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ABSTRACT
The debate on transformation of agrarian policies is being conducted in an
environment of great ignorance regarding what is really happening at
grassroots level. Much of policy analysis has sought to translate political and
social issues into technical defined ends to be pursued through administrative
means. Hence it is quite common in development circles to think of change and
innovation as something that could be planned and implemented through
interventions.
In the Eastern Cape Province of South Africa Massive Food Production (MFP)
intervention was established in 2003 with the purpose of curbing socioeconomic ills of poverty and unemployment.
Three cases were analyzed (Majali, Ngxakagxa projects and Ndakana Farm) to
understand the process by which external interventions, in this instance MFP,
enter the life-worlds of individuals and groups affected and internalized to
form part of the resources and / or constraints to their livelihood strategies.
Attention was paid on emergent practices triggered by interfaces as they
evolved and shaped by actors rather than simply focus on intervention models.
Based on the study, interventions are seen as an ongoing transformational
process informed by its own internal organizational and political dynamics
including responses and strategies of local role players.
Findings revealed that agrarian development in the EC is not only limited to
intervention practices as perceived by designers of MFP; it forms part of rural
livelihoods of the inhabitants. Planned interventions, instead, form part of a
development problem as it brought along packages that de-legitimize local
bodies of knowledge, organizational forms and resources and thus become
major obstacle to locally-spurred development.
It is conclude that given the level of underdevelopment1 of the agricultural
sector in the countryside of the Eastern Cape Province, exploring endogenous
development bolstered with appropriate technology could revive rural
economy.
Key words: Policy, Intervention, Massive Food Production, Analysis, Eastern
Cape Province,
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The dilapidated agriculture related infrastructure and ineffective institutional arrangements in the rural
areas warrant more attention before instigating massive modernization of agriculture in the EC.
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CHAPTER 1: SETTING THE SCENE

1.1 Introduction
Although it is assumed that development has to be induced in order to trigger
off the process, it is theoretically unsatisfactory to base one’s analysis on the
concept of external determination. The assumption of external determination
implies discontinuity with the past, as external inputs are assessed as necessary
and indispensable, whilst de-legitimizing local bodies of knowledge, potential
resources and organizational forms that exist. Adopting this stance,
development interventions are perceived as schematic, ignoring essential
features of a functioning society (Long, 2001; Scott, 1998).
During the period of 1950 to 1970, it was quite common in development circles
to think of change and innovation as something that could be planned.
Perspectives on development implicitly assumed that the state had a central
role to play in accelerating the pace of economic growth, and modifying its
outcomes for different groups of people. This view was based on the
assumption that state interventions are effective in overcoming market failures
as the government and state always act benevolently to secure public interests.
Empirical evidence has shown that conventional theories of development based
on accelerated economic growth have not achieved their intended goals, and as
such, success of complex development strategies, programmes and projects
becomes less certain, as its sustainability is questionable (Ellis, 1995; Rondinelli,
1995). Yet, Governments and development agents still attempt to use
rationalistic planning and management techniques that are not primarily
concerned with flexibility, responsiveness and learning but more concerned
with efficiency and control.
The dominant theoretical paradigm of planned interventions adopted a rather
mechanical model of relationship between policy, implementation and
outcomes, but very few development initiatives have been carried out in the
prescribed ways, and this discrepancy between decision making and
implementation is, even today, the heart of controversy over the effectiveness of
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conventional methods of development planning (Rondinelli 1995; long, 2001;
McGee, 2003; Fischer 2007). The recurring debate on policy and intervention
process is, therefore, on how to synergize the dichotomy of theory and practice.
The discrepancy between theory and practice led to the conclusion that the
concept of planned interventions requires deconstruction so as to get its
fundamental meaning: as an ongoing, socially constructed, negotiated,
experimental and meaning-creating process, not simple the execution of an
already specified plan of action with expected behavioral outcomes.
Interventions should be seen as an ongoing transformational process informed
by its own internal organizational and political dynamics including responses
and strategies of local role players. It is at these multi interfaces that there may
be policy spaces or room to maneuver to promote alternative approaches to
policy, galvanized by new forms of deliberative and participatory approach
(Long, 2001). A challenge for development, then, is to move away from
preconceived policy change process towards encouraging methods and
mechanisms that foster more inclusion of previously marginalized voices
(Keeley and Scoones, 2003). Fischer and Forester (1993) recommended
argumentation in policy analysis claiming that it emphasizes the citizen
participation including examination of ways in which actor’s interests are
discursively constructed as well as how they come to hold specific interests.
In recent years much interest has been shown in self-reliant and 'bottom-up'
development strategies in the light of the failure of numerous, large-scale, topdown schemes. This is because development strategies implemented through a
top-down approach have often alienated and marginalized the very people
whom such strategies were meant to help. The limited success achieved by
these initiatives has encouraged a re-evaluation of centrally-driven approaches
and an investigation of the dynamics of indigenous decision-making and
innovation. Alternative development paths that are neither purely indigenous
nor wholly technical are inevitable but the debate is on how to develop and
implement these initiatives impartially, hence a certain degree of flexibility is
critical particularly if the technology is uncertain or if the local constraints
facing small farmers are not well known (Nel et al, 1993; Bebbington, 1993;
Rondinelli, 1995).
Policy analysis, nowadays, is no longer about the invention of solution for
society but trying to assist in the discovery of new policy options and
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alternative paths to follow hence policy analysis should be practice-oriented
(Hajer and Wagenaar, 2003). Therefore, when conducting analysis, it becomes
imperative to focus on intervention practices as they evolved and shaped by
actors rather than simply focus on intervention models. This perspective guides
analysis towards taking account of emergent forms of interaction, practical
strategies, types of discourse and stakeholders involved. These are building
blocks for future development paths.
In the Eastern Cape Province of South Africa, one of the most challenging
phenomena is how the large number of African rural residents could be
assisted in establishing viable rural livelihoods. Given the appalling socioeconomic ills of poverty and unemployment in the Province, policy makers
identify a need to establish a policy intervention that will creating job
opportunities in the sectors to which the majority of poor people stand a chance
of finding employment. There is ample evidence that small-scale agriculture
has the potential to generate employment and income opportunities in rural
areas hence Massive Food Production3 (MFP) was established in 2003 as an
intervention to curb the unabated situation.
The main task of the study, then, is to understand the process by which external
interventions enter the lifeworlds of individuals and groups affected and
internalized to form part of the resources and / or constraints of their livelihood
strategies. The following chapters of the thesis will outline how the process
unfolds.

3

MFP is an intervention established to redress the socio-economic ills of poverty and unemployment in
the EC.
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1.2. Thesis layout
The introductory chapter synoptically presents the concept of planned
intervention and how is it can be adapted to get its fundamental meaning.
Chapter 2 depicts a conceptual framework that will be employed throughout
the analysis of policy and intervention process. The framework starts by
reflecting on policy stages model as a heuristic device for policy analysis, then
the second part will portray a picture of what an intervention is perceived in a
functioning society and how planned interventions can be analyzed to get its
fundamental meaning as shaped by actors. Theoretical foundations from
various intelligentsias from different disciplines are the cornerstone in craft the
framework.
Chapter 3 traces agrarian development in South Africa since the discovery of
minerals till to-date. Analysis has been done through a timeline; events
reflected chronologically starting at the ‘aftermath of minerals’ (1867-1948),
‘apartheid era’ (1948-1994) and ‘the age of hope’ (1994- to-date). This chapter
traces the roadmap that led to unabated socio-economic situation prompted
establishment of Massive Food Production (MFP) as an intervention in the
Eastern Cape Province (EC) of South Africa
Chapter 4 paints a picture of development environment on which MFP
intervention is based given the legacy of colonisation. It also brings to the fore
the origins of the concept of MFP. It further gives a road map on the design and
implementation of the intervention.
Chapter 5 describes implementation of MFP at grass root level with special
focus on selected cases. The second part of the chapter reflects on the
performance of the intervention at provincial level.
Chapter 6 reflects on the emergent practices of the intervention as a whole as
shaped by interaction amongst the role players. Analysis of emergent practical
strategies forged by actors during interfaces reflects on how external factors
become internalized and come to mean different things to different participants.
Chapter 7 concretizes findings by reflecting on conclusions and paints
alternative approaches to agrarian development in the Eastern Cape Province.

10

CHAPTER 2: CONCEPTUAL FRAMEWORK

The chapter depicts a conceptual framework that will be employed throughout
the analysis of policy and intervention process. The framework starts by
reflecting on the theoretical assumptions usually employed by state in
conceptualizing interventions. The second part reflects on policy stages model
as a heuristic device for policy analysis. The last part will portray a picture that
is perceived as an intervention in a functioning society and how planned
interventions can be analyzed to get its fundamental meaning as shaped by
actors.

2.1. Introduction
Modernization theory and political economy perceive development and social
change as emanating primarily from external centers of power through state
interventions or by any development agency. In most cases external forces
encapsulate the lives of people, reducing their autonomy and in the end
undermining the local or indigenous forms of cooperation. Both models are
tainted by determinist, linear and externalist views of social change, signposted
by stages of development or the succession of different regimes of capitalism
(Long, 2001). Given the influence of the aforementioned theories, the
interventionist thinking of the state usually adopts ‘logic of capital’ model that
stresses long-term survival of capitalist forms of accumulation. Secondly the
state tends to invoke a process of institutional incorporation where the local
social actors become integrated into a wider well-established network
consisting of state and non-state organizations through externalization,
scientification and centralization. The focus is upon the expansion of
commodity markets and capital penetration and setting up institutions to serve
the farmer for his inputs and output. For the state to achieve its goals, it is
common to see interventions used as instruments of policy implementation. But
rarely implementation of interventions carried out in the prescribed ways and
disparity between theory and practice is attributed to the failure of
conventional methods of development planning and administration ((Long,
2001; Rondinelli 1995).
To analyze MFP intervention as a tool to achieve policy goals it is important to
reflect on the policy process that culminated to the intervention.
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2.2. Policy
Although the concept of policy is vague and elusive, in this thesis it is
identifiable with some basic principles as follows (Hill 2005):
a) Policy is rarely expressed in a single decision, it usually takes a form of a
series of decisions
b) Decisions are taken over a period of time and extended beyond the initial
policy making process, and forming part of a net work
c) Policies invariably change over time given new experiences and context
prevailing at the time.
Traditionally, especially in public policy circles, policy constitutes the decisions
taken by those with responsibility for a given policy area and decisions usually
take the form of statements or formal positions on an issue, which are executed
by the bureaucracy. But in practice, policy generally consists of a broad course
of action or a web of interrelated decisions which evolve over time during the
process of implementation. In this thesis, policy is perceived as an inherently
political process, rather than simply the instrumental execution of rational
decisions (Hill, 1997; Keeley and Scoones, 2003).
As I am interested on how land and agrarian policies evolved towards
triggering agricultural development and change in the EC, stages model has
been explored during the analysis process. The understanding of the internal
dynamics and peculiarities of complex process of policy making has assisted
me in ordering the facts and practices that have become associated with MFP. I
followed Hill (2005) who argued that before you can really start to suggest
alternative ways of policy making, it is essential to try and understand how
policy is made: the ‘policy processes’.

2.3. Policy process
Although stages model of policy process is criticized by portraying simplified
picture of reality, it also enhances understanding of preconditions, central
factors influencing and diverse outcomes of the policy process. It has been
proven to provide an excellent heuristic device on policy analysis as policy
research continues to rely on cycle perspective or linked to one of its stages
(Hajer and Wagenaar, 2003; Jann and Wegrich, 2007). Part of analysis was on
how the policy that culminated to MFP was formulated and how MFP as an
intervention was implemented. The level of effectiveness of interventions is
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attributed to the compatibility of both formulation and implementation stages
of the policy process. Rondinneli (1995) concluded that, ‘Planning and
implementation must be regarded as mutually depended activities that refine
and improve each other over time, rather than as separate functions’.

