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ABSTRACT

Yoweri Museveni’s National Resistance Movement took power in Uganda in 1986 and
established what it called ‘movement’ or ‘no-party’ democracy. Reacting to a history of
ethnic conflict-prone parties, the NRM aimed at transforming electoral politics into individual
rather than organisational competition. Party activities became subject to strict limitations.
The actual functioning of Uganda’s alleged ‘alternative democratic model’ has not been
systematically empirically scrutinised. Understanding how it is working is not only an
important topic in comparative political analysis but also for appraising external donors’
policy. Despite the pressures placed on other African countries to open up to organised
pluralism, donors have been uncritically supportive of Museveni’s regime, failing to examine
the extent to which ‘no-partism’ can be an authentic alternative to multiparty democracy. This
thesis critically investigates the no-party arrangement, both empirically and normatively. It is
based on extensive fieldwork carried out in Uganda in 1999 and 2000, when interviews were
conducted with parliamentarians, political organisations’ officials, NGO representatives, and
various policy-makers. The research reconstructs the advent of ‘no-partism’ in the light of the
Movement’s reading of the country’s political history. It investigates the extent to which
party-like organisations retain a présence by mapping them empirically. Finally, it analyses
the way ‘no-partism’ works by scruﬁnising how political action is organised during elections,
in parliament, and in policy-making. The thesis demonstrates that the no-party system is
largely no longer in place — since the Movement itself has adopted a party-like organisation.
Uganda currently has a ‘hegemonic party system’. Opposition parties, despite the legal ban,
have tried to adopt new organisational stratagems. But the ban also prompted the emergence
of alternative arrangements to surrogate party activities, as it is most apparent in an atomised

parliament that mainly fails to operate effectively without formal political parties.
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PART ONE



Chapter 1

No more parties?
‘Movement democracy’ and organisational reform in Uganda

In January 1986, Yoweri Museveni’s National Resistance Movement (NRM) finally
took power in Uganda and formally established what it claimed was a new type of democracy,
which soon came to be known as ‘movement’ or ‘no-party’ democracy. After a five-year civil
war, the new regime restored formal opportunitiés for political participation. By the late
1980s, the holding of local elections had been regularised and became the platform for an
indirectly elected national legislature. Then, direct elections for a Constituent Assembly took
place in 1994 and, under the new cdnstitution, presidential and parliamentary elections
followed in 1996 and again in 2001. |

The foundation of Uganda’s ‘no-party democracy’ is the principle of what is called
‘individual-merit politics’. The latter was articulated by the NRM leadership as a reaction to a
post-independence history of sectarian and ethnic conflict-prone political parties, the alleged
cause of sequential patterns of ethnic exclusion, political violence and chronic instability. The
‘individual-merit’ reform aimed at transforming politics — and notably elections — into a game
played by individuals only, rather than by political organisations. Thus, parties were ‘banned’
(or, in fact, marginalised) and all Ugandans were declared members of an overarching (if
hardly structured) ‘Movement’’. While party activities became subject to strict limitations
prohibiting delegates’ conferences, public rallies, local branches and the sponsoring of

candidates for election, however, the NRM tried not to exacerbate political opposition by

! The regime established by the National Resistance Movement soon came to be known as the ‘Movement system’; with the
1995 constitution and the 1997 Movement Act, the NRM itself was formally re-named ‘the Movement’: hereafter, NRM and
‘Movement’ are used as interchangeable terms. As Pasquino observes, the ‘movement’ label is often adopted in reaction to
party politics, and “implies the non-institutionalisation of an idea, a group, an activity ... [Political movements] aim at
criticising all party organisations and stress their only partial involvement into institutionalised political life” (1990:660-661).



No more parties?

letting parties ‘exist’ as independent entities (for example, they are allowed to keep a central
office)’.

The key elements of no-party democracy are thus electoral politics, individual merit
contests, and strict restrictions on. party activities. For a few years, a ‘broad-based’
government was also part of the scheme — whereby the most prominent party leaders were co-
opted with the offer of cabinet positions — but this was never logically or necessarily part of
no-partism. As a result, ‘broad-basedness’ progressively lost momentum and, since the early
1990s, politicians, public discourse and the country itself have been increasingly divided
between ‘movementists’ and ‘multipartists’. Through a referendum in June 2000, Ugandans
decided not to replace the existing system with a full-fledged multiparty democracy but,
instead, to keep it in place for at least another five years. Major opposition parties, however,

boycotted the exercise.

The idea of a no-party polity — an idea which is not exclusive to Uganda® — raises a
number of theoretical, comparative and empirical questions. What is the actual role of parties,
if any, under a ‘no-party’ framework? Are there really no party or party-like organisations?
Do individuals actually participate in politics without organising? Did Ugandans devise
alternative arrangements to coordinate political actions? What kind of arrangements, how db
they work and to what extent do tﬁey surrogate party activities? What does the présence of
these arrangements imply for the political process? Can a no-party participatory system be an
alternative to multiparty democracy, as claimed by its supborters‘? In other words, what
happens when parties are done away with in a participatory system? These issues are not
only of critical importance to understanding how the no-party system is currently and
practically functioning. Any assessment of the evolution and consolidation prospects of such
a system will have to be based on the answers given to the above questions. A comprehension

of how the no-party system is actually working also has obvious implications for an appraisal

% Article 269 of the Constitution (1995) states that: “until parliament makes laws regulating the activities of political
organisations ... political activities may continue except: (a) opening and operating branch offices; (b) holding delegates’

conferences; (c) holding public rallies; (d) sponsoring or offering a platform to or in any way campaigning for or against a
candidate for any public elections; (e) carrying out any activities that may interfere with the movement political system for-
the time being in force”. Thus, by no-party politics it is not meant that there are no parties at all in Uganda, but that their
position is heavily constrained. In other words, the commonly accepted use of ‘no-party politics’ is adopted, but the
substance hidden by this label will have to be appropriately investigated. Individual-merit or no-party political competition
has also been at the basis of local level politics in Ghana since 1989 (Crook 2001) and of post-genocide local elections in
Rwanda (Integrated Regional Information Network of the UN, 9 March 2001, and The Economist, London, 3 April 1999).

3 The frequent calls for banishing political parties, typically made by ruling élites on the ground that ‘the country is not ready’

or that “parties are the cause of the country’s troubles’, were already remarked by the early studies of party politics in
developing areas. The general point was made by Huntington that “a ruling monarch tends to view political parties as divisive
forces which either challenge his authority or greatly complicate his efforts to unify and modernize his country” (1968:403).

Identical anti-party calls, however, were made in the West by ‘democratic’ founding fathers such as George Washington
(Coleman — Rosberg 1966:663) and Charles De Gaulle (La Palombara — Weiner 1966:23).

12



No more parties?

of donors’ policy. In spite of the significant pressures donors have mounted for other African
countries to open up to multiparty politics (for example, in the case of Kenya and Malawi,
albeit with ambiguous results), they have been largely and almost uncritically supportive of
Museveni’s regime’.

In the following chapters, an empirical investigation is carried out to shed light on
the above issues. The investigation is divided in two main phases (1.e. Part Two and Part

Three of the thesis), whose aims are, respectively:

I. to verify the actual absence or weakness of parties in a system that
formally limits their activities (i.e. to check the correspondence between
legal output and organisational outcome). This first step is required
because the existence of parties might not follow constitutional or legal
prescriptions, as, for instance, parties may develop relatively effective
underground organisations and activities in a situation of formal

confinement;

II. to inquiry into the immediate consequences of (I) in terms of the way
~ politics is organised at selected junctures of the political process. For
example, do parties play a role in the organisation of campaign linkages,
in the co-ordination of parliamentary activities, and in the policy-making
process, or are they absent or 100 weakly organised to do it? Are there
alternative institutions carrying out these processes in an equally

effective manner or do such processes remain essentially dis-organised?

Political parties and party-surrogates

The NRM’s anti-party ideology was based on the argument that, since independence,
political parties and the ethnic and religious antagonisms they promote had been the reason .
for Uganda’s political violence and chronic instability. ‘Movement democracy’, i.e.

individual-based electoral competition, was thus devised as an alternative model of

4 Despite the ban on party-based political competition, Western donors defined the 1994 Constituent Assembly election as
‘transparent and open’ and ‘a legitimate expression of the will of the people’ (albeit the terms ‘free and fair’ were not
employed because of minor irregularities). They then funded the 1996 presidential and parliamentary elections, raising only
minor criticisms with regard to the political education courses staged by the government and inviting the opposition to accept
the results (Hauser 1999:627-631).

13
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democracy which would solve the country’s problems by banning or marginalising political
parties. But parties in participatory systems are not there for nothing. Political scientists have
repeatedly focused their attention on the ‘functions’ that parties perform in the larger political
system. Building on V.O. Key’s classic distinction of the three sides of a political party —i.e.
the party in the electorate, the party as an organisation, and the party in government — Dalton
and Wattenberg suggest the following comprehensive list of functions®:

Parties in the electorate

Simplifying choices for voters

Educating citizens

Generating symbols of identification and lbyalty
Mobilising people to participate

Parties as organisations

Recruiting political leadership and seeking governmental office
Training political elites

Articulating political interests

Aggregating political interests

Farties in government

Creating majorities in government

Organising the government

Implementing policy objectives

Organising dissent and opposition

Ensuring responsibility for government actions
Controlling government administration

Fostering stability in government

Parties help organise and order political participation by selecting, aggregating and
channelling the increasing amount of demands and pressures that the political system is

S Dalton and Wattenberg (2000:5), with reference to V.O. Key (1964).
14
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required to address: “the political party is the one agency that can claim to have as its very
raison d’étre the creation of an entire linkage chain, a chain of connections that runs from the
voters through the candidates and the electoral process to the officials of government™.

By promoting political participation and bringing different or emerging social forces
‘inside’ the political system, parties can increase the latter’s legitimacy’. An effective party
system structures the participation of new groups in politics® by giving expression to the
public’s concerns, by bringing together and conveying a multiplicity of interests, identities,
values and preferences. Parties enable these demands to reach political salience. They can
articulate policies and mobilise the popular, political and institutional support that their
implementation requires. Alternatively, when they are not in government, parties can
constitute a coherent opposition and elaborate diverse policies’. Party activities also contribute
to the definition, structuration and stabilisation of the political game in terms of issue
dimensions, voting patterns, agenda. setting, coalition-building, payoff distribution, and so
forth™.

Party linkages, or the connections through which political parties carry out most of
the above processes, can assume diverse, more or less commendable forms. Depending on the
priorities of its leaders and members, for example, a party organisation may be primarily
oriented towards participatory nexuses (when the party aims at fostering the participation of
members to the different aspects of state decision-making), electoral links (which should
ensure the party leaders’ control over elected representatives), clientelistic connections (when
the main objective is the capture and exchange of state-controlled resources) or directive
linkages (where the party is functional to the government’s control over its citizens, e.g.
through educational or coercive practices)'.

Museveni’s claimed justification for the adoption of a no-party framework is the fear
that ethnically-based parties, uncompromisingly facing each other, would dominate and
polarise multiparty politics. Similar parties tend to compartmentalise politics, promoting the
separation and alienation of a communal group from the rest of the society. The more a party
is rigidly based on a group’s communal identity and concerned with articulating the interests

of that group only, the less it will be prepared to settle for interparty compromises. This, in

S Lawson (1988:16).
Cf. Lijphart (1985:107), Apter (1965:206), Huntington (1968:412), Sartori (1968:273).
¥ Huntington (1968:401).
® Kohli (1994), Mainwaring (1993), Diamond et al. (1995:41); cf. Apter (1965:192).
1% Cf. Sartori (1994), Bartolini (1986), Dunleavy (1991:ch.5), Panebianco (1986). ‘Issue dimensions” refer to the main lines
of conflict that shape a party system, such as rural vs. urban interests, socialdemocratic vs. liberal principles, and so on (cf.
Lijphart 1988:139-140).
' Lawson (1988:16), cf. Lawson (1980:13fF.).

15



No more parties?

turn, may hinder and stifle the capacity of a party system to integrate and accommodate all of
a polity’s socio-political groupings'?>. Communal parties are an example of how modernisation
processes can provide the means — e.g. party organisations and party-based electoral
competition — for the institutionalisation of so-called ‘traditional’ identities, rather than their
replacement or transcendence. By institutionalising differences, ethnically-based parties can
be potentially dysfunctional — from the perspective of the larger collectivity — up to the point
of political disintegration. And yet, even in a situation of strong group differences and
segmentation, parties can still be instrumental in channelling participation and inputs to a
successive stage of the political process where the integration of the distinct groups into the
polity can be achieved. For this to happen, some mechanism for conflict management,
whereby parties are enabled to seek compromises with other groups, may have to be worked
out. Examples of such mechanisms include consociational party-based regimes' as well as

more explicitly integrationist devices®.

Politics is a collective game, and effective actions in a collective game require co-
ordination. Political parties emerge when the number and variety of different interests and
unstructured demands require something more than informal interactions to bring them
together. The more the people and the complexity involved in the game, the more the need to

organise co-operation:

“the novelty derives from a politically active, or politically mobilized society ... modern
politics requires a party channelment ... A partyless polity cannot cope, in the long run, with
a politicised society ... [which requires] a stabilised system of canalisation ... The larger the
number of participants, the more the need for a regularised traffic system™s,

12 Cf. Dogan - Pelassy (1990: 97).

13 See, for instance, Horowitz (1985:ch.7).

! Consociational democracies adopt four principles that aim at regulating communal conflicts: power-sharing in the
executive, proportional representation, (territorial or non-territorial) autonomy for communal groups, and veto power for
minorities (cf. Lijphart 1977, 1985, 1999). The term ‘power-sharing’ itself is often used as a synonym for
‘consociationalism’, not only because the key aspect of the latter is executive power-sharing, but because the other three
elements as well imply some kind of ‘participation’ to the exercise of political power in its broadest sense (e.g. through
legislative representation).

13 See, for instance, Horowitz’s (1991:163) proposals for electoral integration. In general, one might think of ‘aggregation” as
referring to less-than-whole entities, such as majority or minority coalitions, and ‘integration’ as referring to units as a whole,
such as polities. The idea of a no-party polity emphasizes the need for polity-wide integration, and shies away from lower
level aggregative agencies such as parties that are perceived as risky and divisive devices. A multiparty polity, by contrast,
gives priority to the interest aggregation process that occurs at the level of each party or coalition of parties, especially where
there are no deep communal divisions that need be reconciled and integrated. When such divisions exist, however, a party-
based political process can still address the question of integration by means of consociational or integrationist designs.

