance
since taxes are sO consequential to every busis
ness decision, the tax system over time reflects ®
farge number of political bargains made byt
state with different interest groups. Often B3
ernments find it 00 politically difficult to Bf
vide direct subsidies 10 those they want 10 faw

e i |
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so the tax system is a convenient backdoor to aid
politically important groups without incurring
opprobrium. The political bargains that consti-
tute the tax system develop a momentum of their
own because individuals and businesses base
their future economic decisions on the incen-
tives and disincentives in the existing tax code.
Indeed, Joseph Schumpeter called the fiscal sys-
tem “a collection of hard, naked facts" and
claimed that “the spirit of a people, its cultural
level, its social structure, the deeds its policy
may prepare—all this and more is written in its
fiscal history, stripped of all phrases.”*
Therefore, even minor changes such as alter-
ations in the level of 1axation or shifts in the tax
burden, as the United States and most Western
European countries have made in the last few
years, engender tremendous political battles,
Not only the previously favored political groups
but all those that simply followed the signals
sent out by government will lorcefully oppose
fiscal reform. Greater changes in the nature of
the tax system are even more difficult. Edward
Ames' and Richard Rapp's conclusion that 1ax
systems “last until the end of the government
that instituted them” and that tax systems in
some European countries survived “almost in-
tact” from the thirteenth and fourteenth cen-
turies until the late eighteenth century may be
- an exaggeration, but their conclusions suggest
‘imt how much inertia a particular system for
collcctmg government revenue can develop over
3% Other than war, no type of crisis de-
c]s that the state increase taxes with such
efulness, and few other situations would im-
Pel citizens to accept those demands, or at least
fOLixesist them as strongly as they otherwise
ﬂ". have It is therefore hard to counter Tilly's
tthal ‘the formation of standing armies
the largest smgle incentive 1o ex-

tic security threats, of the type African
facc 50 often, may force the state 10 in-
ue; however, these crises are almost

never as grave as the type of external threat the
European states had to confront, because they
do not threaten the very existence of the state, In
addition, domestic conflicts result in fragmenta-
tion and considerable hosiility among different
segments of the population. As a result, the state
does not necessarily achieve the greater revenue
efficiency gains engendered by an external crisis.
Indeed, in a civil war—as in Nigeria in the late
1960s—parts of the state are fighting against
each other, which hardly promotes efficiency
in tax collection. Public acceptance of tax
increases, a crucial factor in allowing European
Slates to exiract greater resources in times of
war, will be a much more complicated issue in
civil disputes. As Mann notes, “the growth of the
modern state, as measured by finances, is ex-
plained primarily not in domestic terms but in
terms of geopolitical relations of violence.”7

The obstacles posed by large peasant popula-
tions, significant nonmenetarized sectors, and
widespread poverty are, of course, important
contributors to the revenue crisis of the African
state. However, these problems do not fully ex-
plain why poor states do not extract greater re-
sources from society in a manner that is less
economically harmful. Factors such as political
will, administrative ability, and the population’s
willingness 10 be taxed—issues that can be af-
fected by the decisions of political leaders-—are
also crucial in undersianding why states are un-
able to achieve their potential level of taxation in
a benign manner.*® For instance, Margaret Levi
successfully shows that in such diverse cases as
republican Rome, France and England in the
Middle Ages, eighteenth-century Britain, and
twentieth-century Australia, levels of taxation
were affected primarily by political constraints
faced by rulers, despite the fact that most of
these economies also posed significant barriers
to increased tax collection,*