2.3.1 Policy formulation
Influencing policy agenda is not simply a function of who makes the most
persuasive argument, but a function of the issue its self, the actors that get
involved, institutional relationships and social and political factors that can be
explained not predicted. Multi-stakeholder identification of a problem
facilitates linkages to the existing social, economic and political situations. It
was prudent therefore to trace whether actors were given a chance to influence
their destiny through their own agency. In most cases, the final decision on
specific policy alternatives remains in the realm of the responsible institution.
Numerous policy studies however have convincingly argued that the
interactions and networking in the preliminary stages of decision-making
(agenda-setting) strongly influence the final outcome and shape the policy to a
large extent ((Birkland, 2007; Jann and Wegrich, 2007). One critical aspect of
influence in policy formulation represents the role played by policy advisors
including scientists. Scientific expertise has been seen as central to
modernization hence of paramount importance. During the process of analysis,
mutual construction of scientific knowledge was the focal point as it permits
decision makers to keep returning to the problem and adjust objectives and
alternatives to available means Keeley and Scoones, 2003).
While earlier models of agenda-setting have concentrated on social and
economic aspects as explanatory variables, more recent approaches stress the
role of ideas expressed in public and professional discourses, reflecting on the
importance of feedback from previous and existing policies and spillovers: the
impact of one policy change on other policies (Hill, 2005). Previous
interventions as frame of reference were imperative to benchmark continuities
and discontinuities during the analysis.
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2.3.2. Implementation
The process of translating policy into action attracted more attention as policies
outcomes seemed to lag behind expectations. Rondinelli (1995) argued that
translating plans into action will continue to be one of the most difficult tasks
facing development administrators. A large degree of flexibility is critical
particularly if the technology is uncertain or if the local constraints facing
beneficiaries are not well known. The recurring debate about the dichotomy
between theory and practice enticed me to subject the analysis of MFP
interventions to three distinct approaches: top-down, bottom-up and hybrid
approach/models.
Top-down models
The model is deeply rooted in the stages model and making a clear distinction
between policy formulation and implementation. It adopted a notion that
policy implementation starts with a decision made centrally by policy makers
assuming causal link between policies and outcomes. It follows a prescriptive
approach that interprets policy as input and implementation as output
disregarding the impact of street-level bureaucracy (Hill, 2005; Pulzl and Treib,
2007). During analysis, the street bureaucrats (Extension officers in the case of
MFP) were regarded as the key implementers of the intervention. Their
interpretations of policy in relation to the ideas of beneficiaries are important
during implementation.
Implementation in this model implies the establishment of adequate
bureaucratic procedures to ensure that policies are executed as accurately as
possible, reformulating dependency theory as actors are categorized into
dominators and dominated, ignoring the agency of the ‘dominated’. The
dominated is simply treated as passive victims of the development process.
Through interface analysis I traced the role played by beneficiaries of the
intervention starting at formulation until its implementation.
This approach fails to examine how policy is socially produced and
transformed at different stages of implementation, as it follows linear process of
policy formulation and implementation. Similarly, it fails to providing insights
into the relationship between policy and practice (van Castel and Nuijten, 2001;
van Castel, 2005). Policies developed based on this approach are usually
ambitious as they are not aligned with the felt needs and interests of the people
whose development is aimed at. Intuition often provide key parameters as
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stakeholders rarely engaged hence perceived as rational problem solving
instrument. MFP intervention analysis was subjected to the perspectives
adopted by this model.
Bottom-up approach
Bottom-up approach starts by identifying the networks of actors involved in
the actual policy delivery and reject the notion of centrally defined policies and
implementers expected to strictly stick to the procedures. During intervention
analysis street bureaucrats were seen to be much nearer to the real problems
than central policy makers, and were regarded as key actors in policy process
(Pulzl and Treib, 2007). Key stakeholders were perceived as heterogeneous,
interwoven in a web of networks and power relations hence policy is seen as a
course of action, part of on-going process of negotiation and bargaining
between multiple actors over time emphasizing agency of different actors
across multiple interfaces. The key issue here is the analysis of practitioners and
their day-to-day dealings with policy issues.
In this stance implementation is seen as an arena of struggles where actors
negotiate and manipulate each other at the different interfaces. It is in this
battlefield that struggles over social meanings and practices takes place. Such
battles are not confined to the local scene or framed by specific institutions, nor
involving only interactions between beneficiaries and developers. They
embrace a wide range of social actors committed to different livelihoods
strategies, cultural interests and political trajectories. Externally designed and
planned interventions that work with standardized solutions are simple unable
to build upon local knowledge and experience (Hebinck et al., 2001; Long, 2001)
Hybrid models
These models blended elements of both top-down and bottom-up theories
rejecting the stage heuristic of policy process, emphasis the role of policy
learning and importance of extraneous social and economic conditions that may
impact on the policy-making (Pulzl and Treib, 2007; Tilbury, 2007).
Several policy scholars (see below) were concerned with the widening gap
between the needs of policy makers and policy researcher’s output as policy
makers often express frustrations with relevance of findings of technocratic
policy analysis.
Fischer and Forester (1993) explored the role of argumentative approach in
policy analysis. It starts from recognition that multiple perspectives are
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involved in the interpretation and understanding of social and political reality
and competing definitions of policy problems. Furthermore, it emphasizes the
citizen participation including examination of ways in which actor’s interests
are discursively constructed as well as how they come to hold specific interests.
This situates policy argument in the context of practice (Hill, 2005). One of my
focal points in this thesis is to see what influences stakeholders outside
Government circles had in formulating and implementation of the intervention
especially the beneficiaries.
Hajer and Wagenaar (2003) claim that an interpretive, deliberative approach to
policy analysis will lead on the understanding of how societies can be
organized and managed: a fit between a conception of science and knowledge
on the one hand and the nature of political organization on the other. Mutual
construction of scientific knowledge is emphasized where continuous
interaction occurs to get social meaning of knowledge.
Van Castel and Nuijten (2001) proposed ‘Practice Approach’, where policy
development and implementation is not viewed as the outcome of a rational,
linear process but as embedded practices directed by negotiations and networks
that cross-cut formal institutional boundary guided by national and
international politics
Under these hybrid approaches, implementation is seen as an evolutionary
process in which programmes are constantly reshaped and redefined, embraces
the notion that policy inputs will almost inevitable be changed in the course of
their execution (Wildavsky, 1978 cited in Fisher et al, 2007). Implementers are
seen as political actors in their own right expected and able to engaged central
authorities in negotiations throughout the policy process. Transformation of
policy goals into action is seen dependent upon the interaction of multitudes of
actors with separate interest and strategies hence policy networks are
imperative to give more weight to processes of coordination and collaboration
among separate but mutual dependent actors.
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2.4. An actor-oriented perspective of an intervention
Critical analysis of policy and intervention process requires deconstruction of
the notion of planned development by challenging its theoretical conceptions,
time-space notion and normative assumptions.
Under the frame of ‘Multiple reality’ policy interventions are not viewed as the
outcome of a rational, linear process but as embedded practices directed by
negotiations and networks that cross-cut formal institutional boundary.
Negotiations are seen as involving multiple levels, values and realities ranging
from diverse local patterns of organization, thus representing a complex
scenario about human needs and desires, organization capabilities, power
relations, skills and knowledge and the clash of different ways of ordering the
world (Long, 2001). Anchoring interventions on the notion that understands
knowledge to be a product of interaction among competing interpretations of a
policy problem, attention is paid to the actors that are involved, the space in
which the action takes place, the kind of structure of the negotiations, the
division of roles and techniques that are used. Thus, ideas, interests and beliefs
are integrated into a theoretical framework without subordinating them to the
needs of instrumental rationality or strategic action. Knowledge is seen as
socially constructed phenomenon (Fischer, 2003; Keeley and Scoones, 2003).
Adopting this stance, intervention is seen as an arena of struggles, implies a
clear epistemological standpoint by acknowledging the existence of multiple
social realities. All societies contain within them a repertoire of different styles,
cultural forms, and rationalities members utilize in their search for order and
meaning, thus agency lies at the heart of intervention analysis. It is essential to
looking at how actors individually or in a network process social experiences
and devise ways of coping with life under circumstances created by the
intervention. It is important to take account of the ways in which social actors
attribute social meaning to particular events and ideas and action thereof. These
considerations confirm a need to deconstruct the concept of ‘planned
intervention’ so as to get its fundamental meaning: as an ongoing, socially
constructed, negotiated, experimental and meaning-creating process, not simple
the execution of an already specified plan of action with expected behavioral
outcomes (Long, 2001).
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A more dynamic approach to the understanding of social change is needed
which stress the interplay and mutual determination of internal and external
factors and relationships and which recognize the central role played by human
action and consciousness: the ‘actor-oriented approach’. This approach stresses
the importance of giving weight on how actors shape development themselves.
Although actors are often limited in their choices by lack of critical resources,
they should not be seen as passive recipients or victims of planned change who
simple follow existing rules as actors can create room for maneuver and
neutralize interventions, imposed to them, through agency in order to
accommodate their livelihoods (Long, 2001; Hebinck et al., 2001).
Nowadays policy analysis is no longer about the invention of solution for
society but trying to assist in the discovery of new policy options and
formulation of compelling arguments hence policy analysis is practice-oriented
(Hajer and Wagenaar, 2003).
A policy and intervention analysis framework (see fig. 1 below) has been
developed and employed towards an understanding of policy intervention
formulation and implementation, which stresses the interplay and mutual
determination of development paths, recognizes the central role played by
human agency and consciousness.
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Fig. 1: Policy intervention analysis framework
Policy
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interface
analysis

Social
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Source: Self created
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interface
analysis

Implementation
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Stakeholder analysis conducted during the process of analysis assisted me to
differentiate and study stakeholders on the basis of their attributes to the
intervention focusing on the relative power and interest of each stakeholder, the
importance and influence they have, the multiple “hats” they might wear; and
the networks and coalitions to which they belong.
Interface analysis done during the analysis enabled me to understand how
dominant discourses in the areas where MFP was implemented were
transformed, endorsed or challenged (Long, 2001). It also enabled me to reflect
on the implications of knowledge, agency and power on the blending or
segregation of opposite discourses. Interface analysis guided my focus on the
intervention practices as shaped by the interactions among the various
participants4. Intervention practices reflect on the emergent forms of interaction,
practical strategies and types of discourse prevailed in specific cases. Therefore
it contributed to my understanding of how processes of planned intervention
enter the lifeworlds of the individuals and groups affected by MFP intervention
and internalized to form resources and / or constraints of their livelihood
strategies. In this way interface analysis helps to deconstruct the concept of
planned interventions so as to get its fundamental meaning: an ongoing,
socially constructed and negotiated process.

2.5. Problem Statement and research questions
In South Africa there is a legacy of discrepancy between policy and practice,
between the stated objectives of the government plans and their actual
implementation (Hendricks, 1989). Policy-makers and development planners in
the Eastern Cape Province of South Africa during apartheid era have attempted
to promote social and economic reforms in developing societies with relatively
little knowledge of the conditions they were seeking to transform. Even today
policy makers in the Province still believe that complex socio-economic
problems could be identified and understood through systemic analysis and
would generate best policy alternative that will respond adequately to human
needs and development (Rondinelli, 1995). They ignore the fact that throughout
the policy process social actors exercise some kind of power or room to
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manoeuvre, even if subjected to subordination (Giddens, 1984 cited in Long,
2001).
The technocratic5 approach usually culminates into a dichotomy of theory and
practice in policy process: one of the contested attributes to the failures of
planned interventions. The establishment of MFP in 2003 as an intervention
towards reviving rural economy in the EC enticed me to look at how MFP was
formulated and implemented as a policy instrument in achieving planned
goals.
The key research question, then, underpinning this study is: How MFP has
evolved as a ‘Planned Policy Intervention’ towards enhancing agricultural development
and social change in the Eastern Cape Province?
Specific research questions are as follows:• What informed designers of MFP in conceiving the policy of the
intervention?
• How MFP designed and implemented at grassroots level?
• How interfaces throughout an intervention process shaped emergent
practices?
2.6 Aims and Objectives
As an intervention is seen as an on-going transformational process that is
constantly reshaped by its own internal organizational and political dynamics,
the aim of the thesis is to contribute in the development and implementation of
socio-economic strategies by analyzing the process by which the external
interventions (MFP) enter the life-worlds of individuals and groups affected
and become internalized to form part of the resources and / or constraints of
social strategies and development.
Hence specific objectives are: Explore agrarian transformation during and after colonial era
 Analyze the policy process of MFP as an intervention
 Examine alternative routes in crafting development interventions.

5

Technocracy is understood as the application of technical knowledge expertise, techniques and methods
to problem solving.

21

2.7 Research Process

2.7.1. Rationale for the case study
The study concentrated at three projects (cases) all situated within Amathole
District Municipality (ADM) in the Eastern Cape Province of South Africa.
Historically, the Province is an amalgamation of two former Bantustans and a
portion of former Republic of South Africa (RSA). ADM is the only district
municipality comprised of all these territorial zones hence perceived and
chosen as a representative research site. Secondly, when the political head of
the Provincial Department of Agriculture proclaimed ‘Green Revolution’ as a
strategy to implement policy in the Eastern Cape, ADM was pronounced as the
pilot area for the strategy, therefore ADM is the principal delivery site in the
EC.

2.7.2 Methodology
An actor-oriented approach claims that different social forms may develop
under the same or similar structural circumstances (due to variation in the way
in which actors attempt to come to grips with the situation they face). During
analysis it was imperative for me to identify and characterize differing actor
practices, strategies and rationales, the conditions under which they arise and
interlocked, and configuration of knowledge and power that developed out of
these complex processes of negotiations (Long, 2001). The task warranted me to
employ a clinical case study research design to achieve idiographic
explanations of each case (de Vaus 2001).
Case selection
The intervention was implemented throughout the province of EC. To select a
case(s) I decided to conduct preliminary interviews based on a criterion
informed by perceived important characteristics for establishment of MFP
intervention. These are geographical location of projects, land tenure and
labour arrangements. The provincial coordinator of MFP assisted me with the
profile of all projects in the province. I conducted preliminary interviews on
projects of interest. Subsequently three projects (cases) were selected with the
intention to build a full picture of the phenomenon. Cases selected are
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Ngxakagxa from former Transkei homeland, Majali from defunct Ciskei
homeland and Ndakana Farm from former Republic of South Africa (RSA), all
within ADM. Cases were selected sequentially as the researcher believes that
communities are not homogeneous. Cases after the first one were informed by
peculiarities found in the precursor case.
Sampling
Purposive or focused sampling both at case selection level and at data source’s
level was conducted focusing on cases having maximum differences with
regard to important characteristics, in this instance, geographical location, land
tenure and labour arrangements.
Data collection
Qualitative research methods were chosen as Neuman (2000) argue that they
tend to be rich in detail, sensitive to context, and capable of showing complex
processes or sequences of social life. A series of interviews ranged from openended to semi and structured, depending on the nature of data required, for
both individuals and groups were used.
Data collection was done through structured and unstructured questionnaires
focusing both on primary stakeholders (PDA officials, project members, input
suppliers, mechanization contractors and mentors) and secondary stakeholders
(farmers associations, councilors, community members and other Government
Departments). Policy makers (Senior Manager: Strategic Planning, Senior
Manager: Coordination of MFP) including the pioneer of MFP who was a
General Manager: Technical services in PDA were engaged first through an
informal interview and followed by a structured questionnaires. Extension
officers responsible for facilitating MFP at three sites selected were also
interviewed through structured questionnaires. All project members (58
members) from three cases were interviewed through structured questionnaires
and information verified through their executive committees. Secondary
stakeholders were interviewed using both open ended and structured
questionnaires. Triangulation and focus groups were used to verify the
information.
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Analysis
A framework developed to guide the analysis of MFP intervention (see fig. 1)
was used throughout the process. The analysis was focusing on the intervention
practices as shaped by interactions among various participants. Therefore
stakeholder analysis was a decisive step to start with. After the selection
process of cases (projects) I visited selected projects for soliciting information
about who are the partners in the implementation of the intervention. When
visiting projects, an EO was always around me for confirming the information
about stakeholders. I also consulted the provincial coordinator of the
intervention to get a broader picture of stakeholders involved in the
implementation. Stakeholder analysis assisted me to differentiate and study
stakeholders on the basis of their attributes to the intervention focusing on the
relative power and interest of each stakeholder, the importance and influence
they have, the multiple “hats” they might wear; and the networks and
coalitions to which they belong.
Interface analysis done enabled me to understand how dominant discourses in
the areas where MFP was implemented were transformed, endorsed or
challenged. Fortunately for me data collection was done between September
and December, a busy period for MFP as it was a growing season6 for summer
crops. I attended provincial meetings where representatives from various
projects were briefed about proceedings of the season by PDA officials.
Furthermore I attended numerous meetings between service providers (input
suppliers, tractor contractors, mentors) and project members. During these
meetings issues concerning the intervention were debated at length. It is during
these meeting were issues were contested, transformed or endorsed. I made
follow up with some individuals on interesting and controversial issues to get
more information. Interface analysis contributed to my understanding of how
processes of planned intervention enter the lifeworlds of the individuals and
groups affected by MFP intervention and internalized to form resources and /
or constraints of their livelihood strategies. Interface analysis helped me to
deconstruct the concept of planned interventions so as to get its fundamental
meaning: an ongoing, socially constructed and negotiated process.

