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Democratisation in the Democratic Republic of Congo’,
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The conference brought together 120 participants
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Figure 2
Percentage of Women in Cabinet 2001 and 2002
(Excludes Deputy and Assistant Ministers)
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Figure 3
Percentage of Women in Parliament and Cabinet 2002
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Table 2
Analysis of Representation of women in SADC Parliaments

COUNTRY ELECTORAL | NEXT WOMEN/MEN 2005 ADDITIONAL

SYSTEM | GENERAL IN TARGET | NO OF WOMEN

ELECTION PARLIAMENT REQUIRED

ANGOLA PR Not Known | 36/220 (16.4%) 66 30
BOTSWANA CONST 2004 8/44  (18.0%) 13 5
LESOTHO CONST 2002 12/120  (10%) 36 24
MALAWI CONST 2004 17/193 (8.8%) 58 41
MAURITIUS CONST 2005 470  (5.7%) 21 17
MOZAMBIQUE PR 2004 78/250 (31.2%) 75 -3
NAMIBIA Pr-nat/ 2004 19799  (19%) 30 un

C/Reg

PR/local
S.AFRICA PR/Nat 2004 119/400 (29.8%) 120 1

PR and

C/local
SEYCHELLES CONST 2004 8/34  (23.5%) 10 2
SWAZILAND CONST 2003 9/95  (7.3%) 28 19
TANZANIA CONST 2005 62/275 (22.5%) 83 21
ZAMBIA CONST 2001 197154  (12.3%) 46 27
ZIMBABWE CONST 2005 167150 (10.7%) 45 29

Source: SADC Secretariat

The figures as at February 2001 reveal the following general trends:

Parliament

The average percentage of women in parliaments in the region (excluding
the DRC, for which figures were not available) is about 17 per cent.

South Africa leads the region, with the highest number of women in
Parliament (31.3%), followed by Mozambique (31.2%). Both countries have
passed the 30 percent minimum target. Seychelles has reached 24 per cent
and Tanzania 22.5 per cent.

Eight SADC countries have 15 per cent or higher representation — that is,
more than half the desirable figure. In addition to those cited above, they are
Botswana (18%); Namibia (18%),Angola (15.1%) and Zambia (15%).
Mauritius, at 5.9 per cent, is furthest from reaching the target; followed by
Malawi (8.3%); Swaziland (9.47%), Zimbabwe and Lesotho (10%).
Representation of women in Zimbabwe and Mauritius dropped after their
elections in 2000.



54

JOURNAL oF AFRICAN ELECTIONS

Table 3
Analysis of Representation of women in SADC Cabinets

COUNTRY ELECTORAL| NEXT WOMEN/MEN 2005 ADDITIONAL

SYSTEM | GENERAL IN TARGET | NO OF WOMEN

ELECTION PARLIAMENT REQUIRED

ANGOLA PR Not Known | 4/27 (14.8%) 8 4
BOTSWANA CONST 2004 4/15 (26.7%) 1
LESOTHO CONST 2002 6/21 (28.5%) 1
MALAWI CONST 2004 4733 (9.0%) 10 6
MAURITIUS CONST 2005 1/25 (4.0%) 7
MOZAMBIQUE| PR 2004 3/23 (13%) 7 4
NAMIBIA Pr-nat/ 2004 3721 (14.2%) 3

C/Reg

PR/local
S. AFRICA PR/Nat 2004 8/27 (29.6%) 8 0

PRand C/

local
SEYCHELLES | CONST 2004 3/11 (27%) 4 1
SWAZILAND | CONST 2003 2/17 (11.8%) 5 3
TANZANIA CONST 2005 4127 (15.0%) 8 4
ZAMBIA CONST 2001 3720 (15%) 6 3
ZIMBABWE CONST 2005 4/28 (14.3%) 8 4

Source: SADC Secretariat

Cabinet

The average percentage of women in Cabinets in the region (excluding the
DRC, for which no figures were available) is 17.4 per cent. This figure does
not include deputy and assistant ministers.

Again, South Africa, with 33.3 per cent, has exceeded the 30 per cent minimum
target, followed by Lesotho (28.5%), Botswana (27%) and Seychelles (23 per
cent). In South Africa 57.1 per cent of deputy ministers are women, in
Botswana 33 per cent, in Tanzania 29 per cent and in Mozambique 27.7%.
Tanzania (15% ministers and 29% deputy ministers) and Zimbabwe (16%)
are just over the halfway mark while Angola, Mozambique, Namibia and
Swaziland, are close to it. Swaziland (11.7%), Malawi (9%) and Mauritius(4%)
have the lowest representation of women in the Cabinet.

In the seven countries for which data were available, an average of 26.9 per
cent of deputy ministers were women, suggesting that women are generally
better represented at that level.
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Some Comparisons and Recent Trends

= At 17 per cent, the proportion of women in parliament in SADC is considerably
higher than the sub-Saharan Africa average of 9 per cent, the African average
of 11 per cent and the global average of 13.4 per cent. The proportion is also
higher than that for Europe (excluding the Nordic countries) and the Americas,
where the figure is 15 per cent. Of the ten countries in the world with the
highest representation of women in parliament, three of them — South Africa,
Mozambique and Seychelle — are in Southern Africa (Lowe Morna 2000).

= Of the eight SADC countries that have held elections since 1999 the
representation of women has only dropped in Mauritius (from 7.6% to 5.9%)
and Zimbabwe (from 14% to 10%). In the case of Botswana, the figure doubled
from 9 to 18 per cent.

= There has been a positive tendency in the region in these years for women to
be appointed to ministerial portfolios that have traditionally been considered
the domain of men.

Although these figures should make the SADC region proud of its achievements,
the relatively favourable averages should be judged against the performance of
individual countries and the sustainability of the gains made. The figures in more
than half the SADC member states are still under 15 per cent — far below the projected
30 per cent target. Moreover, those countries that are doing well in one area, such as
parliament, are not necessarily performing as well with respect to Cabinet and other
levels of decision-making, such as local government and senior public service
positions.

In Mozambique, for instance, fewer than 15 per cent of Cabinet ministers are
women, despite the fact that it has the second highest number of female
parliamentarians and, in Namibia, which is low on the list of women parliamentary
representatives and Cabinet ministers, an impressive 43 per cent of those in local
government are women.

Anotable exception is Seychelles, which, in addition to satisfactory percentages
in parliament and the Cabinet has a record 60 per cent of women in local government.

These trends naturally raise the question of what the countries that are
performing well with respect to women’s representation in political positions have
done to attain these impressive figures. To what extent have intra-party democracy
and various election systems facilitated or hindered the inclusion and maximum
participation of all social groups, especially marginalised groups such as women?
What measures are necessary to ensure that the gains are not reversed?

THE RoLE oF ELECTORAL SYSTEMS

Although in-depth research has not been conducted in all countries, available
evidence both from within SADC and from outside suggests that the choice of
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electoral system can contribute greatly to the achievement of gender equality in
politics. This applies to electoral systems at various levels — the overall system at
national, provincial, and regional level, as well as the procedures and systems within
parties, such as primary elections. The latter are often ignored, but they certainly
have a major impact on the representation of women in political leadership.

Intra-Party Electoral Systems and Procedures

The process of selecting candidates within political parties is just as important —
perhaps even more important — to inclusivity than the type of electoral system at
national level (Molokomme 1999). Political parties have their own internal
procedures for selecting those who will stand for them, and someone who seeks
political office and does not survive the selection process at the party level cannot
stand as that party’s candidate. It is therefore important that selection procedures
within parties be inclusive, transparent and democratic.

Before the 1994 democratic elections in South Africa women constituted
2.7 per cent of Members of Parliament. Because the ANC provides for a 30 per cent
quota for women 27 per cent of National Assembly seats in the 1994 elections went
to women. The decisive role of the ANC quota, together with the proportional
representation system, directly increased the representation of women (Mtintso
1999). In the 1999 elections women'’s representation further improved to reach the
present figure of close to 30 per cent. The appointment of eight women ministers
and eight deputy ministers improved the position of women in the Cabinet.

Similarly, a major victory for feminists in Norway was the acceptance of gender
guotas — a controversial move. Quotas were initially accepted within the Labour
Party and were later introduced by the centre parties. The Labour Party then
introduced gender quotas in government. Thus in 1996, 40 per cent of the MPs in
Norway were women, 45 per cent in the executive of government, 33 per cent in
the councils of local municipalities and 40 per cent in regional councils.

As with the proportional representation system of the ANC, in Norway a list
of candidates nominated by each party runs for several seats in every constituency.
This system makes it far easier for women to be nominated and elected. It also
provides an opportunity for broader recruitment and participation of women in
party leadership positions. It is a ‘rule’ in Norway that every second name on the
list of candidates should be that of a woman (Hilde Frafjord Johnson 1996).

In the SADC region, the fact that there are 31.2 per cent women in the
Parliament of Mozambique is largely due to Frelimo’s deliberate policy of including
women. Out of a total of 129 Members of Parliament, Frelimo has 37.7 per cent,
Renamo 13.4 per cent and UD 11.1 per cent.

In Namibia the representation of women increased significantly when the
affirmative action law was applied in the first two local government elections. Now
43 per cent of local government seats are held by women. The affirmative action
law was not applied in relation to regional decision-making positions or to



VoLume 2 No 1 57

parliamentary elections so women only occupy 3 per cent of regional positions and
19 per cent of parliamentary seats (Eunice lipinge 1997).

Unfortunately, in most cases procedures are, at best, gender blind, and at worst
not sufficiently transparent and democratic. Generally, they have not been conducive
to the election of women and, in some cases, they have contributed to the
marginalisation of women candidates within parties. The option of going
independent is the only other route, but this has not proved feasible.

It appears that the most common method of selecting internal party candidates,
especially in constituency-based systems, is through primary elections, of which
there are at least two forms — direct and indirect. In the direct system all members of
a political party who qualify can vote for the candidate of their choice in the primary
election. In the indirect system, which is more common, voters select a smaller number
of representatives to vote on their behalf in the primaries. An example of this is the
electoral college system. The latter system has been criticised on the basis that it is
more susceptible to manipulation, especially by wealthy and influential members
of the party. It is often argued that it is easier to buy the votes of or influence the few
people in the electoral college than to do so in the case of a body of voters. In many
cases where this system has been used it has tended to return the same powerful
candidates or groups of people to power (See Somolekae 1998).

In view of the gender imbalances within parties and society generally, this
system is not conducive to the election of marginalised groups such as women. In
fact, in the case of Botswana, women politicians have identified the electoral college
system as one of the stumbling blocks to their standing for office.

Direct elections are more likely to benefit women candidates because they tend
to do most of the organising, fundraising and campaigning for their parties at the
grassroots level, and are better known and appreciated by their own constituents at
this level.

TypPeES oF ELECTORAL SYSTEM

Proportional Representation (PR) versus Constituency-Based Systems

Writing on the situation in the Commonwealth, Lowe Morna (1996) observes that
there is overwhelming evidence to suggest that women stand a better chance of
being elected under the PR system than under a constituency-based system. The
reason for this, she argues, is because in the former case ‘candidates focus on the
party and its policies, rather than on a particular individual. This works in favour of
women — at least in getting their foot in the door — because of the in-built prejudices
against women.’

The experience of SADC countries supports the observation globally that the
proportional representation and list system is more conducive to the representation
of women than the constituency based system. The case of Norway is an example
of this.
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Of the thirteen SADC countries represented in Table 1, six have constituency-
based electoral systems. Four of these — Mozambique, Namibia, South Africa and
Angola — have proportional representation systems, except at the local level in
South Africa (in which there is a combination of the PR and constituency-based
systems) and at the regional level in Namibia (where elections are constituency
based). Seychelles has a mixed PR and constituency-based system. Tanzania has a
constituency-based system with 20 per cent of seats reserved by the Constitution
for women and contested on a PR basis.

In other words, two of the three countries in SADC with the highest
representation of women in parliament (South Africa and Mozambique) have
proportional representation systems. The third top performer, Seychelles, has a
mixed system. This shows a definite correlation between the use of PR, either in
full or in part, and increased representation of women in political leadership
positions.

Writing on the 1994 elections in South Africa, Mtintso (1999) observes that:

The 1994 national and provincial elections were run wholly on a
proportional representation basis. The advantage of the proportional
representation system for women is illustrated by the contrast between
the national/provincial and local government elections. In the seats
contested on the basis of proportional representation, women won
27.9 per cent of the seats. In the ward or constituency based seats,
women won only 10.84 per cent of the seats. This gave an overall
average of 19 per cent of the seats in local government being won by
women.

Quotas and Special Measures

The PR system on its own is not an absolute guarantee of increased representation
of women. According to Lowe Morna (2000), the chance of women getting elected
is even higher when the PR system is combined with a legislated or party-based
quota. As is shown in the following (edited) extract from her paper, there are four
possible combinations of quotas and electoral systems.

The Voluntary Party Quota, combined with the Proportional
Representation (PR) System

Examples of this are found in South Africa and Mozambique, and it is no coincidence
that these are the two countries in SADC with the highest representation of women
in parliament. The two ruling parties, the ANC and Frelimo, have voluntarily
adopted 30 per cent quotas. Because they are the majority parties, this system has
ensured levels of representation by women of close to thirty per cent. The
disadvantage of this system is that it is reliant on the ruling parties winning
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substantial majorities. In other words, unless every party contesting an election
has a 30 per cent quota, there is no guarantee that the ‘critical mass’ of 30 per cent
will be achieved.

The Legislated Quota, Combined with the Proportional Representation
System

An example of this is the local government elections in Namibia. Because the quota
was legislated, as opposed to being voluntarily adopted by one or other party, the
30 per cent representation of women was guaranteed. However, because some
parties fielded more than the statutory minimum, the overall outcome was 41 per
cent. This suggests that the legislated quota and PR system is the most powerful
combination for achieving gender parity in politics — the ultimate objective.

The Legislated or Constitutional Quota in the Constituency-based System
The example of this in Southern Africa is in Tanzania, whose Constitution stipulates
that at least 20 per cent of the 283 members of parliament must be women. In other
words, 47 seats are reserved for women. With the eight seats that women contested
directly and won, this has given women in Tanzania an overall representation of
16.4 per cent in parliament. Clearly, the quota has boosted the level of representation
by women in Tanzania.

The Voluntary Party Quota Combined with the Constituency-based
System

An example of this is that of the Labour Party in the United Kingdom, which,
through its commitment to fielding women candidates, managed to increase
substantially the representation of women .

On the other hand, in Botswana, which has a constituency system, two
opposition parties (the Botswana Congress Party and Botswana National Front)
had thirty per cent quotas for women for the 1999 elections. However, the parties
did not actively ensure that their quotas were met — they did not review their
procedures to enhance access by women, nor did they head hunt or encourage
women to stand for the primary elections. As a result, the parties fielded very few
women in the national parliamentary elections.

By contrast, the ruling Botswana Democratic Party (which does not have a
guota for women, but yielded to pressure from women in the party and from
women’s organisations) fielded more women, many of whom were elected and
are now in parliament and the Cabinet. This example shows that while quotas are
indeed useful, it is vital that political parties act to ensure that their structures and
culture enable and encourage women to stand for elected office.

In addition to quotas, the electoral systems of many countries (Zimbabwe,
Botswana and Swaziland are examples) allow the head of state to make some
appointments to parliament. Indeed, of the eight women in the Swazi parliament,
only two were elected. The King appointed the other six. Similarly in Botswana,
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two of the eight women in Parliament are specially nominated — a practice that has
been in place for some time.

CoNcCLUSION

Internal political party electoral systems and procedures, especially for primary
elections, can play a major role in promoting the election of women to positions of
power. Related to this is the importance of demonstrated commitment and action
on the part of political parties to implementing agreed measures such as quotas.
This requires a fundamental transformation of party structures, rules and
institutional cultures to make them more encouraging to women candidates. Such
a culture must be internalised by party members, who should feel a sense of
ownership of the process rather than see it in narrow terms as the agenda and
responsibility of the women members of the party.

A democratic party is one which believes in and operates on principles of
social justice, gender equality and equity; embraces the principle that women’s
rights are human rights; allows women and men to have equal rights and exercise
their political and civic rights and provides structures to enable both women and
men to stand for elections. It should also nominate candidates on merit and empower
women members to participate effectively in the mainstream activities of the party,
without fear of intimidation.

Democratic processes and procedures within a party should bridge the gaps
between the various groups so that all, regardless of sex, class or race, are able to
participate effectively and efficiently in party activities and programmes.

In a democratic institution any member can stand for election for any decision-
making position at any level, and all can exercise their right to vote.

Intra-party democracy and inclusivity needs to be sustainable, and this requires
a political party to have in place structures and systems that will ensure that all
groups are catered for at all times. Resources need to be invested to ensure that the
systems and processes are sustained.

There is no doubt that the choice of electoral system has a direct impact on
access by women to elected positions. Available evidence from SADC countries
shows that the PR system is more likely than the constituency-based system to
deliver more women candidates. This conclusion has wider implications, in view
of the ongoing debates in some SADC countries about changing from the PR system
to a mixed system. It is important that the impact of such a change on women’s
representation be taken into account fully in these debates. In countries such as
South Africa, which has the highest number of women in Parliament of the SADC
countries, changes in the electoral system for the 2004 elections could erode the
gains already made, and retard the achievement of the 30 per cent target by 2005.

It is also clear that the PR system on its own is not a sufficient guarantee of a
critical mass of women in elected positions — it needs to be supplemented by a
quota system, preferably one that is either constitutional or legislated, if it is to
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achieve the desired result. While voluntary, party-based systems have worked in
countries like South Africa, Mozambique and Namibia (at local government level),
they are dependent upon the relevant parties winning large majorities. This justifies
the call for explicit constitutional and legislative provisions for gender equality in
SADC countries. In addition, legislative provisions for mandatory quotas may be
required as a temporary measure until gender parity is achieved.

There is no doubt that while the choice of electoral system plays a major role
in the participation of marginalised groups such as women in elected offices, other
variables are also at play, which have not been raised in this short paper. Gender
biases and stereotypes that do not encourage women to enter politics remain
pervasive at all levels of society in SADC member states, and governments and
political parties should play a leading role in social engineering. It is therefore the
responsibility of all stakeholders in civil society, as well as researchers, independent
electoral commissioners and academics, to consistently raise the issue of gender
equality in leadership politics as part of their discourse on good governance and
human rights.
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INTRODUCTION

Elections, which constitute the basis of the concept and practice of modern liberal
democracies, have a twofold significance: they serve as a tool for legitimating the
political regime and they provide the main forum for both political competition
and popular political participation. In both cases they help to secure popular control
over government —the principal characteristic of a democratic representative system
of government (Beetham and Boyle 1995).

Modern liberal democracies are basically representative political systems. This
amounts to saying that a modern democratic government is legitimate to the extent
that it has been constituted through some sort of expressed choice by the bulk of
the citizenry. From Locke to Rousseau, from James Madison to Schumpeter, a
democratic government is described as one that bears a popular mandate, obtained
through several and distinct ways of amalgamating the popular will.

To be sure, as Schumpeter and a number of social choice theorists (notably
William H. Riker 1982) stress, one important defining feature of modern democracies
is that individuals acquire decision-making powers through a competitive struggle
for the people’s vote (Schumpeter 1954). This feature links elections with a particular
institutional setting, namely that of a multi-party political system. This qualification
is relevant because it is possible for elections to take place and political participation
to be encouraged outside the realm of modern liberal and representative forms of
democratic governments with a view to legitimating a particular political regime.
Beetham and Boyle’s ‘democratic pyramid’ encompasses, apart from elections, civil
and political rights, a strong civil society and an accountable government, all of
which find expression in a well functioning pluralistic political system (Beetham
and Boyle 1995).

There are obviously other relevant forms of popular political participation,
among them membership of political parties, pressure groups and different social
movements, as well as activities designed to influence public opinion in a desired
direction. However, these forms of participation require a certain degree of political
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sophistication and awareness, mostly associated with levels of education, access to
the means of mass communication, the existence of strong civil society networks
and the nature of the prevalent political culture in a given society. In many countries
these are scarce resources, both in terms of the general level of information and
understanding and, specifically, in terms of political knowledge. Thus, in countries
such as Mozambique, elections are the principal means of guaranteeing popular
political participation.

In such circumstances, electoral systems are part of the main political
institutions of democratic political systems. In fact, electoral systems constitute the
mechanism through which norms and regulations are established that determine
both how political preferences are expressed in a given society and how votes
obtained in any given election are turned either into parliamentary seats or
government positions. In other words, electoral systems influence both citizens’
political behaviour and electoral results. Furthermore, they shape both the degree
of political representation in a given political system and the character of the party
system (Carrilho 1996).

For these reasons it is relevant to reflect on how electoral models and practices
influence the development of the democratic process. This is even more so in
countries such as Mozambique that are not only in the early stages of
democratisation but are also emerging from a lengthy period of political
confrontation and civil unrest. In the following pages this paper will approach the
issue of the choice of the electoral model and its practice from two distinct
standpoints — the choice between representativeness and governability, and the
possible or desired balance between political competition and popular political
participation. In both cases the discussion will bear in mind that the issue is not
merely theoretical, it is a concrete reflection of the problems facing a democratising
country emerging from a destructive war that not only created deep rivalries
between important groups in society but also destroyed the sense of trust and
common purpose among the population.

CHOOSING THE ELECTORAL MODEL

It cannot be doubted that electoral systems are not neutral. Because
they are not neutral, choosing one of them is also not innocuous. It is
not a mere technical problem —knowing how best to translate the votes
cast by the electorate into parliamentary seats.

Carrilho 1996

Two important points of departure for assessing and understanding the choice of
an electoral model for Mozambique are to be found in the prevalent electoral culture
of post-independence Mozambique, and the dominance of Frelimo and Renamo
over the political landscape of the country. These points are institutionally related,
and indeed formally represented, by the two main sources of the electoral law of
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Mozambique — the 1990 Political Constitution and the 1992 General Peace
Agreement (Law 13792 of 14 of October)(Tollenaere 2000).

The choice that had to be made was between a multi-party parliament
representing a broad spectrum of political parties and an unfragmented parliament
and a cohesive and strong executive. The question that had to be asked was what
mattered most to each of the principal political players? Here it is worth noting
that Mozambique (with an estimated population of 18 million inhabitants and about
8 million eligible voters) has 26 officially registered political parties. The first to be
registered (on 19 August 1991) was Frelimo, which has ruled the country for 25
years, the last was the tiny worker and peasants’ party PANAOC, registered on 12
March 1999. Renamo, the former guerrilla movement, was registered on 22 August
1994. By 1994, the year in which the first general multi-party elections were held,
18 political parties had been registered. Between then and the 1999 general election
eight more parties were formed.

In the 1994 election two electoral coalitions were formed: the Patriotic Alliance
(AP) comprising two parties, Monamo and FAP, and the Democratic Union Coalition
(UD) comprising three parties advocating a federalist system of government —
Palmo, Panade and Panamo. While Monamo was formed around a veteran politician
and lawyer, Dr Maximo Dias, FAP was a youth party created mainly by former
graduates of the Eduardo Mondlane University. Parties in the UD coalition also
had in common the fact that their leadership was drawn from former Frelimo cadres
who had deserted the party, supposedly because they had failed to move up within
the party’s hierarchy. At the time, only one political party, PPLM, failed to participate
in the election because of irregularities on its official documentation. So, participants
in the 1994 elections included 12 parties and two coalitions. The possible balance
between representativeness and governability has to be judged from the standpoint
of this range of political expression.

During Mozambique’s existence as a one-party state Frelimo established a
system of government that rested on a strong presidency supported by the de facto
dominance of the executive over all other branches of government. This was so
despite the fact that in the 1975 Constitution it was stated that the Popular Assembly
(then the National Assembly) constituted the supreme body of the state power.
The cohesiveness of this system was guaranteed by the stipulation that the president
of Frelimo was the automatic president of the country and the decision-making
power was to be concentrated in the political commission (bureau) of the party.
This system meant, in practice, that although there were elections between 1977
and 1986 (Monteiro 1988) in which the citizens had the opportunity to choose
delegates for different levels of assemblies, in fact, it was the top leadership of the
party that was responsible for the most important political decisions.

The point here is not to argue that the issue of representation was overlooked
within the political practice of Frelimo. Indeed, the composition of the first Popular
Assembly ensured a system of representation through which elements representing
different segments of society (the mass democratic movements) were guaranteed
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automatic seats. However, while such a measure may well have worked as a tool
for promoting political awareness among the citizenry it was not a relevant
intervening factor in the governability of the country. In light of this it was no
surprise that the 1990 Political Constitution approved by the then one-party Popular
Assembly introduced the ‘first-past-the-post’ electoral system for both legislative
and presidential elections.

However, the context of the Rome peace negotiations between Frelimo and
Renamo and the specific nature of the General Peace Agreement signed in 1992
between these two opposing political forces meant that the disposition of the
country’s Constitution regarding the electoral system had to change. It is important
to note that the General Peace Agreement stated that: ‘The Government undertook
not to promulgate any legislation contrary to the agreement reached’ (Protocol I:
Basic Principles). Until the 1994 general election this meant that the General Peace
Agreement was de facto above the state Constitution and, thereafter, de jure
submitted to it (Carrilho 1996).