16 Sartori (1976:xii,41-2).

16
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This study is concerned with the quest for effective political institutions for
development”. Such a concern — largely shared with the ‘good governance’ agenda — is
derived from the core ideas of Samuel Huntington’s polity-building theory'®. As participation
broadens and calls for organised politics, responses to such calls may be manifest in
heterogeneous attempts at co-ordinating individual political activities. Yet, the development
of sound institutions is not to be taken for granted nor to be automatically derived as a spill-
over of socio-economic change. Rather, such institutions may have to be purposely built and |
developed. If an effective framework of the polity is needed under conditions of social change
and increased participation, more sophisticated ways of political interaction have to be
developed and institutionalised. Differentiated and rationalised procedures and organisations
have to acquire value, regularity and stability”®. In a participatory context, this process of
political institutionalisation requires some kind of organisation, that is, some “form of formal
co-ordination of the activities carried out by different individuals”®. In practice, parties can
contribute to institutionalising mechanisms of response to some crucial political needs of

developing countries with fragile political systems:

O parties can make sense of the multiple and complex pressures that
emerge from society by articulating demands and selecting issues of
political salience. For example, the de-institutionalisation and detachment

from society of the pre-1997 Zairian state, where broad regions lacked

17 This research contributes to the expanding field dealing with constitutional engineering for ethnic conflict regulation only
in an indirect way. The study of institutional choices for the democratic management of ethnically-divided societies has
drawn attention to issues such as the form of state (e.g. unitary vs. federal arrangements; see, for instance, Horowitz
1991:2144F., Davidson 1992:274,286, Lijphart 1979), the electoral system (e.g. majoritarian vs. proportional formulas; see,
for example, Sisk — Reynolds 1998, Barkan 1995, Reynolds 1993 and 1995) and the type of executive (e.g. presidential vs.
parhamentary government; see, for example, Linz 1994, Lijphart 1992, Horowitz 1991:2205fT.). In particular, attempts at
engineering the structure of a party system have largely occurred through the choice of an electoral system rather than
another, on the ground that the chosen system would foster the representation of minorities, the stability of the government,
or some other feature of the political system (cf. Sisk — Reynolds 1998, Sartori 1968, Lijphart 1994). Aside from the
introduction of one-party regimes, by contrast, attempts at shaping the party system in a more direct way (such as by means
of mandatory two-partism, a solution advanced by Nigerian rulers when the return to civilian government was being
discussed in the late 1980s; see Horowitz 1991:156) was a relatively rare occurrence. In a sense, the Ugandan case would fall
in this latter category: a direct attempt at shaping the party system, up to the extreme point of not having any political parties.
However, these and other issues related to institutional choices for the democratic regulation of ethnic conflict will not be -
directly addressed by this thesis. They will remain in the background of an inquiry that focuses primarily on some
fundamental aspects of the functioning of Uganda’s ‘no-party’ politics. The way ‘no-partism’ actually works is to be
understood before its potential as a conflict-regulation tool is considered, and before we treat it as a prescriptive model —i.e.
as a reference for other African countries seeking to manage ethnic conflict in a democratic way — as some observers tend to
do (see, for instance, Apter 1995:158 and Mamdani 2001).

'® Humtington (1968).

' Huntington (1968:12).

¥ Lanzalaco (1995:105). A distinction is made between private political organisations (parties and other associations for
interest representation) and public political organisations (state bureaucracies and decision-making organs) based on their
acting, officially, on behalf of the society as a whole or of specific groups (Lanzalaco 1995:184). Unless otherwise specified,
hereafter “political organisation” means “private political organisation’.

17
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any sort of contact with the centre, arguably contributed to the
destabilisation and collapse of the entire political system;

O parties contribute to structuring and ordering mass participation and
pressures by channelling and directing them into relatively recurrent and
recognisable patterns of political interaction. Such patterns, in turn,
create the behavioural expectations necessary to stabilise politics. For
example, daily popular votes on all policies and all politicians would
generate a situation of extreme volatility, incoherence and instability.
Similarly, retrospective sanctions by voters also need a stable structure of

electoral competition and parliamentary organisation®,;

O parties can create the basis for representing conflicting interests and the
mechanisms thrbugh which these can be compromised and managed,
thus contributing to the integration of different social groups in a
‘common political community. For example, the outcome of the Northern
Ireland peace process (1994-2000) ]argely hinged on whether the main
parties could keep their constituencies from exiting the process and
violently challenging the system. The concern with integrating the Zulu-
based Inkatha party and the right-wing Afrikaner minorities in South

Africa’s transition is a further case in point?.

Doing away with parties — aside from raising questions concerning the democratic
character of the polity — may create more elementary problems of institutional soundness and
viability of the new system. Political parties can promote the institutionalisation of
participatory politics and thus the stabilisation and governability required for a regime to be
effective. Eliminating parties is likely to open gaps in the wider political system®, unless

other arrangements are devised to fill the organisational vacuum.

2! Hofferbert (1999:7).

*2 The “political integration’~concern may be answered by democratic means, as it is currently the case in Northern Ireland or
South Africa. However, the issue is a broader one and, as pointed out, it has to do with the effectiveness and soundness of the
system, rather than merely with the latter’s democratic content. Indeed, in the short term, problems of political integration
may be temporarily solved through external wars. When, after two years of border war, Ethiopia invaded Eritrea in May
2000, the impact on Ethiopia’s socio-political life was reportedly one of increased ‘nationalist’ cohesion (cf. Clapham 2000).
Whether war can constitute an ‘institutionalised mechanism’® — and, notably, whether it can be an advisable solution — is a
different matter.

 The dependence of the stability and governability of democratic regimes upon effective political parties has been illustrated
by a comparative literature focussing not only on African politics but also, for instance, on the Indian case and on Latin

18
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In addition to performing the above functions at the macro- or systemic-level,
political parties are also functional arrangements from the point of view of the individuals that
are involved in party activities. Voters, party members, legislators, government officials or
others may more or less directly benefit from the use of parties as “collaborative devices for
mutual gain”*,

Politicians in government, for example, have a keen interest in steering parliamentary
activities, which they most often do by means of supportive or controlled party parliamentary
groups. While parliamentary governments normally depend on majoritarian support in the
assembly for their survival, presidential executives are no less dependent on such support for
the effectiveness of their political initiatives.

Similarly, the members of a legislative assembly face strong incentives to devise
party-like co-operative mechanisms. There are two main theories framing the benefits that
MPs draw from organising or belonging to party-like groupings®. According to one — the
‘one-arena model’ — legislators focus on the advantages that éollective actions inside
parliament can provide. Parliamentarians need to coalesce to win benefits such as office
spaces or staff, powers such as committee chairs and membership or agenda setting, and
policy measures (through the control of the agenda and of the government, through legislative
initiatives, etc.). A so-called two-arena model, by contrast, emphasises the links between
parliamentary and electoral politics by focusing on the parliamentarians’ concern with
ensuring their nomination for the next election as well as the necessary support to actually
contest it. These concerns can be answered by the organisational, symbolic (e.g. the label),
and financial resources provided by a political party.

Whichever of the above interpretations one wants to accept — the one- or the two-
arena model — it will point to the fact that party-like arrangements are most likely to emerge,
whether among legislators only or also in the electorate. The incentive for legislators to
organise, in particular, may be strong no matter what the role of parties in the electorate, that
is, even in the context of a general decline of parties among voters. With reference to
industrial democracies, it has been convincingly argued that the organisation of legislative
groups is likely to “survive and even prosper” since they “still enjoy tremendous procedural

advantage over individuals or non-partisan legislative groups ... if parties really are losing

American experiences. Cf. Diamond et al. (1995:33ff.), Shugart — Carey (1992:ch.9), Kohli (1990,1994), Mainwaring
(1993:222-223), Linz — Valenzuela (1995:81), Sartori (1994:125,190), Rueschemeyer et al. (1992:9).

2 Strom (2000:182).

2 Bowler (2000). Cf. Cox — McCubbins (1993).
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their hold on the electorate, it represents a return to their roots as parliamentary
organisations™. In this sense, “democracy without parties might be unthinkable, but large

modern legislatures without political parties is almost inconceivable™.
Surrogating party activities

While this work assumes that, in participatory systems, there are strong reasons why
party-like organisations may emerge and become key features of the political-institutional set
up, the investigation carried out in this thesis will be open-ended. The research is
operationally structured in such a way as not to pre-empt the possibility of uncovering the
presence of alternative organisational arrangements as functional surrogates of political
parties. The study will verify whether Uganda’s political system includes non-party devices
capable of performing party-like roles and filling in the organisational vacuum that a ‘no-
party system’ presupposes. A ban on parties may in fact merely produce effects similar to
those of other criminal prohibitions concerning drugs, alcohol, eté., that is, when something is
- forbidden, people often look for and perhaps find alternatives®. What do Ugandan politicians
do, for instance, to get in contact with the voters, to aggregate in parliament and to produce
inputs in policy-making processes? What organisational arrangements do they rely upon, if
any? '

The presence and extent of alternative ways of organising' politics — if any — will be
brought to light only as a function of the processes that these alternatives serve. The research
strategy thus begins with the empirical recognition of specific stages of the political process
(e.g. electoral politics), which is then followed by the identification of the formal
organisations or informal institutional arrangements performing them. There is no illusion of
monitoring every single institution of any kind. The notion of functional equivalence assumes
that a careful attention to the political context and events should enable to detect the outcome
of the activities of the relevant institutions and thus suggest the institutions themselves on
which attention is to be focused. For instance, if a church has a critical part in selecting
candidates for election, this can be discovered firstly by identifying the ‘process’ itself (i.e..
the way individual candidates are selected), and then by following it up to its ‘source’ to find
out which agency plays the major role (the church, in the example). Functional equivalencies

can be very revealing in a context of weak and informal political organisation, where they can

% Thies (2000:239, emphasis added).
2 Dalton — Wattenberg (2000:9).
28 1 am grateful to Donald Horowitz for suggesting this analogy.
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be used to detect less formal but institutionalised forms of politics®. Uganda’s ‘movement’
politics is likely to be a case in point, for no-party politics imply, at least in principle,
unorganised or weakly organised politics.

The use of equivalencies that focus on the functions themselves, before searching the
institutional arrangements involved in their fulfilment, can also be instrumental to avoiding
being misled by ‘parties’ that are such in name but not in fact or ‘functions™. If the starting
point is a function (e.g. the aggregation of votes in the legislative or the participation in
policy-making processes) and the latter brings the attention on party ‘A’ and on an NGO ‘C,
the risk of being misled by an organisation labelled party ‘B’, which is actually extraneous to

the process under investigation, should be avoided.

Some examples of organisational surrogates that have emerged in Uganda as a
reaction to the marginalisation of parties may further illustrate the concern of this study (each
of these examples will be discussed in depth in later chapters). The emergence of such
surrogates constitutes a direct manifestation of the ‘need for organisation’ that is a postulate to
this research.

The creation of a Movement parliamentary caucus is a first example. The caucus,
which co-ordinates the action of pro-movement MPs, goes blatantly against the principles of
individual merit and all-inclusive politics. Not only multipartists, but even moderate
movementists have quickly acknowledged the contradiction: “if the constitution says that the
system is based on individual merit, you don’t come here [to parliament] to be whipped into
line. Although, I know that in practice it’s partly different... But I don’t attend the meetings of
the caucus, I don’t believe in it. Otherwise, we can go back to multipartism™. The rationale
of the caucus is quite clear, however, as the chairman explains: “it’s a consensus-building
caucus. Although we have individual merit, individual politics then need to come together,
you know it very well, to reach group consensus. I see it as a filter, and a refiner of possible
policies before they come to the House”™. And in order to reach consensus, Movement
leaders “are now proposing to put in some rules for discipline ... The idea is that we shouldn’t
just discuss things on the Floor — and come out as divided — but the Movement people should

have a common position™.

 Cf. Dogan and Pelassy (1990:40).

% The point is raised by Sartori (1970:1048).

3! Wandera Ogalo, MP, interview (Kampala, June 14, 1999).

2 Gilbert Bukenya, MP, chairman of the Movement caucus, interview (Kampala, July 2, 1999).
3 George Wambuzi, MP, interview (Kampala, June 8, 1999).
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The Young Parliamentarians Association (YPA) is another organisation which
originated in parliament, albeit with a somewhat different agenda. Political socialisation was
among the association’s initial aims: “we were strangers when we first came here, and
parliament had no structure whatsoever for any kind of, say, induction. [YPA was created] to
learn what parliament is and how it works ... to support ourselves in understanding how things
work and in taking part to the legislative activities”™. Legislative aggregation was another
concern: “we also do legislative activities, we agree on issues, we discuss them to overcome
the division between the parties and the Movement, in a non-partisan way”*. But YPA’s main
task is ‘to pool resources’ and to be “the structure that has to organise fundraising for
activities in the constituencies™: “they have a ‘development fund’ for work in the
constituencies, in which they pay Shs.100,000 ($60) per month. You know, here we don’t
have political parties, so MPs need to team up with each other™.

A further example is provided by the Foundation for African Development (FAD), a
third sector organisation which partly replaced the marginalised Democratic Party for some of
the latter’s activities. As the late director of FAD and DP Publicity Secretary put it, in 1980
“DP hadn’t been revived yet: parties were not allowed, so we fou_nded an NGO”*! Currently,
the foundation is being instrumentally used by the party as a channel of political
communication with the grassroots: after all, “when you don’t have party branches to do the
job, you need something else in place to do it! As a matter of fact, FAD has always organised
seminars to call and gather party members™®. |

A fourth case is illustrated by the 1997 Movement Act. As it predictably happens to
‘movements’ of various types, they sooner or later face the question of the extent to which
they can be politically effective with a loose organisation: “they suffer the consequences of
the unsolved tension between the conception they have of themselves and the constraints of
political life, which implies the structuration, the creation of hierarchies, the acceptance of the
rules of the game”®, “the transformation of the movement into a party ... into something more
stable and permanent™. In spite of an official mantra referring to the Movement as a system

rather than a political organisation, the aim of the Movement Act was precisely to develop a

34 Salamu Musumba, MP, interview (Kampala, June 16, 1999).

3 Salamu Musumba, MP, interview (Kampala, June 16, 1999).

% Elly Karuhanga, MP, interview (Kampala, June 8, 1999).

37 Lt. James Kinobe, MP, interview (Kampala, June 3, 1999).

3 Anthony Ssekweyama, late administrator of the Foundation for African Development and Publicity Secretary of the
Democratic Party, interview (Kampala, June 6, 1999). In 1979-1980, post-Amin Uganda experienced a similar though very
brief spell of no-partism, during which FAD was created. The NGO was then revived as a party substitute under the NRM.
¥ Robert Kitariko, former Secretary General of the Democratic Party, interview (Kampala, May 13, 1999).