6

The season for growing summer crops in South Africa is September to March.
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As the goal of a case study analysis is theoretical generalization (de Vaus, 2001),
qualitative data from each case was analyzed and synthesized to get the full
picture of the phenomenon based on the explanation best fits the facts of each
case. Then data from cases is compared and synchronized towards arriving at
theory generalization guided by the analysis framework developed (see fig 1).
Having diagnosed the nature or cause of the situation, the researcher will reflect
on possible alternative routes that might be followed in crafting interventions.
2.8 Limitations of the study
As the researcher is currently an employee of the Provincial Department of
Agriculture (PDA), some respondents from the department especially policymakers and planners tend to be defensive over the whole programme and some
information clips were deliberately hidden away including bonuses received by
mentors.
Being an employee of the department, most actors would raise their concerns
about the programme for immediate action. Under such circumstances, the
researcher had to take pain and time to explaining his role as a researcher, as
well as how the research would feed into broader policy formulation processes.
At times some of the participants become reluctant to participate as they need
urgent attention to their problems.
Record keeping at individual project member level is lacking as most project
members always refer me to the executive committee of the project for details.
This means that the researcher should be very careful when synthesizing
quantitative data from participants. Triangulation had to be considered.
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CHAPTER 3: AGRARIAN DEVELOPMENT IN THE EASTERN CAPE
PROVINCE

3.1. Introduction
The chapter traces agrarian development in South Africa since the discovery of
minerals till to-date. Analysis has been done through a timeline; events
reflected chronologically starting at the ‘aftermath of minerals’ (1867-1948),
‘apartheid era’ (1948-1994) and ‘the age of hope’ (1994- to-date). It also traces
the circumstances that led to unabated socio-economic situation prompted
establishment of MFP as an intervention in the EC of South Africa.

3.2 Historical overview
No other continent suffered as much destruction of its social fabric through
foreign imperial domination as did Africa, as different colonial powers left
behind different forms and traditions of public administration and
management. In South Africa, the first decisive step was the enactment of
Native Land Act of 1913 which set aside certain areas for African: the
‘Reserves’7 within the territory of South Africa. Africans were restricted in the
reserves with limited land, thereby creating a labour reservoir for modern
economy especially the mining sector (Shivji, 2005; Hendricks, 1989). South
African agriculture followed the same trend wherein a developed commercial
sector co-exists with a large number of subsistence (communal) farms. Farms
are run predominately by white farmers in the commercial sector and black
farmers in the subsistence sector. Land and agriculture policies emphasized
contrast between white commercial and black subsistence farming sectors,
based on wide differences in land-holding patterns, output and efficiency
(Lipton and Lipton, 1994; Kirsten and Vick, 2003).
Mineral revolution in the late nineteenth century had a profound effect on the
nature of agrarian economy. It stimulated an enormous demand for land as
many Africans enter land market and demand for agricultural commodities
7

Reserves were areas delineated under Native Land Act of 1913 specifically to be inhabited by Africans.
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increased, thus intensifying settler pressure to African land. It is during this
period that native reserves showed signs of agrarian degeneration and
transformation into rural slums. Areas that have been able to provide
themselves and export foodstuffs during favourable seasons were being
reduced to a state of precarious self-reliance. Consequently, native reserves
took on a new significance as reservoirs of migrant labour mostly by men,
leaving agriculture in the hands of women (Bundy, 1988).
The democratic era of South Africa facilitated agricultural policy that enshrined
fundamental social and economic transformation by, amongst other strategies,
developing a new class of black farmers integrated into a market economy. The
strength for transformation is based on the assumption that small-holder
farming is still an impoverished sector, dominated by low-input, labourintensive production but with enormous potential to drive economic prospects
of the reserves. Small-holder farmers are perceived as potentially competitive in
certain activities and, with proactive policy support; these opportunities could
be developed into ‘viable niches’ for a future smallholder sector (Agriculture
policy in South Africa, 1998; Kirsten and Zyl, 1998).The immediate challenge is
how the large number of dispossessed African rural inhabitants could be
assisted in fighting the twin socio-economic ills of poverty and unemployment
and establishes viable rural livelihoods.

3. 3 Agrarian development trends in the Eastern Cape Province: Study area

3.3.1. Basic facts
The Eastern Cape (EC) is one of the nine Provinces of South Africa, located in
the south-east of the country along the Indian Ocean seaboard, endowed with
natural resources to produce a wide range of agricultural commodities (see fig
2).
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Fig 2: Map of RSA

In the twentieth century, under policies of segregation and apartheid, the EC
was divided territorially into zones of ‘white’ occupation and the native
reserves (homelands or Bantustans) of Transkei and Ciskei, which for a time
achieved the status of ‘independent republics’8. The bigger part of the Eastern
Cape is made up of former homelands of Transkei and Ciskei that are linked
directly to the historical underdevelopment during ‘independence’ era. Some
65% of the province’s 6.9-million people live in rural areas and two thirds of the
population lives in the ex-homeland areas of the Transkei and Ciskei (Lahiff,
2002; Punt et al., 2005).
The transition of South Africa to democracy in 1994 facilitated amalgamation of
two independent homelands into the current Eastern Cape Province (Perret at
al, 2002).

8
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3.3.2. Aftermath of ‘mineral discovery’ (1867- 1948)
The mineral discovery of diamonds in 1867 and gold in 1880 in South Africa
had a profound impact on the agricultural sector. On one hand created an
opportunity for rapid spread of peasant production. By 1875, in Victoria East,
an archetypical Ciskei district, African peasants sold to traders in Alice animal
and grain products worth over £19, 000, hence the then Civil Commissioner
Percy Nightingale conceded indicating that Africans are unfairly charged with
indolence. Furthermore, Africans in the Cape and other parts of South Africa
entered the land market as purchasers. An example is the Ngqika Chief Oba
and a few hundreds of his followers had paid £2 000 for a farm on the banks of
the Keiskamma river (Bundy, 1988). On the other hand, it perpetuated further
oppression as ‘engineers’ of colonialism envisaged a class formation and
differentiation among African agriculturalists that would lead to the emergence
of a class of black farmers hence the colonial Government enacted and
promulgated the notorious Native Lands Act No.27 of 1913. This piece of
legislation denied Africans access to white-owned land and further intensifying
control over various forms of squatting, bolstering earlier sets of legislations
(Cape Act No. 25 of 1894) promulgated a principle of one-plot-one-man. The
principle of one-man-one-plot, the closing of free market on land trade and
limit on the size all serve the purpose of preventing the rise of a class of black
farmers. Therefore, it was evident that the desire to reduce competition by
peasant producers was one of the motives behind the enactment of the act No.
27 of 1913 (Bundy, 1988; Hebinck and van Averbeke, 2007).
Reservation of land for white people was the first decisive step in entrenching
dualism in the South African economic landscape, as land allocation was
removed from the market mechanism and made a political factor. This policy
was bolstered by diverting state funds to white farming community
strengthening commercialization of their farming sector, and stimulating
economic conditions that encouraged white farmers to abandon the practice of
keeping peasant squatters on their farms. The flow of production factors
virtually curtail African farmers and directed to white commercial farmers
(Niewenhuysen, 1966; Madavo, 1971)
Peasant production in the 1890s showed signs of strain and more pronounced
after 1900. The majority of rural African homesteads lost their ability to
maintain a rural lifestyle based essentially on agriculture, causing increased
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number of peasants to accept wage labour and some left the land completely. A
depressing body of evidence reflected the nature and extent of
underdevelopment in the reserves particularly the Transkei and Ciskei was
appalling. Reserves were characterized by malnutrition resulting in infant
mortality, social dislocation expressed in divorce, child illegitimacy,
prostitution and crime, falling land productivity due to erosion and desiccation,
all point direction to the deterioration of the reserves. For example, in 1936 the
death rate in the reserve areas was 40 per cent higher than there had been in
1921. The increase in death was largely attributed to diseases associated with
malnutrition and personal poverty (Bundy, 1988).
Studies based upon Transkei data during the 1930s strongly suggested that
agriculture was stagnant or in the decline. Bundy (1988) attributed three
mutually reinforcing factors: scarcity of resources and heightened competition
for them, falling yields and migrant labour. The pressure on land had been
aggravated by the impact of monetary economy. Combination of these factors
led to extensive cultivation without following proper planning system. Lands in
the past that were considered unsuitable for cultivation have been ploughed
and old homestead sites have been allotted as fields. On the other hand migrant
labour patterns indicated depletion of the agricultural work force as about 54
per cent of adult male population of the reserve were absent according to 1936
census. Westcott (1976) in a survey conducted in 1971/72 in Tsolo district of
Transkei suggested a strong correlation between a man at home and high
output from agriculture (Niewenhuysen, 1966; Westcott, 1976 cited in Beinart,
1992).
The pattern of livestock farming, especially the numbers, was fluctuating.
According to Beinart (1992) cattle ownership in Transkei peaked in the late
1920s and again in the late 1930s, at around 1.75 million. Sheep and goats
followed the same trend. The reason for the peak is associated with relative
good pasture after the massive loss of livestock from ‘East Coast’ fever and the
dipping programme followed by stock owners. In the early 1930s a sharp
decline in numbers was experienced due to devastating droughts and stabilized
at 1.2 million at around 1951.
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The annual average of maize by African reserves and mission lands during the
period 1921-1930 was 640 million lb, for the period 1931-1939 it was 490 million
lb, showing a continuous decline in maize production. In the Transkei alone,
the production of grain was estimated to have declined by about 25 per cent
during the 1930s hence between 1939 and 1942 had imported about 13 per cent
of its total requirements pre annum (Roux, 1949 cited in Bundy, 1988).

3.3.3. Apartheid era (1948-1994)
A series of commissions appointed by the state acknowledged a need for
integration of economic development of the ‘reserves’. Afrikaner nationals
called for an alternative policy as the recommendations from these commissions
would imperil the Afrikaner nation. Apartheid system was introduced focusing
on territorial separation between the races and further divides Africans into
groups each consolidated ethnically and territorial into, the so called
‘homelands’ (Niewenhuysen, 1966; Madavo, 1971).The supreme goal of the
policy was white survival with a strong filter between the reserves and modern
economy to check African urbanization hence Madavo (1971:23) puts it
courteously: “Theoretically, apartheid created a plethora of Reserve ‘States’ tied
politically to the modern economy via a colonial cord and economically via a migratory
labour”.
To intensify apartheid policy, the government appointed a commission
(Tomlinson commission) to workout a detailed application of apartheid system,
a blueprint for the reserves development. The Tomlinson commission
recommended a sustained development of reserves on a large scale. It
recommended a reform of the communal land tenure system, emphasizing that
only those Africans who display a firm interest in earning a livelihood from
farming should be entitled to an arable allotments equivalent to an Economic
Farm Unit9 (Hendricks, 1989). The commission postulated that fifty one percent
(51%) of the 1951 population would remain in agriculture as full time farmers
and the other half were to be absorbed into secondary and tertiary industries.
Means of concentrating land-holding and creating an ‘agricultural class’ should
be through the sale of both arable and grazing land to Africans under the
system of title deeds (Madavo, 1971; Niewenhuysen, 1966; Hendricks, 1989).
9

The amount of land considered necessary to provide gross income of $57, regarded as income to sustain
African family needs in 1950s in different agricultural zone.
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The Nationalist Government refused to transform communal land tenure
arrangements into individual tenure. The government postulated that giving an
African land rights might create a class of black land owners and compete with
white farmers, therefore land-holding for African should remain the distorted
system of communal tenure (Hendricks, 1989; Bundy, 1988; Madavo, 1971;
Niewenhuysen, 1966).
The Promotion of Self-Government Act (No. 46) of 1959 that lead to
establishment of the ‘homelands’ which received nominal ‘independence’ in the
1970’s and 1980’s put more pressure on land. Agriculture remained marginal,
restricted by limited capital investment and policy introduced by Leaders of
homeland. For example, in 1977 the Transkei government imposed a radical tax
upon livestock. Livestock owners were expected to pay a levy of R2 (about £130) for each sheep and goat, and R10 (about £6-50) for each donkey and a head
of cattle (Bundy, 1988).
During the 1980s cattle population was about 1.5 million owned by only 50 per
cent of the population (Beinart, 1992). Although Transkei appeared to have
relatively high number of cattle, its contribution to cash economy is
comparatively small due to poor quality, exacerbated by inadequate marketing
strategies hence the majority serves local needs including draught power, bridewealth, and traditional rituals. The average cattle ownership was six head of
cattle per household which is below the minimum requirement to satisfy
household requirement in the 1980s (Bembridge, 1987; Phillips-Howard, 1997).
Maize production also appears to be in the decline with variation year to year
depending on climatic conditions. Arable land available in the homelands
(Transkei and Ciskei) in early 1980s averaged only at 1,3 ha per household,
compared to 4,3 ha per household elsewhere in South Africa with yields six to
seven times higher (Bembridge, 1986).In year 1974, about 2, 8 million bags of
maize were imported while only 1.2 million bags produced locally and only 8. 4
per cent of the surveyed households regularly produced sufficient food to feed
the members of the household. These findings reflect on how deep population
in the reserves was trapped in poverty and meager contribution on agriculture
towards food security (Leeuwenberg, 1977 cited in Bundy, 1988:229). The trend
was contrary with commercial maize producers in white areas of South Africa
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wherein agriculture is supported and subsidized by the state. Between 1948 and
1968 the production of maize in Bantustans fell from 3,8 million bags to 3,7
million bags while in the white areas rose from 30,4 to 105,2 million bags
(Bundy, 1988:229).
South African agricultural policy emphatically changed starting late 1970s as
the financial sector was extensively liberalized resulting in exchange rate
weakened and interest rates increased. This culminated to financial sector
reforms that changed reserve requirements of banking sector making it
impossible for the Land Bank to continue subsidizing farmer’s interest rates.
Controls over labour movements in the mid-1980s were lifted and considerable
microeconomic deregulation took place, leading to a significant increase in
activity in the informal economy especially informal marketing of farm produce
in the urban areas. During this period the marketing act was also reconsidered
towards deregulation and liberalization where marketing control schemes and
some quotas were abolished. The motivation behind implementing this process
was to decrease the scope for micro-management in most of the sub sectors in
agriculture within domestic market as the country was still isolation from the
world market because of its apartheid system (Kirsten 1991; Kirsten and Vink,
2002).
A wide range of reforms liberalizing domestic and foreign trade and lowering
support to agriculture were implemented in the early 1990s resulting to
substantial economic and financial pressure on commercial agriculture. Farmers
had to adapt their production and investment decisions to current market and
economic developments (OECD, 2006)
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3.3.4. The age of hope – the ‘new’ democratic South Africa
The democratic elections and the lifting of international economic sanctions
broadened the way for market liberalization, with the underlying principle of
bringing the previously excluded black community into the mainstream
economy through job creation and entrepreneurship. The overall results of
reforms have been positive, with notable but questionable progress in
redressing past injustices. This is reflected on South African society as
experiencing many challenges, including widespread unemployment and
poverty, a large unskilled work force excluded from the formal economy, a
significant level of crime and a high prevalence of HIV/AIDS (Kirsten and Vink
2002; OECD, 1996)
In 1996 the African National Congress10 (ANC) led government in South Africa
adopted a neo-liberal Growth, Employment and Redistribution (GEAR) policy
framework in order to speed up economic growth and development in the
country. The main aim of GEAR was to attract greater volumes of direct foreign
investment to instigate national economic growth rate that would boost exports
and create more jobs in the light of predicament faced South Africa. Neo-liberal
development discourse adopted by South African Government is attributed to
the lacuna of socio-economic ills of poverty and unemployment in the country
today (Bank and Minkley, 2005; Levin and Weiner, 1993).
The withdrawal of National Party from the Government of National Unity in
1996 marks the real start of transformation of agricultural sector in South
Africa. Subsequent to this era, important policy initiatives took place including
institutional restructuring in the public sector, trade and labour market policy
and land reform. Key institutions (Development Bank, Land Bank, Agricultural
Research Council, Regional Land Affairs offices and Development corporations
in the homelands) mandated to support the agricultural sector undergone
substantial transformation as were believed to be closely aligned with apartheid
policies, thereby realigning them to a new mandate in support of development
priorities of the new government ( Van Zyl et al, 2001).