Two aspects are worth mentioning in the context of the Rome negotiations.
One relates to the natural distrust between two rival political forces that had been
in conflict for nearly 16 years and, indeed, during the negotiation itself, were still
conducting important military operations in the field. In this context it is not difficult
to understand why each side would regard with considerable suspicion any
proposal coming from the opposing camp.

The other aspect relates to the perception by Renamo of the relative political
advantage of Frelimo in the country. Indeed, Frelimo not only fought the liberation
struggle that brought independence to Mozambique, it was also the single party in
power throughout. This led Renamo to consider that Frelimo had chosen the
majority system in order to establish its dominance. Thus, in order to secure a future
relevant representation in parliament Renamo opted for an electoral system based
on proportional representation, through closed party lists, with the 11 provinces of
the country as constituencies.

It is tempting to suggest that while Frelimo opted for governability rather
than representativeness, Renamo did just the opposite. In fact, both parties (Renamo
transformed itself from a guerrilla movement into a political party immediately
after the Rome Peace Accord) opted for the system that appeared to them best able
to secure their political interests. Independently of the choice made, at the conclusion
of the first multi-party general election it became clear that, somewhat contrary to
conventional wisdom, the proportional representation system as practised in
Mozambique produced a party system closer to that associated with a system of
majority vote. The election produced a strong parliamentary majority for Frelimo
and a two-party system, although the Democratic Union Coalition of three small
parties managed to secure 9 seats in parliament against 129 for Frelimo and 112 for
Renamo. Interestingly, had the ‘first-past-the-post’ system been enacted as originally
envisaged in the Constitution, Renamo would have secured a strong parliamentary
majority, with 152 seats. The party secured a majority in 6 of the 11 provincial



VoLume 2 No 1 67

constituencies, including Zambezia and Nampula - by far the biggest constituencies
in the country.

This is not the appropriate place to speculate about the reasons for this
occurrence, but it can be said that Renamo underestimated the level of support it
enjoyed in the country, particularly in the countryside. Another possible reason
might have been that some voters opted for Renamo as a means of keeping the
party within the wheels of the democratic process, thus preventing any possible
return to war, starvation and mass destruction. Certainly important groups in
society, notably religious entities, actively sought to mobilise voters to use their
vote strategically, along the line of bipolar politics, to guarantee peace and
reconciliation. Another possible intervening factor was the clear lack of institutional
stability, territorial presence, organisational skills and material and financial
resources among all political parties apart from the two main contenders. The culture
of fear and the extreme deference to authority — strengthened by both pre-colonial
and colonial-fascist modes of political exercise — can also shed some light on why
the electoral battle was basically restricted to Frelimo and Renamo.

TeNsioN BETweEeN Peace BuiLDING
AND THE DeEmMocRATIC PROCESS

A new democratic order in Mozambique meant, in a substantive sense, the
institutionalisation of political competition. While it can be argued that under the
one-party state meaningful popular political participation was encouraged, it must
be added that it was a guided political participation, mostly designed to legitimate
the political regime. Undoubtedly such practice introduced most Mozambicans to
a world of individual freedoms not exercised under the colonial regime.
Furthermore, at least at the lower levels of legislative power, the system allowed
for citizens to have direct control over their representatives and delegates. In general
terms, the system broadened the scope of political mobilisation, helping to construct
and consolidate a sense of a common purpose among the citizenry, an element that
had largely been destroyed by the lengthy period of armed confrontation. However,
political competition was not part of the system.

Political competition was enshrined in the Constitution and stamped on the
electoral law at the time when the country and its people were struggling to secure
peace and begin a long and difficult process of national reconciliation. One of the
main reasons why political competition had to be established relates to the nature
of democratisation. This is a process that, according to Przeworski (1991) “... is an
act of subjecting all interests to competition, of institutionalising uncertainty. The
idea is that by institutionalising political competition power is effectively devolved
from a group of people to a set of rules. And, through the mechanisms of a free vote
‘the people have the opportunity of accepting or rejecting the men who are to rule
them’ (Schumpeter 1954). Political competition made possible by democratisation
can best flourish in a context where there is a broad consensus on certain
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fundamental principles within society, such as the need to secure law and order,
welfare, and the like. Conversely, where there are deep divisions within society,
such as along ethnic, religious and/or racial lines, political competition can pose
serious threats to the political order itself rather than contribute to the consolidation
of democracy.

Thus, although it was stated in the first protocol concerning basic principles
that ‘Renamo committed itself to respect the laws and institutions of State’, it was
plain that the first general election could not have been conducted under the
supervision of the existing institutional structure. In fact, it can be argued that the
struggle of Renamo against the one-party state led by Frelimo was waged both
against the party and against the state institutions themselves — an institution
associated with the status quo ante could hardly command allegiance from the
Renamo camp. Thus, in order to overcome the level of mutual distrust and in an
effort to guarantee fairness and transparency in the electoral process, a new legal
and institutional framework was set up to govern the first general multi-party
election in the country. This framework comprised the National Elections
Commission (CNE), the Technical Secretariat for Electoral Administration (STAE)
and the Electoral Tribunal.

The National Elections Commission was to be the decision and supervisory
body of the electoral process. It had 21 members — 10 nominated by the government,
7 by Renamo, 3 by the other political parties, and a chairman chosen by consensus.
Frelimo and Renamo each nominated a vice-chair, and the three main committees
— the Organisation and Operations Committee, the Legal, Training and Civic
Education Committee and the Administration and Finance Committee (CNE 1995)
— were chaired by a representative of each political grouping. It is clear that both
the party political choice that determined the creation of the CNE and the
requirement of consensus in decision-making were measures designed to build
confidence between the main political contenders and to overcome distrust,
particularly that of Renamo, towards the institutions of the state.

The same logic was applied to the constitution of the Technical Secretariat for
Electoral Administration — the body responsible for implementing all electoral
activities. Thus, while its chairman was appointed by the government, his two
deputies were nominated respectively by Renamo and the ‘unarmed’ opposition
parties (a term then used to describe all parties except Frelimo and Renamo). It is
important to note that, at the central level, STAE also included fifty specialists —
twenty-five nominated by government, thirteen by Renamo and twelve representing
the United Nations System. This representation of the United Nations System was
extended to the Electoral Tribunal — a body that had the power to hear appeals
emanating from decisions of the CNE. Of the five members of the Electoral Tribunal,
two were Mozambican judges nominated by the High Council of the Bench and
three were foreign judges nominated by the United Nations (CNE 1995).

The presence of the United Nations during Mozambique’s difficult democratic
transition was of utmost importance in the drive towards finding a proper balance
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between the requirements of peace building and the normal rules of the democratic
order. The same can be said of the donor community at large, which provided funding
for the electoral process as well as humanitarian assistance programmes, including
earmarked funding to be allocated to the contending political parties.

SoME REFLECTIONS ON THE PRACTICE OF THE
CHOSEN ELECTORAL MODEL

The major achievement of Mozambique’s electoral platform was its ability to secure
post-conflict peace building and national reconciliation. This success can be explained
by three factors.

The first was the direct involvement of the United Nations System in almost all
phases of the electoral process — it effectively functioned as a third enforcing body
to the agreements reached.

Secondly, the de facto bipartisan role of the two main political contenders in
the constitution and functioning of the electoral bodies contributed to easing the
atmosphere of distrust and guaranteed a degree of political competition which was
not destructive to the process of national reconciliation.

Finally, the force of civil society organisations also played a critical role. Indeed,
the phenomenon of war fatigue and the desire for the country to make a new start
led several civil society bodies to take the initiative to guarantee that the elections
would consolidate rather that hamper the peace process.

Another important achievement was the limits imposed on political parties
interested in taking an active role in the country’s political process who were
effectively prevented from forming factions, be it along regional, ethnic, linguistic,
racial or religious lines. In sum, the parties were expected to concern themselves
with national issues. The parties were effectively given a monopoly on the political
process: nobody could run for parliament without belonging to a political party. In
acountry with a limited tradition of political expression and where civil society was
still inits infancy, these measures were useful tools for generating political awareness
and guaranteeing the spread of political knowledge among political activists.

The major drawback of this model is the distance it places between the people
and their representatives. While formally the constituency of each deputy is the
country as a whole, in practical terms they are answerable only to their parties. In
addition, the design of the constituencies and the way in which parties fill their lists
for the legislative elections effectively prevent the citizens from choosing individuals
who will best serve as their representatives. Perhaps the internal democracy of the
parties will offer an antidote to this malaise.

One possible threat of this model to the governability of the country lies in the
hypothesis of one party securing a parliamentary majority and the other controlling
the executive through the powers of the head of state. Such a situation could indeed
have arisen after the general elections of 1994 and 1999 if the ‘first-past-the-post’
system had been adopted in the General Peace Agreement.
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The best possible solution might be a move to a semi-presidential system.
This would entail the executive being responsible both to parliament and to the
head of state, as indeed was the intention of the circulated draft for the revision of
the state Constitution shortly before the 1999 elections.
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SouTH AFRICA’S ELECTORAL SYSTEM

Since 1994 South Africa’s National Assembly and its nine regional legislatures have
been elected on a list-based system of proportional representation. Proportional
representation is a constitutional requirement.

Elections for the Assembly and the legislatures are held simultaneously, though
this is not a constitutional stipulation. Voters complete two ballot forms, one for
the Assembly, the other for the legislature of the region in which they reside. Ballot
forms refer to political parties only. Each party submits lists of candidates for the
Assembly and the legislatures before the election. In the case of the Assembly,
candidates either appear on a national list or on a list of nominations from the
regions. Seats in the 400-member National Assembly and in the regional legislatures
are allocated to each party in proportion to its respective share of the vote according
to the Droop Quota and Highest Remainder method. In effect the system affords
representation to any party that can win 0,25 per cent of the vote — the lowest entry
threshold in any proportional representation system. The elections are organised
by an Independent Electoral Commission whose five members have, since 1998,
been chosen through recommendations to the President by a panel which selects
from a group of candidates nominated by an all-party parliamentary committee.

THE NEGOTIATING PROCESS

The essential features of South Africa’s electoral system were decided at the
Convention for a Democratic South Africa (Codesa), which opened on 20 December
1991 and was attended by eight parties as well as the administrations of the former
‘homelands’. Through the activities of five working groups, the Codesa negotiations
continued until mid-May 1992 when the African National Congress and the National
Party disagreed over the size of the majority which would be required to determine
the final Constitution. Subsequently, constitutional discussions proceeded at the
Multi-Party Negotiating Forum to which 26 delegations from political parties were
invited on 26 April 1993. The electoral system was further elaborated on, though

71



72 JOURNAL oF AFRICAN ELECTIONS

its most important principles were not changed, in electoral legislation passed
between 1996 and 1998 in conformity with the provisions of the 1996 Constitution.
The 1994 election was held under the terms of the 1993 Interim Constitution and
accompanying transitional legislation. The 1999 election was organised through the
almost identical provisions of the 1996 Constitution and subsequent legislation.

WHAT KIND oF ELECTORAL SYSTEM?

Settling the arrangements by means of which South Africa’s post-apartheid
government would be elected was one of the less contentious tasks of those involved
in the 1992-1994 constitutional negotiations. This was partly because before the
negotiations began three of the main parties favoured the adoption of a system of
proportional representation. The Democratic Party (DP) had embraced proportional
representation as its official policy for some time. At its Congress in 1991, the DP’s
Policy Advice Committee recommended a mixed member PR system in which 300
parliamentarians would represent 100 constituencies and 100 would be chosen from
national lists.

Very similar proposals were made by the Committee on Constitutional Affairs
of the President’s Council. The National Party’s (NP) constitutional proposals,
published during 1991, indicated support for the principle of proportional
representation, at least with respect to a first house of parliament, but organised in
such a way that candidates would stand for election in specific districts. The
vagueness of this qualification was an indication of how little thought most National
Party leaders had invested in the details of a new electoral system. The ANC’s support
for a list-based proportional representation system was evident at least as early as
October 1990 when its constitutional specialist, Kader Asmal, presented proposals
at a conference attended by experts and party officials. The ANC’s policy guidelines,
adopted at its National Conference in May 1992, proposed a list-based system of
proportional representation, though they also suggested that other systems might
prevail at local level.

The ANC’s advocacy of PR was based on the recognition that ‘the cultural,
social and economic diversity of South Africa requires the adoption of an electoral
system at all levels which will enable sectoral groups to be adequately represented
in decision making’ (Asmal, cited in Adam and Moodley 1993, 66). Initially, the
ANC was against the use of proportional representation, its experts interpreting its
advocacy by the DP and the NP as an expression of ‘the ineluctable need of the
racial oligarchy to maintain its power’. Uncertainty about its support base may have
prompted ANC hostility to PR but by late 1990 polling evidence began to indicate
that the ANC enjoyed majority support and hence would win an any election
regardless of the representational system (Reynolds 1994, 7).

So, before full negotiations over the electoral system began there was already
consensus over a key principle between the most popular party among black South
Africans and two of the three white parliamentary parties. The Democrats were
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more concerned about retaining constituency representation than was the National
Party, whereas the ANC favoured the system that was eventually enacted in which
candidates appear on national and regional party lists. This, of course, maximised
the authority of the party leadership —an important consideration in an organisation
which was an amalgamation of several quite distinct political traditions, and it also
facilitated the inclusion in the party’s parliamentary caucus of non-Africans.

How WouLb ELEcTIONS BE ORGANISED?

The technical committee assigned by the Multi-Party Negotiating Forum to the task
of designing the electoral administration included nominees of the ANC, NP, DP
and the Inkatha Freedom Party (IFP). At the beginning of its deliberations there was
disagreement about the role of an electoral commission. The NP favoured a body
which would perform a restricted monitoring function with the election itself being
run by the Department of Home Affairs. The ANC argued that the Department
would not be perceived as neutral and proposed that the commission should
administer, adjudicate and monitor elections — a view shared by other former
liberation movements as well as by the Demaocratic Party —and this was the proposal
which would ultimately prevail. As a concession to the view that the international
community should be involved in running the election, a position adopted by the
Pan Africanist Congress (PAC), it was agreed that the commissioners would include
five foreigners, though these would not be able to vote in commission decisions. A
special task group drafted an Independent Electoral Commission (IEC) Act, which
became law in September 1993, and which established a commission which would
supervise two directorates, administration and monitoring, as well as a hierarchy of
electoral courts. In fact, the Department of Home Affairs would become involved in
the election both directly and indirectly. Several of its officials joined the IEC’s
administrative directorate and the Department itself was charged with issuing voter
identity cards under the IEC’s supervision.

DisAGREEMENTS ABOUT THE ELECTORAL ACT

Agreement was easier to secure on such broad issues as the form of electoral system
to be adopted and the question of which body would run the elections than on the
finer points of detail. As one commentator noted: ‘matters that would affect the
election outcome as opposed to matters of principle were the most heatedly debated’
(Robertson, in Friedman and Atkinson 1994, 58). Such questions included whether
migrant workers could vote outside the provinces in which they normally lived (it
was decided, against the ANC’s inclinations, that they could if they travelled to
their home province). Another divisive issue was the order in which parties should
appear on the ballot form:; the ANC favoured alphabetical order, but in the end it
was decided that the first place would be decided by lottery and all subsequent
positions would be filled alphabetically.
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The deepest division in the negotiations that accompanied the drafting of the
Electoral Act concerned whether voters would use a single ballot paper or two
separate papers — one for the National Assembly and one for the provincial
legislature. After much postponement of debate on this issue, within the technical
committee it was agreed — on 16 November 1993 at a ‘bilateral’ encounter between
ANC and NP leaders — that a single ballot paper would be used.

Opposition to this option in the technical committee from the Democratic Party
which, like other smaller parties, hoped to benefit from split voting, was deflected
by a trade-off between the DP and the ANC, with the Democrats conceding the
single ballot in return for the acceptance of its proposals about the method of
appointment of Constitutional Court judges. The ANC’s support for a single ballot
was based on the need to make the election as simple as possible and on the
perception that one ballot paper would reduce chances of disenfranchisement
through spoiled ballots. Its negotiators were also prompted by a less disinterested
anxiety that voters might interpret the second ballot as an opportunity to express
their second preference. Subsequently though, in a concession to the Freedom
Alliance (a coalition of the IFP and white right-wing parties), a double ballot was
incorporated in the Act.

WHhy WAaAs AGREEMENT PossIBLE?

How was it possible for South African parties to arrive at an agreement about an
electoral system which, as all participants in the negotiations knew, would on its
adoption result in dramatic political changes? The political consensus reached at
the Multi-Party Negotiating Forum was all the more remarkable because it was not
a consequence of any external compulsion.

The first answer to this question is that the definition of the electoral system
was only one element of the constitutional settlement and gains which may have
been achieved by one party at the expense of others in the negotiations over elections
were often balanced by concessions in other spheres. An indispensable condition
of the National Party accepting universal suffrage based on a common voters’ roll
—an acceptance which itself represented a sharp movement away from positions it
had held as late as 1988 — was the provision of a term of executive power-sharing in
which parties which won more than 5 per cent of the vote would enjoy Cabinet
representation in proportion to their electoral support. Similarly, the Afrikaner right
and the IFP were persuaded to support the settlement because of its regional or
federal characteristics which, in Inkatha’s case, held out a realistic prospect of
executive power. Smaller parties which could not hope to control even regional
governments could nevertheless derive satisfaction over the degree to which a Bill
of Rights placed limits on the exercise of executive authority as well as the extent to
which the principles they had helped to write into a transitional constitution would
guide the deliberations of a Constitutional Assembly between 1994 and 1996. Finally,
the status of the initial agreement as a transitional undertaking which could be
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altered, at least in detail, when parliament convened itself as a constitutional
assembly after the election, probably helped to broaden support within all parties
for the arrangements.

The second reason why a settlement could be negotiated was that the most
important parties recognised the desirability of making concessions. At the
inception of the Codesa negotiations the participants were able to sign a wide-
ranging declaration of intent. By 1990, ANC strategists had acknowledged that
they were in no position to expand the scope of their military operations. In any
case, since 1989 when it issued its Harare Declaration spelling out its preconditions
for a negotiated settlement, the organisation’s leaders had, in principle, embraced
the option of such a settlement. Growing confidence in the extent of its popularity
after 1990 assured the ANC’s leaders that they would predominate in any power-
sharing arrangements they might have to concede in negotiations.

For the National Party and the South African Government, the experience of
negotiating a politically liberal and socially conservative dispensation in Namibia
in 1989 was an important source of encouragement. While it is conceivable that
when President F W de Klerk lifted the ban on the liberation movements in
February 1990 he may have hoped that a coalition of conservative parties, white
and black, might out-poll the ANC in elections, it is unlikely that NP planners
believed this in 1993, when the intricacies of the electoral system began to be
designed.

By the end of 1993, with the NP’s polisters telling government leaders that
their electoral support was shrinking rapidly, resolving the constitutional debates
became an urgent priority. The political violence which both accompanied and
interrupted negotiations, though partly a consequence of government-sanctioned
efforts to disrupt the ANC’s following, began to assume such a scale that they
became an important incentive to make concessions. Accurate information about
potential electoral support persuaded leaders of both the ANC and the NP to adopt
conciliatory positions on key issues in the negotiations. There were also issues on
which the interests of the two main parties coincided — for example, the adoption
of national list-based proportional representation or a single ballot or, after March
1993, the danger of the negotiations themselves becoming too protracted.

A third factor that facilitated agreement was the negotiation procedures
themselves. While all parties were represented equally at Codesa and the Multi-
Party Negotiating Forum, in practice not all were treated equally. Ideally, decisions
would be reached through general consensus — and if this proved impossible the
chairperson of the forum would have to decide whether there was at least
‘sufficient’ consensus. For most purposes, sufficient consensus was equated with
agreement between the ANC and the National Party, a practice which encouraged
the resolution of key issues in discreet ‘bilateral’ encounters between
representatives of the two parties. It also, however, created the risk that other
parties would be alienated or would withdraw from the talks. Indeed, the IFP and
the Conservative Party did withdraw from the MPNF.
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Another way in which procedure facilitated agreement was the assignment of
the more complicated or politically contentious issues to small groups. The Forum’s
technical committees were not intended to be politically representative, though
parties nominated the committee members. They addressed problems in a
technocratic fashion and proposed solutions, which were then presented to the
Forum’s more representative assemblies as the most plausible options.

A final contribution to the success of the South African negotiations was their
broader political setting. They took place in a country in which the existing state
retained its legal authority and in which it still held a near monopoly of coercive
power. Rebellion against the terms of the settlement was quite evidently not realistic
— a factor which made withdrawal from the negotiations an increasingly less
attractive option as the extent of ANC/NP agreement grew. Political loyalties were
largely concentrated on the party that had dominated South Africa for forty years,
or on its most tested adversary. The degree to which political identity in South
Africa was institutionalised in a relatively small number of long established and
tightly structured political parties obviously simplified negotiations.

This achievement of a negotiated settlement reflected an availability and
distribution of resources between parties that is quite unusual in democratising
developing countries. It was indicative of a relatively developed and diversified
economy as well as of the scale of foreign support to certain political parties. Finally,
even the most sectional parties — including “homeland”-based organisations and
the white right — did not differ from the main protagonists on broad issues of
citizenship and national loyalty. All professed to be South African and recognised
each other as compatriots. Even ethnic nationalists did not seriously contest the
fact that South Africa should be governed as a unitary state.
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INTRODUCTION

After long years of authoritarian rule, marked, in the main, by either civilian or
military dictatorship, all the member states of the Southern African Development
Community (SADC) have embraced multi-party democratic governance. Although
much progress has been made in a majority of the regional states towards nurturing
and consolidating democratic governance, fairly slow progress is still manifest in
the case of three SADC member-states, namely Angola, The Democratic Republic
of the Congo (DRC) and Swaziland.

It is not difficult to understand and explain the rather disappointing record of
democratisation in these three states. The main problem in both Angola and the
DRC is largely the protracted violent conflict that has characterised them, although
it appears now that the prospect of successfully settling these intra-state disputes
is fairly bright. Swaziland is steeped in a traditionalism that has entrenched a
dynastic form of governance in which the King, as an executive monarch, is central
to the running of national affairs. This constitutes a critical democratic deficit for
the country.

One important ingredient of democratic consolidation in the SADC region is
the holding of regular multi-party elections. It should, however, be noted right
from the start that an election does not amount to democracy. In other words, the
holding of regular multi-party elections is one thing, while institutionalisation and
consolidation of democratic governance and ensuring political stability and a
peaceful succession of national leadership is quite another. Put somewhat differently,
itis quite possible that the SADC region could embrace regular multi-party elections
but that democratic practice and culture as well as political stability may lag far
behind. This scenario does not augur well for the nurturing and consolidation of
the democratic rule and political stability the region needs for socio-economic
development.

7
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The above observation, therefore, suggests that an election, in and of itself, is
not tantamount to democratic governance, although it may be a key ingredient for
it. The challenge facing young democracies in the region, such as Lesotho and the
Democratic Republic of the Congo (DRC), is not as much how often elections are
held, but rather ‘to establish durable systems of governance that will bring about
peace and stability to these countries individually and collectively as a region’
(SADC Regional Human Development Report 1998, 78). In a word, regularity of
elections is as important as the substance of the process for democratisation.

Thus the need for regular elections should not overshadow the need for
appropriate systems, institutions and procedures to be put in place for such elections
to add value to the nurturing and consolidation of democracy. These systems must,
of necessity, include the electoral models used in these countries. At the heart of
the effectiveness of elections and their value to democratic culture and practice lies
the choice and use of preferred electoral systems. The region uses a variety of
electoral systems, with different impacts and consequences for democratic
governance and stability. Which one could best serve democratic governance in a
country such as the DRC, which is emerging from a violent conflict? | attempt to
respond to this question by drawing on the experience of the process of democratic
governance, elections and political stability in Lesotho. From the outset, it should
be emphasised that the DRC must make a deliberate effort to avoid the pitfalls
imposed by the electoral models which most SADC countries adopted at
independence and instead engage key stakeholders in the dialogue that is essential
for popular choice of a preferred electoral model.

Electoral systems are crucial to the process of institutionalising democratic
governance (Reynolds and Reilly 1997). The type of system adopted by each of the
regional states may either enhance or inhibit democratic governance and stability.

The two main electoral systems used in this region are the proportional
representation (PR), especially the party-list variety, and the plurality-majority
system, especially the first-past-the-post (FPTP) variety. On balance, if the excellent
examples of Mozambique (since 1992), Namibia (since 1990) and South Africa (since
1994) are anything to go by, there is abundant evidence to suggest that the PR
model lends itself well to constructive management of conflict. To be sure, a majority
of the regional states have inherited the plurality-majority model, which was
bequeathed to them by the colonial administration, without any opportunity for
serious internal debate about a home grown and popular electoral model. Only
South Africa, Namibia, Mozambique and Angola have adopted the party-list model
of the PR system.

Mauritius is currently exploring the possibility of adopting multi-member
proportionality (MMP) with a view to nurturing and consolidating its world-
acclaimed democracy. Lesotho has only recently changed from the FPTP system,
which had been in place since independence, to the MMP system because of the
need for constructive management of incessant violent intra-state conflicts and on
the basis of the perceived deficiencies of FPTP.
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The main argument of this paper is that the DRC can learn important lessons
from the Lesotho electoral reform process, which may assist in nurturing and
consolidating democracy at the end of the war that has engulfed it for half a decade.

