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INTRODUCTION 

Across Africa, domestic revenue mobilization has entered centre stage and many governments seek 

to expand taxation. Efforts that rarely go unnoticed among revenue providers, who find themselves 

liable to new or more taxes or other types of contributions. As tax reforms and revenue collection 

efforts affect revenue providers, they often react to these changes (Prichard, 2015; Hujo, 2020) and, 

hence, expansions in revenue mobilisation can create windows to study state-society relations. A 

variety of societal groups engage with the state in revenue bargaining, which we understand as im-

plicit or explicit negotiations related to revenue provision between revenue providers and the ruling 

elites (see ch. 2).  

The in-depth analyses of micro-level bargaining in this volume have provided us with detailed 

knowledge of state-society interactions. Based on the case studies, we not only offer more insight 

into the bargaining processes but provide knowledge of how and whether revenue bargaining end in 

a micro-level fiscal contract. i.e., an agreement, implicit or explicit, between ruling elites and reve-

nue providers which relates to revenue provision. Reaching a contract is arguably a key ingredient 

in developing an exchange-based fiscal relationship based on a mutual recognition of interdepend-

ency between the contract parties and a perceived reciprocity between state and societal actors 

(Levi, 1988; Hyden, 1992; Prichard, 2015; Bak, 2019). In this concluding chapter, we build on the 

chapters of this book to argue that the politics of revenue bargaining in Africa show glimpses of 

reciprocity in state-society relations that may in time create positive governance effects of taxation. 

This despite our case studies also showing that ineffective revenue mobilization and political status 

quo are the most common immediate outcomes of the revenue bargaining processes.  

 
1 Please find an overview of the book chapters at the end of this document. 
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This volume was motivated by a lack of knowledge of the micro-level dynamics of revenue bar-

gaining in the fiscal contract literature. This literature has been thriving immensely, both in the form 

of a multiplication of research agendas and networks and given its uptake of taxation in interna-

tional development practice and in particularly on UN’s development agendas including Financing 

for Development and the Sustainable Development Goals. Existing country-level case studies have 

offered important illustrative empirical evidence of connections between taxation, responsiveness, 

and accountability, but there is also a consensus that research has remained somewhat fragmented 

and insufficiently theorized.2 This book has addressed this gap in the literature by systematically 

studying the politics of revenue bargaining both to develop comprehensive empirical knowledge 

and to create a foundation for theorizing how and under what circumstances revenue bargaining 

emerges, evolves and leads to fiscal contracts. 

The book’s theoretical foundation builds on the political settlement approach whose point of depar-

ture is an understanding of a society’s distribution of socio-economic power (Khan 2010; Whitfield 

et al. 2015). Elaborating the pre-existing theory, we add a revenue dimension and operationalize the 

predominantly macro-level political settlement theory to theorise groups of revenue providers’ so-

called holding power vis-à-vis state actors and how the two parties’ relative bargaining positions 

shape negotiations around tax policy and revenue mobilisation. Holding power describe state and 

societal actors’ ability to impose their interests on other actors in society, and relative bargaining 

positions denote the intersection of the actors’ respective holding power.  The political settlement 

theory importantly disaggregates state and societal actors, and we add another layer by focussing on 

societal actors as revenue providers. This allows us to theorise and study their policy interests, how 

they promote their interests in bargaining with state actors and under what circumstances such bar-

gaining end in an agreement. In Mick Moore’s words, we ‘go beyond the initial reactions to taxa-

tion of each type of actor and take into account the ways in which they then interact, whether con-

flictually, cooperatively, or in more complex ways’ (Moore 2007: 16). 

The book’s case chapters span the five African countries, Mozambique, Senegal, Tanzania, Togo, 

and Uganda. Drawing on the theoretical framework, cases were identified either by whether reve-

nue bargaining could be expected, based on the actors’ relative bargaining positions, or where reve-

nue bargaining had already occurred, which allowed the authors to study the bargaining processes 

 
2 For contributions and the argument for theorizing, see e.g. Moore, 2007; Eubank, 2012; Prichard, 2015; Piracha and 

Moore, 2016; Hassan and Prichard, 2016; Dom, 2018 MORE REFs 
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and outcomes. Each chapter focuses on one or several aspects of revenue bargaining and therefore, 

the chapters together provide a comprehensive empirical story of the politics of revenue bargaining 

in Africa.  