10

African National Congress is the leading party in South African Government since 1994.
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The main focus in trade policies were the replacement of direct controls over
imports by tariffs, which were set below the rates bound in the World Trade
Organization (WTO), and the elimination of state controls over exports. The
average import tariff level was lowered by one-third between 1994 and 1999.
The new trade arrangements improved access to foreign markets for farmers
but also introduced greater exposure to external competition with international
markets with subsidized products from developed economies (Jacobs et al,
2008; OECD, 1996).
In 1997, Department of Land affairs completed the process of land reform
policy design with the aim of bringing about more equitable distribution
among the different population groups and to improve livelihoods through
three initiatives, land restitution, land distribution and land tenure reform
(Cousins, 2007; Kirsten and Vink 2002).The policy pave way in repealing major
apartheid land legislations while agrarian property rights and social relations
leave much to be desired. Hence Cousins (2007) argue that agrarian
transformation must go beyond land question and aim to restructure rural
economic space, property regimes and socio-political relations in order to
expand opportunities for multiple livelihood strategies.
It is only 2006 when Communal Land Rights Act of 2004 was passed to address
the legal insecurity of people’s land rights in communal areas although even
this legislation is highly contested by the tribal authorities established through
Bantu Authorities Act of 1951 (Cousins, 2007; Niewenhuysen, 1966).
The most challenging problem of a land reform is the alignment of postsettlement programme of Department of Agriculture with land reform projects
of Department of Land Affairs. Uninformed and inadequate resources have
been deployed so far in these restored or distributed land projects. Looking at a
bigger picture, the problem of land reform has been gradual and modest
redistribution of land through consensual, market-based methods aiming at
creation of a class of commercial farmers shifting from the original aim of
redressing the imbalances of the past, hence only 4.1 % of land distributed by
July 2006 (Cousins, 2007).
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Theoretical foundations
In recent years much interest has been shown in self-reliant and 'bottom-up'
rural development strategies in the light of the failure of numerous, large-scale,
top-down schemes. This is because development strategies implemented
through a top-down approach have often alienated and marginalized the very
people whom such strategies were meant to help. The limited success achieved
by these initiatives has encouraged a re-evaluation of centrally-driven
approaches and an investigation of the dynamics of indigenous decisionmaking and innovation. (Nel et al, 1993)
Agendas for ‘alternative development’ especially in rural areas should involve
arguments for indigenous, traditional, agro-ecological, self-sustaining, and
locally controlled forms of social change. Alternative development needs
neither to be purely indigenous nor wholly technical, as in many cases such
options may not be viable and sustainable. In some instances, these alternative
agendas do not reflect the perspectives of peasants and their local organizations
as they compose their own strategies of agricultural and rural development
hence concept of ‘indigenous technical knowledge’ (ITK) comes into play as a
dynamic response to changing contexts constructed through farmer’s practices
as situated agents. While agrarian modernization has led to the erosion of some
indigenous cultures, it depends on how the rural poor are able to incorporate
and use this modernization (Adams, 1990; Bebbington, 1993)
As agrarian reform and specifically the development of Black farmers is
considered a key driver to economic development and poverty reduction in
rural areas of the EC, policies should address problems faced by black farmers
and resource-poor farmers in particular. Therefore policy agenda should focus
on rural development strategies oriented to establish security-net for previously
disadvantaged communities (Agricultural policty1998, Jacobs et al, 2008). On
the other hand, Long (2001:38) cautioned policy makers arguing: “Agrarian
development is not limited to intervention practices. It is potentially omnipresent in the
countryside, and where it does not manifest itself as relatively autonomous, diversified
and dynamic process, this is probably because it has become impeded in someway, and
one of the mechanism by which this occurs is through intervention itself”.
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The perception that agriculture is the cornerstone of rural economy is captured
in the philosophy of the ‘new’ Provincial Member of Executive Council (MEC)11
of Agriculture in the EC as he argued that ‘Agriculture is not just an economic
activity, it is, as well, and perhaps more critically, a social process’.
When the MEC joined the Department in 2004, he established a ‘Six Peg’ policy
framework through an interactive process with stakeholders in the Province.
This process culminated into a pronouncement of a ‘Green Revolution’
approach for implementing this framework based on five principles:
stakeholder mobilization, institutional arrangements, participatory planning
and implementation and sustainable development. This approach is used as a
vehicle to design and implement policy interventions in a form of programmes
and projects (see fig 4).The approach adopted by the MEC is perceived as an
attempt to offset continuities in development discourse in the EC characterized
with rational, linear planning. Hence the researcher is also interested to analyze
whether MFP, as a planned intervention is aligned to this approach.
Agriculture as an engine to stimulate rural economy
Poverty and unemployment in South Africa are often rural phenomena, given
the fact that more than 65% of the rural inhabitants are linked to rural areas.
Research findings are also suggesting that African rural dwellers throughout
sub-Saharan Africa deeply value the pursuit of farming activities as food selfprovisioning is gaining importance against a backdrop of food price inflation
and increasing cash needs (Bryceson, 2000).
An important question in the debate regarding rural development has been the
relationship between agriculture and the rural economy. At the macroeconomic level, growth in agriculture has been consistently shown to be more
beneficial to the poor than growth in other sectors. Furthermore, analysis
reveals that increasing agricultural productivity has probably been the single
most important factor in determining the speed and extent of poverty reduction
during the past four decades. Thus, agricultural productivity improvements
should be both pro-poor and pro-growth (DFID, 2001). Block (1999:242) argued
that: “For the developing countries, growth is dependent on increases in agricultural
productivity, as growth process is driven by the development of the agricultural sector.
11

MEC is the political head of the provincial government department in South Africa.
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The fact that agriculture comprises over half of the Ethiopian GDP suggests that
agriculture's direct impact on economic growth (or the lack of economic growth) is
substantial. In the long run, however, agriculture's indirect contributions to economic
growth through its catalytic effect on non-agricultural growth may be of even greater
importance”.
There is ample theoretical support and empirical evidence that suggests that
agriculture is pro-poor, and that growth based on the expansion of the sector is
pro-poor growth. Anriquez and Stamoulis (2007) argued that agricultural
growth helps poverty alleviation through directly increasing the income/own
consumption of small farmers and indirectly by reducing food prices,
increasing the income generated by the non-farm rural economy and by raising
employment and wages of the unskilled.
Although in many developing countries agricultural production is an important
contributor to the economy, employment and poverty reduction, in 2006 South
Africa’s contribution of the agriculture, forestry and fishing sector was only
2.1% of the Gross Domestic Product in 2006 (Stats SA, 2006), far below other
sectors.However, agriculture remains an important livelihoods component as it
has a dual role in livelihoods strategies, providing a buffer against poverty for
the poorest, while also being used as a wealth creation strategy in households
with higher-end incomes (Misselhorn et al., 2007). This understanding is traced
back in the 1970’s in Tsolo district (Transkei area) when Westcott established a
correlation between wage income and agricultural output concluding that those
with higher income from other sources cultivate bigger land hence higher
yields although not significant (Beinart, 1992).
In the Eastern Cape Province, more than one third of households (539,473 or
37.5%) are involved in home production for household consumption (HPHC),
well above the national average of 19.3. When combining households in own
production and agricultural employment, 42.8% in the Eastern Cape can
broadly be defined as agricultural households province (Punt et al., 2005).
Therefore, agricultural production has an impact on food availability at the
local level, particularly for those households who supplement their food
supplies with their own agricultural production (Du Toit and Neves, 2007). An
important consideration relating to agriculture and food security is the
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shrinking number of the rural poor engaged in agricultural production for a
number of reasons. One of the reasons is that many of the rural poor tend to
migrate to urban areas in search of better jobs and livelihoods. Together with
the historical and demographic consequences of apartheid, the net effect of
rural out-migration is that South Africa’s rural population is becoming more
concentrated in dense semi-rural and urban informal settlements, where
agriculture activity is decreasing or impossible (Aliber et al, 2005). The observed
shrinkage in agricultural production in the small-scale and subsistence farming
sector, together with the data that confirms the extent of reliance on food
purchase even in rural areas (See Fig 3), suggests that a strategy to enhance
food security in South Africa based on a solely agricultural-economy focus is
inappropriate (Misselhorn et al., 2007).
Fig 3: Contribution of farming to household food availability
Contribution of Farming to Household Food Security
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Various strategies proposed to curb the situation include (1) an improvement in
rural infrastructure, with the aim of giving rural or resource-poor communities
better access to markets, transport, water and electricity etc, thereby stimulating
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entrepreneurship and (2) employment opportunities within agriculture for the
poor by creation of employment opportunities within the commercial farming
sector either by increasing employment levels or the creation of new business
opportunities for small farmers through a process of land restitution (Punt et
al., 2005).
In an attempt to address this lacuna, the Eastern Cape government responded
by launched a Provincial Growth and Development Plan (PGDP) in 2004,
identifying food security and agrarian transformation as a key strategy for
development. Hence the Provincial Department of Agriculture adopted
Massive Food Production (MFP) as its flagship programme which aims to
enhance food security and revival of rural economy.

3.4. Conclusions
The mineral revolution in South Africa had a profound effect on the nature of
agrarian economy. It created an opportunity for African farmers to enter the
land market as purchasers and thus triggered rapid spread of peasant
production. More jobs were created for Africans both in the farming and
industrial sectors. Extra income in a form of remittances increased investment
in agriculture by those who were left home working the land. On the other
hand, mineral revolution perpetuated further oppression on Africans.
Engineers of colonialism envisaged a class formation and differentiation among
African agriculturalists that would lead to the emergence of a class of black
farmers that will further compete with white farmers. The situation tempted the
then government to enact legislations that will retard development of African
farmers. One of the policies established enabled government institutions to
diverting state funds to white farming community thus strengthening
competition of the commercial white farming sector against African farming.
The flow of production factors virtually curtail African farmers and directed to
white commercial farmers.
Political changes across the globe triggered dramatically changes in South
African agricultural policy. A wide range of reforms liberalizing domestic and
foreign trade and lowering support to agriculture were implemented in the
early 1990s.
The genesis of democratic government and lifting of international economic
sanctions broadened the way for market liberalization, with the underlying
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principle of bringing the previously excluded black community into the
mainstream economy. Establishing MFP in the EC is one of the endeavours of
the government to create opportunities for new entrants into the agricultural
sector.
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CHAPTER 4: PLANNED INTERVENTIONS: A case of Massive Food
Production (MFP)

The chapter paints a picture of development environment on which MFP
intervention is based given the legacy of colonisation. It also brings to the fore
the origins of the concept of MFP and assumptions. It further gives a road map
on the design and implementation of the intervention.

4.1. Setting the scene
It is well known that de-peasentation and de-agrarianisation of Africans in
South Africa was engineered through segregation and apartheid policies as
early as 19th century, creating various unproductive spaces in the countryside.
The debate on land and agrarian policy is being conducted in an environment
of great ignorance regarding what is really happening on the ground. Policies
are suggested without real knowledge of what is actually going to be
restructured. Arguments for broad-based land reform and agricultural
development must take account of these realities and show how they can be
challenged for the better of the African farmers and rural dwellers (Levin and
Weiner, 1993; Cousins, 2007).
In the EC, the stance of developing policies without proper and detailed
consultation dates back to the old "betterment" planning scheme and other
reforms of 1930s, disrupting social relations amongst Africans: the cornerstone
of African livelihoods. Tractor Schemes and parastatals (TRACOR AND
ULIMOCOR in Transkei and Ciskei respectively) established during the
homeland era in the 1980s perpetuated the discrepancy of policy and practice as
policy-makers imposed technology as the superior farming practice over
traditional methods, marginalizing African culture of farming.
Although the Bantustan system was abolished prior to the democratic
transition, political emancipation has not changed the nature of economy in
these areas. Poverty is still rife amongst the blacks (Lahiff, 2005) and
institutional and physical infrastructure has remain as it was (Hebinck and van
Averbeke, 2007)
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The widespread recognition that rural poverty and unemployment is
worsening in the Eastern Cape has generated considerable scepticism within
the Province about the capacity of GEAR policy framework implemented
towards speeding up economic growth and poverty eradication. The concern
was strongly reflected in the work of the Provincial Growth Development
Strategy PGDP12 research team in 2003 by adopting ‘Agrarian Transformation’
as one of its pillars in support of the rural poor. Agrarian reform and
specifically the development of Black farmers, is considered as a key driver to
economic development and poverty reduction in rural areas (Bank 2005, ECPGUNDP, 2003). The PGDP advocated an agriculture-led growth strategy with a
strong emphasis on food production and poverty alleviation measures.
Provincial Department of Agriculture (PDA) established MFP in 2003 as an
intervention aligned with PGDP.

4.2. The concept of ‘Massive Food Production Programme’ (MFP)
The Provincial Department of Agriculture (PDA) has adopted MFP as a
flagship intervention programme to redress socio-economic ills of poverty and
unemployment. The objectives of the intervention are: increasing food
production particularly maize and other staple foods and the establishment of
rural entrepreneurs that would create employment accessible to rural poor.
Conditional grants will focus on facilitation of two schemes, a mechanization
scheme to access affordable funding to acquire mechanical equipment by
emerging contractors, and production scheme to access significant grant funds
for inputs for food production by aspiring farmers. For the rural mechanization
scheme, upon meeting requirements, local firms and or individuals from the
community will be assisted with soft loans (conditional grant) to buy tractors
and appropriate equipment to plough crop production lands on a contractual
basis between them and field owners. They are expected to repay the loan over
a period of six years (Memorandum to the Executive, 2002). For the production
scheme, farmers are expected to lodge application as an expression of interest in
the programme. Again, upon meeting minimum requirements, conditional
grant for production inputs (hybrid seeds, inorganic fertilizers, herbicides and
insecticides) including mechanization costs (ploughing, discing and planting
12

PGDP is a provincial strategy crafted to guide development and build the economy of the EC.
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and herbicide/insecticide application) is awarded. In the first year, grant covers
100 percent of the costs associated with producing 3 t /ha of maize from the
agglomerated land. In the second year of production, however, grant recipients
had to fund 25, in the third year 50, in the fourth year 75 and thereafter 100
percent of costs themselves.
Simultaneous implementation of the crop production scheme and the rural
mechanization is perceived to have immediate impact on the economies and
food security of the rural areas of the Eastern Cape Province. When fully
applied there will be 800 tractors with the associated equipment, active in
preparing 64 000 ha of crop land, with an estimated yield of 160 000 tons of
maize providing food for over 1,2 million people per annum, valued at R352
million. This is the base line from which further rapid development of the rural
areas can occur (Memorandum to the Executive, 2002)

4.3. Principles and assumptions of MFP
Sustainable development is a trans-disciplinary challenge that simultaneously
address social, economical and environmental issues over a period of time
hence encapsulates relationships between various sectors of the society. A
‘business as usual’ scenario in predicting development trends is flawed as
development interventions are expected to deal with many influences derived
from socio-cultural, economic and environmental settings which shape their
successes. Overemphasizing on economic transformation without due attention
on social, cultural and political ramifications is likely to have unanticipated
consequences. Key stakeholders and beneficiaries should be at the center of the
formulation and implementation of an intervention as they usually opt for
certain combinations and succession of activities depending on decision
environment (Erasmus et al., 2002; Smith et al., 1999).
In-depth interviews conducted with policy-makers and intervention designers
reflected on the assumptions and views guided conceptualization of MFP.
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4.3.1. Agriculture sector as a stimulant of rural economy
Agriculture in the EC is considered by decision makers as the key driver to
economic development and poverty alleviation in rural areas. The pioneer of
MFP who was the Chief Director in the PDA reflected on a provincial socioeconomic cluster13 meeting held in 2002 and says, “The Director-General in the
Province instructed the PDA to develop and lead a programme that will revive rural
economy based on agriculture”.
The call was supported by PGDP wherein agrarian transformation was adopted
as one of the pillars to drive Provincial growth and development: “The PGDP’s
analysis of the constraints and opportunities of the Eastern Cape suggest a strategic
approach to growth and development that will deal with: the spread and incidence of
poverty and unemployment; and the spatial inequality between different regions of the
Province. In developing the argument for a strategy framework, three options for
growth and development are considered:
• Continuing with the current emphasis on the manufacturing sector for growth.
• The viability of aggressive capital investment for growth and development.
• The importance of growing the agrarian economy for the poor” (PGDP, 2004-2014:
58)
During a State of the Province Address in 2004, the Premier pronounced and
says: “An integrated food security programme called - Massive Food Production, is
being intensified……………to address poverty in all its dimensions including hunger,
service poverty, income poverty and vulnerability. The programme is intended to
empower people in their respective localities to be active players in local economic
development, thereby transforming the agrarian economy’ (State of the Provincial
Address, 2004: 2).