It must be accepted from the onset, though, that the correlation between the
electoral system on the one hand and democratic governance and stability on the
other is somewhat nebulous, controversy-ridden and, thus, certainly not
straightforward. Any argument that suggests that democratic governance is all about
regular elections is both narrow and shallow for it reduces democracy and
democratisation to electioneering per se. However, to the extent that electoral systems
serve to distribute power and representation in order to define the legitimacy and
political mandate of rulers, they do have a bearing (direct and indirect) on democratic
governance and stability (Matlosa 2001). The paper interrogates the effectiveness
and efficacy of FPTP in contributing to democratic governance and stability by posing
various questions:

= What is the exact nature of the FPTP electoral model?

= How does it work?

= What are its strengths and weaknesses?

= Does it generally enhance or inhibit democratic governance and stability?
= How appropriate is it for young democracies in the SADC region?

The overall assessment is that the FPTP system did not serve Lesotho’s political
system well in terms of deepening democratic governance and ensuring political
stability. It is precisely because of this stark reality that Weisfelder (2001, 75)
poignantly observes that ‘recurrent political crises in Lesotho are rooted in
constitutional and electoral systems and party politics dating back to the 1960s’. For
instance, in the elections of 1965 and 1970, the FPTP system delivered an electoral
outcome in which opposition parties felt extremely excluded, cheated and
marginalised. In the last two elections — 1993 and 1998 — the same electoral system
‘virtually excluded from Parliament opposition parties that received 25% of the vote
in 1993 and 40% in 1998.

‘Lacking a stake within parliament, the disgruntled opposition leadership had
no compunction about challenging the legitimacy of the political institutions and
attempting to displace the elected government by means of mass protests, military
mutinies and royal intervention’ (Weisfelder 2001, 75). The political culture of
factionalism and incessant conflict, which, essentially, is the hallmark of Lesotho’s
age-old political crisis, is also confirmed by EIKklit (2002, 3), who aptly alludes to the
reality that ‘Lesotho’s political life is notorious for being adversarial and
confrontational’, obviously with dire consequences for stable democratic governance.
The major conclusion to be drawn from this development is that the FPTP electoral
system played its own role in the conflict in Lesotho between 1966 and 2002, even if
various other factors have contributed to this unsavoury political condition. It is
thus to the implications and impact on governance of this system that we now turn.
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ELECTORAL SYSTEMS AND GOVERNANCE

Although elections are not the only ingredient of democracy, it is generally accepted
that they play a crucial role in deepening and sustaining democratic governance.
This observation aptly applies to the political landscape of the SADC region. An
election is surely one of the core variables of democratic rule (Adejumobi 1998;
Bujra and Adejumobi 2002; UNPD 2002; Bujra and Buthelezi 2002). An election,
simply defined, refers to a process whereby a people belonging to a particular country,
who are at times referred to variously as either the electorate or voters, periodically
choose their national leaders to form a government and manage the affairs of the
state on their behalf. The internationally accepted mode of choosing managers of
state affairs is a voting system, usually based on the principles of universal suffrage
and secret ballot. Voting takes place within well-defined rules, regulations and
procedures provided for within national constitutions and electoral laws of
individual countries.

In Lesotho, the electoral process is governed by the national Constitution —
especially articles 56, 57 and 58. The country’s 1993 Constitution provides the
principal legal foundations for the election of members of the National Assembly
(the lower house), whereas the Senate (the upper house) is an appointed arm of the
parliament. The general administration and supervision of elections is governed
by the National Assembly Order of 1992 (as amended) and an autonomous statutory
body known as the Independent Electoral Commission (IEC). Following the
contested 1998 election a new IEC was appointed by King Letsie Il in April 2000.

Chapter 2 of the Election Act stipulates clearly that the main functions of the
IEC include:

= Administering and managing national and local government elections.

= Establishing and maintaining cooperation with political parties and other
interested civic groups, and enforcing a code of conduct.

= Reviewing election legislation.

= Promoting voter education.

= Preparing and maintaining voters’ rolls.

= Managing election-related disputes.

While initially election administration was the responsibility of a sitting government,
through the Electoral Office, this responsibility is now vested in the newly
established IEC (Government of Lesotho 1997). This has resulted in a considerable
improvement in the administration of the electoral process, for it has tended to
enhance participation of all parties in the preparations for elections. It has also
helped to build the necessary confidence in the administration of elections as well
as levelling the playing field to a considerable degree. The move away from a
government department towards an autonomous election management body to
oversee the administration and management of elections is a positive political
development, from which the DRC can learn important lessons. The DRC would
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benefit greatly if, well before the election is held, a manageable and autonomous
election management body could be put in place, ideally enjoying the confidence
of all stakeholders because of its own integrity and credibility as well as its efficiency
and effectiveness.

An electoral system refers to a method that a particular country adopts for
choosing national leaders. There are many electoral systems throughout the world
and there is considerable argument about which is the best, for each system is
appropriate for particular political and economic conditions of a given country
(Matlosa 2001; Matlosa 2003). Each country adopts the system that best suits its
own political traditions and culture as well as its level of economic advancement.

This does not apply, however, to Anglophone African states. Of the 52 states
in Africa, 18 — most of them former British colonies — use the ‘first-past-the-post’
electoral system (Reynolds and Reilly 1997). The Westminster Constitution and
liberal democracy which encompassed the constituency-based electoral model were
regarded as suitable for the former colonies for it was assumed that modernisation
of their systems and institutions would make it easy for them to adopt the British
political traditions and culture. The result is that electoral systems in many Southern
African states ‘are generally hardly ever debated and carefully chosen on the basis
of consensus among political players and the population at large’ (Molutsi 1999, 9-
10).

Lesotho was no exception — it adopted the FPTP system when it attained
political independence in 1966. It would be desirable for the DRC to consider a
more inclusive and participatory method of choosing an appropriate electoral
system. The DRC would benefit immensely from such a process, which should be
embraced within the Inter-Congolese dialogue process. Commendable as the recent
electoral reform in Lesotho may be, it is worth noting that the debate about the
adoption of the new model remained confined to the realm of upstairs politics,
involving primarily the political elite. As such, more by default than by design, the
process tended to undermine downstairs politics by excluding the voices of the
ordinary people in the conception of the reform process and the dialogue that ensued
before it was implemented in 2002. The situation meant that the IEC had to embark
on a massive campaign of voter education before the election of May 2002 and the
voter turnout of more than 70% suggests that the campaign was successful (IEC
2002).

It is important to note that the electoral systems adopted by former colonies
were an inheritance from their colonial masters; they were not rooted within the
domestic socio-economic and political dynamics of the societies in which they
operate. Put somewhat differently, the systems were externally derived in pretty
much the same way as the constitutions and political institutions the new states
inherited with independence. It is thus imperative that the DRC consider adopting
the electoral system best suited to its own peculiar political condition and the
experience of the SADC region rather than one that reflects the political culture of
Belgium — its former colonial master.
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The electoral system is crucial in determining the impact of elections on
democratic governance. As Tekle (1998, 167) aptly observes, ‘the commitment to,
and the holding of, elections have become the litmus test of a sincere commitment
to democratic governance’. By democratic governance we simply mean
management of national affairs which is transparent, participatory, representative,
inclusive, legitimate and accountable to the electorate.

The 1998 SADC Regional Human Development Report proposes that the
effectiveness and efficacy of governance in Southern Africa be measured at four
main levels: political (i.e., participation); institutional (i.e., institutions rather than
individuals, must form the heart of politics); economic (i.e., resource distribution)
and women empowerment (i.e., gender equity). A meaningful election must
therefore be able to strengthen these key pillars of democratic governance and ensure
astable political system, which condition is also critical for economic development.
Indeed, the 2002 global human development report corroborates the important
observation that democratic governance has to cover a wide gamut of elements
including participation/representation, institutions/systems/procedures, economic
welfare and gender equality (UNDP 2002). Essentially, therefore, the post-conflict
DRC should be concerned not only with the regularity of elections but also with
the form and substance of the democratic project.

While a national constitution and the electoral law determine the procedures
and administration of elections, electoral systems determine the manner and pattern
by which votes are matched with the allocation of seats in parliament. An electoral
system is, therefore, ‘a method of converting votes cast by electors into seats in a
legislature. Electoral systems thus are practical instruments through which notions
such as consent and representation are translated into reality’ (Asmal and de Ville
1994, 2). However, an electoral system has a great potential to either make or break
democratic governance. If the system is to contribute meaningfully to the deepening
and sustenance of democratic governance, the following must be achieved:

= the uncontested legitimacy of rulers and institutions of governance;
= abroadly inclusive and transparent mode of governance;

= fair representation of diverse groups and interests;

= accountability of rulers to the electorate;

= an undisputed mandate of the leaders to rule;

= decentralisation of power;

= political stability and conflict management.

The value of whatever electoral system the DRC ultimately adopts will have to be
judged in terms of these criteria, among others. On the basis of the expected
outcomes of a given electoral system vis-a-vis democratic governance some writers
remind us that ‘the proof of the pudding lies in the eating. The value of an election
lies in the acceptance by all parties of the outcome. More particularly, the losing
party should accept defeat. A rejection of the result will be that much more difficult
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if the election is indeed free and fair’ (Steytler et al 1994, xxiv). As part of the
constructive management of the conflict and achievement of the peace process in
the DRC it is crucial that a culture of tolerance of opposing views and the politics of
accommodation are institutionalised so winners will be able to assume state power
with magnanimity while losers will be ready to accept defeat with dignity. It is
instructive that in Lesotho, since political independence, major losing parties have
contested election outcomes and challenged results, even in courts of law. This
tendency has, in the past four decades, generally deepened a dangerous culture of
intolerance that has helped generate political instability which has, in turn,
undermined democratic governance.

Itis not surprising, therefore, that political instability has been so pervasive in
Lesotho. This instability is, in many respects, linked to the defects of the electoral
model, although other factors such as economic underdevelopment have been
crucial too because it has intensified the elite struggles over scarce resources, most
of which are easily accessed through control of state power. Could the dynamics in
the DRC be different given the abundant resources that hold out the prospect of
economic development, all things being equal? Yes, of course it could, but these
dynamics might simply change the nature of the conflict rather than resolve it. It is
widely accepted that even in resource rich countries resource conflicts are pervasive
and this has been confirmed by scholars in the case of Angola and has been found
to be so in the protracted conflict that has beset the DRC itself.

When contestants in an election accept its outcome they pass a vote of
confidence in the electoral system while, at the same time, according the verdict of
the electorate the necessary respect. Be that as it may, for an electoral system to
carry all stakeholders on board, it must have the following properties:

< it should be simple to understand and apply;

= it should be easy to manage and administer;

= it should provide multiple safeguards against manipulation of the election;
= it should ensure a transparent and simple method of vote calculation;

< itshould provide a simple formula for translating votes into legislative seats;
= it should be cost-effective and affordable;

= it should be easy to audit, review and adjust over time.

These essential properties must inform the debate and dialogue in the DRC as the
country embarks on the path of adopting its preferred electoral model.

As we review Lesotho’s electoral system, these are all important signposts to
guide us in making an informed judgement about its effectiveness in the
consolidation and sustenance of democratic governance and political stability.
Uppermost in any such review must be an appreciation of the country’s political
history, level of institutional and political development, and level of economic
development. What follows is a brief review of the current electoral system which
unravels some of its salient features and the manner in which they impinge on
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democratic governance and political stability in the country. The review takes into
account political history/culture, levels of institutional and political development
and economic advancement in the country, especially since independence.

ELECTORAL SYSTEMS AND POLITICAL STABILITY

Upon independence in 1966 Lesotho adopted the Westminster ‘first-past-the-post’
(FPTP) (or single-member-constituency) electoral system, whose main tenets have
been elaborated upon by various writers (Curtice 1992; Steytler et al 1994; Reynolds
and Reilly 1997; Gill 1998; Mahao 1997; Mahao 1998; Molomo 2000; Matlosa 1997;
Matlosa 2001; Matlosa 2002; Matlosa 2003). In this section | attempt to tease out the
political implications of the key elements of this electoral model, particularly in so
far as they relate to democratic governance and stability. The system has various
attributes, which either strengthen or weaken democratic governance and have
varying impacts on and consequences for political stability.

The FPTP is one of the simplest electoral models in the world. The whole
country is divided into constituencies (electoral zones) of almost equal size, in terms
of the population of eligible voters. Each constituency elects one candidate to
represent its interests in parliament. It is this feature that gives FPTP its reputation
for accountability, for it links the MP directly with his/her constituency and, in this
regard, is indeed stronger than all other electoral systems, particularly the
proportional representation (PR) system. Candidates contesting elections do so as
individuals who are either endorsed by the party or independent.

This is the case in Lesotho whose electoral system is predicated upon the
individual, rather than the political party. The candidate stands for election on behalf
of, and is ultimately answerable to the constituency, irrespective of whether he or
she has contested the election as an independent or as a party-endorsed candidate.
In other words, parties do not contest elections, but simply sponsor or endorse
candidates. The fact that this feature is not usually understood leads politicians to
confuse FPTP with PR, a misunderstanding that has led to various types of conflicts
within political parties in Lesotho, where party leaders have attempted to impose
tight control and patronage over candidates during the primary elections and even
as they discharge their duties in the legislature.

This also raises important questions about democratic leadership within parties
themselves. In other words, although we need to be worried about threats to the
democratic process at the macro level of the state, we need to be equally concerned
about democracy at the micro level of the political party. The key litmus test of this
micro level of democracy is the success or failure of primary elections. Primary
elections in Lesotho have been marked by bitter conflicts between party leadership
and constituencies over the desired candidates, with the former invariably gaining
the upper hand. This suggests that, despite the fact that Lesotho has made
recognisable improvements in reforming its electoral model, the challenge of
democratising political parties as institutions remains real. There is also a crucial
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lesson here for the DRC — since parties are the key actors in the demaocratic process
and the key agents for the running of the state machinery, their internal management
structures will need to be adequately democratised and the success or failure of
this democratisation process will manifest itself in the way primary elections are
conducted.

In Lesotho intra-party conflicts that led to litigation particularly afflicted the
Lesotho Congress for Democracy (LCD), the Basutoland Congress Party (BCP) and
the Basutho National Party (BNP) during both the 1998 and the 2002 elections. It is
significant that during the elections all the major political parties experienced serious
hiccups in the primary election phase in relation to the fielding of candidates in
certain constituencies. The two main reasons for the problems were that the political
leadership confused the FPTP system with proportional representation and the
lack of inner-party democracy, which led to top-down administrative and decision-
making approaches. The tight party control of the candidates has not only
undermined inner-party democracy and primary elections but has tended to
undermine the accountability of MPs to their constituencies as MPs tend to be torn
between allegiance to the party and allegiance to the constituency.

Even in the National Assembly MPs are subjected to tight control and discipline
by political (especially ruling) parties to the extent that they virtually become party
operatives and are oblivious of both their watch-dog role and their presumed
mandate from their constituencies. The two instruments used effectively to achieve
this end are the party caucus and the Chief Whip — mechanisms which are ideally
intended to entrench and sustain the inner democracy of the parliament but are, in
practice, used by political parties to enforce law and order and to pressure MPs to
toe the party line, even if their individual consciences and constituency interests
are at variance with party positions.

This contradiction has become more glaring and threatening to the political
system during times of massive floor crossing in parliament, as happened in 1997
when the LCD was formed and precipitated a crisis of unprecedented proportions
for Lesotho’s parliamentary democracy. As the party takes centre stage
constituencies tend to be marginalised and are likely to be remembered only when
the next round of general elections approaches. It is possible that this situation has
been considerably resolved by the electoral reform towards the MMP system as
such massive floor crossing now seems impracticable given the complexion of the
National Assembly.

Another influence on the democratic system is the way parliament discharges
its duties. The National Assembly has three main functions — legislative, financial
and critical. While it has historically been fairly active in the first two areas, it has
been quite sloppy on the third, mainly because members of parliament (MPs)
invariably perceive themselves as party operatives/activists and thus as
representing the interests of the ruling party rather than those of their constituencies.
No wonder, therefore, that criticism of the executive organ of the state is considered
to be heresy.
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Under the ‘first-past-the-post’ system, a candidate ‘succeeds in getting more
votes than any other candidate in an election even though she may not be supported
by an absolute majority of voters in that constituency’ (Asmal and de Ville 1994, 3).
This is the main pillar of this system: the constituency elects only one candidate (as
an individual) and that candidate does not necessarily have to achieve an absolute
majority (Mahao 1998). The candidate who has obtained more votes than other
individual contestants wins the constituency, even though the total number of votes
cast for the other candidates may far exceed those of the winner. Molomo (2000,
112) observes that under this system ‘a candidate who gets a mere plurality of the
vote stands duly elected as an MP and the other candidates irrespective of the size
of their poll are declared losers, and do not make it to parliament’. Four other
important elements of FPTP that flow from this are the possibility that a constituency
will be represented by a candidate with a minority of votes; a ruling party may
have a minority of votes at national level; a one-party legislature may be created by
the absence of opposition in the National Assembly and the system may result in
the marginalisation of smaller parties (Asmal and de Ville 1994; Mahao 1998). All
these are critical deficiencies in the FPTP system, which have in part contributed to
incessant and violent conflicts in Lesotho, with dire consequences for democratic
governance and stability.

This essentially means that, although in theory the winning candidate is
supposed to represent all members of a constituency, those members of the electorate
who voted for losing candidates are effectively disenfranchised because they are
not represented in parliament. We call this vote wastage. The problem is replicated
at the national level in that a political party can form a government, even though it
has won fewer votes than the combined total votes of the other parties. At
constituency level, this outcome leads to a skewed vote that disproportionately
rewards numerically strong parties at the expense of other, smaller parties that
command some local support. At the national level it leads to minority governments
representing a small percentage of the total number of voters and thus poses serious
problems, not only of representivity, but of legitimacy of key institutions of
governance. It is this situation that has led to the description of FPTP as ‘winner-
take-all’, which tends to turn politics into a zero-sum rather than a positive-sum
game.

How useful is this perception of politics as a zero-sum game, especially when
the notion itself is engrained in an electoral system? The answer is contained in
Tekle’s apt observation that ‘Mutual appreciation of opposing views must be
accepted and the conviction that losers lose everything while winners take it all
can no longer be the norm. It must be recognised that in a democracy winners and
losers are partners and not enemies who must destroy each other. Electoral systems
must advance this in law and practice’ (1998, 175).

Acursory glance at Lesotho’s electoral history reveals that in 1965 six of the 31
parliamentary seats for the BNP were won on a minority vote (Mahao 1998). Even
in the case of the 1970 election, which was interrupted mid-stream by the ruling
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party and declared null and void, eight constituencies were won on a minority
vote. The overall election result in 1965 delivered a minority government, for the
ruling party had won only 42% of the total valid votes cast. The combination of
votes won by the other contestants accounted for 58% of votes cast, but their
representation in parliament was tenuous at best and ceremonial at worst.

Little wonder, then, that the election outcome was contested by the main
opposition, BCP, on the grounds that the BNP had rigged the results with the covert
complicity of the British authorities (Gill 1998). The losers did not accept defeat
with dignity, nor did the winner assume power with political comfort. The BNP’s
victory proved a liability rather than an asset to Lesotho’s young democracy and
its electoral system. Given its Pyrrhic victory, the ruling party strove to entrench its
political hegemony over the other parties and failed to nurture politics of consensus,
compromise and inclusiveness in the early years of Lesotho’s democracy. This
tendency minimises or totally denies the critical role of an opposition in the
legislature.

Another problem with FPTP is that it tends to unduly advantage dominant
parties and disadvantage weaker parties, thereby strengthening one-party systems,
which further whittles away the participatory nature of democratic governance.
This trend also weakens and fragments opposition parties and often leads to the
type of one-party legislature that was the hallmark of Lesotho’s political landscape
between 1966 and 2002. Once the opposition in the legislature is either weak or
non-existent, the efficacy and effectiveness of the business of the parliament is
severely undermined. If parliament fails to see its role as a watchdog of the executive
organ of government, but instead acts as a rubber stamp for government decisions
and policies, democratic governance is hampered. It is not surprising that members
of the Lesotho National Assembly have historically perceived themselves as first
and foremost representing the interests of the ruling party, and thus as accountable
to the party even more than to the constituency. This irony suggests that the
unwritten intricacies of the Lesotho electoral model are not generally well
understood even by the politicians, let alone by the ordinary voter in the village.

Linked to the one party or dominant party outcome of FPTP is the fact that the
overbearing hegemony of the ruling party over the legislature and the MP is
entrenched, to the detriment of the check and balance role parliament is supposed
to play vis-a-vis the executive branch of government. The stability and effectiveness
of the government is seen to emanate from the single-party outcome of an electoral
system that does not allow coalitions, which may yield fragile governments. In
effect, in the Lesotho context, the single-party outcome has been responsible in
part for the political instability that has beset the country for more than three
decades. Lesotho, thanks largely to the FPTP system, has rarely experienced political
stability and this condition has also affected the effectiveness of ruling parties
(Matlosa 1997). In this connection, it is instructive that had the 1970 election been
allowed to run its full course Lesotho would have had yet another minority
government.



88 JOURNAL OF AFRICAN ELECTIONS

However, the 1970 election was annulled by the ruling BNP, which, sensing
an inevitable defeat by its main opposition, the BCP, attempted to spoil the game.
The annulment was, in itself, tantamount to a vote of no confidence by the BNP as
the ruling party in the FPTP electoral system — the very system, ironically, that had
helped the BNP win the 1965 pre-independence election. Subsequently the BNP
sustained its rule, not by the ballot, but by undemocratic means. It was dislodged
from power in 1986 by a military coup that, paradoxically, followed decades of
BNP reliance on the security apparatus to ensure and anchor its authoritarian, de
facto one-party rule (Matlosa and Pule 2001).

An electoral system that produces either a minority government or a single-
party government breeds conditions for excluded parties to attempt to rock the
boat rather than help redirect it. Even a ruling party, if threatened with electoral
defeat by an opposition party, may simply spoil the game and resort to other
unsavoury methods of sustaining its rule.

The events that followed the 1970, 1993 and 1998 elections serve as an
illustration of such behaviour. In 1970, the ruling BNP won 23 seats and 42% of the
vote, while the BCP won 36 seats with 49.8% of votes. The party decided that if it
could not hang on to power through the ballot, it would do it through the bullet.

In 1985, recognising that it might not be able either to win the majority of
votes or to attain some seats in parliament, the BNP spoiled the election by making
it impossible for other candidates to contest it so that, in the end, all the BNP
candidates were declared elected unopposed (Southall and Petlane 1995; Matlosa
2002). The political developments that followed the general elections of 1993 and
1998 were of a fairly different order, but still emphasised the exclusionist tendency
of the electoral model and its contribution to recurrent and incessant conflicts. In
both elections, the system delivered a one-party government with no opposition in
parliament. Unlike the 1965 election, which produced a minority government
through the “first-past-the-post’ system, the elections of 1993 and 1998 both produced
a mono-party government with no significant opposition.

The 1993 election was interesting in that it produced a stunning victory for the
BCP, which won all 65 constituencies and 75% of the votes, with the other contestants
securing a total of 25% of the votes and not a single parliamentary seat. Even the
BNP, which had secured a total of 23 % of votes, was denied representation by the
nature of the electoral system. The BNP protested the fairness of the election and
lost in the courts (Sekatle 1995; Matlosa 1997; Matlosa 2002). In fact, rather than
contest the result, the BNP should have contested the electoral system. Having
failed to persuade the court to nullify aspects of the election, feeling excluded from
the political system it had shaped and sustained for years and being unable to
influence policy from within, the BNP resorted to other methods of venting its
grievances. These were, of necessity, extra-parliamentary methods, which directly
and/or indirectly added to the instability of the political system.

The BCP government, which was reinstated with external assistance after being
temporarily displaced by King Letsie I11, experienced major infighting —a common
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disease of one-party governments with no opposition in parliament — which
culminated in the establishment of the Lesotho Congress for Democracy. Upon
securing a majority of support in parliament, the LCD assumed the reins of power
and displaced the BCP, which had been catapulted to power by a popular vote.
Since the FPTP system recognises MPs as individuals and not as representatives of
political parties, it condoned this development, which was also not outlawed by
the Constitution. Again, instead of the BCP questioning the democratic form and
content of both the Constitution and the electoral system, it accused the LCD of a
coup and refused to take its seats as the official opposition in parliament. The LCD
remained the ruling party.

During the 1998 election, the principal contest was among the LCD (79 seats
and 61% of votes cast), the BNP (one seat, with 25% of votes cast) and BCP (no
seats, with 10% of votes cast). ‘Once again, the first-past-the-post constituency
system seriously disadvantaged the losing parties and exposed the new government
to intervention by its opponents’ (Rule 1998, 11). The result was that once again the
electoral outcome contributed to intense conflict among the political elite, rather
than acting as a conflict management mechanism. The post-election conflict in
Lesotho escalated rapidly and assumed violent proportions. The political elite locked
horns in a violent armed confrontation which nearly plunged the country into civil
war (Matlosa 1999; Matlosa 2002).