“ Pasquino (1990:661).

4! Apter (1965:205).
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countrywide extra-parliamentary organisation by setting up party-like structures at different

levels.

Methodological notes

The broader aim of this study is to provide empirical evidence of how some crucial
components of the current ‘no-party’ electoral regime are functioning, thus filling a gap in the
literature on Ugandan politics. For this purpose, the thesis tries to shed light on the forms,
strength and functions of political organisations that exist, resist or are being formed in a
supposedly no-party context. The study then analyses the role of such organisations, and of
others that are not primarily aimed at formal politics, in the way electoral and parliamentary
politics are played out and in the policy-making process.

For the organisational analysis that constitutes the first part of the research, aimed at
finding out the degree of presence of political parties on the ground, the latter are defined as
“organisations that pursue a goal of placing -their avowed representatives in government
positions™® through a competitive struggle for political power that is not necessarily election-
based. The stress is not on the electoral process per se, as political competition is more broadly
conceived, but rather on the common goal of parties. Thus, “a political group that would present
candidates for public office, but is unable to do so either because it is proscribed or. because
election§ are not being held, is also a party”®. These definitions are especially useful to an
analysis of Uganda’s current regime, where elections are not contested under party banners and,
still, the overall political game largely is. In addition, the above definitions can and will be
intended as excluding forms of sub-organisation that are entirely internal to governmental
institutions, such as parliamentary caucuses lacking an extra-parliamentary organisation.

The specific concern of this first part is with the effective presence and organisational
depth of Ugandan parties — i.e. their degree of organisation — which is defined as “the extent of
regularised procedures for mobilising and co-ordinating the efforts of party supporters in
executing the party’s strategy and tactics™. A number of organisational indicators are identified
in Table 1.1. The selected indicators are mostly self-explanatory. The presence of a
headquarters and some central organisational bodies are a necessary minimum for talking of a

‘party’, with the variations to be observed concerning the level of structural differentiation and

“2 Janda (1970:83). In this case, ‘government” is obviously not limited to executive organs.
3 Mainwaring - Scully (1995:2).
*“ Janda (1970:106). Some of the indicators adopted in what follows are also inspired or directly drawn from Janda’s work.
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the frequency of meetings. Organisational intensiveness and extensiveness can further be
determined by the existence of a formalised parliamentary group as well as from local branches
and special organisations (for the youth, women, development groups, etc.). For each party
organ, ideally, the frequency of meetings should also be traced. The overall membership size
will also be looked at (within the limits of reliable figures). Written rules and their
effectiveness, notably in prescribing internal differentiation of organs and leadership selection
processes, are a sign of relatively well-established and regularised procedures, while the
maintenance ofrecords tells us about organisational continuity. The availability of some regular
funding, as well as its size and diversity, is critical for the survival and stability of any
organisation; party media (newspapers, radio channels, etc.) are another important resource
Finally, information on the presence of internal institutionalised groupings or external

affiliation to other organisations improves the understanding of coordinated behaviours.

Degree oforganisation Indicators

(Complexity O headquarters and central organisational bodies
Effectiveness

Levels of activity) a parliamentary group

a local branches or similar referents

O ancillary’ organisations (for youth, women, etc.)
a membership

a party media

a  written rules

O maintenance ofrecords

a funding

O informal but openly recognised internal groupings

O party’s formal affiliation to (or alliance with) other organisations

Table 1.1: Degree o forganisation ofpolitical parties: indicators

The second step of the empirical investigation will focus on the way politics is
organised in two phases of the political process, namely electoral and parliamentary politics.

The political organisations that enter or emerge in these two arenas are examined through four
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empirical indicators that are identified in Table 1.2 and briefly explained below. In addition to
these two stages, a case study of policy-making - i.e. Uganda’s land reform process - is
selected for closer investigation, with particular attention to the presence of organised inputs

and support for specific positions in the form ofpolicy statements and initiatives.

Variable Indicators

L Electoral organisation O campaigning organisations

a candidates selection mechanisms

ii. Parliamentary organisation O parliamentary associations

O voting discipline

ii. Organisation in policy-making a policy statements

o parliamentary policy initiatives

Table 1.2: Organisation at the election andparliamentary stages and in the policy process

Electoral organisation. Effective government needs to be linked to the underneath
society. To avoid a state detached from the citizenry it rules, social interests and necessities
have to be aggregated so that they can gain political saliency and become the basis of state
policy. The process requires some form of organisation, including electoral organisation. The
question is whether parties do play a role in providing linkage at this level or, if they do not,
whether and which other organisational arrangements are used for electoral linkage4:. The
bottom line is a situation in which the campaigning process is entirely fragmented. On the
other hand, the presence of campaigning organisations (beyond the temporary and informal
appointment of agents) as well as mechanisms of candidates selection (as opposed to mere
self-selection) will be used, respectively, as direct and indirect indicators of the degree of
electoral organisation.

Parliamentary organisation. Effective government policy also requires the
aggregation of a coherent legislative support. Aside from procedural rules, parliamentary

activities need political organisation to avoid the inefficiency of fragmentation. The possible

45Cf. Lawson (1988:14-16).
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role of parties in parliamentary interactions will be compared to that of other organisational
arrangements that may have been set up, if any. In particular, the existence of parliamentary
associations and of mechanisms for the enforcement of voting discipline will be adopted as
direct and indirect indicators of processes of aggregation taking place within the legislative
assembly.

Organisation in policy-making. To make government policy effective, social
interests have to be aggregated, gain saliency and become inputs in the form of policy
pronouncements, proposals or initiatives. The question here concerns the way policy
formulation is organised: whether parties do play a role or, when they do not, whether other
organisational arrangements have the capacity to produce policy inputs. Policy statements and
parliamentary policy initiatives — with regard to the specific case of land reform — will be

observed as indicators.

Before concluding this introduction with the plan of the thesis, some further
clarifications concerning the type, the scope and the techniques of the research must be made.
The research is meant to be a theory-disciplined case study®. Technically, such a study will
consist of a qualitative analysis and explanation of the way and extent to which selected
political processes are carried out by. political parties or alternative organisational
arrangements. While attention is paid to the country’s historical background and to the first
years of the NRM regime, the period under examination goes from 1994, when the
Constituent Assembly was elected, to mid-2000, when fieldwork in Uganda was completed.
The data used are partly drawn from party documentation, parliamentary archives, press

coverage and secondary literature. The main source are semi-structured élite interviews with:

o members of parliament
0 national and local representatives of the Movement and of the major parties
O representatives of non-party organisations (bureaucratic agencies, NGOs,

pressure groups, etc.)

Over 50 party representatives (including Movement officials) have been interviewed
[see Appendix 1]. The basic criterion for sampling was office. The focus of these interviews
was a party’s organisational map (both at the national and at the local level), the process of

selection of candidates for elections, the way an election campaign is approached, and the

% Cf. Lijphart (1971) and Eckstein (1975).
26



No more parties?

specific policy formulation and initiatives of the parties. While the research concentrates on
national politics, a sample of districts was also selected for a closer investigation of the
extensiveness of party organisations. The districts that were chosen are those of Mukono in
the centre-south, Gulu in the north, Mbale in the east, and Mbarara in south-western Uganda.
In addition to mere geographical representativeness (i.e. four districts, four different regions),
the districts selected are all important regional centres, which, resource-wise, makes them
‘least likely cases’ of the expected party disorganisation. The selection of sub-national units
that are broadly representative of the country’s socio-economic disparities is also instrumental
to controlling such variable by finding evidence that cuts across different contexts.

Over 30 members of parliament have also been interviewed [see Appendix 2]. The
sampling criterion was mere access to them, with attention to retaining a certain balance
between regions, gender, and political partisanship. The interviews focused on electoral
networks, parliamentary associations, parliamentary policy-formulation, voting behaviour and
extra-parliamentary links. A

Finally, representatives of non-government organisations and policy-makers have
been questioned [see Appendix 3]. These include foreign organisations (such as the German
Konrad Adenauer Foundation or the UK Department for International Development), political
groupings (such as The Free Movement), Ugandan NGOs (e.g. Uganda Land Alliance or
Forum for Women in Development) and government agencies (notably at the Ministry for
Lands). The sampling criterion was ‘relevance’ to the policy process, mostly with reference to
the case of land reform. The issues addressed in these interviews include party-surrogate
arrangements, policy-advocacy, policy-formulation and others.

Quite a lot of space is left to interview materials in the dissertation. The text of the
interviews was occasionally improved to make it fully intelligible. This, however, was only
done when the message was not ambiguous, with the best endeavour on my part to avoid any
kind of distortions.

Plan of the thesis

The thesis is divided in three main parts. In the first part, following this introduction,
a reconstruction of Uganda’s long process of political-institutional reforms is carried out in
Chapter Two and Three. The reform process is reconstructed in the light of the Movement’s
own reading of the country’s political history and of its no-party ideology. Thus, a concise
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excursus along the history of Uganda’s political parties is presented in Chapter Two, as a
basis for an understanding of the broader debate on multipartism. A historical background to
the land issue is also introduced in view of the analysis of land reform that is conducted in
Chapter Eight.

Chapter Three focuses on the institutional changes of the 1986-2000 period, that is,
since the National Resistance Movement took over power — and started developing the ideas
and practice of no-party politics — until the referendum of 2000, which was meant to fully |
legitimise the retention of the current system and the contextual rejection of multiparty
politics. Over these fifteen years, the country’s political system has gone through a continuous
process of institutional and organisational reform. The key phases of this process were, in the
mid- and late 1990s, the entrenchment of no-party politics with the adoption of a new
constitution, the first direct legislative and presidential elections held under the new regime,
and the countrywide creation of party-like Movement structures.

Part Two consists of Chapter Four and Chapter Five, addressing the issue of the
actual presence of political organisations under the current arrangements. The analysis is
carried out by focusing first on the Movement — whose organisation has not been studied
comprehensively so far — and then on the main opposition forces, namely the Uganda
People’s Congress and the Democratic Party.

The inquiry into the organisational development of the ruling Movement group
reveals a continuous process of internal change and of (relative) organisational tightening. In
spite of the anti-party credo, the Movement group has used parliamentary legislation to
prompt the development of a fully partisan and hegemonic — if fragile — political organisation.
Indeed, the Movement is not a ‘political system’ — as claimed by Movement supporters — but
a partisan organisation: its inclusivist claims clash with a de facfo situation where the ins-outs
distinction is quite clear. The Movement is hegemonic, for its organisation rests on a clear
supremacy which cannot be challenged by peripheral parties. But the Movement is also a
fragile rather than a strong organisation: it had virtually no institutions until very recently, and
its new structures still have only a scant presence on the ground. Yet, in a context where the
opposition is legally disorganised and the Movement has exclusive access to state resources,
such a weak organisation is enough to enforce hegemony.

The study of the Movement is followed by a study of the current state of political
parties. As already noted, parties are not prohibited per se; rather, most of their activities are
legally banned. A crucial step towards understanding actual political practice beneath formal

no-partism is to account for the scope for action that political parties retain. This, in turn,
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requires an investigation into what parties are in organisational terms. The analysis of the set-
up of both the Uganda People’s Congress and the Democratic Party — i.e. the country’s two
historical parties and the bulk of the opposition to the current regime — reveals how parties
have reacted to existing restrictions to retain a degree of organised presence in Ugandan
politics. Evidence shows that the two parties have been heavily constrained by the anti-party
measures, and that their organisational development can be read as a (feeble) attempt to
devise internal arrangements, or to find external support, which would improve the chances of
party survival and the effectiveness of their opposition.

The third part includes three chapters. These are meant to provide an account of how
no-party politics works by focussing on: A) selected junctures of the political process (i.e.
electoral and parliamentary politics), B) a case-study of policy-making (i.e. land reform).

Chapter Six and Chapter Seven are similarly structured. They address the question of
how political action is organised in no-party elections and in a no-party parliament, |
respectively. Electoral politics are dominated by the fragmentation that the no-party or
individual merit principle generates (or rather maintains). No strong organisational
arrangements have emerged at the election stage. Individual campaigning machines prevail in
the latter arena, with only weak efforts to coordinate individual behaviours on the part of the
Movement and of the political parties. |

The analysis of the inner politics of what is supposed to be an atomised parliament is
most revealing. A consistent trend towards the establishment of party-like devices within the
assembly emerges — especially in ihe form of perliamentary caucuses — as evidence of the fact
that MPs need to overcome the individualisation of political action by coordinating their
activities. Similar arrangements run against the original ideas of building a political sphere
capable to do without political organisations.

Finally, in Chapter Eight, land reform is investigated as a case-study of no-party
policy-making. The analysis points at a decision process which, predictably, is primarily
shaped by people in key public offices. In the process, consultative exercises were organised
by government bodies as well as by independent organisations. In the virtual absence of party
inputs, occasional contributions came from resource-endowed groups such as the powerful
elite of the Baganda kingdom and some Kampala-based NGOs.