13

Socio-economic cluster is comprised of provincial government department focusing on socio-economic
development in the province.
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4.3.2. Maize production as a catalyst to revive agricultural sector
Based on consumption trends in 2002 in the Province, the designers of the
intervention established that maize is the staple food at a consumption rate of
600 000 tons per annum. The designers perceive maize production as a catalyst
to trigger more agricultural activity given an analysis of agro-ecological zones
delineating 500 000 hectares of high potential agricultural land within
previously disadvantaged areas (homelands) of the Province. A Technical
Director for the Department of Agriculture when addressing the research team
on PGDP he says: “I am of the view that if Agriculture is developed to its full
potential, we can produce tons of maize, we can be the bread basket of certain parts of
South Africa” (PGDP, 2004: 9).
The policy makers decided to design a programme around commercial maize
production (Memorandum to the Executive, 2002)

4.3.3. Commercialization of agriculture
The concept document of MFP attributed numerous reasons why high potential
arable land in the EC is underutilized including the following:
-Inefficient

and ineffective production methods resulting in low yields

-Inability of the previously disadvantaged farmers to manage risk associated with
agricultural production;
-Lack of appropriate mechanization equipment;
-Lack of accessible production credit and / or financial mechanisms for crop
requirements and protection;
- -Preference for paid employment more than entrepreneurial agri-business;
-Rapid urbanization of rural communities;
-Lack of access to viable units of land for agricultural purposes by bona fide farmers
-Poor access to markets or market development for excess products;
-Lack of replicable, successful, agricultural systems, which can function within the
complexity of current rural urbanizing societies

Source: Memorandum to the Executive, 2002: 2).
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The technocratic approach used by the policy makers on the agricultural
production system employed by farming community in the Province identified
many reasons why agricultural activity has reduced in rural areas. Based on the
analysis policy makers claim that: ‘there are scientifically based solutions to
most of the production problems, and knowledge can be transferred to willing
farmers to enable them to apply new, productive, low risk systems, which will
produce agricultural products competitively for the available markets’
(Memorandum to the Executive, 2002: 2). Furthermore conditional grants will
be introduced to induce the transition from traditional methods of farming
which are perceived as no longer viable. They also claim that the conditionality
to the grant will curb the dependency syndrome perpetuated by Government
support by making grants provisional available based on accomplishment of
some critical requirements for the programmes (Memorandum to the Executive,
2002)

4.3.4. Targeting principle
Postulating difficulties experienced by African farmers in managing isolated
smallholder fields of 1,5 ha on average, the MFP designers envisaged
mechanization and food production schemes implemented simultaneously,
targeting previously disadvantaged individuals and/or groups who are
prepared to work towards a common goal of producing food on at least 50 ha of
contiguous land of reasonable quality. The assumption is that working a
contiguous block of 5014 ha would reduce transaction costs whilst increasing
production. The simultaneous implementation of the schemes are based on the
assumption that establishment of mechanization contractors will have an
immediate impact on job creation and food production scheme will strengthen
food security in the rural areas of the Eastern Cape Province (Memorandum to
the Executive, 2002)
.

14

A contiguous block of 50 ha land was initially regarded as an agronomic figure determining viability of
MFP projects in the EC. Latter it is was used as an administrative figure to determine levels of
conditional grant repayment.
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4.3.5. Public Private Partnerships
The designers of the intervention regarded the private sector as an experienced
partner in commercial maize production. The PDA forged partnerships with
the private sector for soliciting almost all the technological requirements
(production inputs, mechanisation and technical assistance). Designers of MFP
relied heavily on their partners for the support and implementation of the
intervention to such an extent that they even employed ‘mentors’ to guide and
impact skill to the beneficiaries of the programme. The Provincial coordinator
of MFP indicated that, “The vast majority of agricultural extension officers
responsible for Siyakhula / Massive food projects have little, experience in the practice
and production management of commercial agriculture at the level required to ensure a
high probability of commercial viability of the projects” (Course Correction Factor,
2007: 9)

4.3.6. MFP as an instrument of policy implementation
When the new Provincial Political head (MEC) of the Department of
Agriculture joined the Department in 2004, he established a ‘Six Peg’ policy
framework through an interactive process with stakeholders in the Province.
This process culminated into a pronouncement of a ‘Green Revolution’15
approach for implementing this framework based on five principles:
stakeholder mobilization, institutional arrangements, participatory planning
and implementation and sustainable development. This approach is used as a
vehicle to design and implement policy interventions in a form of programmes
and projects (see fig 4).

15
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Fig 4: Strategic framework for agricultural development in the EC.
MEC conducted needs analysis with stakeholders
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The approach adopted by the MEC is perceived as an attempt to offset
continuities in development discourse in the EC characterized with rational,
linear planning. Hence I was enticed and interested in the process by which
Massive Food Production Programme (MFP) as a planned intervention is
crafted and enters the life-worlds of the individuals and groups affected and
thus come to form part of the resources and / or constraints of the social
strategies and interpretive frames they develop.
4.5. Design of MFPP
In the late 1990s especially after introduction of neo-liberal GEAR policy
framework in South Africa, the focus on land and agrarian policy has shifted to
a more aggressively market-orientated strategy, which has stressed efficiency of
small and emerging farmers in transforming the rural economy. The
assumption was that agriculture, as the mainstay of the rural economy, can be
transformed through technology and appropriate credit system supported by
effective extension. Therefore, efficient and productive small farms would
produce sufficient food to eliminate food insecurity, provide opportunities for
labour, and form the basis for broader rural growth. This type of policy
orientation is perceived flawed by many commentators given liberalized,
market-oriented rural economy (Bank and Minkley, 2005; Scoones and Wolmer,
2003).
But the designers of MFP intervention insisted and adopted neo-liberal
orientation. They design the intervention following a linear model as the
process began with a statement from policy makers and senior management of
the Department concerning goals the government wishes to achieve (see fig 5
below):
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Fig 5: The linear policy cycle model
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Source: adapted from Clay and Scaffer (1984)
The design adopted a top-down and essentially a rational process, with two
clear distinct phases: decision-making and implementation. The discrepancy
between policy and practice usually overlooks uncertainties that are shaped by
complex processes of political interaction and social learning (McGee, 2003;
Long, 2001). In the case MFP decision-makers empirically identified the
problem, and then formulated the objectives and goals that led to an optimal
solution with little interaction with relevant stakeholders. Decisions were taken
by policy-makers centrally and handed over to implementers whose task is to
put the decision into effect.
An extension officer (street-level bureaucrats) expected to facilitate MFP at
Majali farming community confessed to say: “I started participating in MFP in
2004 through workshops on how to implement the programme, after the intervention
was already advertised for public consumption. The only opportunity we had was to
develop production plans for interested communities”.
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The justification for this central, blueprint design is based on the premises that
MFP is an intervention founded on public investment policies. The programme
thus should reflect the priorities of the Province, in this case food security and
economic revival of the rural sector. These sentiments were corroborated by one
interviewee who happened to be the pioneer of the concept of MFP, indicating
that during their economic cluster meeting, the Director General of the Province
(central office) demanded the Department of Agriculture come up and lead a
Food Security Programme for the Province. Soliciting public opinions would
have only prolonged the establishment of the programme as was urgently
required. According to the study conducted by Lange (2006) the pioneer of the
intervention had an international development experience (also as a community
worker) and a sound understanding of the needs and dynamics in the
community. The assumption that Africans are unassertive in shaping their
destinies is still very common amongst policy-makers including some
development agencies from outside Africa. This analogy is often used as an
excuse to explain failure of development initiatives in the developing world.
Looking at agricultural development programmes from this perspective, there
is always one line of thought from policy-makers: local practices have to be
changed. Hence other members of the departmental management including few
stakeholders (Khula, ATS, Amanzabantu and Ubomi) were only consulted to
solicit input for the sake of consolidating the document.

4.6. Implementation of MFP - Roadmap
A top-down with an adaptive approach was ensued in the implementation of
the intervention. A swift approval of MFP by Provincial Cabinet as a Provincial
flagship programme in 2002 gave mandate the PDA to start implementing the
programme. The swift approval of MFP as a flagship programme was
attributed to unabated poverty and underdevelopment in the province. A
management team was established from within the Provincial Department of
Agriculture and mandated to plan implementation including development of
manuals and procedures for the programme. Only ‘UVIMBA’ Bank (parastatal)
served in the management team and appointed as a financial administrator.
In April 2003 the first advertisement was made public in local newspapers
informing interested farmers, suppliers and contractors to apply for
consideration in the programme. To complement the advertisement,
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agricultural district offices were instructed to hold meetings both at regional
and local level to further engage stakeholders and prospective farmers. All the
participants were expected to enter into a contractual agreement with the
department of agriculture without prior participation in contract development.
The programme established 192 projects, covering 9000 ha for the ploughing
season of 2003/2004 as the first production year. For the second year, farmers
were expected to put down 25% deposits based on previous season’s
production costs, but refused pointing at some flaws in the process of
implementation. Hence the Government waived grant deposits for the first two
seasons (2003/4 and 2004/5). The area planted for 2004/2005 ploughing season
increased to 12 000 ha. Some farmers perceived the intervention as ‘cargo cults’
as they did not pay for preceding season.
An ‘ad hoc’ evaluation conducted in March 2005 of the programme lead to
substantial changes (see text box below).
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•

A new sub-programme, ‘Siyakhula’, was introduced with the aim of
accommodating those farmers who are entitled to land between 1 and 50 ha
under communal land tenure system, giving them a chance to participate
without necessarily forming groups first in order to qualify. Each member
will work his/her own piece of land within a project.

•

Conditional grant contractual deposit of 25% in respect of the first two
seasons (2003/2004 and 2004/5) waived due to poor yields and coordination.
New conditional grant contracts offered to all participants in the programme.

•

Massive Food would apply to those projects larger than 50 ha in extent
notably applicable to private tenure units.

•

Both Siyakhula and Massive food production projects would require
conforming to economic sustainability criteria, requiring a deposit to be paid
from the proceeds of the harvested crop to secure contract for the next
season. Deposits being topped up by a Government grant to ensure purchase
of inputs for the next crop (a 25%, 50% & 75 % deposit from year 1,2 and 3
for Siyakhula and 75%, 75% and 75 % from year 1,2 and 3 for Massive
respectively).

•

The value of the deposit % is based on the current market price (linked to
SAFEX) and no longer on the value of inputs received.

•

To give a full field management support to production units, a mentorship
programme was introduced. Experienced individuals in commercial
agriculture were contracted for the service in October 2005, renewable on a
seasonal basis subject to performance.

Source: Adapted from course correction report, 2007.
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4.7. Conclusions
Agriculture in the EC is perceived as a catalyst in stimulating rural economy.
This is based on the assumption that creating jobs in a sector that will be
accessible to the majority of the inhabitants will reduce the status quo of
poverty and unemployment. The assumption is bolstered by the endowment of
the province with natural resources as the bases of prosperous agricultural
sector. An initiative to empower people in their respective localities to be active
players in local economic development, thereby transforming the agrarian
economy was inevitable. The concept of MFP is seen as an initiative to address
the appalling situation in the province. Although the conceptualization and
implementation of MFP adopted a linear, top-down model, an adaptive
approach was ensued after an ad hoc evaluation conducted. The evaluation was
characterized by interactions at the grassroots level hence the evaluation
triggered a series of changes (see 5.6 below)
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5. ANALYSIS OF MFP AT GRASSROOTS LEVEL

5.1. Introduction
The aim of this chapter is to describe and analyze implementation of MFP at
grass root level. The first part of the chapter will focus on the analysis of cases
selected. Three cases were selected based on historical geographical
constituencies, land tenure regimes and labour arrangements. Cases are as
follows:
1) Majali MFP project
2) Ngxakagxa MFP project
3) Ndakana farm
The second part of the chapter will focus on the analysis of MFP at provincial
level

