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ABSTRACT
In 2014, the Chama Cha Mapinduzi (CCM) government in Tanzania
decided to discontinue the market-based system for textbook provision
that was established in the early 1990s and revert to full state control.
Drawing on the theory of political settlements and the literature on
Tanzania’s industrial politics, the article examines the political economy of
textbook provision in this country in order to generate new insights into
the relations between the educational, political, and economic spheres. It
shows how donor ideology and practices, while subjecting textbooks to
generic market principles, also promoted the interests of Western publish-
ing corporations. It then argues that the distribution of power within the
state, and the ambiguous relations between the CCM ruling elites, bureau-
crats, and the capitalist class, prevented the consolidation of a textbook in-
dustrial policy geared towards supporting the local publishing industry.
Finally, the article explores elites’ diverse corrupt practices to capture
public funding for textbooks at the national and local levels. Under
Tanzania’s country-specific political settlement, the textbook sector, far
from primarily serving educational goals, has indeed been reduced to a
vast site of primitive accumulation.

SINCE THE PUBLICATION OF AN INFLUENTIAL STUDY by the World Bank,1

textbooks have been considered as a key vehicle to achieving quality educa-
tion in many countries. However, textbooks are not only mediums of
knowledge. Like the national curricula that they embody, textbooks partici-
pate in the circulation of specific values.2 Recent business deals between
the firm Apple and giant publishing companies like Pearson or MacGraw

*Sonia Languille (slanguille2@gmail.com) is a postdoctoral research fellow in the Faculty of
Education, University of Johannesburg, and a post-doctoral associate in the Department of
Development Studies, School of Oriental and African Studies. The author is grateful to the
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thanks Christopher Cramer, Olivier Vallée, Elisa van Waeyenberge, the African Affairs editors,
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1. Stephen P. Heyneman, Joseph P. Farrell, and Manuel A. Sepulveda-Stuardo, ‘Textbooks
and achievement: What we know’ (World Bank Staff Working Paper No. 298, World Bank,
Washington, DC, 1978).
2. Michael W. Apple, ‘Culture and commerce of the textbook’, in Michael W. Apple and
Linda K. Christian-Smith (eds), The politics of the textbook (Routledge, New York, NY and
London, 1991), pp. 21–40.
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Hill demonstrate that textbooks also form a lucrative market for global cor-
porations.3 Western powers have also long considered textbooks as a powerful
instrument of foreign policy. Tanzania’s textbook sector is no exception.
In the early 1990s, under donor influence, the Tanzanian government

organized a gradual marketization of textbook provision. This involved dis-
mantling the state-owned ‘book industrial complex’ built during the Ujamaa
period (1967–85), which was composed of various parastatals in publishing,
printing, and distribution.4 But it also involved an ambition to build an indi-
genous publishing industry. Indigenous in this context means ‘the majority
of whose ownership, production, personnel, and profits are African’.5 In
2004, textbook publishing eventually became an entirely private activity
within a state-regulated framework. However, in 2009, President Jakaya
Kikwete announced a major policy shift from the multiple textbook policy,
where schools could purchase any textbook from an official list of approved
titles, to a single textbook policy where schools nationwide had to use the of-
ficial textbook selected for each grade and each subject. The announcement
prompted a “textbook crisis” in which educational goals, ideological values,
commercial interests, politics, and diplomacy became intricately entangled.
An intense power struggle emerged between the state and capitalists in the
sector. In September 2014, the government finally decided to discontinue
the market-based system for textbook provision and to revert to full state
control over the industry, with private publishers confined to niche markets.
The article sets out to explain this exceptional trajectory of a specific indus-
trial policy from a market-based model to state-monopoly restoration.
For many informants and commentators, the textbook crisis was primarily

caused by corruption at various levels of the textbook chain: authorship, pub-
lishing, and distribution.6 As the article shows, the sector was indeed riddled
with pervasive corrupt practices. Nevertheless, this “corruption lens” certain-
ly does not tell us everything there is to know about the “textbook crisis”.
Borrowing a phrase from Michael Apple and Linda Christian-Smith, one
might argue that Tanzanian textbooks ‘are caught up in a complicated set of
political and economic dynamics’.7 The specific configuration of a textbook

3. The Economist, ‘Apple and digital publishing: A textbook manoeuvre’, 19 January 2012,
<http:// www.economist.com/blogs/babbage/2012/01/apple-and-digital-publishing> (29 July
2015).
4. Walter Bgoya, Books and reading in Tanzania (UNESCO, Paris, 1982).
5. John Nottingham, ‘Establishing an African publishing industry: A study in decoloniza-
tion’, African Affairs 68, 271 (1969), pp. 139–44, p. 43.
6. ‘Widespread rent-scraping is behind the failure of the [Government of Tanzania] to
provide textbooks to primary and secondary schools in adequate numbers.’ See Brian
Cooksey, Public goods, rents and business in Tanzania (Africa Power and Politics Background
Paper 1, 2011), p. 68.
7. Michael W. Apple and Linda K. Christian-Smith, ‘The politics of the textbook’, in
Michael W. Apple and Linda K. Christian-Smith (eds), The politics of the textbook (Routledge,
New York, NY and London, 1991), pp. 1–21, p. 5.
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sector at a specific time can be considered the historical outcome of a contest
between and within various social forces that include the state, aid agencies,
multinational corporations, indigenous capitalists, and teachers.

Investigating these different processes required extensive fieldwork in
Tanzania from 2011 to 2012 that involved semi-structured interviews with
aid managers, individual international and domestic publishers, printers and
booksellers, their business associations such as the Publishers Association of
Tanzania and the Booksellers’ Association of Tanzania, and officials in the
Ministry of Education and Vocational Training, the Prime Minister’s Office
for Regional Administration and Local Governments,8 and the Ministry of
Trade and Industry. A further period of fieldwork in Lushoto District
included visits to 26 secondary schools and interviews with district officials,
headmasters, teachers, and entrepreneurs, which provided valuable insights
into the local textbook trade.

Drawing on this evidence, the article has three main objectives. First, it
aims to expand the analytical lens of contemporary research on education
and development in African countries, which remains overly shaped by a
depoliticized and a-historical approach.9 This study of the Tanzanian text-
book sector provides insights into the intimate relations between the educa-
tional, political, and economic spheres. Given that the existing literature on
international and comparative education does not offer any appropriate
analytical frame to decipher these relations, the article draws on the political
economy of development literature, in particular recent studies on the in-
fluence of elite structures on industrial policies in Tanzania. Section two
provides a brief discussion of this literature.

Second, the article shows how the market institutions introduced in
Tanzania in the early 1990s were actually shaped by the social relations within
which they were embedded.10 It is argued that the demise of the market-based
system of textbook provision can be explained through examining the interplay
between contradictory donor practices, the distribution of power within the
state, and the ambiguous relation between the ruling elite, bureaucrats, and
the capitalist class. The article highlights how characteristics of the national
political settlement led to the dispute between the capitalist class and state fac-
tions, but also facilitated the final victory of the latter, at least temporarily.

Third, the article documents elites’ strategies of accumulation tied to
education resources, at both the national and local level, through various
modes of appropriation of public funding for textbooks. While the article

8. The management of primary schools has been decentralized since 1998, of secondary
schools since 2009.
9. Joel Samoff, ‘“Research shows that…”: Creating the knowledge environment for
Learning for All’, in Steven J. Klees, Joel Samoff, and Nelly P. Stromquist (eds), The World
Bank and education: Critiques and alternatives (Sense Publishers, Rotterdam, 2012), pp. 143–8.
10. Karl Polanyi, The great transformation (Beacon Press, Boston, MA, 1957).
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refutes the reductionist argument that posits corruption as the exclusive ex-
planatory variable of the textbook crisis, it contends, in line with Hazel
Gray’s recent analysis,11 that elite fragmentation largely explains why primi-
tive accumulation motives among elites prevailed over industrial policy
aimed at developing an indigenous textbook industry.
In concluding, the article revisits the literature on Tanzania’s political

settlement in the light of the analysis of the textbook sector and questions
whether, given today’s political settlement, the restoration of state control
over textbook publishing will represent the simple reordering of channels
for private accumulation or an instance of effective rent management to
achieve educational goals.