The conflict claimed many lives and caused a considerable amount of damage,
not to mention the massive expenditure required for its ultimate settlement. After
the failure of local initiatives to manage the conflict, South Africa and Botswana
intervened. Following the diplomatic failure of the Langa Commission to spell out
clearly the problems that had been encountered during the election and the remedial
steps that might be taken by relevant stakeholders, a combination of military and
coercive diplomacy was used to resolve the conflict (Matlosa 1999). The negotiation
process that ensued, brokered by South Africa’s then Minister of Safety and Security,
Sidney Mufamadi, culminated in the establishment of the Interim Political Authority
(IPA), representing all political parties that had contested the election.

The primary mandate of the IPA was to prepare, in liaison with government,
for a fresh general election, originally scheduled for May 2000 but later postponed
to May 2002. Among the powers of the IPA was a review of the Lesotho electoral
system with a view to making it more democratic and representative of the people
of Lesotho (GOL 1998). Although the relationship between the government, the
Independent Electoral Commission and the IPA has been marked by a certain
amount of conflict and tension, the electoral reform process was undertaken
successfully and the general election of May 2002 went off peacefully. In addition
to the conflicts mentioned above, other problems involved in preparations for the
2002 elections were caused by:

= IPA members whose interests are served by the continued existence of a
structure that assures them financial gain.
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= Constant and persistent internal conflicts within the IPA itself over anumber
of procedural and policy issues.

= The failure of the IPA to involve the larger populace in its mandate to level
the playing fields for the electoral contest, especially the reform of the electoral
system.

= Heavy reliance by IPA and government on the external guarantors of
Lesotho’s democracy — Botswana, South Africa, Mozambique and Zimbabwe
—to resolve conflicts, rather than to seeking internal remedies.

= Incessantintra-party conflicts, leading to fragmentation and constant changes
of their representatives in the IPA.

Despite all these problems, all keen observers of Lesotho’s political development
agreed that it was highly unlikely that the 2002 election would trigger a violent
conflict of the proportions experienced in 1998. However, they also recognised the
stark political reality that some political parties could still cry foul, as the BNP did,
and, in the process blame the IEC, even though the election was given a clean bill
of health by observers. The fact that the 2002 election was not preceded by violent
conflict, the election day was peaceful and the post-election period has witnessed a
sense of reconciliation and harmony through a multi-party parliament is a positive
sign, from which other SADC member states like the DRC and Angola who are
dealing with protracted conflicts are compelled to draw lessons.

Review oF THE REFORM OF LESOTHO’S ELECTORAL SYSTEM

Nowhere in the world is there a single electoral system that is considered the most
perfect for sustaining and consolidating democratic governance and stability.
Conversely, there is also no single electoral system that is considered the most
imperfect and conflict inducing. Countries adopt electoral systems in accordance
with their political traditions and cultures as well as in keeping with their political
and economic needs at a particular historical juncture. It is not surprising, therefore,
that former British colonies adopted the Westminster ‘first-past-the-post’ system.
What is surprising, though, is that, apart from Namibia and South Africa, the
political players themselves have not seriously considered whether the FPTP model
is appropriate for democratic rule in their own countries. It is critical that when
countries adopt or reform their electoral models, the general populace/electorate
is fully informed and involved. This is a crucial lesson the DRC must learn from
the Lesotho context. It is therefore imperative that the on-going Inter-Congolese
dialogue grapples seriously with an appropriate political system for the country,
as well as with the most appropriate electoral system.

Despite the problems outlined above, the FPTP system does have some
advantages. Among these is the ability to:

= deliver stable and effective single-party governments;
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= ensure a two-party system and discourage a proliferation of parties;
= discourage fragile coalitions or fragmented governments;

= be relatively easy to understand and administer;

= ensure accountability of MPs to their specific constituencies.

The major disadvantages of the system are:

= the tendency to create minority or single-party governments;

= the marginalisation of smaller parties and enhancement of the political
hegemony of dominant parties;

= atendency to discourage an active loyal opposition in parliament;

= the tendency to destabilise the political system, in that losing parties tend to
feel cheated and excluded from the governance process;

= general weakness on some of the key principles of democratic governance
such as representation, inclusivity, legitimacy and political participation.

The form, substance and mechanics of any electoral system must be understood by
all stakeholders — the government, opposition parties, the election management
body, civil society organisations and the electorate. More importantly, voters must
have a clear grasp of why they are choosing a particular candidate to represent
them in the legislature. They must know what to expect and what not to expect
from their MPs. The system must also make it possible for voters to impose sanctions
on MPs who fail to discharge their duties.

With sufficient evidence to suggest that much of the pervasive violent conflicts
and general instability that have weakened democratic governance in Lesotho were
linked to the elections and the nature of the electoral system, the country made a
deliberate effort, after the ill-fated 1998 election, to reform its system from FPTP to
MMP. Although initially the government and the IPA locked horns on an appropriate
format for the reform process, with government pushing for the Multi-Member
Majoritarian (MMM) system and the IPA for MMP, the latter option prevailed to
the satisfaction of all concerned.

As Elklit observes: ‘on 25 May 2002 Lesotho became the first African country
to test the MMP electoral model in a parliamentary election. The election went well
and the results produced by the new MMP system represent a significant political
and democratic achievement. There can be no doubt that the experience from this
first national level application of this electoral system to African soil will be studied
carefully in many quarters, including outside the mountain kingdom’ (2002, 1).
Other countries known to have this system in place are Germany, New Zealand
and Wales (for regional assemblies only) and Scotland (for regional assemblies).
Unlike FPTP, the MMP system adopted by Lesotho was a dual ballot system in
which each voter casts two votes — a constituency vote and a party vote. According
to the IEC Report ‘the constituency vote determines who will represent the
constituency in the National Assembly. The party vote is used to elect candidates
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from party lists and compensate parties who have won fewer constituency seats
than they would be entitled to under pure proportional representation, or who
have won no constituency seats even though entitled to under proportionality’
(IEC 2002, 3).

The MMP system has many advantages, primarily because it attempts to
combine the positive elements of both the FPTP and the PR systems. Its key features
are:

= Although the country is divided into constituencies some representatives
are elected by means of PR, which feature may change to a 65:65 ratio in the
next election, if the arbitration award of October 1999 is to be implemented.

= Either one ballot (New Zealand) or two separate ballots (Lesotho) can be
used to elect MPs.

= It makes allowances for independent candidates to contest elections under
FPTP and not under the party list PR component.

= An agreed threshold is established for entry into parliament by MPs elected
through the PR system (5% of total votes cast or, in the case of New Zealand,
one constituency won). In the Lesotho case, there is no formal threshold.

= Itcombines the accountability of the MP to the constituency and the political
stability assured by broad representation in the legislature.

= It allows for MPs to cross the floor — in the case of Lesotho, only those MPs
occupying constituency seats.

= Linked to the floor-crossing provision is another advantage of the system
which guards against the fragmentation of parties, thus avoiding the
unsavoury developments of 1997 when the LCD split from the BCO, and in
2002 when the LPC split from the LCD, in both cases, the main casualty being
Lesotho’s fledgling parliamentary democracy.

= It encourages rather than throttles a multi-party arrangement by allowing
both small and bigger parties to participate in the legislature.

= Although the constituency-based election may still allow for minority
winners, this problem is contained by the PR component that ensures a
broadly-based national legislature.

These are, therefore, some of the virtues of the MMP system the government of
Lesotho and the Interim Political Authority (IPA) agreed to adopt after some
protracted disagreements and negotiations. The new system was put into effect
during the 2002 election. Whereas the new model will not change the size and
composition of the Senate, the upper house of the legislature, it has changed both
the composition and size of the lower house, the National Assembly. The National
Assembly’s political complexion has been changed by the participation of various
parties, both big and small. Its size has increased from 80 to 120, with 80 seats
occupied by MPs elected through the FPTP and the remaining 40 held by MPs
elected through the PR system.
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Table 1 depicts the overall result of the 2002 election and the manner in which
votes were translated into parliamentary seats on the basis of the MMP System. All
in all 16 parties contested the election. The total number of valid votes cast was 554
386 (column 1), about a 70% voter turnout. The same column indicates each party’s
total vote divided by the quota of votes. Of the 80 constituency seats only 78 were
contested (2 were deferred) and the ruling LCD won 77 of these, while its splinter
group, the LPC, won one (column 2). Column 3 depicts the allocation of
compensatory seats on the basis of PR for the remaining 40 seats and it is worth
noting that while the LCD is excluded from this benefit since it won a large majority
of constituency seats, the BNP, which did not win even one constituency seat,
received 21 compensatory seats. This represents the major strength of this electoral
model. The total number of parliamentary seats contested was 118. The two major
parties in parliament are the ruling LCD (77 seats) and the main opposition BNP
(21 seats) (column 4). Columns 5 and 6 show party votes won through party lists
on the one hand and constituency plus compensation in percentage terms on the
other.

As Table 1 (see p 94) indicates, although it has many advantages over the
FPTP system, the MMP system is relatively more complex. The voting process is
complicated as is the process of calculating votes and translating them into legislative
seats. As Elklit (2002) points out succinctly, the translation of votes into seats is a
two-round process involving some rigorous arithmetic computations which, if not
well understood, could cause not only dissatisfaction but also possible conflict that
could disrupt what is essentially a positive development. Through both rounds,
the sum of party votes divided by a quota of votes establishes a party quote which,
in turn, helps establish how many seats each party is entitled to, and this process
will also establish the number of compensatory seats.

The calculation of votes for those elected through the FPTP system and their
translation into seats remains unchanged, but the PR system demands that the IEC
follow various steps:

= Determine the total votes cast for all political parties (total votes).
= Determine the votes cast for each political party (total party votes).

In the case of Lesotho, the IEC must then determine the number of votes required
for the allocation of seats in the National Assembly by:

= Dividing the total votes by the total number of seats in the National Assembly.

= Rounding off to the next number, including a whole number, any decimal
fraction equal to more than half.

= Establishing, by means of the above steps, the quota of votes required for
candidates to qualify for seats in the National Assembly by dividing the total
number of valid votes cast by the total number of parliamentary seats.
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Table 1
Summary of Seat Allocation and Percentage Votes and Seats
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Basotho National Party 124 234 0 21 21 22.4 17.8
Basutoland African Congress 16 095 0 3 3 2.9 2.5
Basutoland Congress Party 14 584 0 3 3 2.6 2.5
Christian Democratic Party 1919 0 0 0 0.3 0.0
Khoeetsa ea Sechaba
Popular Front for Democracy 6 330 0 1 1 11 0.8
Kopanang Basotho Party 1155 0 0 0 0.2 0.0
Lesotho Congress for Democracy 304 316 7 0 77 54.9 65.3
Lesotho Peoples’ Congress 32 046 1 4 5 5.8 42
Lesotho Workers Party 7788 0 1 1 14 0.8
Marematlou Freedom Party 6 890 0 1 1 1.2 0.8
National Independent Party 30 346 0 5 5 55 4.2
National Progressive Party 3985 0 1 1 0.7 0.8
New Lesotho’s Freedom Party 1671 0 0 0 0.3 0.0
Sefate Democratic Union 1584 0 0 0 0.3 0.0
Social Democratic Union 542 0 0 0 0.1 0.0
United Party 901 0 0 0 0.2 0.0
Independent Candidates - 0 - 0 - 0.0
Totals 554 386 78 40 118 100 100

The IEC must then establish the provisional total number of seats to which each
party is entitled on the basis of its share of the total votes. At this stage, too, there is

a number of crucial steps:

= Each party’s votes are divided by the quota of votes, to establish its quota.
= Each party is allocated seats equal/proportional to its quota of votes, without

any consideration of fractions of votes.

= Allseats are added together and deducted from the overall total of legislative

seats.

= Parties are entitled to compensatory seats, which are calculated by deducting
the number of seats won through FPTP from the total seats allocated, resulting
in a provisional allocation of compensatory seats to each party.
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Table 2 presents a comparative survey of the results of all the general elections
held in Lesotho between 1965 and 2002. The most striking fact revealed by the
survey is that, while almost all the other elections (notably those of 1993 and 1998)
produced a one-party parliament, the 2002 election produced a clearly multi-party
parliament. This trend further emphasises the value of MMP over FPTP in relation
to democratic governance. Thus, to a large extent, the introduction of the MMP
system has addressed a major democratic deficit in Lesotho’s political landscape.

Table 2
Election Results in Lesotho: 1965 — 2002
Year Main Parties No. of Votes % of Votes | No. of Seats
1965 BNP 108 162 41.6 31
BCP 103 050 39.7 25
MFP 42 837 16.5 4
Total 259 825 100.0 60
1970 BCP 152 907 49.8 36
(election annulled) BNP 120 686 42.2 23
MFP 7650 7.3 1
Total 285 257 100.0 60
1993 BCP 398 355 74.7 65
BNP 120 686 22.6 0
MFP 7650 14 0
Total 532978 100.0 65
1998 LCD 355049 60.7 79
BNP 143073 24.5 1
BCP 61793 10.5 0
MFP 7460 1.3 0
Total 584 740 100.0 80
2002 LCD 304 316 54.8 77
BNP 124234 22.4 21
BAC 16 095 29 3
BCP 14 584 2.7 3
LPC 32046 5.8 5
NIP 30 346 55 5
LWP 7788 14 1
MFP 6890 12 1
PFD 6330 11 1
NPP 3985 0.7 1
Total 554 386 100.0 118
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= The Lesotho electoral reform process is crucial for all parties, and political
analysts believe that, by broadening participation and expanding the
inclusiveness of the electoral system, it will assist in containing violent political
conflicts, as the figures in Table 2 clearly show. It is thus believed to be a very
positive political development (EIklit 2002). It is abundantly clear from Table
2 that the MMP has enormous potential to promote inclusive, participatory
and consensual politics in Lesotho, and obviously the system will change
the nature of parliament in fundamental ways for the good of the country’s
fledgling democracy. However, the electoral reform process in Lesotho still
faces critical challenges if political stability is to be assured.

CoNcCLUSION

There are many lessons for the DRC to be drawn from the above. After the decades
of authoritarian rule by the Mobutu regime, there is obviously a political quest
under the new Kabila government for the entrenchment of a vibrant multi-party
democracy. It is therefore imperative that the DRC embark on a deliberate process
of political reform towards multi-party democratic governance, following the
example of its neighbours in the SADC region, with a view to consolidating the
implementation of the 1999 Lusaka Peace Accord as well as the achievements of
the Inter-Congolese Dialogue. .

Elections and the choice of an electoral system will have no significant impact
on democratic governance if there is no durable peace and reconciliation premised
upon an agreed framework such as the Lusaka Accord. In other words, a peace
agreement must hold and be respected by all the belligerent parties before elections
can even be contemplated. Such an agreement must be followed by political dialogue
involving all the stakeholders in the DRC. Fortunately this process is already under
way, facilitated by the former Botswana president, Sir Ketumile Masire, and has
delivered some positive results by way of a government of national unity under
Joseph Kabila. Part of the dialogue must entail deep debate about the form of
electoral system the country should adopt as an important ingredient of democratic
governance.

The dialogue process should be broadened beyond the political elite to involve
civil society and, particularly when it comes to the choice of electoral system,
nationwide consultations involving the electorate should be undertaken. Different
strategies must be devised to involve the electorate and these could even include
public meetings throughout the entire country or, if need be, a referendum. The
latter should be resorted to only if there are serious disagreements about the electoral
model among the key political actors.

The DRC could benefit a great deal by reforming its electoral system away
from FPTP towards MMP. However, the country does not have to adopt a replica
of either the Lesotho or the New Zealand model, it must adapt the system to its
own socio-economic and political context. The system it chooses must accord with
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the prevailing political culture and the institutional context of the governing regime.
The inter-Congolese political dialogue must thus grapple with these issues and
explore the advantages and disadvantages of various electoral models (especially
the FPTP and PR) before a final choice is made. However, given the protracted
violent conflict that has marked the DRC’s political landscape for decades and the
pervasive socio-cultural and ethnic diversity of the country, in sharp contrast to
the socially homogenous Lesotho, an electoral system that will sufficiently provide
for broadly-based political representation of various segments of the population is
desirable. It is thus highly likely that the MMP could serve the DRC extremely
well, not only in nurturing and consolidating its young democracy, but also in
managing conflict and achieving sustainable peace and security.

The above proposition is corroborated by Denis Kadima (2001, 87), who aptly
notes that ‘ethnic tensions in places like eastern Congo and Katanga would be
exacerbated by a single-member constituency system of political representation
given the exclusionary character of this system. It is therefore important to include
elements of proportionality in the electoral system, maintain the link between the
electorate and its representatives and ensure government stability.” The MMP has
agreater potential to achieve these goals of establishing, nurturing and consolidating
democratic governance in the DRC and ensuring political stability after years of
costly violent conflict.
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PROBLEMATIQUE DU DENOMBREMENT
ET DE L'IDENTIFICATION DEMOGRAPHIQUE
PRE-ELECTORAUX

Par
Arsene Waka-Sakrini

Arséne Waka-Sakrini est Directeur Général

de L‘Institut National de la Statistique en République Démocratique du Congo

EtaT ACTUEL DES INFORMATIONS SUR LA POPULATION

Voici bient6ét une décennie au cours de laquelle laRDC, s’active sans trop de bonheur,
a travers ses forces vives, dans les démarches en vue d’implanter en son sein, une
société démocratique véritablement pluraliste, plusieurs problémes et con-
sidérations sous-tendant ces démarches dont ceux touchant les élections
démocratiques percues comme meilleure méthode de conquéte de pouvoir.

On peut vouloir aborder les problémes et I’organisation des élections
démocratiques sans faire allusion au nombre des personnes habitant le territoire
congolais en général et de la population concernée par les élections en particulier.

Il se fait qu’aujourd’hui la RDC ne dispose pas d’informations dignes de foi
sur la population, tout sur son effectif, sa structure par age et par sexe et que sur sa
répartition sur territoire.

Le dernier état des lieux sur les statistiques socio-démographiques congolaises
effectuées par I'lInstitut National de la Statistique (INS) pour la période 1995-2000*,
indique que les statistiques et indicateurs répertoriés sur la population sont dans
I’ensemble, soit d’une couverture administrative limitée, c’est-a-dire ne couvrant
par toutes les entités politico-administratives, soient peu fiables, soient enfin
obsolétes(2) a tel enseigne qu’il faut, dans I’état ou elles se trouvent, éviter de les
utiliser pour préparer, organiser et gérer les prochaines opérations électorales que
tous voudraient transparentes et crédibles.

Si I’on tient a prendre en compte les aspects démographiques dans
I’organisation des élections , il faudra actualiser les indicateurs démographiques
actuellement disponibles, d’autant plus que la RDC connait depuis bientdt 10 ans,
d’importantes mutations socio-démographiques, comme conséquences a la fois de
deux guerres successives (déplacés de guerre, massacres a large échelle) de

1 Etatdeslieux desindicateurs sur la Santé de Reproduction, les Stratégies de Population et Développement,
le VIH/SIDA, le Plaidoyer ainsi que sur les Populations Sinistrées, 1995-1999. INS-BIT, avril 2001

99



100 JOURNAL OF AFRICAN ELECTIONS

I'intolérance ethnique (déplacements et migrations forcés), de la résurgence et de
la recrudescence de certaines maladies (VIH/SIDA, Paludisme, Tuberculose).

L’'on sait que ces mutations n’ont pas fait I’objet d’une étude statistique
systématique et conséquente.

Du fait de ces mutations, la meilleure voie de disposer des indicateurs
pertinents et fiables, ne certes pas de recourir des projections démographiques,
mais bien d’organiser un dénombrement spécifique de la population qui renseignera
sur le niveau véritable et actuel de la démographie congolaise quant a son nombre
actuel, sa structure par age, sa répartition et sa localisation jusqu’au niveau de la
derniére hiérarchie politico-administrative. Il est notoire que ce genre d’opération
colte cher, surtout pour un pays aux dimensions de la RDC.

Néanmoins, étant donné les enjeux énormes des élections que laRDC s’appréte
a réaliser, et en vue de prévenir ou d’atténuer quelque peu les méfiances et autres
suspicions de la grande majorité de I’opinion congolaise , quant a tout ce qui touche
al’organisation (aussi bien les organes que les animateurs) des élections, il faudra
tout mettre en ceuvre et trouver les moyens pour mener un recensement , méme
trés léger, de la population dont I'objectif principal est de mettre a la disposition de
tous en général et des opérations électorales en particulier, des matériaux objectifs
et impartiaux qui serviront a attester et a garantir la transparence et la fiabilité a
savoir des données chiffrées pertinentes et fiables sur la population congolaise,
dans son ensemble ,et électoral en particulier.

Eviter cette approche, équivaudrait a chercher a exposer les opérations
électorales a des contestations et litiges qui seraient difficiles a gérer objectivement.

Le principe d’organiser un recensement de la population avant les élections
proprement dites étant entendu , il est question alors de savoir la nature des
informations démographiques minimales qu’il faudra mettre a la disposition de
I’organisation des élections ainsi que les approches et stratégies a utiliser en vue de
produire les informations requises , approches et stratégies qui devraient minimiser
les délais de réalisation de recensement, tenir compte des ressources financieres
fort limitées de I'aridité du vaste territoire congolais caractérisée par la défectuosité
des infrastructures routiéeres et de communications de base qui vont constituer des
obstacles majeurs.

DEes StATISTIQUES DEMOGRAPHIQUES MINIMALES REQUISES

L’histoire des élections en RDC ne renseigne pas suffisamment sur la nature des
statistiques a utiliser. Les organisateurs ne s’encombrent pas de ces détails
statistiques. On se contente des informations générales sur le volume de la
population et I’'on procédait sans trop de regroupement quelque semaines avant
les élections, a I’enr6lement des électeurs qui constituerait alors le fichier électoral.

2 Le dernier recensement général de la population digne de foi a été réalisé en 1984.
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Pour bien faire, I’organisation des élections devra disposer des données
démographiques de base suivantes :

= Le nombre total des Congolais et des Etrangers résidant dans chacune des
entités ou subdivisions administratives de base suivantes: Village (milieu
rural) et quartier (milieu urbain ou milieu semi-rural).

= Le nombre total des Congolais ayant atteint I’age requis pour exercer le droit
de vote (majorité Iégale) c’est-a-dire 18 ans ou plus, et résidant dans chacune
des entités et subdivisions de base ci-dessus (point 1.1), éventuellement dans
les pays étrangers (de fagon optionnelle) et répartis par pays de résidence.

Au moment de la collecte, on prendra toutes les dispositions utiles pour recueillir

Aupres de chaque personne recensée vivant en RDC des informations sur:
e sa nationalité,
e son age,
= son lieu de résidence habituelle ou son adresse.

Aupreés des Congolais recensés résidant a I’étranger:
= sanationalité,
e sSon age,
= Son lieu de résidence (pays de résidence).

Les tableaux des résultats issus du traitement de ces données de base ainsi recueillies
des villages et des quartiers, pourront faire I’objet de regroupements spécifiques
des élections.

Ainsi par exemple, on procédera au regroupement des résultats de tous les
quartiers couvrant un cité pour avoir la situation démographique requise pour la
Cité. Il en serade méme pour un groupementou il faudra procéder au regroupement
des résultats de tous les villages composant le groupement. Les résultats d’une
Commune seront obtenus de la méme maniére a partir des quartiers la composant.

SpeciIFICcITES ET CARACTERISTIQUES
METHODOLOGIQUES ET STRATEGIQUES

Il convient de signaler et de rappeler ici que plusieurs réflexions et études de
faisabilité sur un recensement de la population pour des besoins des élections en
RDC ont été entreprises depuis 1992 a ce jour. Les plus importantes furent celles
menées par:

= [’Institut National de la Statistique, INS, (1992, 1994, 1995, 1998);
= la Commission Technique Interministérielle Préparatoire pour les élections
(93 et 99);
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= |a Commission Nationale des Elections, CNE (1996-1997);
= la Commission des Opérations préélectorales et électorales (1998).

De ces différentes réflexions, on retiendra que:

= |aRDC dispose d’un fond documentaire important dans lequel on retrouve
des projets de plan général de recensement de la population en vue des
élections (méthodes, stratégies, durée, organisation, co(t);

= une enquéte test du plan général de recensement électoral de la population a
été réalisée en 1996-1997, dont les données n’ont malheureusement pas fait
I’objet d’un traitement conséquent et finalisé.

Ces différentes réflexions se sont distinguées par leur quéte de concevoir un plan
opérationnel qui dure le moins possible. C’est ainsi que dans I’ensemble, elles ont
proposé de mener concomitamment trois opérations tres importantes et trés
significatives, a savoir : le dénombrement, I'identification et I’enrdlement de la
population, et dont le temps d’exécution varie entre 3 et 12 mois.

Bref, comme on peut s’en rendre compte, le recensement électoral de la
population n’est pas un dossier nouveau. Aux organisateurs des prochaines élections
de savoir tirer partie du fond documentaire existant, une facon de réduire davantage
la durée du recensement et pourquoi pas son co(t.

En tenant compte de toutes ces réflexions, nos recherches personnelles ont
abouti a montrer que dans = 6 mois, il est possible de planifier et de réaliser le
recensement de la population électorale a condition d’exploiter les réflexions et les
études déja menées.

En ce qui concerne la fiabilité des résultats, I’approche et les tests
méthodologiques de I'INS ont approfondi le dispositif stratégique de faire participer
les partis politiqgues aux opérations de dénombrement, d’identification et
d’enr6lement de la population.