In this chapter, we summarize what we learn from across the case studies and how these observa-

tions contribute to the literature on the politics of revenue bargaining and state-society relations in 

Africa more broadly. First, we highlight the most important findings on the triggers, processes, and 

outcomes of revenue bargaining. Second, we draw up two main features of the politics of revenue 

bargaining that emerge from our research: (i) We find that revenue providers’ political clout out-

weighs their fiscal muscle in forming the processes and outcomes of micro-level revenue bargain-

ing. While this confirms that ‘politics matter’, it also signifies the limited influence of otherwise re-

sourceful revenue providers and allows us to understand the mechanisms by which political status 

quo is maintained. (ii) The cases of revenue bargaining show glimpses of state-society reciprocity, 

as governments prove willing to negotiate with a variety of revenue providers and to some extent 

make concessions, even if it is often in the form of tax exemptions or rate reductions rather than im-

provements of public service delivery or political accountability. We discuss the implications of 

these findings for the research agendas on taxation and state-society relations, before concluding by 

highlighting implications for the global tax agenda on Financing for Development and the UN Sus-

tainable Development Goals. 

MICRO-LEVEL MECHANISMS OF REVENUE BARGAINING 

To deepen our understanding of the politics of revenue bargaining, the chapters have unpacked rev-

enue bargaining at the micro-level by identifying, theorising, and analysing what triggers revenue 

bargaining between governments and revenue providers; how bargaining processes unfold; and 

third, what the outcomes of revenue bargaining are. The following sums up the book’s findings on 

each of these. 

FINDINGS ON TRIGGERS 

In chapter two, we suggested that revenue pressure would be latent in most African states. Limited 

economic growth and diversification constrain the budget and render states vulnerable to the global 

economy; a situation that is exacerbated when elections grow competitive and politicians require 

additional resources for campaign financing and securing support from the ruling coalition (Bleck 

and van de Walle, 2013; Therkildsen and Bak, 2019). Contributions to the taxation literature have 
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covered well the structural and institutional conditions which increase likelihood that revenue bar-

gaining takes place, i.e., the presence of revenue pressure, or representative institutions (Bräutigam, 

2008; Prichard, 2015). Against this structural and to an extent static backdrop, which is common 

across all our case countries, we are interested in the more immediate factors that prompt govern-

ments or revenue providers to set in motion a bargaining process. Here, it is important to note that 

sometimes governments or revenue providers try to do this without success; an actual case of reve-

nue bargaining only occurs when the other side reacts. Overall, revenue bargaining is triggered by 

either of three different actors, 1) the government who decides to introduce a new tax or to reform 

an existing tax regime, usually as a push to improve revenue mobilization; 2) the tax administration 

who, under pressure from the government or external partners to meet revenue targets, seeks to ex-

pand taxation within the existing tax legislation; and 3) revenue providers who take actions, for ex-

ample, to mobilize protest against certain legislations or conditions. 

Many cases of revenue bargaining start with a government’s initiative to introduce or reform tax 

legislation. What motivates governments to push tax legislation that often prompts opposition from 

revenue providers? Most often, the stated motivation is to expand revenue mobilisation; however, 

as often, political considerations are determinant. The group of case studies on Tanzania underline 

this interplay between economic and political considerations. For instance, at times external donors 

pushed for reform, such as when the Tanzania’s Ministry of Finance in collaboration with IMF ex-

perts formulated a tax reform to streamline tax legislation and improve revenue mobilization (ch. 6). 

In the cases of the transport and tourism sectors in Tanzania (ch. 5), a key political factor was the 

role of the then newly elected President Magufuli who pushed to raise government revenue by in-

creasing taxation of numerous revenue providers. This drive seems to be at least in part driven by 

the (now late) president’s “no nonsense”-style to politics and hard-line attitude to taxpayer re-

sistance. As a part of the same reform package, the government removed exemptions linked to the 

security forces’ duty-free shops, in large part motivated by consistent complaints about equity 

voiced by the public and business sectors. In Senegal, the government’s attempts to increase infor-

mal sector taxation in the 1990s were also to an extent a means to address equity concerns raised by 

formal sector businesses (ch. 12).  