5.2. Analysis of cases
5.2.1. Majali MFP project (case No.1)
Majali is one of the locations consolidated through ‘ Betterment
Planning’
proclaimed through the Native Trust and Land act of 1936. It is located just four
km NE of Bisho, the capital town of Eastern Cape Province in Great Kei
municipality. Land tenure is still under the old communal ownership regime,
wherein almost every household is entitled to a piece of land in a designated
arable land area, each member utilizing an average of 1.5 hectares.
According to the Extension Officer (EO) responsible for facilitating agricultural
development in the area, community members showed a great enthusiasm after
a brief awareness campaign on the intervention in 2003. With the assistance of
the EO the community managed to lodge an application for more than hundred
hectares of land in extent to the PDA with the purpose of benefiting from the
intervention.
Due to the financial support earmarked for the programme, the Department
only accepted fifty hectares for Majali. Consequently members had to improvise
means to rearrange beneficiation as the land available for the intervention was
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more than the accepted size by PDA. In a democratically constituted meeting,
they decided to divide their arable fields into three contagious blocks of 50
hectares each. Ultimately they managed to come up with thirty four (34)
beneficiaries for the first block to benefit. Interestingly, amongst the 34
members only 10 members (30%) have land rights within the first contiguous
block of 50 hectares, 24 members (70%) are not entitled to any piece of land
within the block but because of the social cohesion in the community they were
allowed to constitute membership for the project through leasing the land from
less interested community members.
Working arrangements in the project are such that the land is worked
collectively under set-rules created by themselves within MFP guidelines, what
Gibson et.al. (2008) called ‘rules-in-use’. No one is working on his/her own
piece of land, all proceeds belong to the project. An executive committee was
democratically established to coordinate the affairs of the project. All the
members of the project were involved in food production before participating
in MFP although at subsistence level, either in their backyard-gardens or in the
arable fields. Out of 34 members, only seven members (20%) were fully
employed before the programme, practiced agriculture to supplement their
income by producing food.
The first production season was 2004/2005, producing. All the operations are
done strictly according to production plan including mechanisation protocol
offered by a contractor outside the project membership. The executive
committee together with the EO are responsible for facilitating the development
of production plans, procuring of inputs and mechanisation services. A mentor
was appointed by the PDA with the sole purpose of giving advice on each and
every operation concerning site production, but they hardly see him amongst
them. These sentiments were corroborated by the EO. All members are
expected to be on site on scheduled days to perform tasks as per demand such
as thinning of maize seedling, topdressing with inorganic fertilisers, application
of insecticides when need arises and other activities.
After harvest, each member is getting 10 bags of maize (50 kg each) for own use
and the rest is sold as project consignment. During the 2006/2007 production
season they established a niche market of green maize (sweet-corn) that
bolstered their income levels.
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Table 1: Production trends of Majali project
Season
2005/6
2006/7
2007/8
2008/9

Area
planted (ha)
50
50
50
50

No
participants
34
34
34
34

of Yields (kg)
117 600
102 450
180 548
-

Revenue
collected (R)
164 662, 00
174 189, 40
361 097, 40
-

The proceeds after harvest go into project account, and some used for the next
cropping season including grant deposits. The project manager, assisted by the
executive, is the overseer of the day-to-day operations.
Profile of a Majali project member
Mr MW was born and bred at Majali location in 1955. His formal education is
up to Grade 5. He is married with 5 children, 2 boys and 3 girls. Three of them
are still at school while one is married and the first born boy is a school dropout, with no income.
In 1975 he was employed and worked with Spoornet until retrenched in 1993.
Since then he established a herd of 8 cattle and leased land of about 1.5 ha for
food production in order to supplement his pension from Spoornet. He has no
other sources of income other than from farming since his retrenchment. Even
the wife does not get any income other than producing from the back-yard
garden. But he is happy about MFP intervention: “Ever since MFP was introduced
to Majali community, my life has changed. As a member of the project, when I wake up
in the morning I know what I am going to do for the day. Moreover, I can put food on
the table on a daily basis because of the proceeds from the intervention.
As one of the active member of Majali community, he was given an opportunity
to be a member of Majali MFP. He is now one of the 24 members who leased
land to join the project and is one of the executive members. During an
interview he complained about land tenure system in South Africa and says:
“The government promised us to redress the imbalances of the past but even today as
the head of the household I do not own any piece of land or entitlement to support my
family. I leased land from community member who is less interested in agriculture. This
is my earnest appeal to the government to do something about people aspiring to be
farmers”.
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5.2. 2. Ngxakaxha MFP project (case No.2)
The project is situated along National Road No 2 between East London and
Mthatha at Mbashe local municipality, a pilot area for ‘Green Revolution’ in the
Eastern Cape Province. Green Revolution is a strategy to partner with
stakeholders in planning and implementation of agricultural oriented policies
for sustainable development.
Ngxakaxha project was founded out of Masincedane Farmer’s Association
(MFA) which had 94 members from Ngxakaxha location. The association
welcomed an intervention introduced to them by the PDA in 2004 with great
enthusiasm although said they were not involved in the planning of the
programme. With the assistance from a local Agricultural office, an application
was lodged and Ngxakagxa MFP project was established within an arable block
of about 300 hectares shared by the whole community of Ngxakaxha location.
Only 50 hectares of land was accepted for the project. MFA facilitated
beneficiation to the project and managed to identify 22 potential project
members. Members volunteered to participate in the project. Although the 22
members are operating under the ‘umbrella’ of a 50 ha land project coordinated
by an executive committee, each member is working his/her piece of land
within the project. These working arrangements in this project are a
culmination of a series of interactions between the PDA and aspiring farming
communities about project models that could be followed in MFP intervention.
In 2006, perimeter of the whole block of land was fenced to prevent livestock
problem as per request of the association and granted a full set of
mechanization package for maize production including two tractors from the
PDA as an expedient to commercial production of maize. All members of the
project get mechanization services for free although they had to pay
maintenance fee annually and other community members pay normal tariffs for
services.
Surprisingly, instead of the project becomes bigger, it dwindles in terms of size
and membership. In 2008, out of 22 members started with the project, 6 of them
resigned and only 16 members remaining working 25 hectares of land. One
community member who used to be a member participating in the programme
grumbled: “The intervention is too modernized and rigid, derogating valuable and cost
effective traditional methods. Almost all operation are mechanized hence decided to
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leave the project and follow my own way of farming as I could not afford anymore
paying high costs of production”..
Even the remaining members within the project have leased some pieces of
land from other community members with the aim of continuing with
traditional agricultural cultivation practices outside MFP guidelines. They claim
that traditional methods are still valuable for their livelihoods (see profile
member). Intra-cropping and intercropping of maize, beans and pumpkins is
still regarded as the best system as it produces different foodstuff from the
same piece of land. For some production activities, members are using
traditional methods, like draught power for planting and modified 5 liter oiltins for topdressing maize with inorganic fertilizers.
To camouflage the shrinking trends of the project, on the 09/01/2009 an
instruction came from the Senior Management of the PDA to the executive
committee of the project to cultivate more land (100 ha) within the project area.
The area was prepared and expected to be planted on the week of 1923/01/2009. All costs were paid by PDA.
After the harvest, each member is responsible for the repayment of the grant
deposit through the project manager every season.
Table 2: Production trends of Ngxakagxa project
Season
2005/6
2006/7
2007/8
2008/9

Area
planted (ha)
50
50
50
25

No
participants
22
22
22
16
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of Yields (kg)
104 200
115 800
-

Revenue
collected (R)
156 300
194 544
-

Profile of a project member-Ngxakagxa
Mr DM was born in 1955 in the rural areas of Mbashe local municipality. He
only managed primary education up to grade 7. He is married and endowed
with seven children (2 boys and 5 girls). Five children are still at primary and
secondary schools and the first and second born are school drop-out with out
any jobs or income.
Mr DM was employed as a driver for six years (1979-1985) in Cape Town. He
decided to resign in 1985 and went back home in Mbashe and started farming
as a source of income.
Although he complained about harsh farming conditions under communal land
tenure system, the experience of farming under those conditions accumulated
throughout the years of his life created a room for him to manoeuvre. He is
commending the government for bridging the gap between subsistence and
commercial agriculture. He says: “When the programme was introduced by the local
agricultural office to our farmer’s association, I saw an opportunity to realise my
dreams of farming commercially. Farming is the only source of my income”. Today he
is farming with 332 flock of sheep, a herd of 24 cattle, 21 goats and 3 horses. He
is also working on 4 hectares of land for crop production under MFP and
another additional 4 hectares of land leased from community members
producing food but outside MFP guidelines. He is assisted by his wife and
children for all the operations, no employee from outside the family. He is
maintaining his family and expanding his enterprise from the farming income.
He exclaimed during an interview and says: “MFP brought hope for the future for
the rural communities. Some members of the project are starting to realise the
contribution agriculture is making to their lives. Government should incorporate other
enterprises to MFP”.
Although he volunteered to be part of the project, membership nominated him
to be the leader of the project. They claim that his nomination is based on his
leadership skills he displayed in community and agricultural sector. All the
project equipment including tractors is housed at his homestead as per
agreement with project members.
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5.2.3. Ndakana Farm (case No3).
The farm is situated 10km South of Stutterheim sub district at Amahlathi local
municipality. It is privately owned by Mr S and the farm used to fall under the
category of land known as ‘blackspots’ during the colonial era of South Africa.
Before adopting farming as his main career, he was the owner of a building
contractor and operating his farm at a subsistence level. Immediately after
being accepted to participate in MFP, he reduced building work and intensified
faming up to the level of commercialization of agriculture.
The farm is 179 hectares in extent and only 50 hectares is engaged in MFP due
to grant restrictions from the PDA. The remaining farm devoted to other forms
of agriculture, particularly livestock farming. His main crop is maize although
he incorporated other crops to form part of MFP (green maize, dry beans and
potatoes) as a demonstration to persuade the PDA to diversify MFP and to
allow more crops to grow. In 2008 growing season he planted 20 ha dry maize,
20 ha green maize, 5 ha dry beans and 5 ha potatoes.
He is utilizing local manpower amidst experiencing some challenges. He
expressed his disappointment with African labour market: “African people do not
recognize another African as their employer. They still have old mentality by not
acknowledging me as the owner of the farm”. He cited an example of the December
vacation (2008) where employees left for holidays with an agreement to come
back for work for 3 days between Christmas and the New Year. They never
pitched up and only came back after New Year. A lot of damage occurred on
his crops.
Although the farmer acknowledges expertise from the appointed mentor by the
Department, he hardly used his advices as not readily available. When I visited
him in December 2008, he exclaimed and says: “I last heard from the mentor in
October when we were discussing over the telephone the plans of the season 2008/9”.
The farmer created his own network for advice with white commercial farmers
in East London. Participating projects, generally, are soliciting advice from local
commercial farmers for mentoring. This is a clear indication that this service is
needed but the Department is not working in consultation with participating
farmers in identifying mentors.
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For mechanical operations (ploughing, planting and herbicide application), he
is using his own equipment and claim costs of operations from PDA. According
to MFP policy, participating members are expected to hire mechanical
operations from local contractors but a project with equipment is allowed to use
its own equipment and then claim the operations at a fixed tariff.
He is very passionate about livestock farming and lobbies very strongly with
policy-makers of PDA to include livestock farming in MFP intervention. He is
already practicing livestock husbandry outside MFP prescripts as the current
policy does not accommodate animal husbandry. His animal husbandry unit is
comprised of 85 cattle, 150 sheep and 20 goats. This is another indication of lack
of participation and inclusion of relevant stakeholders during design and/or
planning of the intervention.
Table 3: Production trends of Ndakana Farm
Season
2005/6

2006/7

2007/8

Type of a Area
crop
(ha)
Maize
45
Beans
1
Potatoes
4
Maize
45
Beans
1
Potatoes
4
Maize
45
Beans
2
Potatoes
4

planted Yields (kg)
75 000
1 750
15 450
25 000
20 000
42 500
1 000
-
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Revenue
collected (R)
90 000
14 000
46 350
30 000
40 000
85 000
8 000
-

5.3. Comparison of cases
The comparison is based on the criterion adopted during selection of the cases.
The criterion was informed by land tenure systems in the EC and labour
arrangements employed by project membership.
Land tenure
Colonial legislations based on ‘divide and rule’ principle rendered land as a
scarce resource and became the ‘bone of contention’ especially in the revival of
small-scale farmer development in rural areas. Land tenure rights in case No1
and No 2 is predominantly communal land ownership under the ‘Permission
To Occupy’ system16 (PTO), prescribing collective decision making about land
utilization as a prerequisite for effective agricultural production. Whilst in case
No 3 land is privately owned although location of the farm is within rural setup and poses some challenges. The farm-owner strongly expressed his concern
about theft and destruction of infrastructure, especially fencing, presumable by
surrounding communities.
Labour arrangements
Labour is one of the important factors of production. In case No1, although
labour seems to be in abundance as they work land collectively, it is not
efficiently utilized as mechanization is superimposed to the project members
through rigid production plans based of commercialized system of maize
production. In case No 2, each member is working his/her own piece of land.
But MFP policy prescribed mechanical operation to plough the land, thus
restricting the members to use traditional methods of working the land. A
member of Ngxakaxha MFP expressed his concerns and says: “Some of us have
decided to lease unused land outside the project so that we can incorporate some
traditional methods to reduce the costs. We cannot afford the mechanisation costs when
grant period lapses”. Although labour component is strategically employed, the
room for manoeuvre by project members is restricted by MFP policy. It is a
promising model but the magnitude of production is questionable as each
member is operating on 1,5 hectares on average hence the issue of land tenure
regime requires special attention.

16

PTO is a land tenure system practiced in South Africa to give permission to rural dwellers to use the
land under the authority of traditional leaders and government is a custodian of the land.
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In case No3, although local manpower is utilized it poses challenge as African
workers become treacherous towards their fellow African employer. They do
not acknowledge him as their employer.
Similarities among the cases
Although the PDA is giving substantial supported to all the three project cases,
the members are still grumbling about the assistance. They seem to rely heavily
on the assistance from the Government. Expressing the tone of dependency is
contradictory to the concept of ‘conditional grant’ specifically introduced to in
the policy of MFP (see 4.3.3) to curb that particular syndrome. Some
participants do not display ownership and commitment to their projects. The
linear, top-down approach and authoritative communication strategy
employed by the PDA in engaging stakeholders in the whole process of the
intervention is attributed to this type of attitude.
Capacity building is one of the challenges moving forward with the
intervention. An element of monopoly by Executive Committees is evident case
No 1 and No2, every operation is coordinated by this structure. Other members
hardly understand the day-to-day activities of their projects.
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5.4. Performance of MFP at Provincial level
The objective of MFP was to revive rural economy by create jobs that are
accessible to inhabitants of the province and produce food in the
underdeveloped areas of the EC to address the immediate food security needs.
To reflect on the cost benefit analysis of the MFP intervention in terms of food
security from inception in 2003/04 - 2007/8, a simplified expression of costs and
benefits is shown below in Table 4.
Table 4: Simplified cost benefit assessment of Massive Food Programme for
the 5 year period.