While the main thread of this thesis is focused on political organisation, the
dissertation is also attentive to factors such as historical legacies, social formations, resource
availability, leadership style and external influences, all of which undoubtedly contribute to
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explaining Uganda’s recent political developments. The country’s post-independence
experience with ethnic politics is taken as the point of departure, in the next chapter.
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Chapter 2

Post-independence politics and conflict-management failures

Parties, political conflict and land issues in Uganda

Democracy, ethnicity and political exclusion

Political reform in Uganda was professedly aimed at solving a problem of profound
socio-cultural divisions. The country’s political history had been largely shaped by changing
power balances among ethnic groups. The politics of exclusion — whereby dominance by one
or more communities would come (or be perceived to come) at the expense of other
communities — had fostered a chain of violent ethnic and réligious conflicts. In turn, the
‘capture’ of the state by specific groups, be they the Lwo or the Langi under Milton Obote or
the ‘Nubians’ under General Idi Amin, was reflected in the creation of" non-democratic
regimes as much as in the latter’s instability. ,

By any definition, ethnicity is based on a cognitive distinction between those who are
‘in’ and those who are ‘out’ of a communal group'. As a consequence, ethnic politics tend to
be inherently exclusionary politics. This is true no matter what kind of political regime is
adopted. While a democratic system does offer the greatest potential for the inclusion of
different communities by ensuring their representation, democracies in plural societies also
risk an early loss of this legitimising inclusiveness. Democratic legitimacy is largely if not
exclusively a form of procedural legitimacy. ‘Free and fair’ elections as a way of selecting a
political leadership can spread the belief — and legitimacy is about beliefs — that the system is
a ‘just’ one because the fulers are subject to proper procedures (the electoral process) that

supposedly guarantee their right to rule. The opposition is meant to be constitutionally loyal

! The terms efhnic and communal are here interchangeably adopted to indicate identities and solidarities based on beliefs in a
shared past and in ‘real or putative’ kinship relationships. Such identities can refer to different attributes as indicators of
group membership (e.g. language, religion, colour or ‘race’, region, ‘nationality’, etc.), but, to a certain extent, their
‘activation’ and politicisation can be a function of both inter-group relationships and political manipulation. Cf. Hutchinson —
Smith (1996), Horowitz (1985), Young (1976), Kasfir (1976).
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and to acknowledge a government that has been empowered by popular vote. The government
of the day, in turn, accepts the legitimate attempts by the opposition to take over in
subsequent electoral rounds and the possibility that the existing majority/opposition relation
might be reversed. In other words, the notion of democratic competition implies the
opportunity, for every minority or opposition group, to take part in future to the government
of the society. |

The problem with democratic politics in an ethnically-divided context stems from the
segmentation of the electorate. Voters are likely to vote according to their ethnic identity, and,
because communal bonds are hardly negotiable, relatively few of them will modify their
allegiances over time?. Successive elections may simply produce (or be perceived to produce)
census-like results that reflect the ethnic segmentation of the electorate and the demographic
size of the different groups. As electoral results tend to mirror socio-cultural cleavages
without any foreseeable changes, the roles of majority and opposition may appear to be
frozen, with the virtual possibility, for a demographically majoritarian part of the population
or an alliance of groups, to be permanently in power. A demographic majority turned into a
democratic majority would be able to claim a formal legitimacy, but, by permanently
excluding opposition groups from the governmental sphere, it would in fact alienate the latter
and undermine the substantive legitimacy and stability of the political system. Thus, the
democratic system risks generating the conditions for its own implosion. Groups condemned
to the opposition progressively lose their stake in the existing order and are most likely to
react with some kind of violent anti-system challenge. Such a pattern is not only supported by
worldwide evidence — from Sri Lanka and Burundi to Northern Ireland — but also by the very
rhetoric adopted by Ugandan constitution-makers. The latter explicitly pointed at the adoption
of highly ‘inclusive’ political institutions as the way to reduce occasions and perceptions of
exclusion and thus to promote political legitimacy and stability.

In divided polities, structuring or engineering the political game in order to avoid or
limit exclusionary outcomes is a critical task. In particular, the choice of adequate political
institutions deeply affects the prospects for consolidation of a new democratic regime. The
relative length of political reforms in Uganda reflects not only complex power struggles but
also the relevance accorded to constitutional politics and political stability. Political reform, it
was claimed, was a powerful instrument for shaping the constraints and incentives of future
actors and thus moderating interethnic competition and conflict. The inclusiveness of the

emerging regime was allegedly the paramount and specific preoccupation of the country’s

2 See, for instance, Horowitz (1991).
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political leadership when debating the merits of alternative sets of institutions®. The
Movement political system was a reaction to a history of violent conflicts and was justified by
the need to keep ethnic and religious identities out of politics. Thus, the new arrangements
formally rejected communal groups as a legitimate basis for state institutions (such as federal
sub-units) or political parties (whose activities are mostly banned).

As a background to the no-party reform of the late 1980s and 1990s — the object of
the next chapter — the past development of political parties in Uganda is investigated in the
following section. In addition, the history of the land affairs and related conflicts is also
introduced, as a basis for the analysis of no-party policy-making for land reform that will be
carried out in Chapter Eight.

The historical development of Uganda'’s political parties

When Uganda achieved independence in 1962, the country inherited from its
colonial master a set of new institutional arrangements that broadly and formally reflected
British or Westminster-like political structures. The latter included, for instance, prime
ministerial executive authority, plurality elections, a single chamber of parliamentary
representation’, and a lack of central representation for local and regional political-
administrative units. The most notable exception displayed by the country’s main institutional
features, when compared to the Westminster modél, were the semi-federal arrangements
envisaged by the constitution. These were only accorded to the four traditional kingdoms of
Buganda, Bunyoro, Toro and Ankole, creating an asymmetric set-up in which the remaining
areas merely retained the status of ‘districts’. Thus, “a peculiar form of federalism [was
established] with political units based on a presumed common ethnic identity possessing
sharply unequal degrees of power and wealth. The kingdom of Buganda was the only political
unit with real federal autonomy™.

In spite of the new participatory set-up left in place by the departing colonial power,
however, Ugandans had hardly ever organised for modern politics before independence began

to loom. The politicisation and organisation of social demands and grievances had only

? See, for instance, Uganda Constitutional Commission Report (1993:7,56) and Museveni (1992).

4 See, for instance, Engholm (1963).

3 While the British polity is formally based on bicameralism, a key feature of the so-called Westminster model is the clear
predominance of one chamber over the other (the case of Britain), when not a situation of pure unicameralism (as, for
instance, in New Zealand). See, for example, Lijphart (1999:24).

§ Kasfir (1994:149).

33



Post-independence politics and conflict-management failures

occasionally occurred, such as with the agitation of the Bataka (i.e. the Baganda clan heads)
movement in the 1920s and again in the 1940s. In the latter period, a Farmers’ Union or
Federation — which partly overlapped with the Bataka movement — was also active in
demanding the break-up of the Asians’ monopoly in the processing and commercialisation of
cotton and coffee’. Overall, however, “the few pressure groups that existed like the Bataka
movement, the Taxi Drivers’ Association and the Uganda Farmers’ Association were more
concerned with specific grievances than with questions of democracy and good governance™.

While a colonial assembly had been established since the 1920s as an advisory body
to the governor, it was only in 1958, barely four years before independence, that the majority
of the African representatives to the Legislative Council were elected by Ugandans. Before
that, members of the so-called LegCo were appointed by the governor, and the representation
of African people had been delegated to one or two European members. The first African to
join the assembly, made up of whites and Asians, was only appointed in 1945°. As in several
other countries on the continent, the lzi'ck of any pre-independence experience with modern
politics and government was as striking as it was complete. |

Independence arrived to many African countries somewhat unexpected. It was rarely
the product of prolonged nationalist struggles, and this meant that nation-wide movements or
political organisations hardly materialised. In the case of Uganda, in particular, pre-
independence political issues had largely focused on district-level disputes, resulting in a
parochial fragmentation and compartmentalisation of political life. The departing British
authoritiés theméelves, despite trying to leave in pléce some kind of participatory framework,
had been highly critical of the formation of political parties on the ground that they would
bring about populist appeals and sectarian divisions".

Political parties only appeared in Uganda in the late 1950s and early 1960s — and not
without difficulties. During the 1950s, according to Low, “powerful, extensive, nationalist
political part(ies) failed to develop”™ in the country. Several factors have been identified to
explain this kind of development. Not only were there no non-African model political
organisations to emulate, but the lack of a common language and the divisions of colonial
administration, based on what were supposed to be tribal units now reproduced as electoral

districts, were further obstacles to the organisation of fully ‘national’ politics?. The virtual

" See, for instance, Karugire (1980:147) or Mamdani (1976:1811F.).
& Mugaju (2000:14).

° Mugaju (2000:14).

1 Mugaju (2000:15).

! Low (1962:7-9). Cf. Kasfir (1976:114).

12 Karugire (1980:145).

34



Post-independence politics and conflict-management failures

absence of electoral experience further detracted from the development of strong nation-wide
political organisations.

Thus, when independence arrived, parties did take central stage, but they remained
very weak arrangements. As a matter of fact, the emergence of sound political organisations,
such as the Tanzanian African National Union'®, was a rare instance throughout the continent.
In many African countries, the development of strong organisations was also inhibited by the
fact that, after independence, “the work of the party tend[ed] to be neglected”, since several
party officials took over government responsibilities in the newly created states'. In Uganda,
this was the case of the Uganda People’s Congress. In describing this kind of developments,
some observers went as far as to suggest that, in practice, even “the one-party state in Africa
has become a no-party state””. The main political parties that emerged in Uganda shared this
common organisational weakness and displayed an evident tendency to over-rely on
individuals:

“[virtually] none of them was a full-time politician. [Party] organisation ... was almost
invariably the work of these few men — most usually upon their free weck-ends. Parties had
executive committees in which they sat with a certain number of others. Very occasionally
— once, perhaps, in three or four years — a party convention would be held. Subscriptions
were sometimes paid... Party branches were nominally established in many parts of the
country, and from time to time politidl excitement might be enough to stir local rural
leaders into activity. But more frequently, party organisation lay moribund. It was only in
the Congréss outside Buganda that branches ever displayed any considerable activity on
their own, and even the course of these up-country branches was sometimes chequered...
one saw nothing at all comparable with the signboards marked ‘TANU Headquarters’...
Even Congress never worked its widespread radical following into a strong party

organisation™'s,

In 1952, the first political party made its appearance in the country. The Uganda
National Congress (UNC) was formed and led by Ignatius Musazi, who had already been the
prominent figure in the Bataka movement and was the former head of the Federation of
Ugandan African Farmers that conducted a riot campaign in 1949. The UNC was a radical
and socialist-oriented party, named after the Indian National Congress and controlled by a

predominantly Baganda and Protestant leadership. It largely borrowed its own branch system

B3 Low (1962:7-9). Cf. Apter (1961[1997:3071f.]).

1 Kasfir (1976:244). Cf. Hill (1980:230). The pattern described could still be observed in the mid-1990s, when, in post-
a})artheid South Africa, ANC leaders and cadres took over government responsibilities.

' Wallernstein, quoted in Kasfir (1976:247).

16 Low (1962:36).
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from the farmers’ Federation', but it did not manage to attain a national scope or agenda®.
The party remained trapped in a context of highly parochial or localised issues, further
emphasised during the ‘Kabaka crisis’. In 1953, the Kabaka of Buganda, Mutesa II, had been
deported to Britain upon his refusal to sanction constitutional reforms that the colonial
authorities envisaged for the kingdom and for its traditional parliament, the Lukiiko, as well
as their possible integration in a federation of East Africa. In the agitation that followed the
exile of the Kabaka, the UNC, which was not a prominent voice over this issue, decided to
take side with Buganda’s ethno-nationalists. This particularistic stance resulted in increased
factional divisions at the centre and a weaker control over local party branches. In spite of
these difficulties and of the virtual absence of elections, however, the UNC’s was the first
attempt at establishing a presence on the ground, with some 50,000 supporters and 10,000
fee-paying members®. While the party failed to establish itself as a durable national
organisation, it made significant inroads in areas outside Buganda, such as the northemn
districts of Lango and Acholi®. | |

If the UNC relied on the Federation of farmers to reach out to the populace, the
Democratic Party (DP) was assisted by priests and by the Catholic Action movement in its
effort to take root. A moderate party, the DP was formed around 1954-56 to fight against the
prospect of another Protestant Becoming katikiro (the prime minister of the Buganda
kingdom, who, according to the new Buganda Agreement of 1955, had now become
elective 5‘. The party aimed at a general re-balance in the appointment of chiefs, on the ground
that Catholics were a relative majority in the country, but Protestants were consistently over-
represented in public offices. In this sense, the DP was actually “a Christian Democratic Party
... almost exclusively Roman Catholic in origin, inspiration and membership”?. The strategy
of building uponr religious structures proved to be more effective than the UNC’s in making
the party’s presence a fixed feature on Uganda’s political stage. From the outset, the
Democratic Party raised a large following in areas that would guarantee the bulk of its support
for decades to come, notably Buganda in the south and the northern districts where the
Verona Fathers operated (West Nile, Acholi and Lango)®. The party thus managed, to a
degree, to bring together people from significantly different areas, especially by bridging the

17 Apter (1961[1997:312]). )

'8 Karugire (1988:30ff.) and Low (1962:19).

19 Apter (1961[1997:318fF.,332n]).
‘2 Karugire (1980:150).

2 On whether the Democratic Party was formed in 1954, before the new Katikiro was appointed, or in 1956, after the post
was given to a Protestant, see Karugire (1980:157ff.).

21 ow (1962:22-23). Cf. Karugire (1988:30ff.).
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north-south divide. While it may have been the case that “only the Catholic political groups
have been able to call upon people’s loyalties to lessen the effects of ethnicity™, however, the
Democratic Party heavily contributed to a process of politicisation of religious affiliations.
Protestants, who had occupied the vast majority of appointive offices since the end of the XIX
century, did not have the same need and urgency to organise politically for the promotion and
defence of their interests. At least not until Catholics threatened to modify the status quo that
protected them so well®. These divisions were not only set to make emerging national politics
highly conflictual, but they also exacerbated political confrontations in the primary setting of
Ugandan politics — the districts — where religious factionalism “dissipated the energies of the
political parties at a time where more coherent national politics could have been
formulated™*.

The DP was led from 1958 by a lawyer, Benedicto Kiwanuka. Aside from the issue
of how chieftaincies were being distributed, the party pressed for a policy of rapid
Afiicanisation of political representation and of the civil service, and for the development of
social welfare. The immediate achievement of independence, by comparison, was considered
by the party less of a priority?.

At the time when the UNC and the DP were moving their first steps in the emerging
politics, a number of other parties made short-lived appearances on the pre-independence
stage. In the late 1950s, for example, a Progressive Party was organised within the Lukiiko
assembly by a Westernised but conservative group led by Eridadi Mulira. The party, however,
only survived a brief spell in the country’s politics (1955-8). Further attempts at making an
impact followed and failed, including those of the Uganda Taxpayers’ Party, the Uganda
Labour Party, the Uganda Nationalist Party, and the Uganda Reform Party. None of these
small formations managed to establish a durable political organisation.

Both the Uganda National Congress and the Democratic Party, by contrast,
succeeded in having delegates elected to the Legislative Council as soon as, in 1958, they
were given a chance to do so. In spite of the newly-gained national representation, however,
most politicians maintained their focus on district cleavages. The Buganda establishment and
its Lukiiko had even decided to boycott the election, refusing to send the representatives they
were entitled to. The growing demands and the challenge that the élite at Mengo, the
historical site of the Buganda kingdom, was making to the colonial authorities contributed to

- Apter (1961[1997:342)).
24 Apter (1961[1997:306)).
2 Karugire (1980:162).
26 Karugire (1980:174).
77 Apter (1961[1997:340]).
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reinforcing and cementing the fears and antipathies that other areas bore against Buganda. As
the divide deepened, a coalition of anti-Baganda local leaders emerged within the LegCo -
under the new label of the Uganda People’s Union (UPU) — bringing together some
representatives that had been elected as independents and others that were exiting from
existing parties. The emergence of the Union immediately set in motion an important re-
alignment process in Ugandan politics, causing a split within the still-young Uganda National
Congress. An internal clash opposed the Baganda members of the UNC, led by Musazi, to the
non-Baganda. Milton Apolo Obote emerged from among the latter as a charismatic leader
capable of channelling anti-Baganda feelings in a new party, the Uganda People’s Congress,
which he formed in March 1960 by merging his wing of the UNC with the recently-created
UPU.