Sometimes, revenue bargaining begins with initiatives from the government’s administration; for 

instance with technocrats in the Ministry of Finance acting alone as they pursue their mandate to 

find new avenues for taxation. For instance, in the case of agricultural sector in Uganda (ch. 7), an 

annulment of a VAT-exemption on agricultural inputs was tabled as a part of the Minister’s budget 
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speech, thereby setting in motion a case of revenue bargaining that might never have happened had 

it not been for the technocrats who developed and put the annulment on the political agenda. Add-

ing a local government perspective, chapter 4 on Mozambique demonstrates that uncertainty about 

central fiscal transfers can motivate local municipalities, here led by parties in opposition to the cen-

tral government, to expand revenue mobilisation. As predicted by the fiscal contract theory, an ex-

perienced revenue pressure and dependence on local revenue triggered quite cooperative revenue 

bargaining with their local populations. 

The second frequent point of departure of revenue bargaining in our case studies is an increased ef-

fort by tax administrations to expand taxation within the scope of existing legislation. In Uganda, 

several cases of revenue bargaining around agricultural taxation were triggered as technocrats dis-

covered a lack of enforcement of a tax, such as the income tax on fresh milk sales (ch. 7). The two 

cases in Togo were of this same kind (ch. 10). Here, Beach describes how, in northern Togo, tax 

agents engaged with local traditional authorities to make tax collection efforts possible. In Lomé, 

the residence tax was sought implemented in part by increasing administrative capacity (funded by 

ADB, IMF and the World Bank) and in part as a leg of a French-financed urban development pro-

ject. Hence, we also see that external partners play a significant role in pushing both governments to 

change legislation and tax collection agencies to effectively enforce tax policies. 

In a third group of cases, the triggers constitute changes either in the motivation or ability of citi-

zens who then move to react negatively to taxation or, in few cases, to a perceived unfair return for 

their taxes. It is generally a necessary condition of revenue bargaining that revenue providers are 

able to react to changes in taxation or to protest poor public services. Large companies or powerful 

individuals may protest individually but most revenue providers need to have capacity for collective 

action in order for a revenue bargain to occur (Prichard, 2015). Across our cases, we found that 

most of the revenue providers involved in bargaining were organized in unions or business associa-

tions. These organizations may not always represent all members equally well; nevertheless, they 

did, in many of our cases, successfully protest a perceived unfair tax situation. We have examples 

where the intervention of a trade union or NGO prompted organization by an otherwise dispersed 

group of revenue providers, which in turn led to revenue bargaining. Chapter 3 shows how Tanza-

nian women continuously experienced obstacles to doing trade in informal markets. These griev-

ances were latent and only with the presence of an NGO or a union were the women able to claim 

better conditions or fairer taxation at the market.  
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In sum, we find that revenue pressure, as expected in the literature on fiscal contracts, is not suffi-

cient to trigger revenue bargaining. Even though our case countries are under latent revenue pres-

sure, there are examples of tax legislation being in place that could improve revenue mobilization 

but not being enforced. Instead, revenue bargaining occurs when new taxes are sought adopted or 

existing taxes sought implemented, hence disturbing the status quo. Oppositely, we see fewer cases 

in which citizens react to or mobilize against existing taxation for instance motivated by a perceived 

lack of reciprocity or fairness. 

In addition to these broadly valid patterns, we highlight two cases of revenue bargaining where the 

trigger deviates from the observed patterns yet are particularly relevant for countries classified as 

semi-democratic and donor-dependent (as are our case countries). First, narrow, exclusive revenue 

bargaining between political candidates and resourceful businesses to mobilize campaign funding 

are to a large part conditioned by increased political competition combined with, of course, the 

event of elections (ch. 9). This nexus provides a space for seeking political influence via campaign 

donations as an alternative to public revenue contributions through institutionalised channels. This 

is not an uncommon phenomenon globally but in poor economies with a limited tax base, it high-

lights unintended consequences of an opening of the democratic space around elections. Second, 

chapter 11 illustrates a typical case of revenue bargaining between an aid-dependent government 

and aid-providing governments and agencies. In this case, the international promotion of social pro-

tection policies to alleviate poverty prompted donor agencies to implement a nation-wide cash 

transfer program which they subsequently wanted the Tanzanian government to fund. This lead to 

fierce negotiations on the content and fiscal responsibility of the program. 

FINDINGS ON PROCESSES 

Once revenue bargaining is set in motion, how then do cases of revenue bargaining evolve? We 

identify several interrelated factors that often change during a bargaining process and that influence 

both how bargaining processes evolves and the outcomes at which they eventually arrive. The most 

significant of these factors were the following two: 1) The holding power of the bargaining parties; 

2) the strategies of actors and the arenas in which revenue bargaining takes place. 