LA NECESSITE D’UNE IDENTIFICATION DES PERSONNES
ETAT DE LA QUESTION

Depuis quelques années, la question de la nationalité congolaise ne cesse de soulever
problémes et passions, principalement dans la partie orientale de la RDC au point
de craindre qu’elle ne compromette comme ce fut le cas en 1988 dans le Kivu, les
prochaines élections et partant I'avénement de la démocratie en RDC, que tout le
monde attend de tous ses voeux. Ces problémes et passions autour de la Nationalité
congolaise ne sont pas dus a une absence de textes réglementant la question. Bien
au contraire, il existe une loi sur la nationalité congolaise.Depuis I'époque coloniale
jusqu’en 1990, des structures procédures ad hoc ont été mises en place et ont
fonctionné en vue de I'identification rigoureuse des congolais. Grace a ces
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procédures on a pu disposer au fil des temps, d’un fichier de la population congolaise.
En 1986, ces structures et procédures ont été reformées. Le Service d’ldentification
des Nationaux (SIN) a vu le jour. Jusqu’a sa dissolution en 1990, le SIN n’ a pu
opérer que dans quelques communes de Kinshasa.En d’autres mots, a part une partie
des kinois qui ont pu étre identifiés et ont obtenu la nouvelle carte d’identité
congolaise dont I'instauration invalidait toute carte d’identité nationale ayant
préexisté, les autres congolais n’avaient pas de carte d’identité et cela jusqu’a ce
jour.ll n’existe plus non plus de fichier général de la population actualisé.et que
I’on puisse consulter en cas de necessité. On ade la peine aujourd’hui a prouver, en
cas de doute, la nationalité congolaise d’un individu qui se prétend étre congolais.
Mis a part le passeport que délivre le Ministére des Affaires Etrangéres, il n’existe
plus et on ne délivre plus de carte d’identité nationale qui ait cours Iégal sur toute
I’étendue du Pays. Pour leur identification et des besoins administratifs, les congolais
utilisent qui une carte de service ou d’étudiant, qui une attestation de perte de
pieces d’identité, qui un permis de conduire etc....

En milieu urbain et dans la partie orientale du Pays (KIVU et KATANGA), il
est courant de croiser des individus dont la nationalité congolaise est mise en cause
par I'opinion générale au point qu’on s’est imaginé a tort ou a raison, que ces
individus dont I'effectif total, il y a quelques 14 années, n’approchait meme pas 1%
de la population totale de la RDC, allaient perturber et influer négativement le
déroulement des élections et les calculs électoraux, en présentant comme électeur
ou en briguant un poste.

Strategies D’identification

Eu égard aux enjeux électoraux et aux souhaits de réduire au maximum et autres
risques d’échec des opérations électorales, il faudrait prendre des dispositions de
telle maniére que seules les personnes dont la nationalité congolaise est confirmée
prenne part aux prochaines élections. Comme pour le dénombrement, plusieurs
réflexions et études ont été menées en rapport avec ce probléme de I'identification
des congolais.

Ainsi, I'INS entre 1992 et 1995, la Commission Nationale des Elections en 1996
et 1997, et la Commission préparatoire aux opérations préélectorales et électorales
en 1998, ont mis au point des approches et stratégies en vue d’identifier bien avant
les consultations populaires, les personnes habitant la RDC et d’en déterminer la
nationalité. Ces approches et stratégies ainsi que les tests dont elles ont fait I’objet
renferment des instruments de travail trés utiles capables de garantir des élections
suffisamment transparentes.

Il s’agit:
Concernant I’organisation et la coordination des opérations

= D’une identification sommaire de tout individu agé de 16 ans et plus, d’en
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déterminer la nationalité. Cette identification serait menée concomitamment
avec le recensement Iéger de la population et I’enrélement des personnes en
age de vote. Ce faisant, on réalise des gains importants en argent et en temps.
Des opérations d’identification, de recensement et d’enrélement qui se feront
dans un bureau opérationnel ou se rendront toutes les personnes agées de 16
ans et plus, en lieu et place d’une opération d’enquéte ou les agents de terrain
iraient de porte a porte.

De mener les opérations d’identifications, de recensement et d’enrdlement
en présence des délégués de toutes les forces vives (partis politiques, églises,
ONGD etc) opérant dans I’agglomération (quartier, village, groupement).
De recourir a des témoins (des notables et des personnes connaissant tres
bien I'agglomération et ses habitants) personnes qui seront invitées a répondre
publiquement de la nationalité de ceux qui se présentent a I'identification.

Concernant les questions a poser

= De poser la question sur sa nationalité, a toute personne agée de 16 ans ou

plus.

= De poser quelques questions subsidiaires notamment sur son clan (en milieu

rural surtout) et sur la date de son arrivée a I’adresse actuelle, & toute personne
qui se déclare de nationalité congolaise.

Autres avantages

= Dedélivrer une carte d’électeur a toute personne dont la nationalité congolaise

ne pose pas probléme, cette carte pouvant servir de carte d’identité provisoire.

= De transférer les renseignements réunis a I’occasion de cet exer cice au Ministre

de I’Intérieur pour servir de base de la confection future d’un véritable fichier
de la population congolaise.

Ces approches et stratégies ont été testées. Voici quelques uns des résultats auxquels elles
ont donné lieu:

= En milieu rural, le recours aux témoins et la question sur le clan et le lien de

famille a permis d’identifier I’origine de la personne avec une certaine
exactitude, et beaucoup de satisfaction.

Dans les agglomérations non limitrophes des Etats frontaliers du Congo, les
stratégies testées n’ont posé aucun probleme.

C’est dans le Nord- Kivu et le Sud-Kivu ces stratégies ont posé quelques
problémes. Le recours aux témoins n’a pas fonctionné comme ailleurs, du
fait que la population avait peur de dénoncer les faux congolais; mais en
modulant convenablement les stratégies de sensibilisation et renforgant la
sécurité des personnes il sera possible pour réussir cet exercice.
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INTRODUCTION

Le terme election vient du latin electio du verbe eligere: choisir, élire. Election signifie
donc essentiellement un choix, une désignation d’une ou de plusieurs personnes
par voie de suffrages. Les élections peuvent étre libres ou contraignantes,
administratives, législatives ou présidentielles. Les élections se présentent sous
plusieurs formes; majoritaires, représentations proportionnelles, systémes mixtes,
etc....

Une opération électorale sans référence aux principes élémentaires de la
comptabilité des habitants peut engendrer des dysfonctions au sein de I'appareil
politico-administratif de I’Etat. C’est ainsi que généralement des données du
recensement avec un support cartographie.

Les élections sont des opérations de grande importance pour chaque pays.
Elles constituent la forme la plus démocratique pour exprimer et accéder au pouvoir.
Elles sont la source d’une série de données de base pour I’'administration ainsi que
pour I'orientation de la politique économique et sociale d’un pays et fournissent un
point de référence aux politiciens, un cadre de décision si elles s’opérent
normalement et une source de paix, de bonheur pour le pays concerné.

L'importance des élections pour le choix des dirigeants a été reconnue depuis
longtemps. Dans de nombreux pays, I’organisation des élections est une tradition
vieille de plusieurs années. Aucun pays ne nie I'intérét qu’il y a a choisir ses dirigeants
par cette voie. De nombreuses recommandations internationales soulignent jusqu’a
ce jour le réle considérable des élections et proposent des méthodes susceptibles
d’étendre leur portée, d’accroitre leur validité et d’améliorer en méme temps que
leur valeur propre, la comparabilité internationale dans ce domaine.

La plupart des pays du monde sont convaincus et pensent que les élections
constituent la voie indiquée pour le choix des dirigeants. Si les opérations se
déroulent sans beaucoup de heurts dans le pays développés, dans les pays du tiers
monde par contre, et particulierement ceux d’Afrique, beaucoup d’efforts restent a
faire. On a toujours dénoncé le truquage, la fraude, la non transparence dans
I’organisation de leurs élections. Et pourtant, I’expérience de bonnes élections a
montré que c’est la la voie absolument indispensable a la Bonne Gouvernance d’un
pays.
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De L’orcANISATION DEes ELECTIONS

L’organisation des élections requiert le dénombrement au préalable de toute la
population, ressortissant du pays dans lequel I’opération a lieu et répartit par
entité administrative. Cette connaissance de la population permet de déterminer
le corps électoral pour I'ensemble du pays par entité administrative et le nombre
des siéges a pourvoir par circonscription électorale. En plus, la réalisation des
élections exige au préalable I'enrélement de la population électorale dont I'age
devra étre défini.

En mettant au point I’organisation et I'administration des élections, il importe
de bien définir les attributions et les rapports de services chargés de leur tenue et
les seservices qui ser ont consultés.

L’institution d’un bureau ou d’une Commission Nationale Electorale
Indépendante présente des avantages considérables et constitue le cadre a partir
duquel seront développés le programme et les travaux préliminaires des futures
élections. Il faut donc au départ cette Commission Electorale.

Sa permanence rend possible la formation d’un personnel technique éprouveé,
la constitution et la mise a jour des fiches contenant des renseignements statistiques
et géographiques essentiels. On peut adjoindre a cette Commission, un bureau ou
un Comité National des opérations préélectorales et électorales, et un secrétariat
exécutif. Ce sont la deux structures d’aide et de soutien & la Commission Nationale
Electorale.

Les TrRavaAux PREPARATOIRES AUX ELECTIONS

Toute opération électorale quelle que soit le pays dans lequel elle a lieu comporte
une série d’opérations préparatoires dont le nombre, I'ampleur, et la complexité
varient d’un pays a I’autre en fonction des facteurs tels que:

= lanature du terrain (accidenté ou plate forme);

= le mode de répartition de la population (dispersée ou concentrée);

= sa composition sociale (un ou plusieurs groupes ethniques);

= son degré d’instruction;

< ['unité linguistique;

= [|'importance des moyens de communication et de transports disponibles;

= |’exigence des renseignements récents et détaillés d’ordre statistiques,
géographiques et cartographiques);

= J'efficacité de divers organes auxquels on pourrait faire appel pour la
transparence et une réussite totale des opérations.

Les travaux préparatoires aux élections sont notamment, I'identification, le
recensement et I’enrélement.
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L’ IDENTIFICATION

Cette opération consiste a trier la population d’une nationalité donnée en age de
voter d’écarter les opérations électorales pour les personnes plus jeunes et celles
n’appartenant pas a la nationalité du pays.

Considérée comme telle, I'identification est une opération couplée avec
I’enr6lement et les stratégies a mettre en ceuvre seront différentes d’une région a
I’autre compte tenu des spécificités de chacune et des contraintes de temps et des
moyens dont on dispose.

A I'identification les variables a saisir sont notamment:

e le nom, le post-nom, le prénom;

= |e sexe;

< |e lieu de naissance;

= la date de naissance;

= I’adresse de la résidence actuelle (d’enrélement);
= e N° de bureau de recensement.

LE RECENSEMENT

Un recensement de population peut étre défini comme I’ensemble des opérations
qui consistent a recueillir, a grouper, et a publier des données démographiques,
économiques et sociales se rapportant a un moment déterminé ou a certaines
périodes données, a tous les habitants d’un pays ou territoire indiqué.

Le but visé par cette opération est de mettre a la disposition du pays des chiffres
de population fiables et a jour en vue de déterminer:

= Lapopulation totale de droit c.a.d. celle qui réside habituellement au lieu du
recensement permettant de calculer le nombre de siéges a pouvoir par
circonscription électorale.

= La population électrice de fait c.a.d. celle qui est présente au lieu de
recensement a la date de cette opération. Cette population sera enrélée et
répartie par entité administrative.

L’ENROLEMENT

C’est la derniere des opérations préélectorales. Elle consiste en I'inscription au role
électoral de la population en age de voter et qui aura été préalablement identifiée.
L’enrdlement vise I’établissement des listes électorales ou seront enregistrées les
personnes appelées a voter.

Les informations a saisir a I’enrélement sont mémes que celles concernées par
I’identification. Les renseignements a collecter seront consignés dans un registre
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ou des cases sont prévues pour recevoir une empreinte digitale (a exploiter en cas
de doute) et une photo passeport de I’enrélement.

Toutes les trois opérations décrites ci-dessus sont fondamentales. Outre ces
taches et la préparation du texte sur la loi électorale, les opérations suivantes sont
nécessaires et doivent étre effectuées concomitamment avec les précédentes.

Il s’agit:

= des travaux géographiques et cartologiques;
= de la détermination des circonscriptions électorales;
= de I’établissement et de plébiscité en faveur des élections

LA CARTE GEOGRAPHIQUE ET L’ORGANISATION DES ELECTIONS
Definition de la carte geographique

Une carte géographique est la représentation plane conventionnelle schématisée
de tout ou une partie de la surface terrestre suivant des rapports de similitude
gu’on appelle échelle. Elle est un des meilleurs moyens de localisation de
phénomeénes terrestres, une forme d’expressions dont on sert habituellement dans
plusieurs domaines de la vie nationale: plan, santé, éducation, économie, travaux
publics, défense nationale, environnement et tourisme, urbanisme, agriculture,
énergie et transport, etc.

La carte géographique est un support incontournable dans le programme de
développement et de reconstruction d’un pays. Elle peut représenter:

= Des éléments physiques: les montagnes, les plaines, les végétations, le sol,
les cours d’eau, les lacs, les marécages, etc.

= Des éléments humains: la densité de la population, les centres urbains, les
voies de communication, les circonscriptions administratives; chefferies,
secteurs, etc.

= Deséléments économiques: les ressources agricoles, miniéres et énergétiques,
la péche, les foréts, etc.

La carte géographique est aussi dans I’organisation des éléments dans I’organisation
des élections un support indispensable auquel on devra obligatoirement recourir.
Elle est dans le domaine électoral un des aspects les plus importants dans lagamme
des possibilités de ses applications.

LA CARTE GEOGRAPHIQUE ELECTORALE

Elle est un support par excellence des opérations électorales et publiées aprés
promulgation de la loi électorale. Ce document permet de visualiser la situation
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générale sue le terrain, I’organisation générale, ce qui permet de corriger certains
détails, de suivie des opérations dans tout leur déroulement.

La carte géographique électorale présente aux yeux des dirigeants en particulier
et de la population en général de nombreux avantages:

Elle représente tout le territoire national soumis aux électeurs ainsi que son
découpage en aires ou en districts électoraux. Il s’agit des espaces géographiques
délimités dans lesquels vont se dérouler les opérations décrites ci-haut en tenant
compte des contraintes comme le temps de collecte, la superficie, et la taille de la
population. Chaque circonscription électorale pourra disposer a la rigueur de la
carte de son territoire qui indiquerait les limites, les routes et autres moyens de
communication, les villages et centres importants se trouvant en son sein.
L'opération parait certes ambitieuse et colteuse, mais les avantages que I’on en tire
valent I’effort et I'argent investit. Ces cartes pourraient aprées élections servir a
d’autres fins et d’autres enquétes statistiques.

Elle permet une localisation précise de différentes entités électorales et des
phénomeénes en cause. La localisation est sans doute I’objet fondamental, le plus
ancien historiquement et le plus important encore actuellement dévolu a la carte.
La carte a servi depuis la plus haute antiquité aux déplacements sur terre et sur
mer des personnes. C’est d’ailleurs gréace a cette performance qu’elle a pu bénéficier
des progres constants au cours des siecles et atteindre son degré de performance
actuel. La carte électorale va pouvoir indiquer les itinéraires de déplacement de la
population en direction des centres retenus pour les élections. Ce besoin implique
deux éléments d’intérét, d’une part, une précision et une exactitude aussi grande
gue possible des levés géodésiques. C’est le propre de la carte électorale que d’offrir
au citoyen une certitude quasi absolue quant a la localisation de tel ou tel objet par
rapport a des repéres connus: cordonnées géographiques, éléments physiques,
limites administratives, etc. D’autre part la cartogyhie figure préférentiellement
les objets ponctuels qui, par le leur nature sont bien visibles et facilement repérables
dans le paysage, sommets, montagnes, cloches d’églises, tours, cheminées, etc... Or
ces objets ne présentent souvent qu’un intérét limité pour d’autres usages. La carte
électorale aura I’avantage de les figurer d’une maniere telle que ces éléments
serviront de points de repéres dans les chefs-lieux des territoires des secteurs et
seront donc bien figurés.

La carte géographique représente la réalité physique du terrain. Il s’agit en
particulier de I'oro-hydrogyhie: relief du sol et cours d’eau. Sans doute parce qu’il
est question d’éléments des passages considérés comme stables, plus stables en
tout cas que les phénomeénes humains; ils ont toujours servi de base pour la
représentation des éléments planimétriques. Dans une carte électorale, I’oro-
hydrogyhie a toujours bénéficié d’une attention particuliére. Les cours d’eau sont
des voies de communications par excellence. Nombreuses limites administratives
et méme celles de circonscriptions électorales sont faites des cours d’eau ou de
grandes lignes de relief. Il y a donc un grand intérét a les représenter.

Elle assure une omniprésence de la toponymie et de la nomenclature. La
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toponymie ou indication des noms des lieux, compléte en fait les informations
relatives ou repérables. Sur une carte électorale, on transcrit le maximum possible
des noms, eu égard bien entendu a I’échelle: localités, villages, chefs-lieux, secteurs,
territoires, districts, provinces, cours d’eau, montagnes, etc...Le but de la
nomenclature sur une carte électorale consiste a décoder, a traduire les symboles
de la carte au méme titre que le texte de la Iégende. La hiérarchie des écritures en
fonction soit de la taille, des localités, soit de I'importance des objets figurés
souligne avantageusement la symbolique utilisée dans la carte électorale. Sur total,
I’'abondance de la toponymie et de nomenclature confére a la carte électorale un
avantage décisif.

La carte géographique permet une bonne hiérarchisation des unités
électorales. La hiérarchie administrative ou celle des unités électorales se traduit:
d’une part grace a la toponymie citée ci-haut qui transcrit les variations
d’importance des chefs-lieux de provinces, des districts, des territoires, des secteurs
ou de la commune; d’autre part grace au report des limites électorales
correspondantes. L'existence des limites commerciales jusqu’au 1/100.000, échelle
déja relativement petite se révele fort précieuse aussi bien pour les études
géographiques que pour I'utilisation a des fins électorales.

Elle fait mieux ressortir I'importance des voies de communications et de
transport en général. L'importance des élections traduit sans conteste le besoin
de se déplacer sur le terrain plus que celui d’étudier la structure et I'importance
du réseau. La preuve en est jusqu’a ces derniéres années I’accent était davantage
porté sur les caractéristiques techniques des voies routiéres et ferrées, largeur,
viabilité, modalités d’insertion dans le paysage, etc... que sur I'importance de
leur trafic. D’ou cette hiérarchie imposante, en particulier pour les routes. Cette
carte indiquera le degré d’accessibilité ou I’état des routes dans les sites.

La carte géographique indique I’'emplacement des phonies, antennes — relais.
Des phonies devront étre prévues pour couvrir I’ensemble du territoire national
et de le rendre accessible par voie des ondes jusqu’aux petites entités possibles.
La carte indiquera I'’emplacement de ces phonies et autres équipements
nécessaires.

En résumé, les traits généraux de la carte géographique électorale et son réle
absolument indispensable se dessinent déja a partir des observations faites ci-
dessus. Les échéances électorales dans un pays ont extrémement besoin de ces
éléments pour donner a la population la vraie information et pour méme la diriger.
Bien sOr qu’en Afrique en particulier, les difficultés auxquelles il faut faire face
dans une telle entreprise sont nombreuses et plus importantes en matiére d’élection
sont celles dues au transport.

La plus grande partie de I’Afrique est couverte des foréts denses et des
savanes ou I’'on ne peut se rendre en véhicule motorisé que pendant la saison
seche, ces régions étant inondées pendant la saison de pluies. Il serait donc
préférable que les élections aient lieu en saison séche.
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ELABORATION DE LA CARTE GEOGRAPHIQUE ELECTORALE

En matiére électorale, il est souhaitable que les autorités chargées de conduire les
élections possedent les cartes géographiques détaillées du pays mais ceci est
impossible pour les grands pays, de sorte qu’on est obligé de recourir a des moyens
de rechange. Toutefois les cartes dressées pour les élections peuvent se révéler utiles
a beaucoup d’égards.

La délimitation du territoire en vue des élections est une opération
fondamentale. Trois aspects sont importants et dont il faut tenir compte:

= La détermination exacte des frontieres internationales du territoire ou les
élections doivent avoir lieu.

= Ladétermination des limites intérieures qui séparent les diverses divisions
territoriales pour lesquelles on peut avoir des renseignements sur le chiffre
de la population par exemple et celui des personnes en age de voter. Il s’agit
généralement des divisions administratives (provinces, districts, territoires,
secteurs, communes, pour le cas de la RDC) censées étre légalement
délimitées.

= Lasubdivision des entités territoriales en des unités électorales c.a.d. les plus
petites divisions territoriales établies pour les élections.

Les travaux géographiques et cartographiques se feront suivant certaines étapes
absolument distinctes et dont il faudra respecter le déroulement. 1l s’agit de procéder
a I'Inventaire et au rassemblement des cartes et autres renseignements utiles.
s’agit d’identifier et de rassembler toutes les cartes qui peuvent aider a I’élaboration
de la carte électorale. Pour cela, le mieux serait de solliciter le concours de tous les
services de I'’Etat, de toutes les institutions publiques et privées et d’autres
établissements qui peuvent disposer des cartes utiles. L’'inventaire est d’intérét car
il dresse le profil cartographique d’un pays. Nous retenons ainsi, par pays une
fiche descriptive comprenant deux sections, une générale et I'autre spécifique a la
cartographie. Le portrait d’ordre général présente la superficie du pays, la
population, la date d’indépendance. Le volet cartographique comprend I’organisme
producteur, I’échelle cartographique, le type de carte (théine), I'année de production
(ou la période et le nombre de feuilles réalisées en fonction du projet). Dans le pays
ou aucun service géographique et cartographique n’existe, le premier travail
pourrait étre effectué par le service cartographique de I'armée, les services de
cadastre et les services géographiques locales. L’inventaire fournira des
renseignements détaillés sur les cartes existantes en rapport avec les divisions
territoriales du pays, les cartes a grande échelle et les plans de grandes
agglomérations, zones urbaines et régions a population dense. Les cartes jugées
utiles pour les élections, sans modifications ou avec quelques modifications doivent
étre ressemblées et indexées eu égard a leur valeur relative. Il faudra également
recueillir les croquis et photographies aériennes, les images satellitaires pour
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lesquelles il n’existe pas de carte: ainsi que les renseignements sur les distances
entre zones habitées. En raison du volume de travail qu’impose le rassemblement
et le classement des cartes et autres documents et I’établissement des cartes
définitives, il est souhaitable d’entreprendre les travaux géographiques et
cartographiques le plus tét possible.

Etablissement de la carte géographique électorale; si les cartes obtenues par la
commission électorale conviennent aux élections sans modifications aucune, on
pourra tracer directement sur les cartes les limites des districts et circonscriptions
électorales et placer les reperes indicatifs. Cependant dans la plupart de cas, les
cartes tirées de partout appelleront un travail cartographique. Il faudra alors les
modifier soit pour tenir compte des derniers changements des limites territoriales
soit ajouter ou retirer des petites zones d’apreés les résultats des derniers
renseignements regus. Enfin il se peut qu’on soit obligé d’établir des cartes
entierement nouvelles pour les zones qui n’ont pas fait I’objet des levées
cartographiques particulieres ou celles pour lesquelles les cartes existantes ne
conviennent pas aux élections. Cette tache extrémement importante sera réalisée
par les services cartographiques et géographiques du pays habilité a produire ce
genre de documents.

CIRCONSCRIPTION ELECTORALE

La circonscription électorale est la plus petite division territoriale établie pour les
élections. Habituellement il est assez réduit pour les habitants appelés a voter y
accédent facilement sans parcourir de longues distances. Le succes et la réussite
d’une opération électorale dépendent en gros de la taille de circonscriptions tant
en ville qu’en milieu rural. Les limites de chaque circonscription doivent tenir
compte du nombre approximatif des personnes en age d voter et d’autres facteurs
dont a été question ci-haut. Tous les circonscriptions électorales doivent figurer sur
la carte. En milieu urbain, le critére principal est vraisemblement le nombre des
électeurs que la circonscription pourra recevoir dans le laps de temps prévu. Ce
nombre est généralement élevé comparativement au milieu rural compte tenu des
conditions de déplacement assez rapide .En milieu rural par contre, il faudra souvent
réduire le nombre d’électeurs compris dans une circonscription électorale en raison
du temps que I’électeur devra sans doute consacrer pour atteindre son bureau de
vote. L'exactitude avec laquelle les circonscriptions électorales sont délimitées sur
une carte peut avoir un effet important sur la valeur des élections. Lorsque les
limites des circonscriptions sont tracées avec soin et que la population connait
parfaitement les limites de sa circonscription, les risques d’omission n de fraude,
ou de double compte sont semblablement réduits. Chaque circonscription électorale
doit étre entierement compris a I'intérieur d’une seule région administrative et
non a cheval sur une ligne de démarcation administrative ou politique. Le succes
de la limitation des circonscriptions électorales dépend dans une large mesure de
la qualité de renseignements géographiques dont on dispose. Dans les centres
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urbains en particulier et dans le localités dotées du méme statut que les villes, des
plans détaillés avec indication des rues et des batiments principaux des
circonscriptions . Pour les localités non urbaines, on emploi souvent des répertoires
des localités et des cartes a I’échelle indiquant I'emplacement de localités, les routes
principales et secondaires reliant les localités voisines ainsi que les cours d’eau, les
cOtes et d’autres éléments topographiques.