The Uganda People’s Congress (UPC) rapidly took centre stage in the country,
assembling a majority in the LegCo and positioning itself as a key antagonist in the two
: cleavages that were shaping Ugandan politics. The origin of the party put it clearly on one
side of the first key divide: “the UPC was specifically an anti-Buganda party right from its
inception and this was to remain throughout its history””. At the same time, the party took up
a political identity as an anti-Catholic coalition, dominated by a Protestant leadership as well
as based on Protestant associations®. In spite of its success, however, the UPC struggled to

establish a national organisation:

“both the Uganda People’s Congress and the Democratic Party characteristically featured
an amalgam of local caucuses rather than a strong national leadership that would try to
branch out into the districts. This pattern was particularly pronounced in the case of the
UPC™™,

“the strength of that party did not lie in the coherence of its organs, for these hardly existed,
but in the fact that most of its leaders had also been leaders of their own districts. ...
Therefore it was impossible to build a coherent party whose machinery could impose
discipline on all and sundry™®'.

Uganda’s new political parties represented the emergence of modern politics, which
was meant to be based on popular participation and electoral competition for political office.

While the parties themselves appealed to ‘existing’ communal diversities such as ethnic or

% Karugire (1988:36).

% Young (1976:250) and Kasfir (1976:196,142).
% Doornbos (1978:12).
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~ religious solidarities, however, they had to face the opposition of political forces that had an
even stronger historical link with cultural or traditional affiliations. These non-party political
forces were not going to look on while the parties prepared to fight among themselves for
power. In spite of the role that parties were acquiring, it could be claimed that “the most
powerful and well-organised grouping remainfed] Buganda, which function[ed] like a
regional political party vis-a-vis others, its clientele based on ethnicity” .

Since the mid-1950s, politics within the Lukiiko assembly had been dominated by
neo-traditionalists. The latter combined an attachment to old style politics — and thus an innate
anti-partism — with the early recognition that, to respond to the challenges of the emerging
political parties, they had to structure their own action better. The example of Ghana, where,
after independence in 1957, the Convention People’s Party had adopted measures that
strongly penalised traditional institutions®, prompted some prominent Baganda to organise a
Uganda National Movement (UNM) in 1959. Political leaders such as Mulira and Musazi
coalesced m this short-lived party, which faded soon after orchestrating a boycott against non-
African products aimed at hitting the resented Asian processing and marketing activities. The
UNM, which was only a loose association, was somewhat tightened and formalised with the
formation of a quasi-party — the Kabaka Yekka (KY) — in June 1961. The ‘the king alone’
organisation, which was endowed with abundant resources by comparison to other political
forces*, was born with an explicit conservative, pro-royalty and federalist political platform.
Since the Baganda élite at Mengb had been traditionally dominated by Protestants, the KY

also came into being, in practice, as an anti-Catholic coalition.

As the post-independence political scene began to take shape, therefore, a three-actor
game resulted from the politicisation of two communal cleavages: an ethnic Baganda versus
non-Baganda dimension and a religious Protestant versus Catholic alignment. In the new
politics, the young and semi-organised Kabaka Yekka movement soon scored striking
successes. It managed, in the year of its very creation, 1961, to orchestrate an impressive
boycott of the election for the first National Assembly, with only 3-4 per cent of the Baganda
electorate taking part in the exercise. The success, however, somehow backfired. Mengo’s
boycott of the election meant that the DP, which won most of the seats in Buganda with only
a few votes and a further share in other areas, managed to put together an absolute majority in
the Assembly. The DP leader, Benedicto Kiwanuka, formed the first national executive in

32 Apter (1961[1997:306]).
B Low (1962:42).
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June 1961. The new government — and the prospect of it becoming even more powerful on
granting of independence — sparked fears among Protestant élites and hierarchies, in and out
of political parties.

Buganda’s boycott had meanwhile prompted the decision to repeat the vote the
following year. On the basis of a fragile anti-Catholic understanding and in spite of all the
differences separating the two, the Uganda People’s Congress and the Kabaka Yekka resolved
to join forces. The formation of this coalition was agreed in view of the 1962 election, to be
held just before independence. The KY was now “confronted by novel problems of electoral
organisation... but into the breach stepped the now chastened chiefly hierarchy... enjoyed the
great advantage of being organised already as a functioning political bureaucracy”™, a
“formidable organization”. While, during the first election, Mengo had influenced the vote
by keeping most Baganda away from polling stations, the following year it went straight for
their votes. In February, the Kabaka Yekka thus won 65 out of 68 seats in the Lukiiko, losing
only the three seats that were contested in the ‘lost counties’, an area of Buganda which had
formerly belonged to Bunyoro and was still inhabited by Banyoro people. The remarkable
electoral success granted the KY the control of Buganda’s 21 representatives to the National
Assembly, since the kingdom had been allowed to elect them indirectly. While Mengo
certainly exerted a strong appeal over many Baganda, however, instances of pre-election
intimidation and harassment on the part of t_he Baganda chiefﬁ, who were exempted from the
control of Uganda’s new self-government institutions and still responded to Mengo, were far
from unknown. The fact that the kingdom foﬁght hard at the London constitutional conference
of late 1961 to have its representatives to the National Assembly elected by the Lukiiko is

open to interesting interpretations:

“if the Buganda populace was given a free hand in choosing their representatives to the
Lukiiko and to the Assembly, they would have unquestionably removed the backwoodsmen
who had ruled them by bullying and intimidation for so long. ... Thus the Baganda were
carefully shielded from expressing their loyalty so directly™ .

But the crux of the matter was that, for the KY as for the other parties, the focus
remained on local issues and communal representation, which, in turn, implied that central

organs could hardly be weaker:

5 Low (1962:55).
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“Ugandan parties exacerbated ethnic political participation up to 1966. None of them
developed centralized national organizations. Instead, they were oriented toward district
politics and vulnerable to the appeals of ethnic movements. The national organization of the
UPC controlled neither nominations of candidates for the NA nor policy statements of
district branches ... ‘its structure was based on a conglomeration of tribes’. The DP also
showed few signs of centralization ... KY ... was an ethnic movement and only in the
broadest sense a party at all”*.

In both the 1961 and the 1962 elections, the Democratic Party won mostly Catholic
votes (especially out of Buganda), while the Uganda People’s Congress represented non-
Baganda non-Catholics, and the Kabaka Yekka controlled a large section of Baganda support.
Milton Obote, the leader of the UPC, the party that won a relative majority in the second
election, took office as prime minister on independence day — the 9th of October 1962 — while
the Kabaka became the first head of the newly-born Ugandan state shortly afterwards. But
contradictions in the coalition between the KY and the UPC - the latter being a party created
to fight the Baganda’s economic and political predominance — were bound to emerge in full
sooner rather than later. The Kabaka Yekka, which relied on external institutions rather than
on its own organisational strength and coherence, was rapidly consumed by internal
factionalism. Defections to the UPC, which controlled the reigns of governmeht and was -
progressively restricting the scope for the Kabaka’s involvement in politics, became
unstoppable®. Deeply divided, the UPC-KY coalition formed at independence collapsed only
four years later, in 1966, when prime minister Obote, who by this time could count on a UPC
majority in the Assembly, staged a coup. But the enactment of a new, so-called ‘pigeon-hole’
constitution® was the end-result of a longer process. It has been claimed that “multiparty
politics had ceased to exist within a couple of years after independence. After 1964 Uganda
became a de facto one-party state”™. The organisation of the UPC itself had become
somewhat marginal to the new politics. After a party conference in 1964, “Obote decided to
do away with mass organization and replace it with an army ... After that Gulu conference no

party activity of any significance took place””. As a result:

37 Karugire (1980:185, emphasis in the original); instances of harassment and malpractices in the 1962 Lukiiko election are
also presented by Mugaju (2000:19). Another constitutional conference would follow just before independence, without
changing much the arrangements that had been agreed the previous year, Karugire (1980:188).
38 Kasfir (1976:113,115).
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“in fact, by 1965, for the UPC as well as for the DP, the only evidence that political parties
had existed in 1962 were the old battered party flags ... to be found fluttering for only over
some buildings which had functioned as party offices during the electoral campaigns of
1961 and 19627,

In 1967, a third constitutional text was introduced, which merged the figures of the
head of state and the head of government into an executive presidency with strongly enhanced
powers*. Traditional kingdoms were abolished, Buganda as a political entity was broken up
into a number of districts by Obote the northener, and, overtime, a centralising and
undemocratic tendency became manifest in the progressive elimination of most participatory
structures, from elections and decentralised representative bodies to opposition parties. As
Nelson Kasfir has pointed out, the setting aside of state participatory institutions, such as
parliament or local governments, and the ban on political parties were not a phenomenon
unique to Uganda. Rather, they were part of ‘departicipation strategies’ that were being
adopted in a number of other countries on the continent. Many African leaders were trying to
cope with the politicisation of ethnic solidarities by cutting down the opportunities for popular
involvement in politics that the participatory arrangements installed at independence
envisaged. Tanzania remained a most notable (though partial) exception to this common
pattern. Under Julius Nyerere, participation was maintained at comparatively high levels,
albeit this was controlled by TANU, which .contextually developed a relatively strong

organisation®.

Elections, parties and conflict in the 1980s

In many African countries, the legacy left by the virtual absence of organised politics
before independence contributed to paving the way to the early abolition of participatory
practices. In Uganda, the tendency inimical to respecting constitutional rule became even
more evident under the military dictatorship of General Idi Amin Dada, between 1971 and
1979. After overthrowing Obote with an army coup, Amin not only completed the latter’s
work of eliminating pluralist institutions by abolishing parliament, but he tried to ban

“3 Karugire (1980:190).

“4 The president was to be the leader of the party winning over 40 per cent of the vote in parliamentary elections, but new
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‘politics’ entirely”, ruling by decree and absolute discretion. The army, which Obote had
made the basis of political power since the mid-1960s, became the central albeit chaotically-
run institution. In the 1970s, Amin’s Uganda became synonym for civil repression, political
disorder and unpredictable violence. ,

In 1978, Idi Amin tried to divert attention from internal problems of economic
hardship and factionalism within the army by invading and annexing the Kagera river region
of northern Tanzania. This granted the numerous Ugandan exiles the support they needed to
overthrow the General. Making the best of Nyerere’s reaction, the UPC-controlled Kikosi
Maalum forces and Yoweri Museveni’s Front for National Salvation (Fronasa), both based in
Dar es Salaam, marched into Kampala alongside Tanzanian troops in April 1979". The
Uganda National Liberation Front (UNLF), an alliance of anti-Amin forces formed at the
Moshi conference the previous month, installed a transitional government with Yusuf Lule as
president of the country.

The collapse of Amin’s personalistic réginie and the factionalism inside the
transitional bodies, however, meant that Uganda’s politics and administration became
increasingly chaotic. A divide emerged between the Muganda figureheads of the country —
Lule first, and Godfrey Binaisa since June 1979 — and a reconstituted army (the Uganda
National Liberation Army, UNLA). The latter was dominated by Langi and Acholi elements,
such as Brigadier David Oyite-Ojok and General Tito Okello, who were loyally committed to
Milton Obote and to the UPC. In the conflicts among factions that ensued, Yoweri Museveni,
the vice-chairman of the pivotal Military Commission, was removed from the Ministry of
Defence in early 1980. Shortly afterwards, UPC Paulo Muwanga, chairman of the Military
Commission, ousted Binaisa and took over as the third transitional head of state. Muwanga’s
takeover also implied that the scheduled election would be held under multiparty competition,
rather than under a UNLF no-party umbrella, as had been previously hypothesised®.

The months that followed still constitute one of the most controversial periods in
Uganda’s political history, and one which sparked the country’s civil war. With Obote’s
return to Uganda, in May 1980, the UPC had a transitional head of the executive (Muwanga),
a prospective president (Obote himself), and a loyal albeit undisciplined army. The party
immediately started an aggressive election campaign. Soldiers were let loose to harass
civilians in supposedly non-loyal areas. Candidates and voters became subject to all sorts of
violence, looting and political intimidation on the part of UPC controlled authoritieé, party

“ Ondoga Ori Amaza (1998:9).
47 Karugire (1988:84fT.), Mutibwa (1992:137) and Ondoga Ori Amaza (1998:14fT.).
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activists, and the army. The Democratic Party and its supporters, who seemed to enjoy an
increasing popularity, were carefully targeted as the main threat to UPC’s electoral success.

To complement the way the campaign was run, when election day arrived, on 10
December 1980, the UPC intervened heavily to manipulate the voting process and the
electoral results®. Paulo Muwanga’s decree, on the day after the election, prohibiting the
Electoral Commission and polling stations Returning Officers from declaring constituency
winners until he himself gave the green light was taken by many — including most
international observers® — as the definitive proof that the election was rigged.

While it was the Democratic Party that was probably deprived of an electoral victory,
the decision to react came from the ranks of a minor party, the Uganda Patriotic Movement
(UPM). Set up shortly before the election by Yoweri Museveni and other former-UPC youth
such as Eriya Kategaya and Jaberi Bidandi-Ssali, the UPM had gained some support among
the urban sections of the population. This, however, did not materialise in a significant
electoral result, as the party only won dne parliamentary seat. Not even the UPM leadef,
Museveni, made it to parliament. |

On the ground that the Obote and UPC had returned to power through political
violence and manipulation, Museveni and 27 othersj decided to respond to violence with
violence by ‘going to the bush’. From the very geographical core of the country, the Luwero
area of Buganda, they launched what would be the first guerrilla takeover of an independent
state on the African continent. Here, drawing on notions of protracted people’s war and on his
visits to Frelimo’s training camps during the Mozambican liberation war, Museveni started
recruiting people and organising civilian ‘Resistance Councils’. The insurgency was allegedly
aimed at radically changing the politics and socio-economic structure of the Ugandan society,
as spelt out in the political platform of the National Resistance Movement/Army (NRM/A),
the Ten Point Programme.