Year
2003/04
2004/05
2005/06
2006/07
2007/08

Budget
(Productio
n&
Administr
ation)
R

Area
Planted
(ha)

Averag
e Yield
(t/ha) maize

Quanti
ty of
maize
(tons)

Commer
cial
Trade
value of
maize
(less
transport
costs)
(R /ton)

41,000,000
50,000,000
69,000,000
70,000,000
40,000,000

9,000
12,000
15,000
15,000
13,133

1
1
3.2
3.6
3.89

9,000
12,000
48,000
54,000
51,087

1,300
600
900
1,300
1,900

Total value
of maize
per annum
(R)

11 700000
7 200000
43 200000
70 200000
97 065300

Profits
received
by
contracto
rs and
input
suppliers
expresse
d in
maize
product
(tons)
1,362
1,661
2,292
2,325
1,247

Jobs
susta
ined
in
econ
omic
chain

Source: Course correction factor report, 2007
The first two seasons of the implementation of MFP was a learning curve for all
the stakeholders. It became clear that the implementation of an intervention of
the magnitude of MFP was new to all stakeholders (government officials,
contractors, input suppliers and even more so for the project members). An
average of 1 t/ha was received for the first two seasons. A common
denominator in all complaints about the poor yields from the farmers was that
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256
313
431
438
250

crop inputs were ordered and delivered late, and the principle implementer,
PDA, was labelled as being at fault in this regard.
In economic terms, at an average yield of the order of 1 t/ha it was clear that the
success of the intervention was far beyond the reach of its targets in the manner
in which it was being operated.
An interactive evaluation report conducted in 2005 by an ad hoc committee
reflected gross omissions in the process of developing and introduction of the
intervention. Interactions amongst actors triggered an adaptive process of the
intervention that took cognisance of multi realities of development. The course
correction factor implemented after the evaluation report yielded positive spinoff and contributed to a dramatic turn-around.
At the inception of the whole programme, only contiguous blocks of 50 ha and
more were supported by the intervention. Given the communal land tenure
system in the Eastern Cape Provinces, wherein the majority of farmers are
entitled to work relatively small pieces of 1.5 ha on average, they are required
to form a group to qualify for participation in MFP and were expected to work
the contiguous block together under the frame of MFP guidelines (see 5.2.2 Majali MFP project).
The report reflected negatively on working relations amongst group members
in almost all projects of MFP, thus threatening the future of the intervention.
Subsequently, a new clause was added on the MFP policy introducing a subprogramme called ‘Siyakhula’ targeting land owners of between 1 and 50 ha for
participation in the intervention. This afforded an opportunity to communal
land owners to participate as individuals in the programme and be accountable
for his/her own allotment and not necessarily be dependant on a group for
success (See case No 2 – Ngxakagxa MFP project).
Based on ad hoc evaluation, ‘mentorship’ programme was also introduced with
the purpose of imparting skills to the participants in order to elevate farming
into the next level. Subsequently, an excess of 30 000 tons more maize was
produced at the end of 2005/2006 compared to either of the previous two
seasons (see table 4).

67

Table 5: Output trends after to course correction factor
Numbe
r of
projects

Year
2003/04
2004/05
2005/06
2006/07
2007/08

Area
Planted

192
247
413
424
350

9,000
12,000
15,000
15,000
13,133

Average
Yield
(t/ha) maize

Total
tonnage
of maize
Produced

1
1
3.2
3.6
3.89

9,000
12,000
48,000
54,000
51,087

Commercial
Trade value of
maize (less
marketing costs
(transport) (R
/ton)
1,300
600
900
1,300
1,900

Total value of
maize per annum
(R)
11 700000
7 200000
43 200000
70 200000
97 065300

Source: Course correction factor report, 2007
Through the course corrections, median yield increased from 3.2 to 3.6. and 3.89
tons/ha for 2005/06, 2006/07 and 2007/8 respectively compared to 1 ton/ha prior
to the course corrections (see also table 4).
Furthermore, scrutiny of the data (see Figure 6) shows that prior to the
amendments in season 2004/05, only 4% of projects achieved a yield of 4 t/ha or
greater and after amendments projects achieving 4 t/ha increases to 18% and
increasing further to 30% in the 2005/06 and 2006/07 seasons respectively.
Fig 6: Frequency distribution of project yields for MFP

% OF PROJECTS PER
CLASS

FREQUENCY DISTRIBUTION OF PROJECT YIELDS FOR MASSIVE FOOD
PROGRAMME FOR 04/05, 05/06 and 06/07 SEASONS

04/05

40
35
30
25
20
15
10
5
0

0

1

2

05/06

3

06/07

4

5

MAIZE YIELD CLASS (TONS/HA)

Source: Course correction factor report, 2007
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6

7

Interfaces during ad hoc evaluation transformed MFP interventions into an
arena of struggles where actors negotiate, compete and manipulate each other
at the different interfaces. This is where the emergency of various kinds of
negotiated orders are experienced and never explored in the case of MFP.
Interfaces were only experienced after the ad hoc evaluations as they shaped
the intervention towards a desirable state.
Not only positive spin-offs emanated from the adaptive approach, there were
some negative repercussions. According to new version of MFP intervention,
both Siyakhula and Massive projects would be required to conform to economic
sustainability criteria, thus the value of the deposit % would be based on the
current market price (linked to SAFEX)17 and no longer on the value of inputs
received for previous production year. Furthermore, PDA would top-up the
deposited amounts to ensure purchase of inputs for the next crop (a 25%, 50% &
75 % deposit from year 1, 2 and 3 for Siyakhula and 75%, 75% and 75 % from
year 1,2 and 3 for Massive respectively). This new arrangement prompted a
major shift in the programme, as many farmers had an impression that deposits
paid would accumulate as savings for them after the elapse of grant period, not
topped up for next season’s beneficiation.
Immediately after the decision was communicated to them, a significant decline
on repayment was experience (see table 6). A phasing out’ scenario of the
participants in the programme was clearly evident.
Table 6: Repayment of grant deposits
Season

05/06
06/07
07/08
08/09

Area
contracted
(ha)
17,687
17,687
13,133
4,307

Area
planted
(ha)
15,000
15,000
13,133
4,307

Exit default
area (ha)

4,554
8,826

Farmer
deposits
expected (ha)

Farmer
deposits
received (R)

10,312,807
28,743,735
-

-

South African Futures Exchange Price (SAFEX) is the International trade price for maize that
determines the South African Commercial price for maize.
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61.2
28.8

6,315,058
7,074,980

Source: Course correction factor report, 2007

17

Repayment
deposits
(%)

-

5.5 Conclusions
MFP intervention was brought to the rural communities of the EC as a package
that is already finished to be delivered. Prospective farmers never recognised as
partners in the process. Views and interests of the participating were only
considered after an ad hoc evaluation conducted, triggered by repercussions of
the intervention.
After the evaluation report, the intervention adopted an adaptive approach that
transformed the intervention to a level where some of the issues perceived as
necessary for the sustainability of the intervention were addressed. An
implementation of an intervention of the magnitude of MFP was a learning
curve to all the stakeholders participated including the principal implementer,
PDA.
At grassroots level the intervention created spaces for some community
members whilst others find their interests, strategies and livelihoods impeded.
It is important to explore the effects of an intervention not only to the ‘target
group’ but also more broadly on the society, livelihoods and institutions.
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CHAPTER 6: FINDINGS AND DISCUSSION

The chapter reflects on the emergent practices of the intervention as a whole as
shaped by interaction amongst the role players. Analysis of emergent practical
strategies forged by actors during interfaces will reflect on how external factors
become internalized and come to mean different things to different participants.
Interface analysis then provided a platform to focus upon intervention practices
as shaped by interactions among various participants. The securitization of the
perceptions on the establishment of MFP will help me to check whether policy
maker’s perceptions were informed by the prevailing situation in the EC in
formulating the goals of the intervention.
Technocratic approach in decision making usually apply technical knowledge,
expertise, techniques, and methods to problem solving, disregarding resolution
of important normative or societal issues. It is important to reflect on the role
played by technocracy. Reflecting on conceptual approach to the intervention
traces the discontinuities and / or continuities in the development process.

6.1 Perceptions on the establishment of MFP
Given unabated poverty and unemployment in EC, an intervention that would
alleviate poverty and create jobs in sectors that would be accessible to the
majority of ordinary people of the EC was inevitable, according to the pioneer
of MFP. The same sentiments were shared by the MEC for PDA (Policy speech,
2003:1): “In a Province that is mainly rural in nature and is primarily dependant on
agricultural development for its competitiveness, it is important that agriculture be
developed to its fullest potential and that government support projects, programmes and
schemes that support emerging farmers, while sustaining commercial agriculture”.
This has been corroborated by the work done in 2003 by the research team on
PGDP wherein recommended agrarian transformation as one of the pillars to
drive Provincial growth and development. Agriculture is seen as an important
livelihoods component as policy makers claim that it provides a buffer against
poverty for the poorest, while also being used as a wealth creation strategy in
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households with higher-end incomes, hence considered as a key driver of
economic development and poverty alleviation in rural areas of the EC.
Statistics South Africa (StasSA) bi-annual and national Labour Force Surveys
(2000-2006) provide some interesting information regarding individual’s
reasons for engaging in agricultural activities, although reflected national
trends (see table 7)
Table 7: Reasons that Black households to engage in agricultural activities
As an extra
source of food
for the
household

As the main
source of
income/earning
g a living

As an extra
source of
income

As a leisure
activity or
hobby

2000,Sept
2001,Feb
2001,Sept
2002,Feb
2002,Sept
2003,March
2003,Sept
2004,March
2004,Sept
2005,March

As a main
source of
food
for the
household
33%
24%
19%
14%
11%
11%
5%
6%
8%
7%

55%
67%
73%
80%
81%
82%
87%
88%
82%
85%

3%
3%
2%
2%
2%
1%
2%
1%
3%
1%

5%
4&
4%
35
3%
3%
4%
3%
4%
3%

4%
3%
2%
2%
2%
2%
2%
2%
4%
3%

2005,Sept

15%

77%

2%

3%

3%

2006,March
2006,Sept

8%
6%

85%
83%

2%
2%

3%
5%

2%
4%

Survey
Dates

Source: Labour Force Survey, Statistics South Africa
The number of people engaged in agriculture as the main source of household
food supply has decreased significantly, from 33% in 2000 to 6% in 2006.
Therefore generally in South Africa very few people rely on agriculture as a
main source of household food.
Moreover, the number of people engaged in agriculture as the main source of
household income has also decreased slightly from 3% to 2%. Very few
individuals rely on agriculture as a main source of household income.
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It is clear from the LFS that in South Africa the majority of people (83% in 2006)
participate in agriculture mainly to supplement other sources of food and
income. The number of people engaging in agricultural activity for
supplementing other sources of food for the household has generally increased
implying that people are moving away from agricultural activity as the main
source of food. Given the situation portrayed by LFS survey, it was imperative
for the EC government to come up with an initiative that wills fade away
apathy in agriculture. More than 60% of EC province inhabitants reside in rural
areas where land lay fallowed (see below). Therefore utilizing available
resource might assist in addressing the socio-economic ills of poverty and
unemployment engulfs rural areas of the province.
A study conducted by Andrew and Fox (2002) in one of the villages in the
former Transkei homeland reflected a shift from extensive cultivation of maize
in distance fields to the intensive intercropping of maize and other food crops
in fenced gardens adjacent to homesteads confirms that agriculture is no longer
the main source of livelihoods, it is only used to supplement other sources of
income (remittances, pensions and other off-farm sources). This is evinced by
vast tracts of unused land ranging from 20-100 per cent, with the highest levels
of abandonment (100 per cent) recorded in parts of Ciskei, due to insufficient
return from the land for basic needs cultivation (Andrew et. al, 2003; Andrew
and Fox, 2004).The initiative of reviving agriculture based on maize planted on
distant fields is facing challenges given the risk associated with distant.
Therefore the assumption of agricultural activity as a main catalyst for rural
economy is something that needs further scrutiny.
Postulating difficulties experienced by African farmers in managing isolated
smallholder fields of 1,5 ha on average was a good analysis, as the Government
has a tremendous task to lower the transaction cost facing smallholders. But
equating small-scale production with inefficient and nonviable agriculture is a
misconception. Kirsten and Van Zyl (1998) argued that small-scale farmers are
potentially competitive in certain activities and that; these opportunities could
be developed into viable niches for a future smallholder sector. The view that
large, capital intensive farms are more economically efficient than small farms
is based on beliefs about economies of scale in farming and partly from the
illusion of modernity: a farm endowed with tractors and combine harvesters
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looks modem and appears efficient. The challenge in South Africa, therefore, is
to remove the structural constraints that inhibit the growth of a vibrant
commercial smallholder sector other than coercing small-scale farmers to
combine their lands and form contiguous blocks of 50 ha land as prescribed by
MFP policy. MFP intervention should exercise flexibility and create spaces for
new entrants in agriculture to express their creativity in the agricultural sector.

6.2. Technocracy
The technocratic approach employed by the designers of the intervention
separated facts from values as they rarely consulted the relevant stakeholders to
authenticate what livelihood strategies are in place and what is required to be
improved. Technocratic analysis seeks to translate political and social issues
into technically defined ends to be pursued through administrative means thus
emphasizing efficiency and effectiveness. The intention in most cases is to
identify cause and effect relationship that can be addressed by a policy that is
centrally controlled (Fischer, 2007, Hajer and Wagenaar, 2003, Moran et. al,
2006).
MFP prescribed agricultural practices which derogated traditional methods of
cultivation, undermining local knowledge and displacing labour patterns
prevailed in the region. Some technologies are not user-friendly and
incompatible with farmer’s situation.
During a focus group interview, a community member says: “PDA once visited
our community for conducting resource identification and evaluation. We reflected to
them our aspirations and priorities but never received any feedback until we were told
about MFP as the agricultural oriented intervention the government is intending to
implement in rural areas of EC”.
These sentiments were corroborated by other projects visited. Local actors
during the design of the programme were depicted as passive recipients of
interventions who cannot define their precise paths of change. Not every
household of farming community is aspiring to be a commercial farmer, some
consider agriculture as a complementary source of income, and hence
intervention is perceived by some participants as ‘cargo cults’.