The Tanzanian textbook saga between 2009 and 2014

The 2009 presidential announcement of the return to a single textbook was
made in a context of severe textbook shortages in public schools.12 Growing
complaints about the poor quality of textbooks in circulation were voiced by
all segments of society: teachers, civil society organizations, parents, and min-
isterial officials.13 This public outcry emerged in the context of a ‘learning
crisis’ triggered by dramatic results in national examinations (Form Four)
that undermined the government’s credibility.14 Factions within the state
convinced the President that the restoration of state control would answer the
public uproar. These factions were led chiefly by the then Minister of
Education and the Director of the Tanzania Institute of Education, a para-
statal which previously held the monopoly of textbook publishing under
Ujamaa, but then had become responsible solely for curriculum develop-
ment. Consideration was also given to reviving state printing capacities via the
import of Chinese machines.
Entrepreneurs in the sector – publishers, printers, and booksellers – inter-

preted the executive’s decision as a catastrophe that would ruin an already
fragile industry.15 According to them, this decision heralded an obscurantist

11. Hazel S. Gray, ‘The political economy of grand corruption in Tanzania’, African Affairs
114, 456 (2015), pp. 382–403.
12. UNESCO, Education sector analysis (RESEN Tanzania): Beyond primary education – the
quest for balanced and efficient policy choices for human development and economic growth (Pôle de
Dakar, Dakar, 2012).
13. Ernest Kira and Godfry Bukagile, ‘Perceptions of education stakeholders on the implica-
tions of textbook liberalization policy in Tanzania’, Journal of Education and Practice 4, 1
(2013), pp. 136–44.
14. Sonia Languille, ‘Education through performativity: Learning crisis and technology
of quantification in Tanzania’, International Journal of Educational Development 39 (2014),
pp. 49–58.
15. The Guardian (Tanzania), ‘Single textbook system killing publishing sector’, 3 February
2012, <http://www.ippmedia.com/?m=368> (29 July 2015).
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return to the mistakes of state-led economy.16 The conflict between the CCM
government and the publishers was compounded by tensions among the
latter, notably between indigenous and international publishers. In 2010, the
Ministry of Education finally organized the selection of two textbooks per
subject per grade at the primary level, the so-called “standard textbook
system”, which represented a compromise between the single and multiple
textbook systems. Oxford University Press Tanzania, a subsidiary of Oxford
University Press, won the lion’s share of the standard textbook titles, which
was widely perceived as a victory for the international publishing companies.
Indigenous publishers’ wrath was exacerbated by the general suspicion that
the foreign capture of the national market had been achieved through a flawed
selection process.

The crisis was further fuelled by the prospects of large external resources
flowing to the state to be used for the purchase of textbooks. In 2010, the UK
Serious Fraud Office convicted British Aerospace Enterprise Ltd (BAE) of
corrupt practices in its supply of an air traffic control system to Tanzania.
The UK Parliament then ordered that Tanzania be refunded the money.
After protracted negotiations, in March 2012, the governments of the United
Kingdom and Tanzania agreed that the £29.5 million refund should be used
mainly to purchase textbooks for public primary schools.17 In most public
schools, the capitation grant (central state transfers to schools based on the
number of enrolled children) constituted the only resource for the purchase
of textbooks. But since the inception of the capitation grant in 2001, flows of
funds to schools have been erratic, largely below their officially allocated
amounts.18 In this context of resource scarcity, the prospect of the BAE
money exacerbated tensions within the sector by increasing the potential
profits to be derived from the selected single or standard textbooks.

However, in July 2012, the World Bank and the UK Serious Fraud
Office convicted Oxford University Press of fraudulent practices in East
Africa, including Tanzania. As a result, the Tanzanian Public Procurement
Regulatory Authority barred the company from public procurement activ-
ities.19 Hence, OUP was not allowed to compete for BAE resources.

16. Alex Bitekeye, ‘Textbook policy: Govt throws the final shocker’, The Citizen (Tanzania),
8 March 2010, <http://www.thecitizen.co.tz/magazine/success/-/1843788/1800696/-/
5pymh0/-/index.html> (29 July 2015).
17. UK Serious Fraud Office, ‘Press release’, 3 July 2012, <http://www.sfo.gov.uk> (18
September 2014).
18. Jens Claussen and Mussa J. Assad, ‘Public expenditure tracking survey for primary and
secondary education in mainland Tanzania’ (United Republic of Tanzania, Dar es Salaam,
2010).
19. World Bank, ‘Press release’, 3 July 2012, <http://www.worldbank.org/en/news/press-
release/2012/07/03/world-bank-sanctions-oxford-university-press-corrupt-practices-impacting-
education-projects-east-africa> (29 July 2015); Public Procurement Regulatory Authority,
‘Press release’, 12 July 2012, <http://www.ppra.go.tz/index.php/news-archive/198-ppra-
debars-more-firms-and-individuals> (29 July 2015).
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Already in 2010, Macmillan had been barred from anyWorld Bank projects
in East Africa for six years following a corruption scandal in Sudan. The
eviction of these dominant international players and the actual inflow of
BAE funds as of July 2013 appeased the indigenous publishers. The nine
local publishers that had finally been selected to deliver standard textbooks
started to supply schools and to be paid by the state.20

After this interlude of restricted competition organized by the state,
which certainly permitted it to secure the external funds, the government
decided in September 2014 to implement the single-textbook policy within
a state-monopoly framework. A circular by the Ministry of Education
empowered the Tanzania Institute of Education, a parastatal under its re-
sponsibility, to control the publishing of textbooks, and confined private
publishers to reference books.21 When one seeks to explain this crisis, the
literature on education and development provides little support. The next
section exposes an alternative analytical framework based on the concept of
political settlement.

Understanding the political economy of textbook provision

While the private provision of education has been the subject of a growing lit-
erature,22 works on the market-based production of educational goods
remain rare. An abundant “grey literature” emerged in the late 1990s, pub-
lished under the auspices of the Dag Hammarskjöld Foundation, but it
mostly focused on capacity building to support prospective indigenous
publishers. Moreover, while the funding mechanism of schools’ textbook
purchases, the capitation grant, was a major site of contention between
donors and government in Tanzania after its introduction in the early
2000s,23 dialogue on, and investigations of, the subject have remained con-
fined to the public finance sphere. Public expenditure tracking surveys
commissioned by donors typically followed flows of funds up to the school
door, but not beyond.24 The economic activities that these educational
public resources generate and the social relations that they structure remain

20. Frank Kimboy, ‘Radar cash begins to benefit schools’, The Citizen, 30 January 2014,
<http://www.thecitizen.co.tz/News/Radar-cash-begins-to-benefit-schools/-/1840340/2165780/-/
ku1iut/-/index.html> (29 July 2015).
21. United Republic of Tanzania, ‘Circular ED/OKE/NE/Vol.I/01/43 on the development of
learning and teaching materials’ (Ministry of Education and Vocational Training, Dar es
Salaam, 7 August 2014; original in Swahili, translation by the author).
22. See, for example, Susan L. Robertson, Karen Mundy, Antoni Verger, and Francine
Menashy (eds), Public–private partnerships in education: New actors and modes of governance in a
globalizing world (Edward Elgar Publishing, Cheltenham, 2012).
23. Geir Sundet, ‘Public expenditure tracking surveys: Lessons from Tanzania’ (U4 Issue
2007/14, U4 Anti-Corruption Resource Centre, Chr. Michelsen Institute, Bergen, 2007).
24. Claussen and Assad, ‘Public expenditure tracking’; REPOA, ‘Tanzania public expend-
iture tracking study. Study of financial and non-financial PEDP flows from central government
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unknown territory for scholars and donors, in Tanzania as in other African
countries. To date, relatively few scholars have investigated the political
economy dimensions of textbook provision in sub-Saharan Africa.25