Nor has there been any success in developing
means 1o cause the population to identify more
with the state, other than fighting a war. Nation-
alism, which was never nearly as strong or wide-
spread (especially outside the major cities) in
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Africa as many had thought, was palpable in the
late colonial period because there was 2 “rele-
vant other’—the colonialists—who could be eas-
ily identified as oppressors and around which a
nominal national identity could be buih 3¢ How-
ever, since independence in most African coun-
tries, there has been no “relevant other’ to
oppose, SO it has been extremely difficult to
create nation-wide symbols of identity. There
has therefore been no way of generating a na-
tional identity in Africa such as wars forged in
Europe. Anthony Smith writes, “the central diffi-
culty of ‘nation-building’ in much of Africa and
Asia is the lack of any shared historical mythol-
ogy and memory on which state elites can set
about ‘building’ the nation. The ‘nation’ [is built
up] from the central fund of culture and symbol-
ijsm and mythology provided by shared historical

experiences.""! The result is the anomie in most

African countries today.
It could be argued that the lack of national-
ism simply reflects the fact that African coun-
iries are artificial groupings of disparate peoples
and therefore are not really nation-states. How-
ever, no “natural” nation-states are mature at
birth with populations that have readily agreed
1o a central identity. Rather, the goal of those
who want to create the nation-state is 1o con-
vince different groups that they do, in lact, share
a common identity. This is why even in Europe,
which today seems to have nation-states that are
than Africa’s, war had such a
forging ol common

more “natural”
crucial role to play in the

identities.
indeed, the symbiotic relationship that war

fostered in Europe between tax collection and
nationalism is absent in Africa, precisely be-
cause there is no external threat io encourage
people to acquiesce in the state’s demands, and
no challenge that causes them to respond as a
aation. Instead, the African state’s clumsy efforts
at greater extraction are met by popular with-
drawal rather than by a populace united around

a common identity.
Of course, not all wars led to the strengthen-

ing of administrative institutions and greater na-

tionalism. For example, Joseph Strayer notes [
that the Hundred Years
for both sides that it discouraged the normal de- s
velopment of the apparatus of the state. There | 1
was a tendency to postpone structural reforms,
{o solve problems on an ad
[to create] new agencies of government, 10 sacri-
fice efficiency for immediate results.”** However,
the Hundred Years War was exceptional because
of its length and it therefore did not allow rulers
to consolidate the gains usually achieved after
facing a short period of
overall, the historical record suggests that war
was highly efficient in promoting state consoli-
dation in Europe,

War “was so exhausting | :

T AL

hoc basis rather than

external danger. Yet

and that it would be much
more difficult for staies to accomplish the same
tasks in peacetime.

Are There Peaceful Routes 1o
State Consolidation?

Since African and other Third World countries
need to transform important parts of their
governmental  systems, including their fiscal
arrangements, and to promote nationalism, but
do not have the \raditional avenue of war to aid
them, the immediate question is whether they
can follow a path other than that adopted by Eu-
rope 10 consolidate stale power and to develop
new national identities 10 reduce the divisions’
between society and the state.
Once again it is interesting to focus on govern-
ment revenue because the issue is so decisive '
its own right and because 12X systems are such 2’
good reflection of the basic bargains in society: In}
an age with reduced levels of interstate wal)
African countries are faced with the problem of
trying to increase the capacity of the state withoat!
being able to use wars to “ratchet up’” the states
extractive ability. Given the evidence of Europeal
fiscal inertia, it is clear that it will be even mafE
difficult 1o institute major reforms when S#2
are operating in normal circumstances. The of
clear chance Alrican countries did have to &2
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te major reforms was at independence, because
that moment political arrangements were in
ich flux that significant new initiatives could be
wdertaken. Indeed, some African countries (e.g.,
ozambique, Angola) did make massive changes
their political economv (e.g., nationalization,
llectivization); unfortunately, these particular
forms were economically ruinous because their
icialist policies distorted economies even more
an in most African countries. Once indepen-
ance becomes the normal situation, as it has in
frican countries, it becomes extraordinarily diffi-
ilt for leaders to make basic reforms ol political
Tangements, such as fiscal systems, which
right hurt powerful groups. As Peter Bachrach
1d Morton Baratz noted in the context of Ameri-
in politics, dominant values, myths, rituals, and
wstitutions quickly ossify so that crucial issues,
wch as fiscal reform, are not even on the
zenda.*? There appears to be no impetus from
iside African countries to disrupt the current fis-
il arrangements significantly. Indeed, much of
1e argument that there is currently a significant
sonomic crisis in Africa, and that this crisis was
aused by malfunctioning government policies,
ame from outside the continent.*?
| However, it could be argued that structural
djustment, pressed on African couniries by the
}emaﬁonal Monetary Fund (IMF), the World
'." and bilateral donors, could serve many
’_te;lnaking functions. As external actors dedi-
pted to fundamental reforms of the economy
pd of the way the state operates, the IMF and
donors are not subject to the same rigidi-
it paralyze domestic reformers. The IMF
id other actors who insist on fundamental re-
pin could pressure African states for significant
Miges fin their tax system. Demands from an
actor are similar to war, in that a leader
tately argue to its population that it
kehoice in asking them to make very diffi-
denhces because it is under too much ex-