In the five-year civil war which resulted, Obote’s controversial army — a synonym of
uncontrolled terror for large sections of the civilian population — was opposed by a new
politico-military force that made discipline the very foundation of its search for popular
legitimacy and backing. The infamous accounts of the behaviour of Obote’s soldiers, security
agencies, local authorities (which were made appointive) and UPC activists played into the

“8 Ondoga Ori Amaza (1998:17), Mutibwa (1992:134), and Onyango Odongo (2000:67). The latter refers to the Mayumba
Kumi alternative political system, which was being devised when Binaisa was ousted.
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hands of the NRM/A insurgents™. The population was being terrorised, with some areas being
especially targeted. In the so-called Luwero triangle, for example, where the guerrillas had
their operational bases, civilians were massacred for allegedly backing them. The West Nile
region was hit by violence as the basis of pro-Amin guerrillas and as a DP political
constituency. South-western Uganda was the resented home area of many NRM leaders of
Banyankole (especially of the Bahima sub-group) and Banyarwanda origins. In all these
areas, local people reacted by becoming actively or passively supportive of the rebels. The |
latter appeared to act in a more disciplined manner towards civilians and, through the local
resistance councils, managed to re-create some kind of order in the areas they came to control.
Indeed, it was later claimed that “the NRM/NRA ‘bush’ war was a revolution in the sense that
it transformed the image of the army among the population™.

Meanwhile, the military failures of the Obote II regime and the growing discontent at
the social and economic situation of the country nurtured a deep divide between .the Lwo
components that dominated the army. As presidential appointments hinted more and more at
an attempt to grant full control of the military to Obote’s Langi people, a coup was organised
against the moribund regime by some Acholi officers. This, howevei', could not change the
outcome of a civil war that was reaching its conclusion. In January 1986, roughly six months
after Obote had been ousted by Tito and Bazilio Okello, Museveni overthrew the latter and
took over power in Kampala. It is worth citing the well-known ouverture to his inaugural
speech as the head of state:

“No one should think that what is happening today is a mere change of guard: it is a
fundamental change in the politics of our country. In Africa, we have seen so many changes
that change, as such, is nothing short of mere turmoil. We have had one group getting rid of
another one, only for it to turn out to be worse than the group it displaced. Please, do not

53

count us in that group of people™-.

The land question in Uganda since 1900: an overview

Whether or not genuine and successful, Museveni’s regime has actively promoted

plans for radical changes of the country’s politics, economy and society. The president

3! For a revealing autobiographical episode, see Ondoga Ori Amaza (1998:xiii-xx). For a general account, see Amnesty
International, Human rights violations in Uganda: extra-judicial executions, torture and imprisonment, September 1982.
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himself has been the driving force behind these plans, which responded to a combination of
political ambitions, developmental convictions and external pressures. In particular, a broad
policy agenda, largely elaborated by foreign sponsors, provided content and direction to
Museveni’s reformist impetus. Political and constitutional reform, participatory
decentralisation, civil service reform, privatisation of state assets and market deregulation,
universal primary education are among the most important transformations embraced by the
regime.

Land reform — the object of Chapter Eight — was an integral part of this broad-
ranging framework for change. Developmental and political concerns, intertwining and
overlapping, made it a key issue in Uganda’s reform agenda for the 1990s. The overlap of
pre-colonial practices, colonial interventions and post-colonial reforms had left land affairs in
a state of confusion. Both developmental and political concerns aimed at changing — or, at a
minimum, clarifying - — the existing situation. First, land is a critical aspect in the
modernisation of an economy such as Uganda’s. Orthodox economic tenets hold that land
rights, management and markets have to be rationalised. The country needed to regulate a
field which no longer followed the legal dictate of past reforms, and to put in place a set of
arrangements that reflected more closely the current thinking' on property rights and
agricultural development. The reform was aimed at addressing a confused state of affairs, for
instance, where “there are practical situations of people with titles who cannot have access to
their land. We have situations where there are people on the land but they cannot get titles”.
Effective recognifion of land rights and their possible formalisation were the key points of a
rationalisation process.

In addition to and overlapping with the need for rationalisation, there was a political
push to reward groups that had provided the bulk of the consensus for the regime (groups
variously identified as women, tenants, westerners or otherwise) and a historical quest for
settling disputes between landlords and tenants. Here, the question was which way the above
‘confusion’ in the control of lands and titles would be sorted out: who would get what and
how. The president wanted to reward the poor peasants of the central region for the backing
they had provided during the guerrilla years, as well as to ensure their continued support.
Point number eight in the NRM’s Ten Point Programme explicitly referred to “people
displaced by land-grabbers or through erroneously conceived ‘development’ projects”,

“misuse of land” and “an emerging problem of landlessness” as issues that the new regime

34 A delegate to the Constituent Assembly, in Proceedings of the Constituent Assembly (6 May 1995, p.4200).
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was meant to redress®. In particular, some form of land redistribution could help cementing
the alliance between the president and the peasants of the central (and, to a lesser extent, of
the western) region. According to some, the plan of a similar redistribution “was explicit, and
a strong motivation for fighters during the guerrilla. For Banyoro people in Kibale and also
for the Baganda. And for the Banyankole as well”.

And yet, in spite of the very peculiar trajectory that led the new regime to addressing
the land question, land reform was not, in the 1990s, a process unique to Uganda. The
emergence of internal pressures to address the issue was a phenomenon common to other
parts of the continent, notably to eastern and southern countries such as South Africa,

Namibia, Malawi, Zimbabwe and Tanzania:

“in all these countries, the pressure to act is, at least in part, the result of contested
democratic politics and the perceived need to meet the concerns of rural voters. This is
most obvious in South Africa but also applies to Namibia and Tanzania. The commitment
to legislate in Namibia was made just before the general election of late 1994, when the
government felt the need to respond to a ‘People’s Conference’ on land reform which had
taken piace that year. The enactment of the Agricultural (Commercial‘Land Reform) Act
(ACLRA) took place just after the election. In Tanzania, the establishment of a Presidential
Commission and the drive towards finalizing a national policy occurred as the country
moved from a one-party to a multi-party system™’.

Land ownership, management and use practices are so deeply embedded in the life of
Ugandans that presenting a picture of the situation as a background to reform is a daunting
task. But there is no way around it to appreciate the rationale of the policy process completed
in 1998. Since the focus of this work is land reform as a process and an opportunity for
political interests to emerge — rather than a discussion of the developmental merits and
drawbacks of alternative solutions — the pre-reform situation is only reconstructed insofar as it
matters for understanding the stakes and interests involved in the reform process.

The controversial issues that the reform needed to tackle had deep historical roots,
and were thus burning well before the land question entered the policy agenda. Soon after
establishing the protectorate, the British had touched upon land relations in a way that was to
affect the life of Ugandans for a long time to come. Although the colonial administration did
not modify customary land with any radical changes, colonial land policies introduced

elements of Western-like ownership in Buganda and in the other kingdom areas of Bunyoro,

35 Museveni (1992:281).
% Matia Baguma-Isoke MP, Minister of State for Lands and Environment, interview (Kampala, 29 May 2000).
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Toro and Ankole®. The 1900 Anglo-Buganda Agreement was “an agreement in equal measure
about land and about governance”®. But, while nowadays there are few if any traces of the
provisions agreed to regulate rule in Buganda, clauses 15 to 17 of the Agreement, pertaining
to land, had enduring consequences. Prior to the Agreement, all land in Buganda was
communal, and both the king and his chiefs were only recognised rights over people, rather
than over land. But the British came in with a different view of land ownership, and combined
it with an attempt to reward a Baganda élite whose loyalty was key to colonial rule over the
larger protectorate. Thus, they reallocated roughly half the land of the kingdom to the
advantage of a small minority: of Buganda’s 19,600 square miles, 958 sqm were assigned to
the royal family and some 8,000 sqm to the new bureaucrat-chiefs. The remaining 9,000 sqm
were appropriated by the colonial administration as ‘crown land’, and occupants, although
formally converted into tenants of the colonial state, in fact retained land in customary
tenure®. ‘

The square miles of land allocated to the king and his chiefs came to be known as
mailo land. But, and here lay the most consequential aspect of the re-allocation exercise, that
which was allocated to royals and notables was not unoccupied land. A new landed
aristocracy was being created by distributing land that was already inhabited by poor peasants
— the bakopi — and had hitherto been regulated by customary norms rather than individual
ownership. The presence of peasants over mailo land was not accidental but key to the new
arrangement: “if you were chief, the Kabaka would give you your square mile. Many
preferred land with people, because the more tenants, the more nvujjo [a share of the
agricultural produce] you got™®. “...Otherwise what was the purpose of mailo? The mailo was
to reward the person, to use the peasant labour and make an income™®. Indeed, while ‘crown
land’ was supposedly carved out of ‘waste or uncultivated land’ (albeit this was far from
always the case), it was implicit that mailo was land already occupied®. More than ninety
years after the mailo system was introduced, it was still perceived by some Ugandans as:

57 McAuslan (1998:527). A

38 Uganda Constitutional Commission (1993:675).

%9 McAuslan (2000:1).

% The newly-created ‘crown land’ came to be known in Luganda as mailo kenda (‘the 9,000 square miles’). The figures are
those provided by Henry West’s Land policy in Buganda, Cambridge, 1972, quoted in McAuslan (2000:1). Cf. Uganda
Constitutional Commission (1993:676). L.P.Mairs, Native Policies in Africa (1938:158-9) provides slightly different figures:
of Buganda’s 17,310 square miles, 1,000 sqm were handed to the royal family, 8,300 square miles went to the new
bureaucrat-chiefs (as opposed to bataka chiefs), and the remaining 9,000 sqm were taken by the colonial administration as
‘crown land’ (quoted in The Monitor, 4 June 1998).

¢ Mulindwa Birimumaso, in Proceedings of the Constituent Assembly (5 May 1995, p.4169).

62 Maj.Nuwe Amanya Mushega, in Proceedings of the Constituent Assembly (5 May 1995, p.4153).

 Maliro, in Proceedings of the Constituent Assembly (9 May 1995, p.4234).
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“the greatest broad day robbery of the peasants of Buganda by the British imperialists who
wanted to bribe the chiefs who overthrew Mwanga. ... the British Governor of Uganda at
the time, Johnstone, his land settlement was a practical attempt to create an aristocratic
class in Buganda. ... Before the colonial rule, neither the kabaka nor the chiefs had any
power over land ... for the Baganda ... the chief does not control land, he rules people —
Tafuga taka, afuga bantu. ... For the Baganda peasants independence did not mean
decolonisation ... the Baganda peasants are the most degraded, the most despised, the most
exploited peasants in Uganda ... the perpetuation of the mailo land system ... can be
regarded as a time bomb™%.

To a degree, however, the customs of the Buganda kingdom with regard to land
affairs were open to different interpretations. According to a Ugandan scholar, for example,
prior to colonialism “all land in Buganda belonged to the Kabaka” — at least in a broad sense —
rather than to the bakopi®. A detailed reconstruction of customary land practices, and of the
possible interpretations of such practices, are beyond the objectives of this thesis. The key
point, however, is that mailo tenure and its relation to traditional norms were extremely
controversial issues that were bound to originate longlasting divisions.

Dynamics similar to those that followed the introduction of mailo in Buganda also
developed in the Ankole kingdom. When land allotments were distributed in 1901, the local
Bahima chiefs made sure their plots would be carved out of the most densely populated areas
in the district, so that they could extract max1mum rent and other services from Bairu
peasants. The result was an overlap of emerging class-like identities with a deepening ethnic
divide. This overlap was only in part attenuated when new channels for the upward mobility
of Bairu elements were opened by a land titling project, between 1958 and 1963, and by an
increased commercialisation of land in the 1960s%.

In addition to the individualisation of land ownership, the Buganda Agreement had
also transferred part of the land of Bunyoro kingdom to the more loyal Baganda. This was
done through a formal transfer of both administration (Buyaga and Bugangaizi counties
became part of the Buganda kingdom) and ownership (the land in question was turned over to
Baganda landowners). But the Banyoro peasants who lived on that land remained there, and

Buyaga and Bugangaizi came to be known as the ‘lost counties’.

% Chango Machyo [Samia Bugwe South), in Proceedings of the Constituent Assembly (5 May 1995, p.4166), with reference
to H. West’s ‘Land system in Buganda’.

% Frederick Golooba-Mutebi argues that “the full saying is ‘omwaami tafuga taka; afuga bantu’, and thus excludes the
Kabaka, who has never been ‘omwaami’ (i.e. “chief’, or husband). “In any case, the so-called clan ownership did not amount
to members of specific clans living in specifically designated areas. Instead, peasants lived on land belonging to the monarch
but under the custodianship of the incumbent chief in the area. Peasants could shift from one area to another to be under the
rule of a particular chief [rather than another), or for other reasons” (personal communication).

% Doomnbos (1978:80,85,131fF.).
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Thus, the Agreement introduced ownership of land on the part of the king and his
chiefs; it established semi-feudal mailo relationships between customary occupants and the
new owners; it created a new category of ‘public’ land; and it transferred to the Baganda land
that was previously part of the neighbouring kingdom of Bunyoro. The deep resentments and
patent controversies that each of these changes generated did not take long to resurface.

The creation of landlord-tenant relationships with the introduction of mailo tenure
raised tensions among the Baganda. From the moment mailo was allocated to the chiefs and
other notables, the new owners had been asking excessive busuulu (an annual fee) and envujjo
(a share of the agricultural produce) to tenants whose rights and security went unprotected®’.
The extraction of these benefits, in turn, increased the value of land and the power of the
landlords, whose number rapidly increased out of sales or inheritance®. When the bakopi’s
protests were channelled and expressed by the bataka (clan heads) movement, in 19219, it
became apbarent that new legal measures had to be devised to try and sort these problems out. -
The “allocation of the original mailo holdings ... was made without regard to pre-existing
rights of occupancy and ignored the presence of peasant cultivators ... Thus, it became
necessary to enact the Busuulu and Envujjo Law of 1928”". The law was promoted by
colonial authorities — concerned by the decline in the agriculmral produce of overexploited
peasants — and passed by the Kabaka’s governmént of Buganda. Similar legislation was soon
approved in Toro and Ankole”. These new measures ‘provided for the formalisation of
existing relationships between mailo landldrds and those tenants who were either already
settled on the land or had been allowed to settle in exchange for the rent and labour that
landlords would obtain. Tenure rights were granted to the tenants in such a way that,
according to some interpretations, the latter were accorded de facto freehold™ “a social
compromise that incorporated the Baganda peasantry, and reduced the capacity of the
[landlords] to develop fully capitalist control over the land they had rented out™. In fact, the
rents established by these laws went largely unchanged until the 1975 Land Reform Decree,

thus losing their effective economic value. A symbolic significance, nonetheless, remained

" Committee Report on Land Bill (1998:26). Cf. Baguma-Isoke (1998).
8 Mamdani (1976:120fF.).
% See, for instance, Apter (1961:113,123,147).
™ Uganda Constitutional Commission (1993:676).
"' The situation in Toro and Ankole was regulated by the 1937 and 1947 Landlord and Tenant Laws. Cf. Committee Report
on Land Bill (1998:26) and Baguma-Isoke (1998). On the negative effects of busuulu and envujjo over total agricultural
%rodnction, see Mamdani (1976:123).
Marquardt — Sebina Zziwa (1998:176).
™ E_A Brett, personal communication.
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attached to such relationships, and thus ownership of mailo land maintained its importance as
an indicator of social status™.