As an alternative source of inspiration, the article draws on works that
explore the influence of historically grounded political settlements on the
ability of African states to successfully design and implement industrial pol-
icies.26 The concept of political settlement refers to ‘the balance or distribu-
tion of power between contending social groups and social classes on which
any state is based’.27 This analytical perspective permits an attempt to over-
come the limits of two dominant scholarly accounts of constraints on eco-
nomic transformation in sub-Saharan Africa: the neo-patrimonial literature
and its culturalist perspective on patron–client relations in Africa, and the
critique of externally imposed neo-liberal policies and their disregard of do-
mestic politics.28

In Tanzania, the main power holders are the ruling party, the CCM
(Chama Cha Mapinduzi), and the technocracy. The ruling elite is domi-
nated by the president and a small group of ministers. Even though most
upper-level technocrats are CCM cadres, they enjoy a certain autonomy
vis-à-vis the party. With the CCM (and its predecessor TANU) in power
since independence, the ruling class has benefited from a remarkable polit-
ical stability. However, the political settlement has been characterized by a
fragmented elite, competition within the party, and the top leadership’s in-
ability to impose discipline on CCM internal factions. This political settle-
ment, coupled with a long-lasting ambiguous relationship between the state
and the capitalist class, constituted a structural obstacle to an effective in-
dustrial policy geared towards productive accumulation.29

The economic and political liberalization in the 1990s accentuated the
competition between CCM factions. At the same time, multi-party

to schools in 2002 and 2003’ (REPOA and the Ministry of Finance, Dar es Salaam, unpub-
lished, 2004).
25. On South Africa see Linda Chisholm, ‘The textbook saga and corruption in education’,
Southern African Review of Education 19, 1 (2013), pp. 7–22.
26. Mushtaq Khan, Political settlements and the governance of growth enhancing institutions
(SOAS, London, 2010).
27. Jonathan Di John and James Putzel, Political settlements (Governance and Social
Development Resource Centre, Birmingham, 2009), p. 4.
28. For a literature review see Lindsay Whitfield and Ole Therkildsen, ‘What drives states to
support the development of productive sectors? Strategies ruling elites pursue for political sur-
vival and their policy implications’, DIIS Working Paper 2011: 15 (Danish Institute for
International Studies, Copenhagen, 2011).
29. Hazel Gray, Tanzania and Vietnam: A comparative political economy of economic transition
(School of Oriental and African Studies, unpublished PhD dissertation, 2012); Ole
Therkildsen and France Bourgouin, ‘Continuity and change in Tanzania’s ruling coalition:
Legacies, rises and weak productive capacity’ (Working Paper No. 6, Danish Institute of
Development Studies, Copenhagen, 2012); Andrew Lawson and Lise Rakner, Understanding
patterns of accountability in Tanzania (Oxford Policy Management, Christian Michaelsen
Institute and REPOA, Dar es Salaam, 2005).
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elections led to the re-localization of politics: national elites became in-
creasingly entangled in struggles for resources and political offices at local
level.30 This process, together with the implementation of the decentraliza-
tion policy introduced in 1998, strengthened lower CCM factions and
undermined further the ability of the party to control the allocation of
public resources, including in sectors such as education, in which historic-
ally the CCM had built its legitimacy. This specific power configuration,
which stands in contrast with North-East Asian experiences in which a de-
velopmental state successfully managed industrial rents,31 also explains
how primitive accumulation can undermine attempts at productive devel-
opment through industrial policy.32

While the features described above garner a relative consensus in the litera-
ture, divergences exist on two specific aspects. First, some authors underline
the enduring existence of an ideological conflict within the ruling class
between proponents of market-based reforms and advocates of the state
economy.33 This dispute, it is argued, has been fuelled by the lasting adher-
ence of a large part of the population to the socialist ideology and its egalitar-
ian project.34 Other analysts tend to downplay this ideological element.35

Second, some authors treat external influence as a relatively minor force,36 in
contrast with scholars who view this dimension as a significant element in
the design and implementation of industrial policy.37 The empirical case of
the textbook industry provides an opportunity to revisit these findings and
discuss their general relevance.
The next section explains how historically donors were instrumental in

introducing the textbook market institutions and in promoting the creation

30. Tim Kelsall, ‘Governance, local politics and districtization in Tanzania: the 1998
Arumeru tax revolt’ African Affairs 99, 397 (2000), pp. 533–51.
31. Alice Amsden, The rise of ‘the Rest’: Challenges to the West from late-industrializing economies
(Oxford University Press, Oxford, 2001).
32. Hazel Gray defines primitive accumulation as the ‘process of accumulation outside the
formal market process where political power is used to privilege the accumulation activities of
particular individuals’ (Gray, Tanzania and Vietnam, p. 78). This definition is in line with
Jean-François Bayart’s use of the term to describe elites’ modes of accumulation based on
their straddling of the business and political spheres (Jean-François Bayart, The state in Africa:
The politics of the belly (Heinemann, London, 1993). This term permits circumvention of the
normative charge of the word ‘corruption’ in global discourses on Africa; see Olivier Vallée, La
police morale de l’anticorruption: Cameroun, Nigéria (Khartala, Paris, 2010). This understanding
diverges from an orthodox Marxist approach that uses ‘primitive accumulation’ to describe the
movement of expropriation of the peasantry at the origin of capitalism.
33. Max Mmuya, Tanzania: Political reform in eclipse – crisis and cleavage in political parties
(Friedrich Ebert Stifung, Dar es Salaam, 1998); Dean McHenry, Limited choices: The political
struggle for socialism in Tanzania (Lynne Rienner Publishers, Boulder, CO, 1994).
34. Gray, Tanzania and Vietnam.
35. Therkildsen and Bourgouin, ‘Continuity’, pp.12–13.
36. Lawson and Rakner,Understanding patterns; Therkildsen and Bourgouin, ‘Continuity’.
37. Max Mmuya and Arne Tostensen, Tanzania power and change analysis (Dutch Embassy,
Dar es Salaam, 2007).
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of an indigenous publishing base. However, their ambiguous companionship
with multinational publishing companies, their transparency imperative, and
their utilitarian conception of education took precedence over the construc-
tion of a national publishing industry and broader educational goals.