QUELQUES DETAILS TECHNIQUES

Dans un exposé comme celui — ci n’est pas possible d’abord les détails techniques
de la cartographique mais peut étre utile de passer brievement en revue quelques
suggestions auxquelles les cartes utilisées a des fins électorales devront répondre:

= Toutes les cartes doivent étre tracées sur du papier calque sensible, papier
calque ou astafoil permettant de faire des reproductions photographiques,
des tirages ozalides, elles doivent porter I'indicateur de la source des
renseignements cartographiques et de la date de leur compilation.

= Chaque carte doit porter une fleche dirigée vers le Nord ainsi que des points
de repeéres indiquant la position du quadrillage géographique et I’échelle
horizontale des distances.

= L’échelle de la carte ne doit pas étre inférieure a 1/100.000 chaque fois qu’il
s’agit de petites divisions administratives. Les renseignements minimum qu’il
y a lieu d’indiquer sur les cartes de petites divisions administratives ou des
régions rurales utilisées pour les élections sont:

O les principales caractéristiques physiques accompagnées de leurs noms
(cours d’eau, montagnes, plaines, chaines, plateaux);

O les limites de communication avec les noms de principaux itinéraires
(chemin de fer n routes et pistes);

O les limites des divisions et subdivision administrative;

O I'emplacement et les noms de toutes les agglomérations et localités
d’une certaine importance.

L’échelle de cartes des zones urbaines ne doit pas étre Inférieures a 1/100.000. Ces
cartes doivent fournir au moins les renseignements suivants:

O L’emplacement et les orientations approximatifs;

O les principales caractéristiques physiques avec leurs noms, rues avec
leurs noms;

les limites de la zone et ses subdivisions;

O les moyens de communication (chemins de fer, tramways, routes,
ponts);

les terrains publics et leur emplacement (parcs, marchés, cimetieres);

O les zones utilisées a des fins industrielles.

O

O
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Si les originaires des cartes ne peuvent étre de dimensions égales, il convient
d’éviter de trop grandes différences. La dimension choisie doit permettre d’éviter
d’avoir a publier ou a rouler la carte pour la conserver, elle ne doit pas dépasser les
dimensions des étuis a cartes du modele courant du commerce. Toute carte qui
risquerait d’excéder ces limites doit étre divisée en sections.

LA CARTE GEOGRAPHIQUE
ET LEs ELEcTIONS A TRAVERS LE MONDE

Les élections ont besoin dans leur phase préparatoire de Cartes méme anciennes
surtout lorsqu’elles indiquent les principales caractéristiques physiques et
écologiques. L'utilisation des cartes anciennes comme documents de travail
constitue une économie d’argent et de temps. On y trouve des renseignements sur
les conditions résultats du milieu naturel, la répartition de la population, les
communications et les ressources.

Les rapports administratifs sur les élections effectuées dans un certain nombre
de pays développé montrent que des pays de plus en plus nombreux utilisent
davantage de renseignements cartographiques pour la préparation de leurs
élections. Un des meilleurs exemples de la fagcon dont les électeurs peuvent stimuler
I'intérét porté a la cartographie et aux travaux dans ce domaine est fourni par les
derniéres élections présidentielles organisées en France. Les régions, les
départements, les arrondissements, les communes, tout avait été cartographié.

En Iran, al’occasion des derniéres élections, les cartographes avaient été utilisés
et envoyés partout sur les lieux pour déterminer I’'emplacement de tous les villages
du pays et pour dresser les cartes des villes et des villages de plus de 5000 habitants.

De méme a I’occasion des récentes élections au japon, on s’est spécialement
attaché a préparer des cartes des districts électoraux qui ont ensuite servi d’unités
pour diverses enquétes par sondage. Pour les élections de 1999 en Afrique du Sud,
chaque bureau de vote était porteur d’un plan ou d’un croquis indiquant les limites
électorales ou d’une description écrite de ces limites.

Les élections a différents niveaux dans un pays sont généralement organisées
apres 4, 7 ans suivant le systéeme en place. Dans beaucoup de pays, leur préparation
nécessite I'utilisation et la révision des cartes dont on dispose déja et I’établissement
de cartes poser pour les régions qui ne sont pas encore comprise dans la
documentation cartographique existante. C’est dire qu’en matiere des élections une
collaboration trés étroite entre cartographes et organisateurs des élections est
nécessaire. Une meilleure coordination entre d’une part les divers organismes
chargés de I’établissement et de la conservation des cartes administratives, routieres,
sanitaires, agricoles et d’autre part le service chargé de préparer et d’exécuter les
élections permettrait une utilisation plus économique et plus rationnelle. Si les
cartographes se familiarisent avec les normes techniques des renseignements
cartographiques destinés aux électeurs, les cartes pour les élections ne pourront
gue devenir meilleures et plus nombreuses.
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Les TrRavaux CARTOGRAPHIQUES APRES LES ELECTIONS

Alors que la plus grande partie des travaux cartographiques a lieu au courant de la
phase préparatoire, il y a des taches supplémentaires a exécuter apres les élections,
période au cours de laquelle on a I’habitude de recueillir un grand nombre des
renseignements géographiques et cartographiques nouveaux. Il sera souvent
demandé aux agents affectés dans les bureaux de vote d’indiquer a I'issue des
élections, toute modification ou addition qu’ils jugent nécessaire d’apporter aux
cartes de leur district ou circonscription électorale. Au cas ou il n’a pas existé lors
des élections de carte appropriée, on pourra demander aux agents de réaliser des
croquis, des schémas des circonscriptions des circonscriptions ou ils ont été affectés.
Tous ces renseignements doivent étre reportés sur les cartes officielles au bureau
central. L’établissement aprés élections, des cartes corrigées, des cartes sommaires,
des graphiques est dans un pays, le domaine réservé a I'Institut Cartographique
Officiel. C’est d’ailleurs la méme institution qui est censée élaborer en amont la
carte électorale. En RDC, cette prérogative est dévolue a I’'Institut Géographique du
Congo qui a pour mission fondamentale I’élaboration de la carte de base a 1/50.000. A
cette mission s’ajoute:

= L’exécution des travaux géographiques, topographiques, photographiques,
cartographiques et de couverture aérienne sur I’ensemble du territoire national.

= L’organisation de la recherche destinée a I’amélioration des méthodes de
production des cartes géographiques.

< Laconstitution d’'une banque de données géographiques de I’ensemble de la
RDC.

= La conservation des documents cartographiques ainsi que des informations
géographiques du pays.

Dans certains cas, on fera appel a ce méme service pour dresser d’autres graphiques
et diagrammes a figurer dans les publications, ainsi que pour les travaux de dessin
a I’occasion des travaux des élections.

Enfin, il est utile que des dispositions soient prises pour conserver les originaux
des cartes pendant les intervalles entre les élections. Avant de les classer en vue
d’une rentabilisation future, on réparera ou on recopiera les cartes qui auraient été
endommageées.

D’ordinaire dans les pays organisés, les services officiels en matiere
cartographique continuent a corriger les anciennes cartes et a en établir de nouvelles
pendant I'intervalle entre deux échéances électorales.

AUTRES METHODES GEOGRAPHIQUES

L’'observation de la situation cartographique a travers le monde montre qu’il existe
encore des régions dans lesquelles on ne trouve que des cartes peu détaillées voir
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pas de cartes du tout. Dans de nombreux pays africains qui font partie de ce groupe,
il est méme tres difficile de dresser des cartes a cause du manque d’équipement ou
en raison de divers obstacles pour atteindre les coins reculés. En outre un certain
nombre de pays n’ont pas de cartes simplement par manque de fonds, du personnel
ou du matériel nécessaire pour créer un service cartographique national pouvant
également s’occuper de la carte électorale.

En pareil cas, il faut s’en remettre a un répertoire systématique général de
toutes les localités ou villages, de tous les secteurs administratifs, des territoires,
des districts, des provinces, des communes, des quartiers, etc.

L’établissement de répertoire de ce genre est une tache de longue haleine qui
ne se limite pas seulement aux pays ou les cartes sont rares. Bien au contraire les
répertoires sont utilisés tres souvent, en plus de la documentation cartographique,
dans les régions agricoles ou la population est trés clairsemée. De toute maniére, il
faut dans tous les cas s’assurer s’il y a véritablement cohérence entre les
renseignements figurant sur les cartes et sur les répertoires et, le cas échéant, corriger
les répertoires et les cartes. Dans de pays qui ont I’habitude d’organiser leurs
élections sur base de carte électorale et qui possedent beaucoup de renseignement
cartographiques, I’établissement des répertoires de localités et des circonscriptions
électorales se borne a une mise a jour des données existantes.

L’utilisation de la carte a des fins électorales peut étre complétée par celle de
la photographie aérienne ou des images satellitaires. La photocopie aérienne a ses
avantages dans la mesure ou elle fournit de détails que les cartes ordinaires mais
tel n’est pas notre propos dans le présent exposé. L'utilisation de ces techniques
accrofit et donne aux élections plus de chance de réussite.

CoNCLUSION

La carte géographique électorale est un document d’une grande valeur dans
I'organisation du recensement et des électeurs dans un pays. Elle demeure plus
gue jamais un remarquable outil de travail dont on ne saurait se passer.

Le développement de nouvelles techniques et méthodes électorales, loin de
lui porter ombrage lui fournira au contraire un nouveau champ d’investigation et
la chance d’accomplir de nouvelles performances tant sur le plan de la perception
technique que sur celui de la visite de récolte d’information.

La carte géographique électorale permet de visualiser les phénoménes de
présenter les faits que la population appelait a voter est censée connaitre et maitriser.
Elle est un document guide, un cadre de référence qui circonscrit I’espace, le territoire
a l’intérieur duquel les opérations électorales ont eu lieu. La carte électorale donne
des précisions sur la superficie et I’étendue du territoire, les subdivisions ou
circonscriptions au sein desquelles vont pouvoir se dérouler les mouvements des
populations.Chaque électeur est censé évolué dans le périmétre lui défini et dont il
peut prendre connaissance. Ce qui lui exige une certaine discipline dans les
mouvements et dans I’'accomplissement de son devoir civique.
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Hormis ces caractéristiques fondamentales, la carte géographique des élections
fixe également le pouvoir sur le volume de la population par circonscription
électorale, localise le cas échéant les bureaux de vote, les itinéraires surtout en milieu
rural, les distances a parcourir. La population doit savoir avec la plus grande
exactitude ou se situe tel bureau de vote, tel passage a niveau, tel point ou telle
intersection de routes importantes, surtout que certes dont pouvoir lui servir dans
ses déplacements sur terrain.

Loin de se tenir a I’écart des progres techniques, la carte géographique électorale
est aujourd’hui la base de toute opération en la matiere. Les institutions
géographiques ou I’Etat ont dans chaque pays le monopole de mon élaboration. Il
est dés lors recommandé au pouvoir public de doter ces institutions des moyens et
un équipement adéquat leur permettant de bien jouer leur réle électoral.
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| NTRODUCTION

In the past few years a body of useful and illuminating studies of electoral systems
in the various countries of Southern Africa has emerged. The electoral profiles have
been useful in showing the similarities and differences between different national
electoral systems as well as their strengths and weaknesses. The Electoral Institute
of Southern Africa (EISA) is one of the key institutions which have actively
encouraged research and comparative analysis in this field. One system that has
attracted considerable interest is that of Zimbabwe. Recent contributions on
Zimbabwe’s electoral system have concentrated on building a profile of the system,
analysing the politics of electoral administration and developing a critique of the
limitations of the present electoral structures (Sachikonye 1999; Makumbe and
Compagnon 2000; Spicer 2001). This growth in electoral studies is welcome and
timely because it appropriately places elections at the centre of the discourse on
governance.

As the Democratic Republic of Congo (DRC) consolidates its peace process
and initiates a programme of democratisation, this is a timely juncture to consider
which model of electoral system would be appropriate and sustainable for its
purposes, given the country’s post-independence history and experiences and the
aspirations of its people. The model will be developed by the institutions and
peoples of the DRC on the basis of a national dialogue and compromise. The electoral
profiles and experiences of other countries will, of course, be useful to the extent to
which they show the positive and negative aspects of the systems used in those
countries. To that degree, constitutional experts, politicians and civil society
organisations in the DRC will seek to identify what has worked in other electoral
systems, and what has not.

This paper examines Zimbabwe’s electoral system as it has evolved since
independence. It begins by outlining its origin in the Lancaster House compromise
constitution, and the subsequent changes it underwent. This is followed by an
evaluation of the key institutions involved in the administration of the elections

118



VoLume 2 No 1 119

themselves with particular attention paid to their strengths and weaknesses. These
institutions include the Electoral Supervisory Commission (ESC), the Delimitation
Commission and the Election Directorate. The paper considers the significance of
the performance of the electoral system as a whole during the 2000 elections, which
became a post-independence landmark. In particular, the relative strengths and
shortcomings of the system are weighed.

This paper was originally prepared before the March 2002 presidential election,
whose conduct and outcome further exposed the serious weaknesses in Zimbabwe’s
electoral system. | add a brief postscript highlighting the flaws in the March 2002
election, which generated an international debate and outcry, leading some countries
and organisations to declare that the election was not ‘free and fair’.

A national electoral profile would be incomplete if it were not related to the
wider challenge and process of deepening democracy, more generally understood
as demaocratisation. Democratisation involves the construction of participatory and
competitive political institutions and requires that democratic rules become firmly
institutionalised and valued by all the political actors (Bratton and van de Walle
1997). Clearly it takes years, if not several generations, to build and consolidate
such democratic institutions and values on the basis of a broad national consensus.
In that sense, democratisation is a protracted process — often a ‘work-in-progress’
rather than a single event. Elections are therefore central to the process of
democratisation. The electoral system in Zimbabwe needs to be placed in this
broader context. To what extent has the system enhanced or slowed or hampered
the democratisation process in the country? What changes have therefore been
sought to make the electoral system more democratic and legitimate? The paper
implicitly reflects on these issues before concluding with a set of recommendations
for a fair, transparent and accountable electoral system.

THE ELECTORAL SYSTEM AT INDEPENDENCE

The main features of the electoral system at independence were spelt out in the
Lancaster House Constitution, which was negotiated between the British colonial
power, the nationalist/liberation movement and parties to ‘internal settlement’ set
up in1979. It was of necessity a compromise agreement which was as much intended
to end a protracted civil war as to pave the way to an internationally recognised
independence. Until 1979 the black majority had been denied the right to participate
fully as voters in the electoral system. The concept of ‘one person, one vote’ was
enshrined in the Constitution, and the proportional representation system used in
the 1980 election. As a compromise, the Constitution provided for 20 reserved seats
for the white minority in a 100-seat House of Assembly. In addition, the Lancaster
House Constitution provided for an upper house, the Senate, with 40 members.
Fourteen of the seats were reserved for blacks elected by the 80 black members of
the Assembly, 10 were reserved for whites elected by the 20 white members of the
Assembly, 10 for traditional chiefs, and the remaining six were filled by Presidential



120 JOURNAL OF AFRICAN ELECTIONS

appointment (Moyo 1992). Again, as a compromise measure to safeguard the
interests of whites in parliament, the Constitution entrenched the racial composition
of the Senate and House of Assembly by prohibiting any constitutional amendments
that would have the effect of abolishing white seats in the two houses before 1987.

The significant aspects of the constitutional provisions related to the use of
the proportional representation system in the 1980 election and the safeguards on
racial representation for seven years. Both provisions were aimed at building
confidence in a society that had, until then, been engaged in a fratricidal civil conflict.

In the 1980 elections, the PR system incorporated a 5 per cent threshold in its
allocation of seats to the contesting parties. Three black parties — Zanu-PF (under
Robert Mugabe), PF-Zapu under Joshua Nkomo and the United African National
Congress (UANC - under Abel Muzorewa), and the main white party — the
Rhodesian Front (RF —under lan Smith) contested and won seats. Zanu-PF won 57
seats, PF-Zapu 20 and the UANC 3, while the RF swept all 20 seats reserved for
whites. However, this was the last election in which the PR system was used. The
Electoral Act was amended in 1987 to introduce the first-past-the-post, or ‘winner-
takes-all’ system and in subsequent elections (until 2000) Zanu-PF was the major
beneficiary of the new system. Other amendments in 1987 abolished the 20 seats
reserved for whites and introduced a powerful executive presidency.

KEY INSTITUTIONS

The four key institutions involved in the Zimbabwean electoral system and process
are the Delimitation Commission, the Electoral Supervisory Commission (ESC),
the Election Directorate and the Registrar-General’s Office.

The Delimitation Commission

The Delimitation Commission is responsible for determining the boundaries of
constituencies (currently Zimbabwe is divided into 120 constituencies). The last
Delimitation Commission Report was presented in 2000, just prior to the elections
of that year. The Commission is convened by the President at five-yearly intervals,
or prior to the holding of the next election. It submits to the President a report
comprising a list of the constituencies delimited, with the names assigned to each
and a description of their boundaries; a map of the country showing the delimited
constituencies and any further information the Commission considers necessary
(Delimitation Commission 1995).

In dividing Zimbabwe into constituencies the Commission takes into account
the physical features of and means of communication within an area, the
geographical distribution of voters registered on the common roll, and any
community interest between voters registered on that roll. Constituency boundaries
should be delimited to incorporate, as closely as possible, equal numbers of
registered voters.
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The Electoral Supervisory Commission

The ESC is the body tasked with the responsibility of supervising the electoral
process. Its functions are:

= To supervise the registration of voters and conduct the election of members
of parliament and of the President.

e To supervise the registration of voters and conduct of elections to the
governing bodies of local authorities.

= Toconsider any proposed Bill or statutory instrument which may be referred
to it and which relates to presidential, parliamentary or local authority
elections.

Like the Delimitation Commission, the ESC is appointed by the President, to whom
it reports on matters relating to its functions. Through the Ministry of Justice, Legal
and Parliamentary Affairs it can have its reports placed before parliament. The
ESC is funded by parliament through the same Ministry of Justice, Legal and
Parliamentary Affairs; its budget is determined by the ministry, which has a decisive
say in how the allocated funds are used. Effectively, therefore, the ministry controls
the use to which funds may be put, and the ESC is treated the same way as any
other department of the ministry (ESC 1997).

At the end of each election, the ESC submits a report to the President on the
conduct and outcome of that election. The issues covered in these reports are usually
wide-ranging, encompassing voter registration, financing of campaigns, election
monitoring, instances of intimidation and violence, media coverage and the counting
of votes. Significantly, they also pronounce on whether a particular election is ‘free
and fair’.

THE ELECTION DIRECTORATE

The Election Directorate, which was created in 1990, consists of civil servants under
the chairmanship of the Public Service Commission (PSC). The responsibilities of
the Directorate are:

= To co-ordinate the activities of ministries and departments of government in
regard to the delimitation of constituencies, the registration of voters, the
conduct of polls and all other matters connected with elections.

= To give instructions and make recommendations to the Registrar-General in
regard to the exercise of his functions under the Electoral Act, and other
persons in the employment of the state for the purpose of ensuring the
efficient, proper, free and fair conduct of elections.

= To ensure that elections are conducted efficiently, freely and fairly.

Electoral Act, 1996
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Prior to 1990 the forerunner of the Directorate was an informal body of civil
servants established in recognition of the fact that the Registrar-General did not
have the necessary power to command the resources he needed to execute his duties
under the Electoral Act. The establishment of the Election Directorate added to the
number of players involved in the electoral process, splitting responsibility between
them still further. However, it has been argued that without the present Election
Directorate, no one could currently command sufficient authority to secure the
resources necessary for the effective and efficient management of elections.

THE ReGISTRAR-GENERAL OF ELECTIONS

The Registrar-General (R-G) of Elections is a public servant whose office falls under
the Registrar-General’s office in the Ministry of Home Affairs. His functions in the
electoral process, however, entail his being answerable to the Ministry of Justice,
Legal and Parliamentary Affairs. Since the functions of the Registrar-General are
funded by the Ministry of Home Affairs, his office is answerable to both ministries
concurrently.

The Registrar-General is responsible for the execution of the electoral process.
This specifically involves the following responsibilities:

= registering voters;
= preparing voters’ rolls;
= presiding over the nomination court for the nomination of candidates;
= providing ballot papers;
= setting up polling stations;
= providing electoral staff;
= declaring election results;
= taking custody of election materials.
Electoral Act 1996; EEC 1997

These extensive functions make the Registrar-General of Elections central to, and
therefore very powerful in, the electoral process. At the same time, any weaknesses
or limitations in the discharge of these functions have a ripple effect on the entire
electoral process. The centrality of the Registrar-General is enhanced by other
provisions in the Electoral Act. For instance, it is clearly stated that the Registrar-
General ‘shall not be subject to the control of any person or authority other than the
Election Directorate’ (Electoral Act 1996). By implication, this means that the
Registrar-General is not subject to the control of the ESC, although he shall have
‘regard to any of its reports or recommendation’. More generally, the Registrar of
Elections is expected to provide the ESC with reports relating to the registration of
voters and the conduct of elections, as well as to keep it informed on matters relating
to the exercise of his functions under the Electoral Act. However, in practice the
Registrar tends to act independently from the ESC.
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In concluding this section, it is worthwhile highlighting the unique role of the
Zimbabwean electoral commission, the ESC. Compared with electoral commissions
in several other countries in Southern Africa, the ESC is a weak institution, lacking
autonomy. Indeed, its role is deliberately ambiguous. Nowhere are its powers
explicitly stated, nor has it been clear which powers it can assume without risking
a challenge (ESC 1997). Although the Constitution states that the powers of the
ESC may be provided under an Act of Parliament, no such provision has been
made. It has been left almost entirely to ESC members to decide for themselves
what they perceive their powers to be. A specific concern relates to the lack of
authority on the part of the ESC to impose sanctions for breaches of electoral laws
during the period of campaigning and voting.

Furthermore, as noted above, the ESC has no independent budget. It depends
for its operations on a small allocation from its parent ministry — its 1995-96 budget
allocation, for instance, amounted to a meagre Z$200 000. During the 2000 election
this budget was increased to Z$4 million, a small grant by any standards in view of
its responsibilities. Moreover, the ESC has no staff or office of its own — these facilities
are provided by the parent ministry of Justice, Legal and Parliamentary Affairs. In
view of its ambiguous and limited powers and meagre resources, the ESC is therefore
constrained in exercising its ‘supervisory role’ in the electoral process. The powers
which would normally devolve on an independent electoral commission have been
dispersed to the Election Directorate and the Registrar-General of Elections. It is
the view of most opposition parties and civil society organisations that this lack of
independence has undermined the ESC’s public image as well as the credibility of
the electoral process. Clearly, the Election Directorate and Registrar-General of
Elections are more substantial players in this process than the ESC itself for they
draw upon government resources and intervene at all crucial stages of the electoral
process.

Major LANDMARKS AND CONSTRAINTS
IN THE ELECTORAL PROCESS

For all its imperfections, the Zimbabwe electoral system has handled regular
parliamentary elections since 1980 under a nominally multi-party system. Following
the epoch-making independence elections there were other elections conducted in
1985, 1990, 1995 and 2000. There were also presidential elections in 1990 and 1996.
The post-1980 elections were held under the ‘first-past-the-post’ system, which
tended to favour the incumbent party. For instance, in 1985, Zanu-PF increased its
seats to 64 while those of PF-Zapu declined to 15. The smaller Zanu-Ndonga party
won only one seat.

The overall context of political competition between 1982 and 1987 was one of
conflict between Zanu-PF and PF-Zapu. This conflict flared into a civil war in the
Matabeleland provinces and its cessation was resolved through political negotiation,
which eventually led to a merger agreement between the two parties. The agreement
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formed the basis of what was termed a Unity Accord, one of whose objectives was
the establishment of a one-party state system (Banana 1989). The commitment to
the concept of a one-party state was an attempt by Zanu-PF — ultimately unsuccessful
— to assert complete hegemony over the political system. This was strenuously
resisted by opposition parties and civil society organisations, including the labour
movement, which view such a concept as outdated and a harbinger of entrenched
authoritarianism. However, although the campaign against a formal one-party state
was successful, it did not mean that a de facto one-party state could not emerge
(Mandaza and Sachikonye 1991). That is precisely what happened between 1989
and 2000.

Parliamentary Election Results
Elected Seats 1980-2000

1980 1985 1990 1995 2000
ZANU-PF 57 63 117 117 62
ZAPU 20 15 - - -
ZANU-Ndonga - 1 1 2 1
MDC - - - - 57
RF/CAZ 20 15 - - -
UANC 3 - - - -
ZUM - - 2 - -
INDEPENDENT - 5 - 1 -

Source: ESC reports (various)

After the merger of Zanu-PF and PF-Zapu, the new merged party (still known as
Zanu-PF) easily dominated the elections of 1990 and 1995. In the 1990 election,
Zanu-PF won 117 of 120 directly elected seats. In the 1995 election, it retained those
seats. In addition, presidential patronage ensured that 30 non-constituency seats
were filled with figures sympathetic to Zanu-PF. Misgivings about an electoral
system which effectively provided monopoly to one party inevitably grew in the
1990s. One indicator of the misgivings was the growing alienation amongst voters.
It is noteworthy that the number of voters who participated in elections declined
steadily after the 1980 election. From an estimated turnout of 94 per cent in 1980,
the proportion declined to 57 per cent in 1995 and fell further, to 32 per cent, in the
1996 presidential election. It was also significant that opposition parties boycotted
the 1996 poll because of their misgivings about the electoral system.
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The unsatisfactory and contentious aspects of the system included the
delimitation process, voter registration, the electioneering and monitoring process
as well as inequitable access by different parties to resources.