# al‘lﬁ_ﬂ a major mistake, however, to
@ the analogy between pressure from
: t“‘: the IMF and the effects of war.

For instance, war produced such spectacular
gains in governmenial efficiency because the
state itsell felt threatened. The IMF, or any other
actor, cannot produce that feeling; indeed, struc-
tural adjustment has been least successful when
it has tried 10 address the issues of how the state
itself operates in areas such as public enterprises
or fiscal arrangements.*® The cost to the state it-
self in failing to adopt a structural adjustment
program can be severe, but falls far short of
what war would threaten. The IMF will never
cause a state to disappear. At worst, a state can
simply opt for the high cost of breaking off rela-
tions with the IMF.

Nor does external pressure of the type the
Fund exerts groduce any change in national iden-
tity,. While leaders can occasionally rally people
against the external threat posed by “imperial-
ists,” these sentiments usually are not long-lasting
because the population may be unable to distin-
guish between international actors supposedly
draining away the nation's funds during a struc-
tural adjustment exercise, and those national
leaders who led their country into such a spectac-
ular economic debacle. While Europe's leaders in
previous centuries hardly treated their popula-
tions well by modern standards, it was usually un-
ambiguous that people would be better off if they
won the war than if they lost.

The prospects of structural adjustment {os-
tering some kind of nationalism based on resist-
ing foreigners is also limited because the IMF is
not really a “relevant other” to a largely peasant
population, and cannot induce changes in na-
tional consciousness of the type that wars in Eu-
rope produced. Unlike a war where the entire
population was threatened because of its na-
tional identity, structural adjustment will help
certain groups unambiguously (e.g., peasants
who grow export crops), clearly hurt some (e.g.,
the urban population dependent on imported
food). and have ambiguous effects on many oth-
ers. Further, the intensity in shared experience
that a war generates simply cannot be replicated
by, sav, protracted negotiations over the IMF’s
Extended Fund Facility.
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The Likelinood of War in Africa

1f internal reform seems improbable and there is
no other external threat that can perform quite
the same role as war, the question becomes
whether at some point in the future African lead-
ers will begin to see warasa potential avenue for
state-making. Some leaders may look to war
simply because they are truly concerned about
the fate of the nation and see no other option.
Others may not be concerned particularly with
nation-building, but may find that their coun-
iries have suffered economic decline for so long
that the possibilities for their own personal en-
richment have become severely limited, and
therefore will seek to seize the assets of other
countries. So far, the system that has preserved
the continent’s boundaries has not been signifi-
cantly tested because most leaders considered it
obvious that they were better off with their in-
herited boundaries than they would be in a
chaotic war situation where sovereignty or con-
siderable territory might be lost, However, espe-
cially in the context of decades of economic
decling, it is possible that some African leaders
may recalculate the benefits of a peace that locks
them into perpetual weakness. Instead, they may
try lo increase their state's extractive ability and
divert their citizens from inter-ethnic squabbles
by seizing upon the multitude of provocations,
always present, 10 provoke a fight with neighbor-
ing states. Paul Colinvaux presents the extreme
case [or the prospects of interstate war in Africa:

Africa holds the greatest possibilities for the aspir-
ing general. . .. That there will be battles between
African nations as they build their African conti-
nent in a new image is as certain as anything in
history. For each country there must come times
when wealth, hopes, ambitions, and numbers all
risc together. It then needs only access o high-
quality weapons for an aggression 10 be an atirac-
tive undertaking.*

If significant interstate wars break out when
provocations are small but elites realize what
do for the stale and the nation, it
development.

war could
would not be a strikingly new

Rather, increased interstate warfare in Africa
would simply be a return to the European norm-.
Whether war in Alrica today would actually
bring about the same kind of changes that it did
in Europe centuries ago is unclear, but the possi-
bility that leaders might become S0 desperale
that they try in some fundamental way 10 alter
the political rules under which their nations
function should not be ignored.