Aid agencies as market makers

The Tanzanian journey from a state publishing complex to full marketization
started with a ‘book sector study’ conducted by the World Bank in 1988.38

This document directly informed the 1991 textbook policy developed during
the negotiations of the Bank’s Education Planning and Rehabilitation Project
(1990–7). The gradual process of privatization, decentralization, and market-
ization that was unleashed in 1991 was consistently pursued in every subse-
quent World Bank education programme. Organizational features of the
sector in 2009 were the direct translation of the World Bank’s conditional-
ities. The Secondary Education Development Programme I (2004–9,
SEDP I) barred the Tanzania Institute of Education from any publishing
activities as of 2004. Thereafter, the Tanzania Institute of Education con-
centrated solely on curriculum development. The Primary Education
Development Programme (2001–4) and the SEDP I imposed school-level
procurement and the capitation grant as a funding mechanism for textbook
purchases. The SEDP I also required the creation of the Educational
Materials Approval Committee (EMAC) to control the quality of publish-
ers’manuscripts. The construction of a “free market” was supported by the
wider international community, including Nordic countries traditionally
more sympathetic to state intervention.39

Yet the Swedish International Development Agency (SIDA), an influen-
tial aid agency in education since the socialist period, played a critical paral-
lel role in supporting the government’s attempt to create market conditions
conducive to indigenous publishers.40 Between 1993 and 2000, SIDA’s
Publishing Pilot Project facilitated a learning process in the infant industry
by organizing training sessions covering all aspects of publishing for local
publishers and Ministry of Education bureaucrats. The Tanzania Institute
of Education’s primary-level manuscripts were tendered in phases to

38. Tony Read, Carmelle Denning, and Amanda Buchan, Tanzania Book Sector Study
(Book Development Council for the World Bank, London, 1988). In the late 1980s, about
twenty book sector studies were commissioned by the World Bank and other aid agencies to
support the reorientation of their foreign aid assistance towards the liberalization of textbook
sectors in developing countries.
39. Birgit Brock-Utne, Whose Education for All? The re-colonisation of the African mind?
(Falmer Press, New York, NY and London, 2000), pp. 82–3.
40. Leif Grahm, Kajsa Pehrsson, and Linpangala Minzi, ‘Textbooks for all PPP: The first
step on a long journey – evaluation of the Pilot Project for Publishing in Tanzania’ (SIDA,
Stockholm, 2008).
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private publishers whose tasks were limited to printing and supply, while
the state, with donor support, guaranteed the purchase of a certain number
of copies. SIDA was also instrumental in promoting local competitive
bidding, a procurement rule more favourable to indigenous publishers than
international competitive bidding.
As a result of this industrial restructuring, twenty-nine textbook publishers

were officially registered in Tanzania by 2012.41 Amongst the indigenous
publishers, Ben & Co., Educational Books Publishers, Mkuki na Nyota, and
E&D Vision Publishing Ltd were considered credible competitors to the
three largest multinational publishing companies – Oxford University Press
Tanzania (OUPT), Macmillan Aidan,42 and Pearson Longman – and the
two Kenyan publishers (Longhorn, Ujuzi). However, the multinational com-
panies still dominated the market. At the same time, the decentralized pur-
chasing system had propelled the development of the bookshop network: in
2012 there were around 850 booksellers,43 up from 70 in 2000.44

However, competition, choice, and decentralization did not deliver on the
promises of cheap and good quality textbooks. Moreover, the industry
remained very fragile, as most local publishers, with few titles and small print
runs, operated in a precarious financial situation. The remainder of this
section highlights donor practices that hampered the consolidation of a func-
tional market mutually beneficial to local publishers and public schools.
Beyond the free market rhetoric, donor practices contributed to building up

the multinational companies’ dominant position in the Tanzanian market. First
of all, they directly acted as representatives of multinationals in Tanzania.
In the 1980s, the decision to enforce an all-Kiswahili policy throughout the
education system was defeated after strong pressure from the British
Council and UK-based publishers.45 In 2011, British publishing compan-
ies continued to expect the DfID to protect their interests in Tanzania.
When, within the standard textbook selection process, Tanzanian authorities
did not consider titles by a certain British publisher and obviously favoured
its main competitor, OUPT, the firm that lost out ‘requested that the British
government write on [its] behalf to the Minister of Education in objection to
the primary evaluation process’.46

One figure epitomizes the intimate relations between aid agencies and
multinational companies. The 1988 World Bank Tanzania Book Sector

41. Source: Publishers’ Association of Tanzania.
42. A joint venture between Macmillan International Publishers and Aidan, a locally owned
company.
43. Source: Association of Booksellers of Tanzania.
44. Abdullah Saiwaad, ‘Case study H: Tanzania’, in Tony Read, Carmelle Denning, and
Vincent Bontoux (eds), Upgrading book distribution in Africa: Perspectives on African book devel-
opment (ADEA, London, 2001), pp. 157–67.
45. Brock-Utne,Whose Education for All?
46. Interview, British publisher representative, Dar es Salaam, 21 November 2011.
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Study was co-authored by Anthony Read, an international consultant who
also worked as a lobbyist for multinational publishing companies. He
worked for Oxford University Press before becoming director of the Book
Development Council at the UK Publishers Association. In 1989, he co-
founded his first consulting company – International Book Development
Limited. The company’s single shareholder was CfBT Education Trust, a
renowned UK charity (formerly known as the Centre for British Teachers).47

In 2010, Anthony Read again authored a report commissioned by Tanzania-
based international publishers to demonstrate the comparative advantages of
the market.48 He also authored a DfID Guidance Note on learning and
teaching materials, DfID’s only publicly available strategy document on
textbooks.49 DfID’s actual responsiveness to British firms’ demands is diffi-
cult to assess, but Read’s long-lasting presence on the fringes of the
Tanzanian textbook policy arena, at the intersection between donors and
international publishing companies, testifies to aid agencies’ role as vehicle
through which the interest of global corporations in African markets can be
advanced.

Donors’ procurement procedures also played an important role in sup-
porting multinationals’ advancement in Tanzania. Despite the choice of
local competitive bidding under SIDA’s Publishing Pilot Project, in practice
all commercial publishers licensed for business in Tanzania were ultimately
allowed to bid. Thus, the regulation did not prevent international publishing
companies from entering the market and competing with indigenous pub-
lishers. SIDA’s own role within these developments was somewhat inconsist-
ent. After the Publishing Pilot Project and the complete liberalization of the
market, the Agency lost interest in local publishing companies. However,
when the single textbook crisis arose and threatened local publishers, SIDA
tried to revive a policy dialogue on local textbook production. Its attempt to
rescue its own legacy largely failed, reflecting its now peripheral position
within the aid arena, today commensurate with its relatively limited financial
capacity.50 Its only chance to exert influence on the policy was by building
up a strong coalition with main donors in the sector: the World Bank, DfID,
and the Canadian International Development Agency. But these key players

47. IE Partners, ‘Our Clients’, n.d., <http://www.iepartners.co.uk/clients> (9 April 2014).
On CfBT see Stephen Ball, Global education inc.: New policy networks and the neoliberal imagin-
ary (Routledge, London and New York, NY, 2012).
48. Tony Read, The future of our children’s education: Providing the best textbooks for the next gen-
eration – A review of the issues and implications of state vs commercial and single vs multiple textbook
provision in Tanzania (International Education Partners, Windsor, 2010).
49. DfID, ‘Learning and teaching materials: Policy and practice for provision – guidance
note’ (DfID, London, 2011).
50. When Sweden’s global interests in the paper industry are considered, the progressive
aura attached to SIDA’s long-lasting involvement in the textbook sector may be seen in a dif-
ferent light.
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were interested chiefly in textbook provision rather than book develop-
ment.51

International competitive bidding was always – even during Ujamaa – the
World Bank’s modus operandi to source textbooks, which structurally
favoured international publishing companies. Support for the local publish-
ing base barely featured on its agenda. The World Bank’s procurement
guidelines granted domestic publishers a 15 percent price advantage over
the lowest foreign bidder, a rule meant to level the playing field rather than
proactively promote African publishers.52 With the inception of the capita-
tion grant system in 2001, the World Bank stopped procuring textbooks
directly for Tanzania. Despite this, the recent USAID Textbooks and
Learning Materials Program (2010–12) demonstrated the persistent contri-
bution of donor procurement procedures to the strengthening of multi-
national companies’ market position, when an unrestrictive competitive
tender was won by Oxford University Press and Uhuru Media Ltd.53