When Uganda was granted independence, in 1962, demands for a solution of the
‘lost counties’ question also came to the fore. The constitutional provisions agreed at the
Lancaster House Conference, which recognised the different kingdoms and their territories,
envisaged that a referendum would be held in Buyaga and Bugangaizi, the two counties
claimed back by the Banyoro, to determine their future. The planned popular consultation was
indeed pushed through by prime minister Milton Obote and, as expected, the two counties
were returned to Bunyoro as Kibale district. The referendum, however, ignited a dramatic
reaction in Buganda and only solved half of the question. While the administration of the two
counties was returned to Bunyoro, the formal ownership of land in Kibale was retained by
absentee Baganda landlords, towards whom the resentment of the local peasants went
unchanged. . ,

Meanwhile, new dispossessions had occurred between the 1950s and the 1960s. In
the 1950s, to exterminate the tse-tse fly, the colonial government had evacuated local people
from areas at the border wiih Tanzania. These were nomadic pastoralists who then emigrated
to the Congo and to other areas in the north and east of the country. Then, in the 1960s, based
on a plan formulated by the colonial government and carried out by Ugandan authorities after
independence, ranches were established in the area and land was allocated to people other
than those who had been originally dispossessed. The new owners were not the original ones.
And, acéording to some, those who were dispossessed are those currently in power™.

Finally, there was the public land issue. When the British left, the so-called ‘crown
land’ that had been in the hands of the colonial administration was returned to Buganda and
vested in a Buganda Land Board™. Thus, for a few years, the Buganda kingdom authorities
found themselves in control of land they had never previously owned (before colonialism, this
was in fact customary land). But Obote’s coup in 1966 changed again this situation.
Following the struggle between the prime minister and the Buganda government, the latter’s
assets were expropriated and the central administration acquired the control of the contentious

9,000 square miles as ‘public land’. This was vested in the Uganda Land Commission, and the

'_"‘ Cf. Makerere Institute for Social Research — Land Tenure Centre (1989:178).

'S Baguma-Isoke, interview (Kampala, 29 May 2000).

76 «The 1962 constitution made provisions for what seemed to be two separate arrangements for the holding and management
of land; for the federal areas and for areas which were not under federal status ... However, the underlying principle even in
the 1962 constitution was that land was still vested in the state” (Ben Wacha [Oyam County North], in Proceedings of the
Constituent Assembly, 4 May 1995, p.4109).
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acquisition was sanctioned by article 108 of the 1967 constitution and, later, by a 1969 Public
Lands Act.

Like all of the country’s previous regimes, colonial or post-colonial, General Idi
Amin’s rule in the 1970s also left its mark on the land issue. The Land Reform Decree of
1975 was the last piece of legislation directly dealing with land before the NRM took over
power. After the decree, things had remained largely unchanged for two decades.
On paper, Amin’s decree — which declared all land to be public — implied crucial
alterations to land tenure. Individually-owned land was now to belong to the state: freehold
and mailo tenure were formally abolished, or rather transformed into 99-year state leaseholds.
These leases were to be managed by the Uganda Land Commission and its District Land
Committees, with a largely discretionary power “to terminate any lease on ‘undeveloped’ land
and grant it to a potential ‘developer’””. While customary tenure systems were in theory
-granted continuation, tenants — now on ‘public’ land — were much more exposed to arbitrary
evictions, with private enclosures occasionally sanctioned by the Commission™ Customary
tenants, whose consent had been necessary, according to the 1969 Public Lands Act, before
their land could be removed from them, lost this protection. In practice, however, the decree
was never fully implemented and all four systems persisted®. And so did the repealed busuulu
“and envujjo laws. But because the latter had been formally revoked by the decree, a new
situation emerged where bibanja holders — i.e. peasants on mailo land — lacked security of
tenure and, from statutory tenants, becafne squatters or ‘tenants at sufferance’®. According to
some analysts, on the other hand, the bakopi were in fact protected from eviction by complex
socio-cultural obligations, and they now had the additional advantage of not paying rent any
longer. Problems, if ever, would arise when the growing value of land would pit commercial
interest against social convention, weakening existing obligations and generating new

problems of landlessness®.

77 Mamdani (1987:197).

" Cf. Uganda Constitutional Commission (1993:678), Mamdani (1987:202).

” The unimplemented decree increased the confusion in the regulation and practice of land affairs. On paper, the decree was
a valid law and implied that individual ownership no longer existed. But actual practice was more complicated: “the titles,
particularly freehold and mailo land ... were never recalled to be cancelled and made into leaseholds, and the Land Office has
been treating them as freehold and mailo land” (Urban Tibamanya, in Proceedings of the Constituent Assembly, 4 May 1995,
p-4140). Thus, any post-1975 transactions “would be valid by only that the interest passed would not be freehold, but it
would be leasehold” (Mwesigwa Rukutana [Rusheny County], in Proceedings of the Constituent Assembly, 4 May 1995,
P-4140). One of the tasks that the constituent assembly set for itself was to establish some order by repealing Amin’s decree,
although it was claimed that “for Ugandans, it does not matter because they were in freehold, then they became leasehold
purportedly under the 1975 Decree, and now we are to send them back” (James Wapakhabulo, in Proceedings of the
Constituent Assembly, 4 May 1995, p.4141).

% Maj.Gen. David Tinyefuza, in Proceedings of the Constituent Assembly (5 May 1995, p.4156).

81 Kisamba-Mugerwa (1991:316-18) and Makerere Institute for Social Research — Land Tenure Centre (1989:161). The latter
study also suggested that, with the growing pressure on and value of land, and with the weakening of social obligations, even
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“customary tenants on public land would be in a ... vulnerable position. Land users, particularly smallholders in all parts of
the country would be vulnerable to eviction by those who have more political power and are able to convince the Land
Commission that they should be givern leases with minimal compensation for sitting tenants™ (1989:161).
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Chapter 3

Political and organisational reform, 1986-2000

The integrationist claims of the (National Resistance) Movement

It took the National Resistance Movement a five-year guerrilla war to overthrow
Milton Obote’s controversial regime, as well as the briefly empowered Tito and Bazilio
Okello, and take over power in 1986. In the course of the war, local Resistance Councils were
progressively established by the NRM to restore order in the areas it came to control, and to
widen its support and legitimacy by creating participatory institutions for the local population.
The NRM was thus re-introducing electoral politics, initially through local councils and later
at the national level. But Museveni’s Movement also captured a hegemonic control of
political power: elections under the new regime were to be contested on an individual basis
only, rather than on party platforms, and the activities of political parties became subject to
severe limitations. The stage was set for the era of ‘ho-pany democracy’.

The argument for ‘no-party democracy’

The ideological underpinnings of no-party politics were provided by an interpretation
of Uganda’s post-independence history as a spiral of violent conflicts prompted by ethnically-
based political parties. The bulk of Museveni’s argument for a no-party model is that Western
representative democracy can hardly be imported to African countries. The latter’s ethnic,
linguistic and religious fragmentation combines with pre-industrial development and the lack
of a modern class structure. In similar contexts, conventional democratic politics promote the
polarisation of communal antagonisms, because parties and party alignments invariably act as

vehicles for ethnic or religious appeals and confrontations'.

! Museveni (1992).
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It is a fact that Uganda displays an extreme communal heterogeneity, a feature
shared with most African countries. Adding to the complexity of the ethnic map are both the
lack of a demographically majoritarian group and the presence of a multiplicity of potentially
salient collective identities to which, in several cases, the same individual can refer. Thus, for
example, many Ugandans may regard themselves or be regarded, at the same time, as Kakwa,
West-Niler, Sudanic, Nubi, Muslim, Northener and so on. Although some of these
overlapping identities can be described in terms of higher- or lower-level loyalties, others
simply cannot. A Muslim identity, for instance, is one that partly cuts across a multi-religious
unit such as the Kakwa one. At one point or another in the country’s history, some of these
identities (e.g. Acholi, Langi, Kakwa, Muslim or Protestant) have represented the power base
of the country’s political leadership. General Idi Amin, for example, initially relied on Kakwa
support, but later expanded the ruling alliance through the creation of a broader ‘Nubi’
category’.. In a somewhat opposite development, the Lwo support on which Milton Obote’s
second regime relied split dramatically along the Acholi/Langi divide at the time of the
Okello coup and during the violence that followed, in 1985°.

It is also true that, in the two short spells when multiparty competition was allowed —
in the early 1960s and again in the first half of the 1980s — this was associated with the
politicisation of profound cleavages. Both times the country went multiparty, elections
ushered in exclusion by opening the way to one-partism and electoral fraud, and violence
inevitably followed. Communal polarisation was primarily reflected in the religious
antagonism betweén the Catholic-based Democratic Party and the mostly Anglican Uganda
People’s Congress. The UPC of the early 1960s also relied on clear ethnic affiliations, being
“a result of an alliance by the élites of northern, eastern and western Uganda against their
counterparts in Buganda™. The emergence of this unfriendly coalition, in turn, contributed to
prompting the Baganda establishment to organise an ethno-nationalist party, the loose and
short-lived Kabaka Yekka. Thus, since independence, ethnic and religious antipathies
appeared to shape Ugandan politics. A partial attempt to de-politicise communal loyalties was
made by Obote in the late 1960s, by progressively eliminating any opportunities for the
people’s involvement in politics®. The end result of the process was, initially, the creation of a
state in which the UPC became the only party allowed, and then, under Amin’s military

? The emergence of the Nubi was a remarkable example of change in the saliency of communal identities. Amin claimed that
“everybody in Affica is free to become a member of the Nubian tribe”, and many people deliberately ‘converted’ to Islamic
religion and Arabic language to share the benefits of a privileged linkage to the ruling élite. See Kasfir (1976:30, 220).

3 Ondoga-Ori (1996).

4 Ondoga-Ori (1996:33). Cf. Kasfir (1991:267).

3 Kasfir (1976). See Chapter Two, p.42.
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dictatorship, the advent of an era when ‘politics’ itself was outlawed. The country, as pointed
out in Chapter Two, did not fare any better when it tried to go multiparty for a second time, in
the early 1980s. Obote’s return to power was marked not only by election rigging, but also by
a deepening of ethnic rivalries and violence — the alleged cause of the NRM insurgency.

Given the country’s past, the argument went on, an immediate return to multiparty
politics was inappropriate to Uganda and a transitional period was necessary in which
alternative participatory arrangements would be adopted. To avoid the kind of exclusionary
politics fostered by multiparty competition in ethnically divided societies, a ‘movement
democracy’ was devised which boils down to a few but critical provisions banning most
activities of political parties®. The NRM was in fact re-launching the idea of doing away with
opportunities for the politicisation of ethnicity. With the aim of breaking with Uganda’s past,
its Ten-Point Programme manifesto condemned “sectarian, religious and tribal cleavages” as
“manufactured divisions”, claiming that “one’s religion, colour, sex or height is not a
consideration when new members are welcomed in the National Resistance Movement™. This
time, though, the process of ethnic de-politicisation would not occur through a ‘de-
participation’ strategy such as Obote’s, but by means of a new ‘dis-organisation’ scheme, that
is, by retaining popular participation while rejecting party pluralism as the ‘embodiment of
politically-organised ethﬁicity. _ . |
| ~ The probiem was then what sort of participatory system would repléce party-based
electoral competition, and the answer came in the form of the ‘individual merit’ principle, the
foundation of no-party democracy. According to this ‘new model’ of democracy, elections are
to be held strictly on an individual basis. Political competition among individuals, as opposed
to parties, is the theoretical core of the allegedly inclusive ‘movement democracy’. This is the
most original and consequential feature of Uganda’s 1995 constitution — a blend of old
institutions, of those already introduced by the NRM, and of others that are entirely new®.
According to the constitution, the Movement system shall be:

“broad based, inclusive and nonpartisan and shall conform to the following principles: a)
participatory democracy; b) democracy, accountability and transparency; c) accessibility to

S Art. 269, Constitution of the Republic of Uganda (1995).

? Museveni (1992:279).

% The institutions introduced by the NRM included not only the “movement” (whose structures had been constitutionalised
through Legal Notice No.1/1986) and the local Resistance Councils, but also others such as the Inspector General of
Government and the Human Rights Commission. The ban on party activities was never passed as ordinary legislation (save
for the reference to party campaigning in the 1993 Constituent Assembly Statute) but only as a decree.
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all positions of leadership by all citizens; d) individual merit as basis for election to
political offices™.

The focus on the individual as the paramount and autarchic actor of politics is the
only aspect, among those listed by the constitution, with immediate and practical
implications: candidates standing for office in local, parliamentary or presidential elections
can only run a campaign on their own credit, without recourse to any political organisation.
As pointed out, the underlying assumption is that this will ‘eliminate’ occasions for direct
confrontations between communal groups through the proxy of ethnically-based political
parties.

A logical consequence of the individual-merit principle, and a necessary measure for
its implementation, was the ban that denies political parties the opportunity to carry out most
of their activities. Party conferences, local branches and party electioneering were all
prohibited. The ban, introduced in January 1986, was initially limited to a four-year
transitional period necessary to ‘modemise’ the country. But this period was later extended
and the ban was constitutionalised in 1995. The new framework, however, formally prohibits
party activities, rather than parties per se. It still allows parties a formal existence and a
central office, as it is rather their operations that are subject to limitations. This was meant to
moderate the radicalism of the opposition, notably the country’s historical political parties, the
Uganda Peopie’sy Congress and the Democratic Party. But the prohibition has caused the
organisationﬂ development of Ugandan parties to be temporarily suspended. Scarce activity
and lack of organised competitive politics has affected both the legitimacy of the parties (the
DP, for instance, has not held any election for internal offices since 1980) and their degree of
institutionalisation'®. Attempts by new leaders, such as UPC Cecilia Ogwal, to renew their
parties have been systematically frustrated by the old guard, on the ground that the existing
leadership cannot be legally challenged without convening a delegates’ conference. While
some analysts claim that “the old parties have in fact remained very much alive”"!, Mamdani
observes that they are actually “weak structures with shallow roots, at best a collection of
factions organised around individuals. The pre-1986 parties have been artificially protected by

a ban on [parties activities functioning as a barrier for] new parties™.