Many are the possible provocations that
could bring about significant interstate war in
Africa. Certainly, there are plenty of border dis-
putes and fragments of cthnic groups that need
1o be rescued from “foreign domination” to pro-
vide enough rationalization for hostile action
against other African countries. Conflicts be-
tween language blocs (e.g. English versus
French),’? disputes over control of crucial rivers
and railroads (especially given the number of
land-locked countries), or the simple need to
have more land for populations that double
every twenty years provide many other potential
reasons for war in Africa. More than 2 few
African leaders might someday agree with Bis-
marck, a brilliant consolidator of a “new nation,”

on the only real way Lo unite a [ragmented
people:
Prussia . . ., as a glance at the map will show, could

no longer wear unaided on its long narrow figure

the panoply which Germany required [or its sect=8

rity; it must be equally distributed over all German’
peoples. We should get no nearer the goal by
speeches, associations, '
should be unable to avoid o serious contest, 8 con-
test which could only be settled by blood and

iron. ¥

Although African countries had more OF &
equal defense capabilities at independence, &
growing differential in force projection capabilk
ties have led some 10 suggest that Africa w111
perience much greater resort 1o force I ':.'
future. Inventories of tanks and other arme
vehicles as well as artillery, jet fighters: ¥
naval craft have increased considerably
out the continent. For instance, just in thel
riod between 1966 and 1981, the numbet

decisions of majorities; wWE
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sountries in sub-Saharan Africa with tanks in-
sreased from two to eighteen, the number with
field artillery went [rom seven to thirty-six, the
number with light armor went from thirteen to
thirty-six, and the number possessing jet aircraft
went from six to twenty-one.** Countries such as
Nigeria and Zaire have developed military capa-
bilities that are far greater than their neighbors',
So far, the assurance of stability that is the cen-
tral advaniage ol the current African state sys-
tem has almost alwavs been morve attractive than
whatever reasons Alrican leaders may have had
to begin conflict with their neighbors, However,
as President Nyerere of Tanrania showed when
he invaded Uganda to depose Idi Amin, even
strong proponents of African norms can be
driven to interstate conflict if they believe that
the costs of not acting are high enough. In the
future, African leaders may find that, despite all
their eflorts, cconomic reform cannot progress
and thev cannot get their citizenry to unite
around national symbols; it is conceivable that
then the deterrent value of the norms of sover-
eignty may scem much less powerful than they
do now. If these norms no longer provided pro-
tection to a large number of states, thev would
lose all meaning throughout the African conti-
nent. While the timing of these wars is not pre-
| dictable, it should be obvious that the incentives
ithat African leaders have to incite wars for the
L purposes of state-making are significant and
Elay become much stronger in the future when
the futility of domestic relorm during times of

=5

“business as usual, that is, peace, becomes clear.

e

§ he Permanently Weak State: A
' New Development

ich OLf"ﬂns discussion has focused on the po-
Al opportunities for African states that, in a
BPEAD-type state system, might have engaged
\v_\"_.‘gn {or at least not lost too badiy), and
‘war in avder to further state build-
T, it should be recognized that an-
QF‘-States in Africa is directly affected

by the current absence of war: those states that
would have lost badlv and would have been ab-
sorbed by the winners. These states range from
those that are just geographic anachronisms left
by colonialism (e.g., The Gambia, Djibouti}, and
very small states in the shadow of giants (e.g.,
Benin and Togo, close to Nigeria, or Rwanda
and Burundi bordering Zaire), to those that sim-
ply lack significant resources for development or
defense (e.g., Mali, Mauritania). In Europe
during the formative centuries, disintegration of
weak states like these was a regular occurrence.
Weak states that were defleated then became the
poorer regions of richer countries, but at least
they had a chance to share in the revenue and re-
sources of a viable siate. Yet the absence of a
truly com[;elitive state svstem that penalizes mil-
itary weakness means that even those states that
have no other prospects than long-term depen-
dence on international aid will survive in their
crippled form for the foreseeable future. Perhaps
the only task of stale consolidation that these
otherwise weak states can accomplish is to phys-
ically capture their populations within the stable
boundaries of the African state system.5®