Despite its “indigenous” name, the second firm is actually a subsidiary of
the ADA group whose director, Khalaf Rashid, is the former managing dir-
ector of Macmillan Aidan, who bought out the UK shares after the corrup-
tion scandal in Sudan.
DfID’s Primary Education Support Project financed through the BAE

refund further illustrates how the donor “good governance” imperative can
prevail over any long-term educational and developmental considerations.
The choice of using these resources for textbooks was subject to an intense
power struggle between British authorities and the government, who resisted
the externally imposed earmarking. The modality for channelling the BAE
funds – centralized procurement of textbooks – was also imposed by British
authorities, on transparency grounds. Indeed, a large-scale tender appeared
easier to audit than financial flows channelled through the capitation grant
mechanism. DfID also commissioned a global consultancy company, Crown
Agents USA Ltd, to supervise the project’s procurement process.54 This
scheme was contrary to the Tanzanian national systems, whereby schools pur-
chase textbooks through the capitation grant. Centralized procurement has
also been recognized as being poorly responsive to actual school needs.55

Western-controlled procurement processes are obviously not immune from

51. A distinction borrowed from Walter Bgoya, ‘The development and future of publishing
in Africa – 12 years after Arusha I’,Development Dialogue 1–2 (1997), pp. 15–38.
52. Bgoya, ‘The development and future’.
53. Federal Business Opportunities, ‘Main Page’, n.d., <https://www.fbo.gov> (9 April
2014).
54. Crown Agents, ‘Crown Agents support Tanzania education initiative’, n.d., <http://
www.crownagents.com/Crown-Agents-supports-Tanzania-education-initiative.aspx> (9 April
2014).
55. See for instance African Development Fund, ‘Project completion report, Education II
project, United Republic of Tanzania’ (The African Development Fund, Tunis, 2007), p. xii.
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corruption, but donors’ fixation on African corruption56 eclipsed other devel-
opmental and educational considerations. At the same time, BAE used the
scheme to polish its social corporate image, branding its refund as a ‘charit-
able contribution for the benefit of the people of Tanzania’.57 Ironically, in
October 2011, the World Bank announced a six-month debarment of Crown
Agents and its affiliates, including Crown Agents USA Inc., due to fraudulent
practice.58

Finally, donors’ recent textbook interventions reflect a highly utilitarian
conception of quality education defined as learning achievements in math
and sciences. The World Bank’s SEDP II (2010–15), USAID’s Textbooks
and Learning Materials Program, and DFID’s BAE-funded project all focus
on science and maths textbooks. The World Bank’s repeated support to the
Tanzanian education system demonstrates a steady narrowing of the agency’s
understanding of the role of books. Under its 1990 Education Rehabilitation
and Planning Project, the World Bank financed the acquisition of reference,
nonfiction, and juvenile fiction titles. Under its SEDP I, schools were allowed
to procure for the construction of libraries and the purchase of library materi-
als.59 But with the SEDP II, laboratories became more important than librar-
ies, and chemicals more important than textbooks on arts subjects. In limiting
socially legitimate knowledge to hard sciences and valuable books to science
textbooks, these donors failed to tackle a key obstacle to the potential flourish-
ing of a domestic publishing industry: the absence of a widespread reading
culture. At the same time, they ignored the role that access to books in general
could play as an instrument in achieving quality education.

As argued by Peter Gibbon, an essential characteristic of the private sector
in sub-Saharan Africa is its ‘virtual inextricability… from the state/public
sector’.60 This section has demonstrated the extent to which the ideal-typical
“free market” promoted by donors remained illusory, constrained in part by
donors’ practices. The next section demonstrates how profoundly the textbook
market has been shaped by the evolution of the domestic political settlement.

The Tanzanian textbook sector and the national political settlement

The different stages in the process towards full marketization of the text-
book sector gave rise to intense frictions between the World Bank and the

56. Vallée, La police morale.
57. BAE, Annual report 2013 (BAE Systems plc, London, 2014), p. 33.
58. Devex, ‘World Bank slaps Crown Agents with temporary debarment’, 19 October
2011, <https://www.devex.com/en/news/world-bank-slaps-crown-agents-with-temporary-
debarment/76327> (10 February 2015).
59. World Bank, Secondary education development program in Tanzania: Program document
(World Bank, Washington, DC, 2004).
60. Peter Gibbon, ‘Structural adjustment and structural change in sub-Saharan Africa:
Some provisional conclusions’, Development and Change 27 (1996), pp. 751–84, p. 767.
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Tanzanian state. The 1991 textbook policy was highly contested. The Bank
acknowledged the ‘absence of a consensus on the textbook policy’ and
underlined the ‘protracted discussions’ that resulted in a ‘slow textbook lib-
eralization process’.61 The government reluctantly fulfilled the project con-
ditionalities: it took more than five years to announce the opening of the
market.62 Similarly the design of the 2004 SEDP I entailed an intense
struggle.
Nevertheless, this local resistance did not mean that state power or seg-

ments of the bureaucracy unanimously rejected the shift. In the mid-1980s,
the signing of the first structural adjustment programme accompanied a re-
configuration of power within the party in favour of pro-market factions.63

SIDA’s Pilot Publishing Project ‘was started when privatization was
politically very much encouraged’.64 Besides, SEDP I was negotiated at the
end of President Mkapa’s second term (2000–5). President Mkapa genu-
inely embraced the neoliberal agenda. Giving a new impetus to the privat-
ization process and extending its remit to new sectors – energy, mining, and
railways – were at the heart of his personal political platform.65 The full
marketization of the publishing industry was therefore entirely consistent
with the top leadership’s developmental vision.
Between 2011 and 2012, research interviews confirmed the currency of

market arguments among elite segments in the publishing industry and the
education bureaucracy. Nevertheless, the single textbook decision also
revealed that the ideological battle between market and state remained
unsettled among Tanzanian elites. Indeed, the revival of the dispute oc-
curred in the context of a new power shift within the ruling elite: the domin-
ant faction that had succeeded the Mkapa regime in 2005, led by President
Kikwete and Prime Minister Lowassa, adopted a more nationalistic and
state-oriented stance and a less conciliatory attitude towards international
demands.
This suggests that while Tanzania reflects the East Asian model in some

ways, it differs from it in others. According to Alice Amsden,66 the East
Asian miracle was largely driven by a developmental state able, through
successful management of rents, to induce a technological learning process
in specific industries. To a certain extent, the Government of Tanzania’s

61. World Bank, ‘Education planning and rehabilitation project: Implementation comple-
tion report’ (World Bank, Washington, DC, 1998), Annex A, p. 8.
62. Ibid., p. 34.
63. Duncan Holtom, ‘Reconsidering the power of the IFIs: Tanzania and the World Bank,
1978–1985’, Review of African Political Economy 32, 106 (2005), pp. 549–67.
64. Grahm, Pehrsson andMinzi, ‘Textbooks for all’, p. xii.
65. Issa Shivji, Let the people speak: Tanzania down the road to neoliberalism (CODESRIA,
Dakar, 2006).Helen Tilley, The political economy of aid and accountability: The rise and fall of
budget support in Tanzania (Ashgate, London, 2014).
66. Amsden, The rise.
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textbook policy in the 1990s represented an instance of developmental in-
dustrial policy in a niche sector considered strategic due to its relation to
the education system.67 Similarly, the 1996 national industrial policy
foresaw ‘measures to promote [an] indigenous entrepreneurial base’.68 The
general public debate about uzawa (indigenization) chiefly questioned the
role played by Asian-Tanzanian businessmen.69 But in the publishing in-
dustry, the call for indigenization mainly aimed at countering the market
power of multinational companies. The viability of an indigenous publish-
ing industry required special treatment to offset their comparative advan-
tages. While the 1991 textbook policy embodied elites’ surrender to market
forces in the mid-1980s, the government’s indigenization project, with the
support of SIDA, could be interpreted as the re-articulation of a sovereign
developmental project within the market framework.