As detailed above, the Delimitation Commission is appointed by the President
to determine constituency boundaries. One notable limitation of the Commission
has been the absence of a constitutional provision for public participation in the
delimitation process, resulting in the absence of involvement of interested
stakeholders — especially political parties, women and youth organisations. The
Commission reports to the President, who may raise objections if he is not satisfied
with it, but the public is denied the same privilege. It has therefore been argued
that the public should be entitled to give its opinion and seal of approval to the
delimitation exercise and, by so doing, reduce the likelihood of a challenge to the
validity of the exercise. In the same way and for the same reasons as voters’ rolls
are subjected to public inspection, the Delimitation Report should also be inspected
and verified by members of the public before it is finalised. In light of this, several
recommendations have been made about ways to improve the standing and
effectiveness of the Commission (ESC 1997). These are that:

= The consultation process before the President appoints members of the
Commission should be more broadly based.

e A preliminary delimitation report, which should be published in the
Government Gazette and should be open for inspection and comments by the
public, should precede the submission of the report to the President.

e The Delimitation Commission should be appointed or convened well in
advance of a general election to allow sufficient time for proper performance
of its functions with the participation of members of the public.

The credibility and legitimacy of Delimitation Reports will hinge on whether they
meet these conditions and expectations.

The issue of voter registration has been bedevilled with problems in the past.
As observed above, it is largely the responsibility of the Registrar of Elections to
ensure that registration is carried out properly and that the voters’ rolls are up to
date. There have been persistent problems with ensuring that the voter registration
process is properly managed. For example, between the general elections of 1985
and 1990, the voters’ roll was not updated by the Registrar of Elections to remove
names of deceased voters or those who had renounced their citizenship. The
registration exercise is not well publicised and an unsatisfactorily large number of
voters often find that their names do not appear on the constituency roll on which
they thought they were registered. Equally seriously, the fact that no reliable voters’
roll was produced for the 1990 elections meant that the work of the Delimitation
Commission was handicapped (ESC 1990).

In view of these experiences some analysts have recommended that voter
registration should commence well in advance of elections so that all eligible voters
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may have an opportunity to register. This opinion has been reinforced by civic
organisations and political parties, which have advocated that voter registration
should be a continuous exercise, which would incorporate those who reached the
voting age of 18 and eliminate voters who died in the period between elections.
Should a system of continuous registration be adopted, there is also an argument
for a cut-off date by which registration stops — six months before an election,
perhaps. It is also argued that there should be an institutional department which
undertakes electoral work on a full-time basis (ESC 1995).

There are several observations to be made with regard to electioneering or
the election campaign process. Although the country has enjoyed political stability
for most of its post-independence years, its election campaigns have not been free
of problems. Every election since independence, particularly those in 1985, 1990
and 2000, has been marked by varying degrees of intimidation and violence. Most
of the violent incidents occurred between supporters of the ruling Zanu-PF and
state security operatives on the one hand and opposition party supporters on the
other.

the irony of the 1985 election ... was the almost unbelievable reaction
of many Zanu-P supporters, mainly women and youth in urban areas.
Afew days after news of the election victory, they went on a rampage,
beating up and evicting members of opposition parties from their
houses. Whole families and their belongings were thrown out onto
the streets ... Several people were Killed in this post-election violence.

Sithole 1986

Further violence broke out during the 1990 election campaign when election-related
intimidation and violence was reported in most provinces (CCJP 1990). Probably
the most notable incident was the shooting of an opposition candidate who was
contesting a seat against the Vice-President, Simon Muzenda.

On the whole, there were far fewer incidents of intimidation and violence
during the 1995 election campaign. However, this was not a foretaste of better
behaviour in the future because the barometer shot up significantly during the
2000 election campaign.

Other aspects of the electoral process that should be considered relate to the
monitoring of elections and counting of the votes. It is important to note that
election monitoring is a relatively new phenomenon in Zimbabwe, with the first
exercise mounted during the 1995 election. About 4 000 election monitors were
recruited in 1995, mainly by civic organisations, principally the church and human
rights organisations such as the Catholic Commission for Justice and Peace (CCJP),
the Zimbabwe Council of Churches (ZCC) and Zimrights. Monitoring has been
defined as the process of observing and evaluating and rectifying irregularities
(together with responsible officers) during the election process, ‘with a view to
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ensuring that the elections are carried out in a conducive atmosphere and that they
are fair in accordance with the electoral laws and norms’ (ZCC 1995).

The ESC has acknowledged the valuable contribution of election monitors.
During the 1995 elections, there was a full coverage by monitors of all constituencies.
Monitors could enter any voting or counting station. They were required to report
all complaints and irregularities to the ESC through provincial co-ordinators. The
monitoring programme during the 1995 election appears to have been successful.
Since then, the ESC has also drawn upon monitors to observe subsequent by-
elections and local government elections. However, problems were experienced in
monitoring the highly-charged 2000 election.

According to the Electoral Act, a constituency registrar should establish as
many fixed polling stations as he may determine to be necessary for purposes of
conveniently taking a poll of his or her constituency. The constituency is required
to publish the places at which the polling stations are to be located and the hours
during which they will be open. A constituency registrar may also provide for mobile
polling stations that can be moved from place to place in his constituency. The
main criteria determining the location of polling stations are convenience and
accessibility. It is expected that stations will be accessible to all categories of voters,
including women and the elderly.

While security and technical arrangements for elections have been reasonably
adequate, several other problems have been experienced. One was that some voters
were left without access to mobile polling stations because of vehicle breakdowns
and under-estimates of the voter population. Another important issue raised by
some political parties relates to the number of voting days. Since independence,
voting in all general elections (and by-elections) has been extended to two or three
days. The reasons advanced for this extension concern the logistical aspects of
voting, especially in rural areas, and the long distances travelled by voters to reach
polling stations. However, opposition parties have alleged that prolonging voting
beyond one day provides opportunities for vote rigging.

Finally, a number of structural issues regarding the Zimbabwean electoral
process need to be spelt out. These relate to inequitable access to resources for
electioneering, in particular access by parties to public funding and the media. The
issue of political party funding has been a contentious one in Zimbabwean politics
with most political parties charging that the funding system was inequitable.
However, until the early 1990s, there was no state mechanism for funding political
parties from public resources. The mechanism introduced was the Political Parties
(Finance) Act, which confined funding to parties with a minimum of 15 seats in
parliament. It was not until 1998 that Zanu-PF’s monopoly of state funding was
legally challenged by an opposition party in the Supreme Court. The Court ruled
that the threshold for access to funding should be lowered to a minimum of 5 per
cent of votes received by a party in an election contest.

Access to funding determines the capacity of a political party to field a certain
number of candidates as well as its access to the media, transport and other necessary
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facilities for campaigning. Most opposition parties have been seriously handicapped
by the absence of these resources. By contrast, Zanu-PF received Z$65 million
annually from the state in 1998 and 1999. In addition, it took advantage of its ruling
party status to utilise other state resources at election time. These included
government vehicles, personnel and accommodation facilities. From the perspective
of opposition parties, this was patently unfair: it was pointed out that ‘either all
parties should not have access to any state resources or there should be an equitable
distribution of these resources’ (a party representative quoted in Sachikonye 1999).
The ESC itself acknowledged the centrality of funding, observing that the
disadvantages faced by opposition candidates in terms of transport and financial
resources were quite evident and pronounced (ESC 1995). It went on to recommend
that the issue of party funding be addressed before the next election, but this was
not to be — it remains an outstanding issue.

Party access to the media, particularly at election time, is also inequitable,
largely because of monopoly of control and ownership by government of the key
public media. Through the Mass Media Trust, the government owns and controls
the major newspaper chain, Zimpapers, which runs two dailies, two Sunday papers
and several weeklies. It also virtually controls the main television and radio network,
the Zimbabwe Broadcasting Corporation (ZBC). Although there are a few
independent weekly and monthly newspapers and magazines, their circulation is
small; notably, none of them is owned by any of the opposition parties.

Not surprisingly, perhaps, the state-owned media have tended to be partisan
in their coverage of election campaigns. An independent media commission has
therefore been proposed by opposition parties to address the problem of
partisanship during election campaigns. Such a commission would seek to ensure
media neutrality by insisting on equal access to radio and television for contending
parties. Inaddition, acommission would hear complaints and concerns pertaining
to election coverage. For its part, the ESC has recommended the preparation of
comprehensive guidelines on election coverage, such guidelines to become the code
of ethics for election coverage (ESC 1995).

Elections are in the public interest, and are central to democracy. The arguments
for equitable access by all parties to the media and for a code of ethics in election
coverage are compelling.

No discussion of the limitations of the Zimbabwean electoral system would
be complete without reference to a major debate about the relative merits of the
‘first-past-the-post’ and the proportional representation systems. In constitutional
reform proposals drawn up by a government-sponsored Constitutional Commission
(CC) and by the civil society-driven National Constitutional Assembly (NCA), the
concept of a PR system was accepted in principle. While the NCA draft proposed a
full PR system, the CC draft advocated a mixture of PR and ‘first-past-the-post’.
The constitutional reform process is currently in limbo, but it is hoped that when it
is resumed the issue of electoral reform will feature prominently in order to address
the imperfections in the current system.
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THE ELECcTORAL SYsTEM AND THE 2000 ELECTION

The strengths and weaknesses of any electoral system are clearly highlighted during
an election, and Zimbabwe’s 2000 parliamentary election was no exception. The
2000 election acquired a special significance in that the two main contending parties
were more or less evenly matched. As in past elections, the conduct of the actual
polling on election days was satisfactory. Most international and domestic observers
attested to the technical capacity of election officials to conduct a credible poll and
to count the votes. The report of the Commonwealth Observer mission was typical
of the observer reports:

... the polling and counting days were generally calm, orderly and
peaceful and the process went smoothly. We were impressed with the
spirit of those queuing to vote, which was often determined, sometimes
enthusiastic and almost always composed ... We were impressed with
the professionalism of the polling station staff. While levels of
competence varied, the Presiding Officers and polling officials were
generally impartial, efficient and effective and had clearly been well-
trained ...

Commonwealth Observer Group 2000

For its part, the European Election Observation Mission concurred that the voting
process was calm and well organised, while the Electoral Commissions Forum of
SADC countries spoke of the ‘professional and competent manner in which the
polls and vote counting was conducted’ (EU Observation Report 2000; ECF 2000).
It is useful that this final stage is conducted mainly by civil servants, most of them
teachers and local officials who value professionalism.

However, the earlier stages of the electoral process were not as flawless. Those
observer missions that arrive to monitor only the last stage are likely to draw
misleading conclusions. The earlier stages of voter registration, delimitation,
electioneering and monitoring are as important as the final stage. One critical
assessment of how these early stages were handled showed that they were
accompanied by considerable flaws (MMPZ 2001). One of these related to voter
registration. It was observed, for instance, that the state of the voters’ roll was a
matter of concern well before the election and that during polling it was evident
that, despite attempts to update the roll, major problems still existed (Common-
wealth Observer Group 2000). These problems had, regrettably, resulted in the
disenfranchisement of large numbers of potential voters, many of whom asserted
that they had completed all necessary procedures but still did not appear on either
the main or the supplementary rolls. Large discrepancies existed on the voters’
rolls and, during the polling days, about 7 per cent of potential voters in some
areas were turned away because they did not appear on the roll (Saunders 2001).
The process of voter registration therefore remains the Achilles heel of Zimbabwe’s
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electoral system, which should be addressed as a matter of urgency well before the
next election is due.

There were also shortcomings in the timing of the appointment of the
Delimitation Commission prior to the 2000 election. The late appointment of the
Commission delayed its work; indeed, its report was made available to the public
only three weeks before the polling days. This resulted in opposition concerns that,
because no proper public scrutiny was possible, changes might have been
introduced that would benefit only the ruling party, which the opposition would
have insufficient time to challenge (EU Observation Report 2000). The shortage of
time in which to inspect the report meant that there was bound to be some confusion
amongst voters in constituencies where boundaries had changed about where they
should vote. Clearly, the Delimitation Commission should have ample time in which
to conduct its work and the work should be undertaken in a transparent fashion.

The 2000 election is likely to be remembered for a long time, though, largely
because the election campaign was carried out amid a degree of intimidation and
violence unheard of since independence. Clearly, the stakes were much higher than
in any other election since that of 1980. Although the months and weeks before
polling day were characterised by this unprecedented violence, election day itself
was calm. By most accounts, the widespread violence, which resulted in more than
30 deaths, was perpetrated against opposition candidates and supporters. The
violence tarnished the image of Zimbabwe and its electoral system considerably
(Sachikonye 2000). There was consensus amongst civil society organisations, the
independent media and observers that intimidation and violence adversely affected
the electoral process. In the final analysis, these factors did not make the achievement
of ‘free and fair’ elections possible. Many regions, particularly but not exclusively
in rural areas, effectively became ‘no-go’ zones for opposition party campaigners
(Saunders 2001). There was also plentiful evidence that most of the intimidation
and violence was carried out by Zanu-PF and its ‘war veteran’ supporters, and
was aimed principally at the strongest opposition party, the Movement for
Democratic Change (MDC). According to one observer group which visited the
country much earlier than most:

Pre-election violence created an atmosphere of anxiety and fear. It
substantially restricted the exercise of freedoms of opinion, expression,
association, assembly and movement, as well as the right to be secure
from physical harm due to political affiliation. The abilities of political
parties and many candidates, predominantly from the opposition, to
campaign openly and freely do not meet international standards for
fair electoral competition.

NDI 2000

Similar sentiments were expressed by international observer groups such as the
Commonwealth Observer Group (COG) and the EU Election Observation Mission.
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Electoral violence was to some extent linked to ‘land occupations’, which were
orchestrated by both Zanu-PF and the ‘war veterans’. The net impact nevertheless
cast a dark shadow over the campaign period. This was exacerbated by the apparent
inability or unwillingness of security agencies, especially the police, to act against
those involved.

Yet another impediment to a smooth electoral process in 2000 was the regulations
relating to monitoring that were introduced in the middle of the campaign. Less
than three weeks before polling, a number of changes were made to the Electoral
Act, including one which removed authority over observers and monitors from the
ESC and granted it to the Registrar-General. The new regulation further stipulated
that only one monitor would be allowed to be present within each polling station at
any one time. The monitoring groups, which had previously planned to place four
to five monitors within each station, viewed the reduced number as increasing the
risk of electoral fraud and intimidation of individual voters.

During the election period itself, in June 2000, there was some prevarication by
the Registrar-General’s Office before 16 000 domestic monitors could be accredited.
One observer mission noted that, in some instances, it ‘was too late for many monitors
to reach outlying districts to monitor polling stations there’ (EU Observer Mission
2000). This prompted the ECF to recommend that the Zimbabwe electoral authorities
should ‘establish clear procedures for the accreditation of domestic monitors early
in the electoral process’ (ECF 2000).

As in previous elections, the matter of unequal access to media coverage was a
distinguishing feature of the 2000 contest. It often took the form of providing very
generous space for the views and campaign activities of the ruling Zanu-PF party
and virtually ignoring those of opposition parties. This was very clear in the state-
controlled media. The opposition campaign was highlighted mainly in the
independent media, coverage that was limited by the absence of independent radio
and television. It was not surprising that most domestic and international observers
singled out media partisanship as having a major bearing on the electoral process.
As the Commonwealth Observer Group pointed out:

The radio and television broadcasts of the ZBC, particularly the news
bulletins, were heavily biased in favour of the ruling party. It has been
instrumental in getting the party’s message to the rural areas and in
denouncing the opposition. Numerous bulletins on the ZBC during the
election campaign started with lengthy reports of speeches by Zanu-PF
ministers and candidates. Sometimes such reports comprised half of
the entire bulletin, which also contained no mention of any opposition
parties.

COG 2000

Another group concluded that ‘the ZBC and government-controlled newspapers
were used as publicity vehicles for Zanu-PF’ (EU Election Observation Mission 2000).
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It was also noted that most editorials in the state-controlled press concentrated on
government policy on land while those of the independent press reported on the
desire for a change in leadership and economic policy.

The people who did not benefit from the manifestly biased reportage were
the voters, who were not provided with sufficient information to help them make
up their minds about whom to vote for. With a few exceptions, the media thus
failed to provide a balanced and educative coverage for the benefit of the electorate.
A domestic media monitoring group added to the chorus, observing that vital
lessons should be drawn from the manner in which the media had covered the
2000 election. One such lesson was that it had clearly emerged that electoral support
for the two main parties, Zanu-PF and MDC, was roughly equal — a reality which
should be reflected in their access to the media, as well as in the amount and quality
of coverage given to their candidates.

Finally, another significant aspect of the 2000 election was the tug-of-war,
indeed the clash, between the ESC and the Registrar-General’s office during the
campaign. Two episodes revealed the rupture between the two institutions. After
persistently complaining, to little avail, about a serious lack of staff and resources
to supervise and monitor elections effectively, and about the lack of information
from the Registrar-General, the ESC chairman, Bishop Hatendi, resigned from his
post in early 2000. This confirmed the uneasiness of the relationship between a
weak ESC and a relatively powerful Registrar-General’s Office.

In an unprecedented legal challenge to the R-G, the ESC then charged that it
had not been involved in the supervision of voter registration for the 2000 elections
as the Electoral Act required. It also challenged the government decision to make
changes to the electoral system by decree, without consulting the ESC. These changes
affected the accreditation of monitors and observers, as well as rules for the postal
ballot system. The court ruled against the ESC’s contention that it was ‘the sole
body’ entrusted by the Constitution with supervising elections and accrediting
monitors, observers and polling agents. The de facto powerful position of the R-G
was thus reinforced by the ruling, and the authority of the ESC authority was further
substantially eroded. Clearly, there would need to be an urgent review of the
relations between the ESC and the R-G, and of the role of the ESC in the broader
electoral system.

CoNCLUSION AND RECOMMENDATIONS
Democratisation

The principal objective of this paper was to examine the main features of
Zimbabwe’s electoral system with a view to highlighting its strengths and
weaknesses and those elements that require revamping. However, another objective
was to show a link between the broader process of democratisation and the specific
aspects of the electoral process. Political developments in the past 21 years show a
fragile multi-party system buffeted by many pressures, not least a concerted Zanu-
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PF agenda for complete hegemony. The quest for such hegemony underlay the
imperative for a Unity Accord, which was sealed in a merger with the only major
opposition party, PF-Zapu, in the 1980s. More generally, the adherence by the
ruling party to a one-party state ideology showed a strong streak of intolerance
and authoritarianism. The fact that there was far less violence during the election
campaigns of the 1980s and 1990s can largely be attributed to the fact that the
challenge posed by opposition parties was weak. It was an era in which Zanu-PF
possessed a ‘dominant party’ status. But this had a stultifying effect on the
democracy, which had remained fragile at best. Among the inhibiting elements
were the virtual monopoly of state-owned media and an electoral system that
was biased towards the interests of the ruling party — witness, for example, the
powers the President wielded in appointing 30 parliamentarians, members of the
Delimitation Commission and the Electoral Supervisory Commission. Public
participation in the running of electoral institutions was circumscribed, and
genuine political pluralism was threatened.

While authoritarianism and intolerance grew, especially in the late 1990s,
civil society organisations flowered and strove for greater democratisation. There
was a proliferation of human rights organisations, labour unions, student unions,
women’s groups, media organisations and constitutional reform advocacy groups
as well as a noticeable growth in the density of civil society organisations, which
became sites of resistance to the growing state authoritarianism and ruling party
arrogance and intolerance.

Among the matters contested by the state and the ruling party on the one
hand and civil society on the other were deficiencies in the electoral system. Much
of the impetus behind the constitutional reform movement centred on the question
of overhauling the system. Civil society organisations have been active in providing
civic education to voters and monitors, and continue to campaign for fair media
coverage during elections. Taken in combination, the activities of these
organisations are a major contribution to democratisation. Inevitably,
democratisation of society and its institutions is a protracted process.

However, there have been periods during which some of the campaigns have
paid off. As observed above, in the 2000 election the opposition movement won
58 directly contested seats, compared to 62 won by the ruling Zanu-PF party. The
prospects for genuine political pluralism seemed much brighter than they had at
any time since independence. In spite of intimidation, violence and unequal access
to resources by parties during elections, there is a growing maturity amongst voters.
Reform of the electoral system to make it more transparent and efficient would
guarantee its competitiveness and fairness and contribute to consolidating the
democratisation process.

But there are other issues which must be attended to in any society (including
the DRC) which wishes to ensure a fair, transparent and democratic electoral
system.
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Delimitation

The need to delimit constituencies well before an election is generally understood.
However, what is less clearly understood is that the process of appointing members
to the Delimitation Commission should be transparent and the consultation process
leading to the appointments should be broadly based and should involve a body
such as a Judicial Service Commission. When the Commission issues a report on
the delimitation of constituencies, the preliminary draft should be published in a
Government Gazette and be open to inspection and comment by members of the
public as well as by interested organised groups.

It would be prudent to have the Commission appointed or convened well in
advance of a general election to allow sufficient time for proper performance of its
functions with the participation of the public. It cannot be over-stressed that the
delimitation process is crucial. It is a vital indicator of the electoral norms and
procedures in any given country not only because it establishes the territorial basis
of elected representation but because the criteria and decision-making in the
delimitation process illustrate important characteristics of electoral management .

\oter Registration and Education

There should be a thorough and regular transparent and participatory voter
registration process. Registration should be carried out well before the election is
due, and information gained from registration should serve as a basis for
delimitation. Wide publicity should be given to voter registration, and the media
need to play an active part in this process. The voters’ rolls or registers should be
available for public inspection well before polling day. As has been observed, voter
registration is the first step in engagement by citizens in the electoral process and
must therefore be conducted in a thorough and non-partisan manner (Pottie 2001).
For many citizens in Southern African countries, voter registration is a primary
contact with the state and the issue of voter identification documents is a matter of
pride and significance.

Voter registration must be accompanied by civic or voter education. Civic
education is indispensable in the development of a democratic culture.
Responsibility for civic and voter education should not be left in the hands of civil
society organisations alone. National electoral commissions have a vital role to
play in the dissemination of voter education on a continuous basis. State institutions
and the media need to engage in this process as well. Voter education should be
aimed at empowering voters to make choices about who to vote for as well as at
increasing their awareness about the basic features of the electoral process. Because
illiteracy is a major hurdle, innovative methods that draw upon vernacular
languages and symbols should be used to provide voters with the tools to enable
them to make their political choices through the vote. More generally, this
empowerment of voters should lead to increased participation in the governance
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process through an increased capacity to insist on the accountability and
transparency of those in government.

Conflict Resolution During Election Campaigns

Tension between contesting parties often rises sharply during electioneering periods.
Unfortunately, this tension can explode into violence and disorder. It is even more
difficult to address violence when the ruling party is implicated in orchestrating it.
The ability to campaign without fear of violence is a vital element of free and fair
elections and a basic political right that requires vigilance and commitment on the
part of contesting parties, their supporters, the security forces and the electoral
commission (Pottie 2001). It is therefore necessary to have a code of conduct that
prohibits parties from engaging in intimidation or violence against supporters of a
different party, from carrying or displaying weapons at election meetings, and from
destroying voting or election material. Training party activists and enforcing the
provisions of such a code could help reduce the type of violence that erupted during
the Zimbabwe elections and promote respect for those holding differing views.
Such efforts should continue in the post-election period to ensure peace and stability,
no matter what the outcome of the elections may be (NDI 2000). However, codes of
conduct should be accompanied by institutional arrangements to ensure that parties
comply with them. For example, South Africa has a specially constituted court
with final jurisdiction over infringements of the Electoral Act and the Code of
Conduct.

It was significant that one of the recommendations of the Electoral Commission
Forum (ECF) of SADC Countries who observed the 2000 Zimbabwe election was
that conflict management and conflict resolution mechanisms should be developed
to deal with election-related conflicts (ECF 2000). This is a valuable proposition,
given the limitations of the current mechanisms. Currently, election petitions and
grievances are made to the High Court in Zimbabwe. A petition alleging that an
elected representative should be disqualified on the grounds of corrupt or illegal
practice, irregularity and other related reasons may be presented to the High Court
by an election candidate or a registered voter. One successful petition after the
1995 election put under the spotlight issues of the state of the voters’ roll and the
management of the polling and counting processes. After the 2000 election, more
than 30 petitions were filed with the High Court, and more than half of these have
still, in 2003, to be ruled on.

In the case of South Africa, political party liaison committees, operating at
national, regional and sometimes local levels, are the first level at which parties
can bring up complaints about each others’ actions. However, if these committees
are to function effectively they should not become the main forum for resolving
disputes, this should be undertaken by conflict management committees (CMCs)
(Pottie 2001). CMCs, whose members included specialist NGO representatives,
police and army officers and election commission staff, were established in each
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province about a month before polling. Their role was to mediate complaints and
disputes brought by contesting parties. Clearly, electoral commissions have an
important proactive role to play in initiating and sustaining conflict-resolution
mechanisms so as to reduce instances of intimidation, violence and mistrust during
and after election campaigns.