® Art.70(1), Constitution of the Republic of Uganda (1995), emphasis added.
% Dicklicth (1995/1996:107,115). These issues are dealt with in Chapter Five.
' Oloka-Onyango (1995:171).

12 Mamdani, quoted in Twaddle (1996:324).
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Having banned other political organisations, the NRM — by now simply known as the
‘Movement’ — claimed to provide representation for all Ugandans on the ground of its
allegedly non-partisan, ‘civil’ origins” (and, especially, on the ground of a factual military
victory). The notion that every Ugandan is a member of the overarching Movement umbrella
— a notion that was later included in the new constitution — became the basis on which the
country’s politics was unilaterally re-founded. Under so-called ‘movement politics’ — as
opposed to multiparty politics — it is individuals that are supposed to take centre stage in
public life. The country’s different communities would be integrated in the polity through the
participation of the individuals to decentralised structures, the Resistance Councils, which
were originally born as organs of the NRM itself'*. This also imply the fragmentation of the
opposition and therefore an easy co-optation of its individual members on the part of the
Movement, the only organisation allowed". |

But the claimed inclusiveness of the Movement soon showed clear limitations. On
the one hand, in spite of the constraints on other political organisations, well-known members
of the opposition have stood for election against declared Movement supporters. Nobody can
be prevented from participating in politics, albeit on an individual basis only. The Democratic
Party leader, Paul Ssemogerere, and Col. Kizza Besigye, for example, run for the presidency
‘against Museveni in the 1996 and 2001 elections, respectively. Other opposition politicians
won important contests, as DP Ssebana Kizito did with the Kampala maybral election of
1999. Formally, nobody can be expelled from the Movement. In this sense, the latter is quite
different from a fully-fledged one-party state — an oj)tion which is officially banned by the
constitution'® — and has remained for a long time a very loose organisation. On the other hand,
in spite of the Movement’s alleged openness and ‘broad-basedness’, the limits of its
integrationist ambitions became apparent when the multipartism versus movementism issue
polarised the Constituent Assembly delegates along a north-and-east versus south-west ethno-
regional cleavage'’. The delicate ethnic balance which had originally and informally
characterised Museveni’s governmental team was progressively and steadily abandoned, with

the ruling group now commonly perceived to be of western or Banyankole origins. Indeed,

13 Hansen — Twaddle (1995:141).

1 Cf. Kasfir (1991:270).

15 The Monitor, for example, observed how “over the years, the NRM poached most of the able DP members like the late
Kafumbe Mukasa, Sam Kuteesa, Gerald Sendaula, Kisamba Mugerwa and Dr Speciosa Kazibwe. It also made Joseph
Mulenga a judge, which effectively took him out of the party. The Movement's latest catch includes Maria Mutagamba,
Robert Kitariko and even smaller people like Francis Baingana of Bushenyi”, (Kampala, 9 December 2000). The DP leader
himself, Paul Ssemogerere, took part to the NRM government up to the mid-1990s. Mayanja-Nkangi, founder and president
of the Conservative Party, was still holding the crucial job of Minister of Justice and Constitutional Affairs in 2001.

16 Article 75, Constitution of the Republic of Uganda (1995).

1 Katorobo (1995), Mukholi (1995).
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while the Movement claims to reject communal identities, politics under the new regime has

never done away, in practice, with ethnic considerations.

The constitutionalisation of the ‘Movement system’

Uganda’s institutional set up is the result of a long and incremental process of ‘
pragmatic reflection and legal reform. When Museveni took over power in the mid-1980s, the
National Resistance Council — the main political body of the NRM — was installed as a
provisional parliament and immediately issued the consequential Legal Notice No.1/1986.
The latter introduced limitations on party activities by simply amending the 1967 constitution,
and it entitled the NRC itself to bring about further changes by means of ordinary legislation.
Thus, while the old constitution formally lasted well into the 1990s, when a elected
Constituent Assembly eventually replaced it, its supposed supremacy was in fact annihilated'.
If Ugandan politics ever had “strong constitutionalist tendencies™, they were hardly evident
in the thirty years after independence.

- The restrictions on political ‘parties were instrumental to the consolidation of the
NRM'’s hold on power, which also relied on the Resistance Councils for local-level
participation and on the ‘movement’ government, a coalition inclusive of elements of the
oppositions. By the end of the 1980s, once the National Resistance Movement had secured
control over most of the country’s territory and stabilised the internal situation, Museveni was
ready to inaugurate a second and longer phase for a better-tuned engineering of the new
political regime. In 1989, a constitutional commission was established with the task of
drafting a new constitutional text. The latter served as a starting point for the debates of an
elected Constituent Assembly, which approved Uganda’s new constitution in September
1995. The following year, direct national legislative and presidential elections were held
countrywide. In the process, the restrictions on the activities of political parties, originally
spelt out as interim measures, were first constitutionalised and then further sanctioned by a
referendum in 2000. Despite the limits on the freedom of political association, influential

observers agreed on the democratic beginnings of Museveni’s political reform?.

'® The Constitutional Court, for instance, ruled that legislation banning activities of political parties was to prevail over
constitutional rights, Regan (1995:163).

1% Engholm — Mazrui (1967:591).

% See, for example, Apter (1995:158), Young (1999:31), Mamdani (2001:276fT.).
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The so-called Odoki Constitutional Commission was mandated to make proposals to
“create viable political institutions that will ensure maximum consensus and orderly
succession to government™. Its 21 members, chosen by the president and often accused of
being a homogeneous batch of pro-Movement people, made an impressive effort to reach out
to the populace. Their first aim was ‘to educate’ Ugandans on the essence of the constitutional
exercise, mainly by means of seminars for the local élites. Then, a massive consultative
process was staged, which eventually produced some 25,000 popular submissions in the form
of memoranda, articles, position papers, school essays and so on. The whole process took
about four years (1989-1992), and the popular involvement that resulted from this long
exercise generated great excitement. Even an experienced observer naively described the
country not only as a model of alternative and no-party democracy, but also as a new form of
“‘consultative democracy’ ... which can enable people to share and understand common civic
principles” and thus to diffuse and inculcate a form of democratic culture”. While the Uganda
People’s Congress, the most radical opposition group, kept denouncing the -constitution- '
making process, other groups who had initially been very critical of the commission, such as
the Democratic Party and the Baganda establishment, eventually accepted the legitimacy of
its work®. After the traditional kingdoms were restored in 1993, for example, the Baganda
became more accommodating towards the commission’s proposals*. As a result, and in spite
of the influence of the NRM, the draft constitution that the commission handed to president
Museveni with a Report, in late 1992, was held to be broadly representative of the views of

the people.

With the constitutional reform debate already underway, a Constituent Assembly was
then elected in March 1994. The no-party politics idea, erstwhile experimented at the local
level, was thus applied to national politics and elections for the first time. Candidates had to
run on ‘personal merit’, on the ground that this would eliminate any form of tribal, religious
or ‘sectarian’ competition. No party, neither partisan nor individual campaigning was
allowed. Instead, individual candidates, touring together the electoral constituency, would
take part to parish-by-parish public meetings in which they would briefly present their views
and then be questioned by the public. In spite of official rules, there was a degree of party
campaigning, especially, though not only, on the part of the NRM: “many a candidate won

2 UCC Report (1993:4, emphasis added). The UCC was established by a Constitutional Commission Statute (No.5 of 1988),
it first met on 9 March 1989 and presented its Report and Draft constitution to President Museveni on December 31, 1992.
2 Apter (1995:158-9,174).

B Regan (1995:169).

 Furley — Katalikawe (1996:248).
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and lost the election not on ‘personal merit’, but rather on what the voters perceived was his
or her party political label”®. Yet, over 200 delegates received their mandate through an
election recognised by foreign missions as ‘open and transparent’ and thus ‘an expression of
the will of the people’. Given the individualisation of political competition among
supposedly non-partisan candidates, however, it was difficult to assess precisely the aggregate
results of the pro-Movement and the pro-multiparty camps. Estimates of the number of
supporters of no-partism who made it to the assembly ranged between half to two-thirds of
members. The NRM could thus claim a success that was mostly rooted in the south-west and
in parts of Buganda®, obtaining some good results in the north-west as well.

When Uganda’s Constituent Assembly set out to work on the document drafted by
the constitutional commission, the rhetoric focused on solving the main controversies and
avoiding the deepening of political divisions. The commission itself had stressed the need for
‘consensus politics’, and the practice of seeking inclusive agreements was initially and
successfully adopted by the assembly for the approval of its working procedures®. The
assembly was bounded to the constitutional text drafted by the commission, which could only
be amended by two-third majorities. This had the effect of reducing the control on the agenda
on the part of the assembly”. In spite of the preliminary work of the commission, however, a
number of long-standing controversial issues were bound to .re-emerge. The most relevant
were the choice of the political system (movementism versus multipartism) and its future
duration; the role of traditional rulers; the specific type of decentralisation (notably the
possible introduction of federal arrangements); the adoption of one or more national
languages; the electoral reform; and the involvement of the army in politics. On a number of
these and other issues, the NRM group had to negotiate support on a provision-by-provision

basis. The multipartists were a minority, but they were relatively better organised. Early on,

25 Furley — Katalikawe (1999:12). Cf. Regan (1995:178).

% Hauser (1999:627-631). 214 out of 288 delegates to the Constituent Assembly were directly elected from county
constituencies, with another 39 women indirectly selected by special district electoral colleges. The remaining members were
appointed by interest groups and by the president: 10 were appointed by the head of state, 10 were representatives of the
National Resistance Army, 8 delegates of the four recognised political parties, 4 representatives of the youth, 2 delegates of
the unions and 1 for the disabled.

% The election of the NRM’s candidate to chair the Assembly, requiring 2/3 of the votes, has been suggested as a proxy of
the NRM’s success (Regan 1995:179). The latter was favoured by the large increase in the number of Buganda
representatives that the district apportionment criteria produced, Geist (1994:97) and Kasfir (1994:160). As for the
multipartists, UPC candidates were very successful in the north, whereas it was unclear whether a DP/UPC or DP/NRM
informal agreement was effectively worked out, Geist (1994:95).

28 Regan (1995:183).

% In addition to the draft constitution, the report of the constitutional commission provided some evidence of what views the
people held over a number of issues. It showed, for instance, a broad acceptance of the movement system and of some
representation of the army in parliament (UCC Report 1993:12). On issues for which the popular consultations did not give
clear indications, the commission advanced its own considerations. The public, for example, was reportedly in favour of
adopting a national language, but it was divided between the choice of Swahili or Luganda. The constitutional commission
suggested the retention of English as the official language, with the promotion of the use of other major languages and their
possible elevation to official status at a later stage (UCC Report 1993:80, Waliggo 1995:34).
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members of the UPC and of the DP had formed a National Caucus for Democracy to
coordinate their initiatives in the assembly®. This made life slightly more difficult for the
NRM which, in spite of the large number of alleged supporters in the assembly, occasionally
met some problems in finding the majorities it needed to safely promote its own positions.
The apex of the debate opposing ‘multipartists’ to ‘movementists’ was reached when DP Paul
Ssemogerere and UPC Cecilia Ogwal moved an amendment to delete from the constitution
any references to the Movement. The proposed amendment was defeated, and a walkout of
many multipartists from the assembly followed™.

The heavy limitations on political organisation and on the reform agenda implied that
there were little chances for constitutional policies other than the NRM’s to make it through
the decision-making process. The Constituent Assembly only passed a relatively limited
number of changes to the existing draft. The constitution thus reflects not only most of the
commission’s allegedly ‘technical’ or ‘neutral’ suggestions, but also the main institutional
innovations introduced since the NRM took power — i.e. the movement or no-party style of
politics and the local Resistance Councils structure. What the multipartists did achieve,
however, was that “the principal debate in the CA” became “largely a matter of when, not
whether, no-party democracy will give way to the multi-party kind again in Uganda™.

Alongside multipartists, the Baganda also raised and backed some significant
opposition views, in spite of Museveni’s manoeuvres to secure their support by restoring the
' institution of traditional rulers®. Indeed, the nature of the restored kingdoms remained a
matter for debate, as many in Buganda would have preferred a much broader and political role
for their Kabaka than the non-partisan one envisaged by the new law. The Baganda also
demanded that recruitment in the army be proportional to the size of each community — a kind
of consociational measure which, eventually, was not constitutionalised*. Most of all, they
called for a federal form of state to grant Buganda the territorial autonomy that it enjoyed in
the immediate post-independence period. The issue was not whether some degree of
decentralisation was appropriate — decentralised arrangements had been in place in Uganda
since the NRM took over, and nobody really suggested that decentralisation should be
reduced — but rather the specific form of territorial autonomy. Against the existing unitary but
highly decentralised form of state, the Baganda demanded federal arrangements that would

% Katorobo (1994:132). An informal electoral agreement between the DP and the UPC to avoid inter-party competition had
?reviously failed.
! The CP did not leave the assembly, and the amendment was defeated on June 20, 1995.
32 Hansen — Twaddle (1995:150).
3 Traditional Rulers (Restitution of Assets and Properties) Statute (1993).
34 Nsibambi (1996:15).
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consolidate the districts of Buganda into a single political entity. In a pro-federo
memorandum (“A case for the restoration of Buganda as a single unif’*), for instance, a
group of Baganda opinion leaders led by vice-president Simon Kisekka addressed Museveni
requesting ‘a Buganda restored to its pre-1966 boundaries’. In the end, however, the
Assembly constitutionalised the backbone structure of the district-based Resistance Councils
system. '
Eventually, the most relevant change to the draft constitution was the abolition of a
proposed ‘council of state’ composed of ministers and parliamentarians. The council was to
link parliament and executive and it would have probably strengthened the government’s
control over legislative activity. Such control was meant to minimise the risks of conflict
between two distinct presidential and parliamentary majorities. The proposed council,
“incidently was not a people’s idea but was ... ‘smuggled into the draft constitution’ by some
members of the commission™. Its rejection, in a sense, partly restored control of the CA over
the commission’s proposals. Other relevant changes to the draft text concerned the national
executive and decentralisation. The executive vice-president is appointed by (rather than
elected with) the president, and, in the case of vacancy of the presidency, fresh elections are to
be held, rather than the vice-president completing the mandate. As for decentralised
institutions, the direct election of district chairmen and the option of ‘interdistrict cooperation’
(with the reiative structﬁres) were introduced by the assembly. .Also, while the list of
competencies of the central government was made much more inclusive than envisaged by
the draft constitutioh, non-listed or ‘residual’ functions are now exclusively reserved to
district administrations®’. Albeit interesting and of some relevance, however, the
modifications to the draft text only touch upon a relatively limited part of the constitutional

framework.

Local government and minority representation

Decentralisation has been a core aspect of the NRM’s institution-building effort since
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