The period under the Publishing Pilot Project, from 1993 to 2000, saw
the formation of a close relationship between local capitalists in the publish-
ing sector and bureaucrats in the Ministry of Education who developed a
good understanding of the textbook trade and formed what Lindsay
Whitfield and Ole Therkildsen call, in their analysis of the ingredients of a
successful industrial policy, a bureaucratic ‘pocket of efficiency’.70 The in-
digenization project also benefited from the friendship between a powerful
member of the ruling elite, President Mkapa, and a prominent player of the
national publishing landscape, Walter Bgoya: a talented and internationally
renowned publisher and former director of the National Publishing House
under Ujamaa, who founded his own publishing company Mkuki na Nyota
in 1991.71 In 1997, Mkapa officially expressed his commitment to indigen-
ous publishing in his opening address to the Arusha Seminar on African
publishing, directed by Bgoya.72

Nevertheless, even during the Publishing Pilot Project, which was geared
towards the construction of a local publishing base, state commitment to
indigenous publishers remained ambiguous. The principle of local protec-
tion of infant industries was only partially applied. Donors and Tanzanian
authorities jointly agreed on the use of local competitive bidding to procure

67. Wendy Davies, ‘The future of indigenous publishing in Africa. A seminar report’,
Development Dialogue 1–2 (1997), pp. 68–96.
68. United Republic of Tanzania, ‘Sustainable industries development policy SIDP (1996–
2020)’ (Ministry of Industry and Trade, Dar es Salaam, 1996), p. 13.
69. Gray, Tanzania and Vietnam; Ronald Aminzade, ‘From race to citizenship: The indigen-
ization debate in post-socialist Tanzania’, Studies in Comparative International Development 38,
1 (2003), pp. 43–63.
70. Lindsay Whitfield, Ole Therkildsen, Lars Buur, and Anne Mette Kjær, The politics of in-
dustrial policy: A comparative perspective (Cambridge University Press, Cambridge, 2015),
pp. 18–21.
71. The personal links betweenMkapa and Bgoya were ascertained by research informants.
72. Benjamin Mkapa, ‘The cultural context of publishing in Africa’, Development Dialogue
1–2 (1997), pp. 7–14.
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manuscripts at the Tanzania Institute of Education, which allowed multina-
tionals to enter the Tanzanian market. Some ruling elite factions were not
ready to close the doors to foreign companies. This reluctance was driven
by intertwined factors: a firm belief in the developmental role of foreign
direct investments, multinationals’ successful lobbying, and the historical
prestige that Tanzanian leaders attached to British brands.73

The crisis over the single textbook system revealed the enduring state am-
biguity vis-à-vis the business community. Since economic liberalization,
public officials have engaged in private sector activities. Nevertheless, hos-
tility towards profit making remains entrenched within the Tanzanian state,
and the local publishing industry is not immune to it. While publishers and
booksellers consider themselves singular entrepreneurs, part and parcel of
the education system, for many state officials these entrepreneurs are mere
greedy business people. This anti-capitalist acrimony has also targeted indi-
genous publishers, perceived as global capital’s accomplices. In 2010,
Publishers’ Association of Tanzania proposed monthly meetings with gov-
ernment authorities to discuss educational materials issues. The nascent
partnership came to a rapid end, with education bureaucrats resenting the
publishers’ profit-making drive. The trust that once existed between a
segment of the education administration and local publishers had dissolved
with the end of the Publishing Pilot Project, while the bureaucrats who
benefited from its capacity-building initiatives were appointed to other
positions.
The strong anti-capitalist ethos was further fuelled by another key feature of

the long-lasting political settlement: elites’ political survival depends on their
egalitarian credentials. As argued by Hazel Gray, ‘part of the political legitim-
acy of the Party constructed under socialism was its commitment to equality.
It is still very difficult for Tanzania to promote a capitalist class. Open forms
of subsidy to business and the private sector are not politically acceptable to
most people’.74 A majority of parents considered the multiple textbook
system a source of inequality. Because national examinations were based in
practice on a single specific textbook, parents considered the market-oriented
multiple textbook policy inherently unfair, claiming that those children who
studied from one of the ‘other’ books were at a disadvantage in exams.75 In
promoting a shift to a single textbook system, the Tanzanian top leadership
was responding to a popular demand for equality. For a ruling party whose
educational credentials have been undermined by the dramatic decline in

73. A similar elite ambivalence existed in the gold mining sector; see Therkildsen and
Bourgouin, ‘Continuity’, pp. 34–7.
74. Gray, Tanzania and Vietnam, p. 267.
75. HakiElimu, Who decides what our children learn? A research report on the relationship between
curriculum quality and education quality (HakiElimu, Dar es Salaam, 2011).
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examination pass rates, this choice represented an attempt to reassert its polit-
ical legitimacy on the eve of the 2015 presidential elections.

The impact of elite fragmentation

Elite fragmentation appeared as a key (dis)organizing feature of the text-
book sector and the single/standard textbook policy. From the beginning of
the crisis in 2009, a number of officials in the Ministry of Education
opposed the measure and adopted a wait-and-see attitude. A long-serving
top civil servant in the ministry was transferred to another part of the ad-
ministration as a disciplinary measure because of his open opposition to the
minister’s decision. Research informants also provided contradictory infor-
mation about the actual policy in place in 2012: some invoked the standard
textbook policy as a reality, others denied any change, arguing that the mul-
tiple textbook policy was still in place. This cacophony of voices reflected
the discordant ideological views among the multiple factions within the
education administration as well as contradictory material interests. It is
common knowledge that some ministry officials authored textbooks under
pseudonyms, thus having vested interests in the choice of the textbook
system. This intense internal power struggle also illuminated the degree of
autonomy of education bureaucrats and their ability to resist a policy
imposed at higher levels by politicians.

Against this background and in the context of the BAE refund, the deci-
sion to shift to centralized procurement under the authority of the Prime
Minister’s Office for Regional Administration and Local Governments, the
ministry in charge of local governments, also fuelled the power battle
between the Prime Minister’s Office and the Ministry of Education. This
procurement choice was consistent with DfID’s intent to work more closely
with the Prime Minister’s Office, which was considered more attuned to
DfID’s “service delivery” concerns than the Ministry of Education, which
was confined to central-level policy design and perceived as paralyzed by
bureaucratic inertia.76 This donor-led procurement change initiated an
intra-state power reconfiguration. It also reinforced the difficulty of
inter-ministerial coordination in education, a feature that traditionally has
characterized Tanzania’s administration.77 However, the sidelining of the
Ministry of Education was transitory. Once DfID/BAE resources had been
released, the Ministry of Education managed to reassert its power over the
textbook sector and its resources through the restoration of the state

76. Sonia Languille and Janice Dolan, Political economy analysis of the education sector in
Tanzania (DfID-Tanzania, Dar es Salaam, 2012), p. 38.
77. Ole Therkildsen, ‘Public sector reform in a poor, aid-dependent country, Tanzania’,
Public Administration and Development 20 (2000), pp. 61–71.
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monopoly of textbook publishing under the authority of the Tanzania
Institute of Education, a parastatal it controls. However, this epilogue also
meant the defeat of the Ministry of Education factions that had defended
the market-based multiple textbook model.
The private sector displayed a similar fragmentation. ‘The Publishers’

Association of Tanzania is itself riddled with internal competition, internal
agendas’.78 The Association’s refusal to endorse Anthony Read’s 2010
report, which had been commissioned by international publishers, illus-
trates the rivalry between international and indigenous publishers. At the
same time, publishers and booksellers also clashed, each blaming the other
for the sector’s predicaments. Booksellers viewed the government’s deci-
sion on centralized procurement as a major threat to their own survival, and
one which would chiefly benefit publishers.
This division of the sector may explain the difficulty it has had in competing

for rents with other sectors. For instance, for decades publishers and printers
have lobbied for a duty/VAT exemption on paper imports. However, the
Tanzanian local paper industry, less fragmented and controlled by a handful
of people, was more effective in securing its protection from the global market.
Printers’ only room for manoeuvre lay in individual negotiations with the
Ministry of Trade about the scope of their exemption for education-related
imports, negotiations shaped by personal and informal relations.79 This in-
ability of the Publishers’ Association of Tanzania and the booksellers’ associ-
ation to influence textbook policy making exemplifies the poor organization of
Tanzanian entrepreneurs that has been noted elsewhere.80

Hazel Gray argues that ‘during the socialist period, power within the state
was still fragmented to the extent that people within the system could forge
small coalitions to resist their rents being removed’.81 Between 2011 and
2012, the textbook sector exemplified the enduring relevance of this ana-
lysis. The state was incapable of disciplining the competing ideological,
power, and material interests in a sector finally reduced to a site of primitive
accumulation, as shown in the next section.