Balanced Media Coverage

In Zimbabwe it has been proposed that an independent media commission be
created to ensure balanced coverage of party campaigns. Such acommission would
spell out comprehensive guidelines for the media and ensure adequate and equal
access to radio and television by the contending parties. In addition, it would receive
complaints and hear concerns pertaining to media coverage.

The media should carry comprehensive and impartial voter education,
initiated primarily by the electoral commission, but also by
nongovernmental organisations ... Direct access to election broadcasts
should be allocated on the basis of the popular support received by
candidates’ parties in recent elections. All candidates should receive
some allocation of free airtime, even if their popular support is not
apparently great. The electoral commission will need to monitor news
and other coverage under the direct control of the media themselves
...The election commission should convene a meeting of senior media
representatives and politicians of all parties to develop an agreed code
of conduct for reporting future elections ...

MMPZ 2001

These suggestions were echoed in earlier reports of observer groups to the 2000
Zimbabwe election. One such group concurred that ‘there should be a Code of
Conduct regarding media coverage and advertising during the campaign and
election period either under the supervision of a specially-created body or under
an independent electoral commission’ (Commonwealth Observer Group 2000).

Funding of Parties and Their Campaigns

Access to funding determines the capacity of a political party to field a certain
number of candidates and its access to the media through advertising, transport
and other campaign necessities. As stated above, opposition parties in Zimbabwe
were seriously disadvantaged by a lack of these resources, while the ruling party
had the advantage in all these respects. For this reason, the ESC recommended that
the funding of parties and candidates be reconsidered before the next election, a
recommendation that appears to have been spurned by the ruling party and
government authorities. Yet the provision of funding to parties is one means of
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facilitating stability in the party system. As has been argued, there is a compelling
case for party funding in Southern African countries:

Careful management of the rules and regulations governing party
funding deserves more attention in SADC. Inadequate party funding,
particularly for opposition parties, can adversely affect the
sustainability of multi-party electoral competition: most parties
complain about inadequate funding, insufficient training for party
members and party agents and opposition parties frequently complain
that the party in power has unfair access to the use of state resources
for partisan purposes.

Pottie 2001

A mutually agreed formula for party funding therefore needs to be worked out
between parties and electoral authorities in a particular country. The formula may
be based on the proportion of votes a party received in the previous election, and
there may also be specific regulations concerning receipt of private and foreign
funding. It is imperative that the stakeholders work out a funding formula that is
equitable, transparent and workable, bearing in mind that democracy does not
come cheap!

Need For a Single Electoral Authority

In this paper | have shown how the overlapping functions and roles of multiple
bodies in an electoral system can hamper its effectiveness and legitimacy. One
weakness in the Zimbabwean system is the concentration of power and authority
in the Registrar-General’s Office and in the Election Directorate, and the dilution of
the supervisory role of the ESC. There has been wide-ranging debate in Zimbabwe
itself concerning a suitable structure for an electoral authority. A single election
commission was recommended by a workshop organised in 1997 by the ESC. The
commission would be an autonomous body responsible for every stage in the
electoral process from voter registration to the declaration of election results. A
similar proposal for an independent electoral commission was inserted in a
constitutional draft of the Constitutional Commission in 1999. The draft specified
the functions of such a commission as:

= organising, conducting and supervising elections;

= registering voters and ensuring the proper maintenance of voters’ rolls;

= determining the boundaries of constituencies;

= formulating and implementing civic educational programmes relating
to elections.
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It is unfortunate that thus far no concrete steps have been taken to establish
such a commission with the power, authority and resources lacking in the current,
marginalised ESC. A source of encouragement is the existence of independent
commissions in other SADC countries, such as South Africa. It is hoped that the
trend towards the creation of full-time, permanent and independent electoral bodies
to administer elections will continue to gather momentum in Southern Africa. The
role of these bodies in the consolidation of the democratic process through the
supervision of political competition is a strategic one.

PosTtscripT: ConbucT AND OuTtcoME oF THE 2002 ELECTION

The 2002 presidential election was bedevilled by serious anomalies. First, there
were major flaws relating to the voter registration process. For instance, the
transparency of the electoral process was compromised by the Registrar-General’s
refusal to make public a consolidated voters’ roll. This made it impossible for the
public and political parties to inspect the roll and register any objections (ZESN,
2002). This rendered the election process open to abuse since it was impossible to
identify voters or rectify the register. Indeed, there was a secret registration of voters
beyond the official deadline of 27 January 2002 and a subsequent retrospective
extension of the deadline to 3 March 2002 (Ibid).

Second, the production of ballot papers was not open to verification by political
parties, monitors and independent observers. It was observed that extra ballot
papers were printed and that election authorities refused to provide any definitive
figure for the number of ballots printed (Ibid). In addition, legislative amendments
were made in the run-up to the election to further compromise the limited
independence of the ESC by demanding that the institution only recruit its election
staff, including monitors, from the civil service.

Third, the Registrar-General and the ESC failed to provide clear and adequate
public information on all aspects of the electoral process, particularly the location
of polling stations. The public was not given sufficient notice to be able to identify
the polling station nearest to their homes, and the opposition MDC was deprived
of its right to deploy its election agents in the field in good time (Ibid).

Finally, invitations to domestic and international observer groups were
selective and arbitrary. In many instances, local observers were denied access to
polling stations on the grounds that they had not been accredited; indeed, most
such observers deployed by ZESN, an election support network, were harassed by
beatings, arrest and detention (Ibid). Violence and intimidation were widespread
during the election campaign and immediately afterwards, with 54 lives lost
between January and April 2002.

These were some of the factors that led the MDC to challenge the poll in the
High Court — the hearing was still pending in March 2003. The case pits President
Robert Mugabe, who claimed to have won by 1,68 million votes, against MDC
leader Morgan Tsvangirai, who received approximately1,25 million votes.
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INTRODUCTION

This paper gives an account of electoral reform in Namibia and analyses briefly the
background, challenges and constraints to the country’s electoral reform process
since the first democratic elections were held in 1989.

BACKGROUND

Although there were regular elections in Namibia prior to the country gaining
independence in 1990, they were run on an exclusionist basis for separate
administrative authorities of whites, coloureds, and blacks at various level of
government —there was no common roll. Consequently, the independence elections
in December 1989 were run without a national voter register. The legal and
operational framework of the elections was agreed upon among the stakeholders:
the South African government, the United Nations (UN) and the political parties.
This framework provided, among other things, that the South African government
would administer and conduct the elections while the United Nations Transition
Assistance Group (UNTAG) would monitor the process and eventually pronounce
on whether it was ‘free and fair’.

All citizens older than 18 and all people of that age or older who had lived in
Namibia for more than five consecutive years before 1989 were eligible to vote if
they had registered during the voter registration which preceded the polls. The
second category of voters was the South Africans and Angolans who were based in
Namibia as civil servants and soldiers. The 1989 polls, based on the proportional
representation (PR) system, aimed to produce a 72-member constituent assembly;,
which would draft Namibia’s first constitution. In record time — less than three
months - the constituent assembly produced a constitution that was hailed
internationally as one of the most liberal in the world. It provides, inter alia, for:

= A bill of fundamental human and individual rights.
= The independence of the judiciary.
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= Transparent and democratic procedures for the appointment of an executive
president and the executive branch of government, the legislature, and other
constitutional bodies, such as a delimitation commission and the
ombudsperson.

Constitutional provisions for the appointment of the presidency and parliament
include the following features:

= Presidency: a five-year term of office, renewable only once.!

= Parliament: a five-year term of office, running concurrently with the
presidency.

= An Act of Parliament to lay down procedures for the conduct of elections.
This act is called the Electoral Act (24 of 1992).

ELEcTORAL REFORM

The Electoral Act provides for the appointment by the presidency of a five-member
part- time electoral commission that formulates policies and supervises all Namibian
electoral activities: voter registration, party registration, candidate nomination,
conduct of polls, counting of votes and announcement of results. Voter education
was added to this mandate, although the law did not explicitly give responsibility
for it to the Electoral Commission of Namibia (ECN). The Commission is assisted
clerically and administratively by the directorate of elections housed under a
ministry which, prior to the 1998 amendments, was housed under the Office of the
Prime Minister.

After 1998 the ECN was restructured to provide for increased autonomy: it
became a semi-autonomous statutory agency, although it was subject to the public
service and treasury rules and regulations. In other words, it operates like any
other government ministry, but without a political head such as a minister. It also
reports to Parliament.

The 1998 amendments also provided that vacancies for membership of the
ECN and for the Director of Elections (the chief electoral officer) should be
advertised. Previously, such appointments were made by the President without
any external input. New members of the ECN were recruited during 2001 in
accordance with the provisions of the new law. This law provides for the National
Assembly to set qualifications for members of the Electoral Commission. A selection
committee, comprising representatives of the Supreme Court, the Law Society of
Namibia, and the Office of the Ombudsperson, with the Chief Executive Officer of
the ECN as secretary, screens all applications and interviews short-listed candidates
publicly. The names of at least eight candidates are submitted to the President,

1 Anamendment to the Constitution in 1998 provided for Namibia’s first president to be exempt from
this provision and to be given a third term.
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who selects five as members of the Electoral Commission. Members of the public,
or more specifically, registered voters, are at liberty to launch objections with the
selection committee against any candidate who they believe is not fit to be appointed
as a Commissioner.

The ECN would prefer to have more autonomy and independence in its day-
to-day operation and functioning. However, any transition to greater independence
must be carried out with meticulous consideration of the cost implications and
impact of such a move on the effectiveness of the ECN. This issue will be a key
preoccupation of the ECN in the immediate future.

Another area requiring electoral reform is voter registration. Namibia’s
electoral laws provide for a general voter registration every 10 years and for
supplementary registration before every election and by-election. In 1994 the ECN
introduced continuous voter registration as a way of enabling citizens who had
turned 18, or who had changed their address, to register whenever it was necessary.
In each constituency registration was conducted by at least one private individual,
and the services of the national postal services company were recruited on an agency
basis. Officers were paid for each correctly completed form. This process, however,
proved problematic because of the high turnover of registration officers and their
lack of commitment to the work. Among the problems were the fact that some
officials would register the same voters again and again in order to earn more money,
and that NamPost officials would register voters for the wrong constituencies, and
by the time the errors were detected they were difficult to rectify.

After consulting with political parties, the ECN recommended to Parliament
in 2000 that continuous registration should be abolished and that the voters’ roll
should only be updated before every election.

Namibia’s next general registration is in 2003 and the ECN hopes to establish
a new registration system to replace the current system with its flaws that include
double registrations caused by voter ignorance and ghost voters resulting from
poor death registration in rural area. The ECN’s ideas, which have been discussed
with its stakeholders, include the introduction of new voter registration cards
incorporating photographs of voters. These would mean that, although voters will
have to identify themselves when they register to vote, they will not be required to
carry separate voter identity on polling day. This system will obviate the high rate
of loss of voter cards and the problem of many Namibian voters who are not in
possession of a means of identification such as passports, national identity cards,
and so on.

Another area that was reformed was the administration of the tendered votes,
asystem that enables voters to vote anywhere in the country, or even abroad, instead
of only in their constituencies of registration (and domicile).

In the past, all tendered votes were counted in the capital after polls closed
throughout the country, now the law has been amended to provide for a
decentralised, constituency-based counting system. Although the new system has
boosted efficacy in the administration of such votes, it has proved to be cumbersome
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and tedious for some regional officials and party agents, whose level of election
literacy is still low.

Among the new administrative measures introduced to enhance effective
electoral management was the establishment, during Elections ’99, of an election
results and verification centre. Here the ECN worked closely with the South African
Independent Electoral Commission (IEC) to set up a technology-driven facility to
verify all results before they were announced. Facilities included transmission via
the Internet and broadcasting by public broadcasters, both local and international.

Other reforms included the establishment of a national party liaison committee,
regional election coordination offices in all regions, and regional election advisory
committees. It was also agreed to embark upon a vigorous staff development
programme, particularly during the non-election period. This will entail attachment
to other electoral management bodies when they have elections and related
activities.

Several other amendments that are being discussed with stakeholders include:

= A merger of the delimitation commission with the electoral commission.
= Increased autonomy of the EMB.
= Streamlining procedures for:
voter registration;
providing sufficient time for nomination of candidates;
polling (off-shore voting);
one or two days of voting;
counting votes (centralised or decentralised system);
the announcement of results (maintenance of an election result verification
centre).

CoNcCLUSION

The regular evaluation of electoral practices is a sine qua non for the effective
functioning of every electoral system. It is thus imperative for Namibia, if it is to
foster sustainable, vibrant electoral reform and improvements, to constantly
compare its electoral system and practices with those of its neighbours and beyond.
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INTRODUCTION

From the first pre-independence general election of March 1965 elections in
Botswana were run by the Supervisor of Elections, who fell under the Office of the
President. As time went on the public, particularly members of the opposition
parties, perceived the Supervisor of Elections as being a government employee
controlled by the ruling party, or at least under its influence.

Government heeded the call of opposition parties for the formation of an
Independent Electoral Commission (IEC) to run the elections and, in 1997, the
Constitution was amended to accommodate the establishment of such a body to
replace the office of the Supervisor of Elections. Section 65A of the Constitution of
Botswana sets out the composition of the Commission.

THE CoMMISSION

The IEC consists of a chairperson and a deputy chairperson appointed directly by
the Judicial Service Commission and five other members appointed from a list of
persons recommended by the All Party Conference. Section 65A stipulates that the
chairperson shall be a judge of the high court, while the deputy chairperson shall
be a legal practitioner.

The Commission is an autonomous, non-partisan body whose primary purpose
is to conduct free, fair and correct elections efficiently and effectively in accordance
with universally accepted electoral principles and practices.

Its goals are:

= To establish an effective voting mechanism.
= Toensure that voters are motivated to vote, informed about how to vote and
officially registered to vote.
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= To facilitate the creation of a climate in which political parties can freely
communicate messages to the electorate to enable the electorate to make
informed choices.

Section 65A defines the functions of the Commission as follows:

= To conduct and supervise elections of members of the National Assembly
and of a Local Authority.

= To conduct a referendum.

= To ensure that elections are conducted efficiently, properly, freely and fairly.

= To give instructions and directions to the Secretary of the Commission (who
is appointed under Section 66) with regard to the exercise of his functions
under the Electoral Law prescribed by an Act of Parliament.

= To ensure that elections are conducted efficiently, properly, freely and fairly.

= To perform such other functions as may be prescribed by an Act of Parliament.

The Secretary, who is the Chief Executive Officer of the Commission, is appointed
by the President under Section 66 of the Constitution and his/her responsibilities
include:

= Management and administration of the Commission.
= Implementation of decisions of the Commission.

= Supervision of registration of voters.

Conduct of National Assembly elections.

Conduct of local authority elections.

The Secretary is assisted by such staff as the Commission may appoint. The staff
complement includes twenty principal elections officers based in the electoral
regions. Each officer is assisted by an administrative assistant.

The twenty District Offices (Regional Elections Offices) were created with a
view to linking the districts with headquarters and making the IEC’s presence felt
at grassroots level. Seventeen of the offices are fully operational and form a critical
component of the continuous voter education outreach programme.

The main functions of the Regional Officers are to co-ordinate registration
and elections and to promote voter education initiatives. In this regard they:

= Make preparations for the registration of voters.

= Recruit and supervise registration officers.

= Arrange for and mount training sessions for the registration officers in
conjunction with the Headquarters.

= Prepare estimates for the registration of voters, including estimates for polling
days.

= Maintain accurate voters’ rolls.

= Arrange all elections, including by-elections and referenda.
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= Organise within their regions, in conjunction with Head Office and district
authorities, the requisition of the materials and financial resources needed
for election processes.

There is no interference whatsoever by the government in the operations of the
IEC, even though the state finances the Commission. There is a clear understanding
that the IEC is a public institution and, therefore, that it must be financed by public
funds, whose management and use has been conferred on the government of the
day by popular vote. It is also understood that the money financing the IEC comes
not from the ruling party but from the public purse.

The Commission is required by law to account for the funds it uses through
the Public Accounts Committee of Parliament. It is the Minister responsible for
Presidential Affairs and Public Administration who appears before the Committee
to explain in detail the use of the funds.

PromoTING DEMOCRACY

The purpose of elections is to entrench popular control over decision-making
processes at national and local levels of government and to ensure equality of
political rights and effective representation for all eligible voters. It is therefore
critical that the electoral process is managed in a manner that promotes maximum
participation by all stakeholders in voter education programme planning and
implementation. To this end, the IEC in Botswana has conceived a comprehensive
voter education programme, some of which is in the planning stages and some of
which is already operational.

The voter education programme is expected to set up national organisations,
institutions or foundations, and establish operational guidelines for collaboration
to take democratisation and the electoral process forward. Links will be forged
with non-governmental organisations (NGOs), community-based organisations
(CBOs), educational institutions, government departments, political parties,
community leaders, churches, the private sector and the international donor
community. Training workshops, seminars and conferences will form the basis of
interactive involvement of people in democracy development and nation building.
In this way the democratic reform agenda will be home grown and nationally driven.

The involvement of selected civil society organisations in the training and
dissemination of voter education, the utilisation of school children in dramatising
democratic situations, and interaction using pictorial representations and other
teaching-learning situations will enable people to distinguish and appreciate the
difference between democratic and non-democratic practices.

In the long term, democracy development initiatives will be introduced in
schools, even at lower elementary levels, for democracy begins when a child is
born. Democracy is about tolerance and co-existence; about creating a climate where
opinions and viewpoints of others are respected and differences in perceptions
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accepted by all. With education and training our people can judge fairly, and
consciously make informed decisions and choices.

The IEC hopes to initiate and promote interaction among the electorate, political
parties, the media and civil society to institutionalise democratic practices and
values. The research component of the Commission’s information, education and
communication programmes will conduct rapid democracy assessment surveys to
feed into the democratic reform agenda.

The regional officers will serve as a link between IEC headquarters and the
regions, to facilitate information flow to the intended audience. The tasks of the
IEC national and district structures, in general, are to:

= Initiate and oversee the implementation of the democratic reform agenda.

= Disseminate the assessment reports (rapid assessment survey results)
nationally, especially at the grassroots level.

= Encourage national and local debate about problem areas that are identified
in assessment reports and recommendations arising from evaluation research.

= Engage in the promotion and regular assessment of the democratisation
process.

= Ensure that there is a continuous flow of information from field experiences
to IEC headquarters and that, through networking and sharing experiences
with its counterparts in the region and abroad, the IEC Secretariat contributes
to the advancement of democracy in the country.

VoTER EDUCATION

Voter education is a form of education in support of elections and a means of
ensuring that voters are prepared and enabled to participate in electoral politics. It
essentially revolves around the mechanics of how to vote — though, of course, it
also covers elements of why it is necessary to vote. Voter education programmes
aim to provide a basic understanding of election practices and procedures and
knowledge of party symbols. Their other major goal is to cultivate trust and
confidence in electoral processes so that the processes are seen and believed to be
the most appropriate and effective means of choosing a government and a way of
approving policies and socio-economic programmes that are relevant to the needs
of the voter. Thus, the education of voters is not just about political issues —important
as these are — it is also aimed at giving them the kind of understanding that puts
them in a position to compare parties and programmes when they ultimately vote.

Voter education programmes are usually planned, developed and imple-
mented by an electoral authority/elections administration officials in collaboration
with political parties and civil society organisations. The private sector and the
media may be sub-contracted to produce or publish voter education materials and
can also voluntarily engage in voter education activities on their own. Various
government departments responsible for informing and educating citizens are also
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involved in voter education. Youths and children, especially, can be encouraged to
participate in elections by engaging in mock election games where they run for
election or campaign for others, to promote a spirit of healthy competition.

The IEC’s voter education programme is a very ambitious one indeed — not
surprisingly, since it seeks to combat voter apathy, which the IEC views as a serious
threat to vibrant democracy. It is therefore fitting that the IEC should relentlessly
pursue voter education throughout the country —vast and sparsely populated as it is.

The Commission launched a massive study on voter apathy. The study -
funded to the tune of close to US$300 000 — was conducted by the Democracy
Research Project of the University of Botswana and its findings have been integrated
into the IEC’s voter education programme which is now under way.

SociAL REsSEARCH

One way of ensuring that the opinions and views of voters about matters of electoral
policy and procedures are known and appropriately integrated into recom-
mendations for policy changes is to undertake social research. Social research allows
for a greater appreciation of the level of understanding (or the lack thereof) among
electorates of electoral procedures such as voter registration, vote casting,
nominations, democracy as a way of governing and the role of elected officials.
Social research also allows concerned bodies to identify reasons for voter apathy,
especially among the youth.

In Botswana, young people did not vote in large numbers in the 1999 general
election, the first in which the voting age was lowered to eighteen years from
twenty-one.

THE GENERAL ELECTION oF OcToBER 1999

Despite limited time and human resources, the IEC of Botswana was able to arrange
for and deliver the October 1999 general election without any major problems and
in a manner described by international and local observers as ‘free and fair’.
Although a few results were challenged in the High Court, this was mostly the
result of a lack of appreciation of procedures or of flawed interpretation of the
Electoral Act and other legislation governing elections. Given that this was the first
election to have been run by the IEC, the administration and results should go
down in history as a notable achievement. Since 1999 the IEC has run several by-
elections at ward level. These, too, have been run properly and efficiently.

ELECTORAL SYSTEM

Botswana’s electoral system is a constituency-based ‘first-past-the-post’ system.
The country is divided into forty constituencies, which are likely to increase to at
least forty-five after the next population census. A census is conducted every ten
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years, after which a Presidential Delimitation Commission is appointed to determine
whether or not the number of constituencies should be increased. Each constituency
is divided into wards or council seats, which are contested in each general election.
The advantage of this system is that parliamentarians and councillors are
accountable to their constituents — including those who did not vote for them. The
major disadvantage is that there is a skewed representation of opposition parties
in Parliament. For instance, the main opposition party — the Botswana National
Front — polled 37% of the national vote in the 1994 general election but only had
11% representation in Parliament. The same skewed representation was replicated
in local political authorities, which, in Botswana, are known as councils. This defect
apart, the system has worked very well thus far.

BACKGROUND TO DEMOCRATIC SUCCESS

Four principal factors have influenced Botswana'’s relative democratic success. These
are:

= Historically, Tswana society has been run on the basis of consensual
democracy. In each of the former autonomous Tswana chiefdoms (these, as
well as non-Tswana-speaking ethnic groups were amalgamated into a single
nation at independence) there was — and still is — a tribal assembly point
where male adults debate and resolve major political and administrative
issues in a meeting presided over by the chief.

= Botswana’s political elite is very small by international standards. The
members of this elite are, by and large, related either by marriage or by tribal
totem. It is also drawn from people who went to school together at primary;,
secondary and tertiary education levels.

= Botswana has a long history of capable state administration. As is now well
established, successful democracies rest on a capable state. Both the modern
and pre-colonial Tswana states are and have been very strong. Indeed, there
is consensus among scholars both within and outside Botswana that the
Botswana state is an exception in sub-Saharan African in that it is a
developmental state — a factor that sets it apart from the soft, weak, predatory
and vampire states in most of the sub-continent.

= The fourth, and perhaps critical, factor is economic success. Since the
discovery of minerals, especially diamonds, in the late 1960s, Botswana has
enjoyed tremendous economic growth and development. This observation
is validated by its human development index. Until the onset of the AIDS/
HIV pandemic, Botswana’s human development ranking was higher than
those of most African countries.

The essential point is that democracies are founded upon socio-economic
development. Without that, there is little prospect of democratic consolidation.



Vorume 2 No 1 151

Comparative examples here are Mauritius and the Gambia, which, with Botswana,
are arguably the oldest democracies in sub-Saharan Africa.

Botswana and Mauritius are successful liberal democracies because they have
been successful on the economic-developmental front. This is not the case with the
Gambia, which consequently suffered a democratic reversal through a military coup
in the early 1990s.

Two other factors have influenced Botswana’s political stability. One is that,
historically, the state has not been the only avenue of accumulation of wealth. Cattle-
raising and other private sector pursuits have long paralleled the state. This has
had the effect of mitigating political competition. Political competition has not been
a life and death matter, as is, perhaps, the case in poorer societies such as Lesotho.

The second is the country’s relative ethnic homogeneity. Close to 80% of the
population is drawn from the Tswana ethnic group. And, let it be said, the norm in
Tswana society is to resolve political disputes by negotiation and compromise and
not by physical confrontation. In sum, Botswana is a successful liberal democratic
society because of sound management and a strong developmental state.

CONCLUSION

This paper is by no means exhaustive in terms of the role, functions and performance
to date of the IEC. What it has done is to outline the salient points that account for
the sterling performance of the Commission.

Botswana’s electoral system has served the country very well to date and
Batswana understand it. It is therefore very unlikely that it will be changed. If
anything, stakeholders want to improve it and make it more inclusive. Hence the
reduction of the voting age from 21 to 18. Other improvements, such as the 30%
guota for women in all political parties, are in process and will hopefully bear
results in the fullness of time. Here the major issue is gender balance, preferably of
the Nordic type.

We believe Botswana offers invaluable lessons to its sister African countries,
especially on how to blend successfully modern democratic governance with
traditional political institutions such as chieftainship.