The presence of permanently weak states
that will not be eliminated is a new development
in international relations and one that poses
novel development challenges. All theoretical
work on development so far, no matter what the
ideological predisposition of the authors, has im-
plicitly assurned that somehow the nation-states
as they currenily exist are viable arrangements
for development, il only they follow the proper
strategies and receive enough help from the in-
ternational community. This assumption was
appropriate [or the European context where cen-
turies of war had eliminated states that simply
were not viable. However, for Africa, whose
states have not been tested by an international
systemn that severely punishes political weakness,
there is little reason to believe that many of them
will be able to have a favorable enough geo-
graphic position, control adeguate natural re-
sources, gain the support of a significant portion
of their populations, and construct strong ad-
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ministrative structures io ever develop. In the
long term, these stales may disappear if inter-
state wars finally do break out in Africa.

In the meantime, what is to be done with
states that exist but cannot develop? It is far too
early o write off any state’s prospects. We have
been wrong about the development prospects of
many slates both in Africa {(where scholars were
{oo optimistic) and elsewhere in the world, such
as East Asia®' It would also be morally unaccept-
able simply to allow these countries 10 gradually
dlide from the world’s view into a twilight of per-
petual poverty because nature and history have
been unkind to them. However, thought must be

given 0 nontraditional aliernatives for aid 10
qlates that in previous times would simply have
been defeated and absorbed by stronger neigh-
bors in a war. For instance, the international
community might consider rewarding those
countries in the Third World that have taken in
economic migrants from non-viable states.™ The
West could consider providing additional aid to
(hose countries willing to engage in some kind of
regional integration 10 mitigate the problems of
unchanging boundaries, much as countries that
have adopted more rational economic policies
have atltracted greater aid from donors. The
world may simply have to recognize that 2
certain number of countries are locked into
non-viable positions, and develop a long-lerm
approach to their welfare rather than acting sur-
prised every time the inevitable [amine or ecolog-
ical disaster occurs.

Conclusion
It is important not 1o

for generations and wholesale

this destruction emerged

political and economic problems,

glorify war. The wars that

Europe went through caused immense suffering
destruction of

some societies. Yet it is undeniable that ocut of
stronger  political
arrangements and more unified populations. No 2

one would advocate war as a solution to Africa’s
where the costs

of interstate war could be even higher than in Eu-

rope. It is doubtful that, if African countries do
start fighting wars, they will undergo exactly the
s of state consolidation that war
However, it should be rec-
very little evidence that
Alrican countries, or many others in the Third
World, will be able to find peaceful ways 10
strengthen the state and develop national identi-
ties. In particular, the prospects for states that
will not disappear, but simply cannot develop,
must be examined. At the same time, we must
recognize the possibility that some African lead-
ers in the future may come 10 believe that the
costs of peace—limits on reform pos-sibilities
and a fragmented population—are so high that
war may not seem like such an undesirable alter-
native. If African leaders do indeed make this cal-
culation, the suffering that Africa has seen in the
last twenty-five years may only be a prelude o
much more dangerous developments.

same processe
engendered in Europe.
ognized that there is
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O-states fail because they can no longer

T positive political goods to their
fple. Their governments lose legitimacy
1€ eyes and hearts of a growing plurality
zens, ‘the nation-state itself becomes
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NATION-STATE FAILURE

illegitimate,

Only a handtul of the world’s 191 nation-

states can now be categorized as failed, or col-
lapsed, which is the end stage of failure. Several
dozen more, however, are weak and serious can-
didates for failure. Because failed states are hos-
pitable 10 and harbor nonstate actors—warlords
and terrorists—understanding the dyvnamics of
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