Elite capture of public funding for textbooks

‘There is a lot of money waiting to buy education materials. And so many
are involved in using public money to buy books. It is very difficult for this
system, for the safety valves to work’.82 This statement reflects the

78. Interview, international publisher, Dar es Salaam, 21 November 2011.
79. Interview, printer, Dar es Salaam, 19 December 2011.
80. Peter Gibbon, Options for interaction between BSPS II and Tanzanian exporter associations
(Ministry of Foreign Affairs, Copenhagen, 2005).
81. Gray, Tanzania and Vietnam, p. 250.
82. Interview, official, Ministry of Education, Dar es Salaam, 17 November 2011.
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perception of most informants that the textbook sector was marred by cor-
ruption. It also exposes the state’s difficulty in exerting control over rents in
a hyper-fragmented landscape of fraudulent activities. This section exam-
ines three arenas in the textbook chain where domestic elites and multi-
national publishing companies deployed accumulation strategies outside
the formal market process.

The first arena relates to Education Materials Approval Committee
(EMAC), the body that, until 2013, selected textbooks and thus was in a
critical position to manage rents. A considerable amount of informal nego-
tiations occurred at this level. The EMAC’s fifteen members included
directors in the Ministry of Education and representatives of publishers and
booksellers. The EMAC Secretariat, a team of three technocrats, prepared
the Committee’s decisions based on external evaluators’ assessment
reports. The identities of the external reviewers were kept secret to protect
them: ‘Otherwise they would be killed’.83 This statement, made in all ser-
iousness by a local publisher, testifies to the level of financial interests at
stake. An official in the Ministry of Education explained:

These publishers are rushing to get the products in the market to sell.…Very hurriedly they
can go and corrupt the EMAC, they can corrupt everybody. They are moving at the speed
of light so that they grab the money. So it is very easy to forsake the quality of the books
because of that kind of gold rush.84

In this particular industry, being first to the market provides a competitive
edge that latecomers find difficult to overcome. Securing an exclusive and
early access to the market constitutes therefore a sound – if not always
legal – business strategy to build up a dominant position. This can be
achieved through bribing the market gatekeeper to secure a quick entry into
the market for one’s sub-standard textbooks, for example, or to ensure a
late market entry for one’s most serious competitor. In such a context, cur-
riculum changes, while provoking massive losses for some publishers, also
become ‘very good business’ for others.85 Such changes indeed open up
opportunities for market share redistribution, but not necessarily through
free competition. In this context, multinational companies’ financial base
provided them with a powerful lever to win the rent competition. For in-
stance, after a sudden curriculum change in 2005, publishers were left with
massive stocks of textbooks in their warehouses. On the other hand, the
revised syllabus was made available to publishers only in mid-2006. By
November, the new textbooks of a major international publisher had
already been approved by the EMAC. When other publishers entered the
market, they found it already saturated with products from this competitor.

83. Interview, local publisher, Dar es Salaam, 28 December 2011.
84. Interview, Dar es Salaam, 17 November 2011.
85. Interview, politician, Lushoto, 9 February 2012.
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Informally, the victor had secured privileged access to insider information:
according to several informants, its manuscripts were actually consistent
with an early draft of the syllabus, not with the final version. The Ministry
of Education disbanded EMAC in June 2013 over ‘poor performances and
corruption’.86 Its quality control responsibilities were officially devolved to
the Tanzania Institute of Education in September 2014 as part of the
return to state monopoly.
The second site is the particular intersection between publishing and

politics represented by one publisher-politician. The individual trajectory
of Nyambari Nyangwine, a Tanzanian publisher and CCM Member of
Parliament, indicates some productive bonds between commercial text-
book publishing and the political sphere. As a university student, he began
to write academic and secondary education textbooks. After finishing uni-
versity, he started to sell books. He then established his own publishing
company. In 2012, he had published 176 titles.87

Despite the poor quality of his products – teachers in Lushoto were very
critical of his textbooks – he was very successful. This success was based on
three main factors. First, he was able to seize a market opportunity. For
several years, while the other main publishers focused on the primary level
within the Pilot Publishing Project, he enjoyed a quasi-monopoly position
in secondary-level textbooks. Second, he was able to secure EMAC’s ap-
proval for some of his titles, despite their dubious quality. The third factor
was an efficient marketing and distribution system. In 2012, Nyambari
Nyangwine had become an accomplished entrepreneur with diversified
business activities.
In 2010, Nyangwine won a parliamentary seat. Born in 1976, he did not

have significant political experience prior to his election. In a party that has
been reluctant to open up opportunities to the younger generation, his swift
political success can be considered quite remarkable. His financial base,
derived from his publishing activities, certainly contributed to his political
take-off. According to his own account, his political career could not be
delinked from his business activities. He was among the publishers who
incurred major losses after the sudden curriculum change in 2005. As
Nyangwine put it, ‘That’s why I came to politics and stand in the Social
Affairs Committee, to try to influence the policy’.88

Parliament not only offered him a platform from which to protect his
commercial interests; it also provided him with new market opportunities.
At a time when he faced the erosion of his market share, challenged by

86. Sabahi Online, ‘News Brief’, 6 July 2013, <http://sabahionline.com/en_GB/articles/hoa/
articles/newsbriefs/2013/06/07/newsbrief-07> (9 April 2014).
87. Interview, Dodoma, 2 February 2012.
88. Ibid.
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OUPT, his MP colleagues purchased textbooks from him using their devel-
opment constituency funds.89 While these MPs flooded secondary schools
in their constituencies with low-quality textbooks, building up their educa-
tional credentials at little cost, they also contributed to the personal enrich-
ment of their politician-entrepreneur colleague. As for the latter, he solved
the textbook shortage issue in his constituency by providing his own
poor-quality textbooks free of charge. This offers an interesting case of an
accumulation trajectory where commercial profits, political career, and
local patronage have been symbiotically tied to textbooks.