74

6.3. Conceptual approach of the intervention
Despite the critical observation by the Government to intervene in the appalling
socio-economic situation of the EC, MFP intervention is conceived of as a
discrete set of activities that takes place within a time-space setting. It follows a
prescriptive approach that interprets policy as input and implementation as
output disregarding the impact of street-level bureaucracy. The street
bureaucrats (Extension officers in the case of MFP) should be regarded as the
key implementers of the intervention. Their interpretations of policy in relation
to the ideas of beneficiaries are important during implementation. The
approach fails to examine how policy is socially produced and transformed at
different stages of implementation, as it follows linear process of policy
formulation and implementation.
The approach employed in MFP intervention dispels the notion that
interventions are always part of the flow of events located within the broader
framework of activities of different interests groups in civil society; hence the
dichotomy of policy and practice manifested itself during the course of
implementation. In Ngxakaxha MFP project (case No 2) reflected the dichotomy
wherein six out of twenty two members (27%) have left the project protesting
about negligence of traditional methods that are cost effective and valuable to
their livelihoods. Furthermore, amongst the remaining project members, four
(25%) of them are leasing unused land for production outside MFP prescripts to
accommodate their peculiarities including cropping patterns and traditional
production methods.
Although the designers of the intervention acknowledged attributes to the
failures of previous initiatives (Tractor Schemes, irrigation schemes and others)
to revive the rural economy during colonial era, their approach resembles
previous initiatives where local practices and knowledge are perceived as
backward and technological-based solutions are the answer.
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6.4. Stakeholder analysis
When the boundaries of an issue are ill-defined, they will become a source of
conflict, thus in turn will spread to disagreements over the definition of
relevant role players. Stakeholder analysis is regarded as a key instrument in
building rapport and consensus amongst participants who have different
viewpoints. In the case of MFP, stakeholder analysis was partially done during
the design process. A representative of a farmer’s association acknowledged the
initiative by the Government but did not condone the approach as he cautioned
the Government and says: “Social dialogue is important for the future of this
intervention as many participants never display and exercise ownership of the
programme. Key stakeholders were left out of the processes”.
Soft systems methodology usually studies the nature of a problem, its
boundaries, and the actors who are affected or own the problem. The approach
acknowledges that these different dimensions are interrelated in that the nature
of a problem is influenced by the characteristics of the boundaries, which in
turn define the actors involved, who in turn have opinions on the goals of the
intervention (Checkland and Schöles 1990). The top-down approach employed
in policy and intervention development process of MFP robed designers an
opportunity to define exactly the context and environment in which the
programme will take place. Furthermore social actors were not fully engaged
and acquainted with the programme from the beginning; they were regarded as
passive recipients. A farm owner who happened to be a beneficiary in the
programme exclaimed during an interview cession: “I only heard about the
programme from a friend, a day before the closing date for the submission of
applications forms. Citizenship was the only driving force behind lodging the
application”.
After an ad hoc evaluation, MFP coordinator corroborated and acknowledged
the oversight reflecting that, ‘Agricultural process of sustainable food
production within a society is as much a matter of culture and mindset as it is
an economic (finance and networks) and technical process’ (Course correction
factor report, 2007: 2). In most cases when stakeholders lack power and
legitimacy in the eyes of public authorities, they tend to be withdrawn.
Designers of the intervention seem to have capitalized on this weakness at the
expense of sustainable development.
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6.5. Communication strategy
An instrumental model of communicative intervention was adopted. According
to Leeuwis (2006) the model is most applicable after the goals and
corresponding policies have already been defined and when the ultimate goal is
to persuade as many people as possible to accept a given policy. As the
communication strategy of the intervention was mostly based on dissemination
of ready-made packages of information mostly from head office to the district
level, and further passed on to the village level through short workshops,
development and implementation of this intervention depended mainly on the
interpretations of policy makers, not on demand capacity of the beneficiaries
and their environments.
During the policy and intervention process, participants were perceived as
passive recipients or victims of planned change who simple follow existing
rule. Actors can create room for maneuver and neutralize interventions
imposed to them, through agency in order to accommodate their livelihoods.
Communication approach of designers seems to aim at controlling the pattern
of local economic development, bringing the dynamics of local initiatives in line
with the interests and perspectives of public authorities.
Although the approach achieved its goal of persuading as many participants as
possible, Giddens (1984) argued that even under extreme forms of coercion all
forms of dependence offer some resources whereby those who are subordinated
can influence the activities of their superiors (Giddens, 1984 cited in Long,
2001). This was evident when one of the participants who claim to have lobbied
for the concept of ‘diversification’ as an alternative to the success and
sustainability of the intervention boosted and says: “When ever I meet MFP
district coordinator, I raise the issue of diversification in MFP to including other
commodities. It is working for me already, last year (2007) inputs from the supplier
arrived very late in the season and resorted on planting maize for silage. That’s how I
managed to repay the grant deposit for 2008’.
Conceptual approach of the MFP intervention overlooks the recurring debate in
development circles: the dichotomy of policy and practice, hence farmers
express disagreement by lobbying towards diversification. This is a typical
trend usually adopted by blueprint planning process where beneficiaries are
not acknowledged as partners in development interventions.
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6.6. Institutional Arrangements
The task team appointed by the PDA for planning the intervention engaged
private sector as the suppliers of technology and services ranging from
mechanization, inputs and mentorship to all the participants of MFP. During
the process of implementation participants were absorbed into a technological
environment of various organizations through externalization18, scientification19
and centralization of development (see Long, 2001). Absorption into a network
of well established institutions with preconceived ideas undermined
independent forms of production and decision making. These institutions
became authoritative over the diagnosis and solutions to the problems aimed at
promoting technological-based innovations without adjusting to the prevailing
conditions.
Production inputs used, in most cases, were not informed by the production
potential of the site concern. Furthermore technologies employed at various
sites were not compatible with the environment of operation. Hence some
participants started to drift away from the intervention. In Ngxakagxa case, for
instance, participants started as a group of 22 members in 2005 but in 2008
membership dropped to 16. Although the remaining members continued
participating in the intervention they also leased the land with the purpose of
producing outside prescripts of MFP intervention.
Ngxakaxha project leader expressed his concerns about the institutional
arrangements created by PDA and says: “Some of us have decided to lease unused
land within the project so that we can incorporate some traditional methods to reduce
the costs. We cannot afford the mechanisation costs when grant period lapses”.
It is imperative, therefore, to locate actor’s lifeworlds and their socio-cultural
and political setting in which they manage their everyday affairs. It is during
interface processes where external factors become internalized and often come
to signify quite different things, thus come to form part of the resources and / or
constraints of the social strategies. A regional structure that will identify and
reflect on agricultural development patterns of the area is inevitable towards
creating a platform for continuous development process.

18
19

Externalization is how production tasks are increasingly taken over by external bodies
Scientification refers to the growing importance of modern technology
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6.7. Linkages and relations amongst stakeholders
There is a need to understand how stakeholders interrelate, and what networks
established. Social network theory seeks to understand actors’ behavior by
analyzing the types of relationships they experience and the structure of those
relationships (Rowley 1997). Stakeholders are likely to form alliances, or use
alliance-forming opportunities, both as bargaining tools and as a means of
striking new institutional arrangements.
No one bothered with stakeholder relations during inception of the
intervention. A typical reflection on that oversight was a huge misconception
on ‘mentorship’ programme earmarked for participants. The PDA appointed
mentors outside the network of local actors yet the participants expected to get
mentors within their network. The appointment of mentors outside the network
created tension and since then mentorship programme was never
acknowledged by participants as beneficiary to them. Lobbying and collusion
amongst network members will always prevail.

6.8. Elite capture
An increasing number of government institutions follow a community-based
development approach. The approach amounts to giving community
representatives a mandate to identify and distribute aid resources among the
community members under the supervision of government institutions. The
advantages of delegating distribution tasks to local representatives are usually
jeopardized by increasing ‘elite capture’ and ‘social exclusion’. Abraham and
Platteau (2004) argue that rural elites in African communities are often able to
benefit themselves because of poor flows of information.
In the case of MFP, the intervention was advertised on ‘news papers’ for
prospective communities to apply to qualify for participation in the
intervention. Very few communities managed to apply in time. One community
member complained about this practice (see 6.3.4), implying that only few
among prospective farmers managed to apply for participation in the
programme due to the flow of information. Those who have better networks
managed to get the information in time. Consequences are that some areas with
better resource potential as required by contractual conditions (see appendix 1)
were never considered for the intervention. Instead areas with less potential of
producing maize we approved to participate in the programme (Course
correction factor report, 2007).
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Respected individuals within the community became drivers of the initiative
because of their networks. Chairpersons of many MFP projects are well
established members of the community and are directing almost all the
activities of projects. In most cases even the project equipment including
tractors are housed at the homestead of the chairpersons (case no 2).
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CHAPTER 7: CONCLUSIONS AND RECOMMENDATIONS

Policy analysis, nowadays, is no longer about the invention of solution for
societal problems but trying to assist in the discovery of new policy options and
alternative paths to follow hence policy analysis should be practice-oriented. It
becomes imperative, therefore, to focus on policy intervention practices as they
evolved and shaped by actors rather than simply focus on intervention models.
Much of the policy analysis in MFP has sought to translate normative political
and social issues into technocratically defined ends to be pursued through
administrative means that emphasizes efficiency. Policy makers interpreted
economic and social problems as issues in need of improved management and
comprehensive designs, and their solution are to be found of in the technical
applications of the policy science. Technocratic policy analysis employed to
design MFP intervention excluded key role players who would have shaped the
intervention and give its fundamental meaning.
The designers of MFP never perceived an intervention as part of a chain or flow
of events located within the broader framework of the activities of the state and
the actions of different interest groups operating in civil society. They
conceptualized the intervention as a discrete activity with no reference and or
linkages to previous interventions. . No frame of reference was made to the
previous interventions designed and instituted to address the same problems
MFP intervention is focusing on. Conceptualizing interventions as a discrete set
of activities within a defined time-space setting will create discontinuities with
the flow of events already taking place in the society. Interventions should be
seen as an ongoing transformational process informed by its own internal
organizational and political dynamics including responses and strategies of
local role players.
Agrarian development is not limited to intervention practices as perceived by
designers of MFP. In fact planned interventions are part of a development
problem as they bring along packages that de-legitimize local bodies of
knowledge, organizational forms and resources and thus become major
obstacle to locally spurred development. Planned interventions sought to
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establish new patterns of local economic and political development by
externalization of farm labour through mechanization and massive
modernization of agriculture. MFP intervention should exercise flexibility and
create spaces for new entrants in agriculture, allowing them to express their
creativity in the agricultural sector.
Packages of technology and knowledge brought along with MFP intervention
were not mutually crafted to capture the lifeworlds of the ‘intervened’. The
bigger chunk of the technology was not compatible with production systems
that were employed at MFP sites. Given the level of underdevelopment of the
agricultural sector in the countryside of the Eastern Cape Province, massive
modernization of agriculture will be potentially sustained only through subsidy
schemes which have a propensity of retarding creativity of small-scale farmers.
Policy makers never considered An agricultural-based the current production
squeeze experienced by farming communities in the EC. Based on the empirical
evidence reflected during the study, I am convinced that endogenous
development approach bolstered with appropriate technology is a potential
vehicle for sustainable development in the EC.
Equating small-scale production with inefficiency and a nonviable sector is a
misconception. The idea of agglomerating small pieces of land into contiguous
blocks of 50 hectors and more has created more challenges than solving land
tenure related problems in the province. Policy makers did not acknowledge
the competitive advantage of smallscale sector. The view that large, capital
intensive farms are more economically efficient than small farms is driven by
beliefs about economies of scale in farming and partly from the illusion of
modernity: a farm endowed with tractors and machinery looks modem and
appears efficient. The challenge in EC is to remove the structural constraints
that inhibit the growth of a vibrant commercial smallholder sector other than
coercing small-scale farmers to combine their lands and form contiguous blocks
of 50 ha land as prescribed by MFP policy.
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An ‘adaptive approach’ adopted by policy makers during the course of
implementation confirms the notion that intervention should be seen as an
arena informed by its own internal organizational and political dynamics
including responses and strategies of local role players. Agriculture is multifunctional depending on the approach actors adopt. Development apparatus of
the Eastern Cape Province should perceive planning as an incremental process
informed by context. Therefore planning and implementation should be seen as
mutually dependent activities.
Policy makers need to get behind the myth of models that parachutes
development policy and to uncover the particulars of lived-in worlds of the
various sectors of societies as the basis for interventions, but thread carefully
not carried away by discursive rationality of actors at the expense of practical
consciousness.
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Appendix 1: QUALIFYING CONDITIONS FOR MFP
(a) A party entering into this agreement with ECDA must be a legal entity
either, as an individual or, as a corporate body.
(b) In the case of a legal entity other than an individual a certified copy of the
entity registration certificate/deed must be provided to the project
administration as an annexure to the contract. As an interim measure to
allow for registration of an entity, an affirmation of intent to have the entity
registered (legally brought into being), that shows the full names, and
identity numbers and signatures of all the prospective members of the
proposed entity must be provided to the project administration, as an
annexure to the contract. A certified copy of the registration certificate or
founding deed must be lodged with the project administration within 120
days of the start of this agreement.
(c) The individual / entity must manage the area under the conditions and
prescriptions of this agreement for the duration of this contract.
(d) The participant must preferably be a previously disadvantaged individual
or, in the case of an entity, be at least 51 % owned by previously
disadvantaged persons, and/or have the referred cropland located in a
previously underdeveloped area.
(e) This contract relates to a specific area of land that must be of a high
agronomic production potential. That is, it must be located in an area with
a mean long term rainfall of at least 500 mm falling between 1 November
and 30 April or have reliable adequate irrigation for this period, soils with
an effective rooting depth of at least 600 mm and a slope not exceeding 8 %.
(f) The cropland referred to must be a contiguous block of land of an area
between 1 and 50 ha in respect of the Siyakhula Programme or an area of
greater than 50ha in respect of the Massive Programme.
(g) Documentary evidence must be provided that the cropland is either owned
by the participant or that the participant has a lease agreement for the use of
the area for crop production for at least 5 years.
These lease agreements must be lodged with the project administration
(Uvimba) prior to orders being released.
(h) With respect to new entrants/participants into the programme preference
will be given to individuals/entities that have not previously benefited from
the programme (this means that persons/entities that default out of the
programme through non-compliance effectively deny themselves re-entry
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into the programme as preference will be given to others that were not
previously included in the programme).
(i) With respect to an existing participant wishing to expand their area
participating in the programme the conditions and benefits that will apply
to the area of increase will be the same as that for the participant’s existing
area.
(j) The cropland must be enclosed by a stock proof fence or the participant
must ensure that the area will be adequately protected from livestock access
until secure protection from livestock access is put in place.
(k) The cropland, when added to other cropping areas participating in the
project, must constitute a total area of not less than 200 ha within a zone
with a diameter of c. 15 km.
(l) The contracted cropland must have access roads suitable for a 10 ton truck
to be able to reach it under normal conditions.
(m) The area must have appropriate water run-off control measures in place
prior to planting.
(n) An economically viable (profitable) production and marketing plan for
commercial cropping that is endorsed by the Department of Agriculture
must be in place before any inputs can be ordered. The production /budget
plan must include for an item, administration and technical support that is
budgeted for in the production plan at a rate of 5% of the production costs.
The production and marketing plan must show a gross margin (Gross
income minus the directly locatable costs) that is not less than 10% of the
production costs. The price of the crop used in determining the gross
margin must be based on current commodity prices or at the sale price of
the crop that may be set by the Department of Agriculture from time to
time.
(o) Production plans must include a harvesting and marketing plan for the
crop. Preference will be given to those applications that have a forward
contract for the sale of the crop, or part thereof that specifies the amount
and price of the commodity. With respect to marketing plans and prices the
price of the crop must not be less than the current market price or the price
that may be set by the Department of Agriculture. Where available, ruling
SAFEX prices will be used as a basis setting prices.
(p) The ECDA may prescribe the inclusion of practices in the production plan
that ensures a progression to conservation agriculture. This may, inter alia,
include appropriate crop rotations and/or cover crops and practices that
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could result in the retention of substantial amounts of crop residue/organic
matter on the cropland. These inclusions will not, in the medium to long
term, compromise the economic viability of the cropping enterprise.
(q) The continuation of the contract for each successive season is conditional to
appropriate funding being budgeted for and legislated for within each
respective annual budget cycle of ECDA in accordance with the manner
prescribed by standing regulations within the Public Finance Management
Act.
(r) Each participant will be required to conform to the funding criteria (clause 3
infra).
(s) Participants are required to contribute 10%, 25%, 40 %, 55% and 70%,
respectively, of the production costs for the first, second, third and fourth
and fifth crops produced on the contract area. These contributions must be
direct production input costs that are included and costed in the
production/budget plan for the respective season and such contributions
must be arranged/deposited with the financial management agent for the
project prior to any order for production inputs being released by the agent.
In the case of loan finance arranged by the participant for their contribution
the participant must make the loaned funds payable to the financial
management agent of the project.
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