The third arena is the headmaster–bookseller nexus, which all informants
viewed as the weakest link in the national textbook chain. The devolution of
textbook purchasing to schools in conjunction with the capitation grant system
led to rampant collusion between booksellers and headmasters, who arranged
over-invoicing schemes. The empirical investigation in Lushoto confirmed the
scope of this vitabu hewa phenomenon, and the state’s inability to circumvent
it.90 According to one headmaster, local entrepreneurs involved in the text-
books trade cannot even be labelled as “booksellers”:‘[They] are walanguzi
offisadi [speculators]. You don’t get anything from them until you give them
something’.91

Beyond headmasters’ petty corruption practices, the exploration of the
district textbook trade provides an instructive entry point into understand-
ing structuring features of a district economy. Four booksellers were
located in Lushoto town, of which only the Evangelical Lutheran Church
in Tanzania (ELTC) bookshop, set up in 1970 by the Lutheran Church pri-
marily to sell religious books, was exclusively dedicated to the book trade.
For the other three booksellers in the town, textbook selling was only one
activity within a diversified business complex. For instance, Elias Njema
owned three companies, all with school-related economic activities: a text-
book and stationary company, a construction company that built class-
rooms and laboratories, and a hardware company that supplied cement,
iron sheets, school desks, and chairs. These entrepreneurs’ business portfo-
lios reveal an accumulation strategy driven by horizontal specialization.
A significant part of their business consisted of acting as an intermediary
seller. Given their capital strength and often their involvement in transpor-
tation, they acquired simple commodity goods in bulk in Tanga or Dar es
Salaam (such as cement, iron sheets, sand, and textbooks) and retailed
them locally. The nature of the commodity did not matter, only their
market outlet, which was the district council and its offshoots. The traded
commodity could even be a tender. For instance, a “tenderpreneur” could

89. Ibid., and interviews with other MPs, Dodoma, February 2012.
90. In Kiswahili, vitabumeans books and hewameans air.
91. Interview, Headmaster, Lushoto District, 22 February 2012.
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successfully bid for a construction contract and then pass it onto another
entrepreneur, together with a loan to acquire the raw materials or with
transport facilities to reach the construction site.92

For these entrepreneurs the source of success resided in their robust capital
base. In the case of the textbook trade, their capital base enabled them to keep
a large stock of textbooks and thus be ready to meet schools’ demands, espe-
cially in peak seasons such as January when the school year starts and the be-
ginning of July at half-term time. It also enabled them to supply textbooks on
credit and gain their customers’ loyalty. But above all, these tenderpreneurs
needed to be able to absorb long delays in payment by a cash-strapped district
council. Entrepreneurs did not enforce the penalty clause included in their
contract with the district council, because their economic survival hinged on
a sustainable and smooth relationship with their only credible market outlet.
Working with the district administration also required the ability to absorb a
long chain of informal financial demands by district bureaucrats and politi-
cians from the procurement stage to final payment.
Moreover, the distinctions between private and public sectors are blurred.

“Tenderpreneurs”, district bureaucrats, and politicians form a small exclu-
sive clique that dominates the district economic landscape, with public offi-
cials engaging in straddling accumulation strategies. As one informant put it:
‘Most of the companies are themselves; they set up their own companies.…
They give [tenders] to each other or they use somebody’s name. They know
how they pick themselves’.93 At the community level, school boards consti-
tuted deal-making sites for players in this politico-business complex. In
many schools visited during fieldwork, headmasters had selected business-
men as members of their school board, along with politicians and district
officials. The school board members often controlled the choice of text-
books, which fell outside teachers’ control. As a result, public schools have
been turned into a major site for local elites’ accumulation, or what some
parents referred to as ‘business schools’.94

Conclusion

Michael Apple and Linda Christian-Smith argue that ‘to fully understand
how specific cultural goods are produced and distributed for (our) public
schools…we would need to unpack the logic of a fairly complicated set of
interrelationships’.95 This article has confirmed the heuristic value of polit-
ical settlements theory to make sense of the trajectory of a country’s

92. The label ‘tenderpreneur’ seems to have been coined by South African journalists.
93. Interview, entrepreneur, Lushoto, 8 March 2012.
94. Mother, focus group, Lushoto District, 27 February 2012.
95. Apple and Christian-Smith, ‘The politics of the textbook’, p. 33.
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textbook sector. According to Hazel Gray, ‘the problem of devising a suc-
cessful industrial policy system that could channel resources to companies
to finance the learning period while also imposing discipline on the rent re-
cipient were clearly not resolved by the privatization process’.96 This ana-
lysis is also relevant for the textbook sector. In the 1990s, a specific
configuration proved to be conducive to the emergence of local capitalists
in the textbook sector. The period was characterized by the dovetailing of
interests between the state and an international agency historically influen-
tial in education, the emergence of close informal ties between the ruling
elite and some local publishers, the domination of the pro-market faction
within the ruling elite, and the creation of a bureaucratic pocket of effi-
ciency. However, this specific configuration could not be sustained. The
enduring elite fragmentation and the ambivalent relationship of CCM poli-
ticians and state bureaucrats with capitalists prevented the consolidation of
a textbook industrial policy geared towards supporting the local publishing
industry.

However, while Mushtaq Khan and Hazel Gray argue that no faction is
powerful enough to impose its will over other CCM ruling elites,97 in the
textbook sector a coalition of bureaucrats and politicians eventually
managed in September 2014 to impose a radical policy shift against the
wishes of other factions. This victory may reflect the changing power-
sharing relationship between the bureaucracy and the party, which has been
highlighted by Andrew Lawson and Lise Rakner.98 Within this dynamic,
the ruling party acknowledges the technocracy’s pre-eminence in policy
making, but can also choose to reassert its primacy in certain circumstances
when it considers that bureaucratic choices jeopardize the political survival
of the party. In this specific case, the market-based multiple textbook
policy, so discredited among the population, represented a risk for the party
in the wake of the 2015 presidential elections.

That said, it is important to recognize that the epilogue to the textbook
crisis may not prefigure a general restoration of state control over all indus-
trial sectors. In 2014, the textbook industry displayed singular characteris-
tics. Given its actual output and number of employees, it did not constitute
a strategic economic sector. Besides, the eviction of multinational firms for
corruption suppressed a potential source of large-scale rent seeking to
finance CCM members’ political survival. As a result, the sacrifice of this
private sector was rendered less costly, while the reinstatement of a state-

96. Gray, Tanzania and Vietnam, p. 246.
97. Hazel Gray and Mushtaq Khan, ‘State weakness in developing countries and strategies
of institutional reform –Operational implications for anti-corruption policy and a case study of
Tanzania’ (DfID, London, 2006).
98. Lawson and Rakner, Understanding patterns, p. 9.
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controlled system appealed to the population and promised to boost the
ruling party’s popularity ahead of the 2015 presidential elections.
While the return of the textbook sector to a state monopoly testifies to the

evolving nature of the balance of power between elite factions within the
CCM, as noted by Ole Therkildsen and France Bourgouin, this article
demonstrates the persistent prevalence of ideological dispute among the
ruling elite and the bureaucracy. Ideological values, political survival, and
material interests remain intricately entangled. This article also concurs
with Andrew Lawson and Lise Rakner’s observation that ‘the role of donors
is distinctly subservient to that of domestic political interests’.99 However,
the trajectory of the textbook sector cannot be understood without taking
into account external actors, which cannot be subsumed into a mere source
of rent to finance the ruling elite’s political survival, as posited by Ole
Therkildsen and France Bourgouin.100 This case shows that foreign aid
agencies, and the competition between them, critically influenced indus-
trial policy design and implementation as well as power struggles within the
state.
According to Steven Tucker et al., patronage relations in Tanzania are

characterized by a close informal relation between capitalists and politicians
that ‘is creating a political and economic oligarchy at the top levels of
society’.101 This feature occurs not only at the national but also at the district
level, as demonstrated in this article by the formation of a political-business
complex tied to education public resources. During Ujamaa, parastatals
became sites of private accumulation through corruption.102 The future will
tell whether, in the contemporary political settlement configuration, the res-
toration of state control over textbook publishing via a parastatal will re-
present the simple reordering of channels for private accumulation or an
instance of effective rent management to achieve educational goals.

99. Lawson and Rakner,Understanding patterns, p. 31.
100. Therkildsen and Bourgouin, ‘Continuity’, pp. 38–9.
101. Steven Tucker, Barak Hoffman, et al., Democracy and governance assessment of Tanzania
(USAID, Dar es Salaam, 2010).
102. Chachage Seithy L. Chachage, ‘Forms of accumulation, agriculture and structural ad-
justment in Tanzania’, in Peter Gibbon (ed.), Social change and economic reform in Africa
(Nordiska Afrikainstitutet, Uppsala, 1995), pp. 215–43; see also Gray, Tanzania and Vietnam,
p. 234.
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