Bargaining and holding power 

Our analytical framework, which combines political settlement theory’s focus on holding power 

with contributions to the fiscal sociology literature, proposed the expectation that the initial relative 
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bargaining positions of the revenue providers would affect their ability to bargain with the govern-

ment. We found this often to be the case; for instance, with the tourism sector having easier access 

to government stakeholders (ch. 5), than what initially informal traders had (ch. 3). In addition, sev-

eral of our cases reveal that relative bargaining power is not static but can change during the bar-

gaining process. In many cases, we found that the capacity of revenue providers to act collectively 

was strengthened as revenue bargaining occurred and progressed. In some cases, the governments’ 

initiative to increase taxation pushed a group of revenue providers to cooperate better to gain a foot-

hold in the bargaining. For instance, even if the group of actors in the transport sector in Tanzania 

have diverse needs and demands and often have been in competition with each other, they unified in 

response to the government’s push to introduce tax reforms (ch. 5). In the case of the 2014-VAT 

Act in Tanzania, business associations and other lobby groups created alliances and worked towards 

reshaping the VAT Act in accordance with their own interests (ch. 6). 

In several of our cases, the targeted group of revenue providers, represented by e.g. a trade union, or 

an association, proved themselves unable to organize sufficiently to counter or put pressure on the 

government. The organization would typically be underfunded due to low membership fees and de-

pending on finding outside sponsors. However, their bargaining positions were strengthened as they 

looked to create alliances with non-sector stakeholders or got assistance from external/third parties. 

In the case of Ugandan agricultural taxes (ch. 7), farmers associations initially protested the an-

nounced annulment of VAT-exemptions of agricultural inputs without much success, but when 

aligning with other associations such as a larger umbrella association for civil society groups their 

bargaining power was strengthened. In Tanzania, informal traders were only able to protest govern-

ment interventions when assisted by civil society organizations (ch. 3). Meanwhile, in the case of 

increasing taxation of the general population of Cinkassé in northern Togo, it was the tax agents 

who needed to create an alliance with the local Chief in order to leverage its organizational power 

and effectively mobilize tax revenue. Thus, in many of our cases, increasing collaboration or seek-

ing alliances proved to be strategies to increase holding power.  

A last important point is the influence of elections, which in several cases affected the bargaining 

process by changing the relative bargaining positions of revenue providers vis-à-vis the ruling elite. 

In relation to agricultural taxation in Uganda, for example, elections increased the relative bargain-

ing power of agricultural revenue providers with capacity to mobilize votes. Also, in chapter 9, we 

saw how revenue providers who donate money to the ruling party’s political campaign may enhance 
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their holding power in terms of negotiating tax exemptions. These findings resonate with other re-

search, which argues that elections enhance the bargaining power of voters and thus drive the sus-

pension of local taxes (Tendler, 2002; Kjær and Therkildsen, 2012). 

Strategies and arenas of bargaining 

Understanding the bargaining strategies applied by the negotiating parties and the ways in which 

bargaining power and arenas of bargaining change is imperative for unpacking micro-level pro-

cesses of revenue bargaining.  

One useful means to understand bargaining strategies is distinguishing between formal and informal 

strategies (although they are often used in combination). Formal strategies are, for instance, writing 

letters to the minister, requesting meetings in line ministries, collecting signatures to petition the 

parliament, or, as in Mozambique (ch 4) seeking citizen involvement in taxation through outreach 

activities. Informal strategies can simply be to build relations with key stakeholders, which can be 

subtle instruments of influence, or drawing on informal networks in order to gain access to the pres-

ident.  

Generally, arenas and strategies are difficult to detach from another; there is a close association be-

tween the arenas in which bargaining takes places and the strategies applied. Revenue providers 

learn from their own and others’ bargaining experiences that different arenas are effective for differ-

ent objectives, and this knowledge often inform their applied strategies. In other words, the choice 

of arena is a strategic choice. Generally, strategies to increase bargaining power often take informal 

routes, for instance, building contacts to networks that have access to the political arena, either pres-

ident or a minister. If access is easier through personal networks, trying to access media is less use-

ful, although one strategy does not necessarily exclude the other. 

During the bargaining processes, the arenas in which negotiations take place proves important. As 

arenas shift, so do the strategies as well as the potential bargaining outcomes. We find revenue bar-

gaining to occur in mainly three arenas: the political, the bureaucratic and the public arena. Between 

these three, negotiations tend to be more successful for revenue providers when taking place in the 

political arena. For instance, the transport and tourism sectors in Tanzania were only able to get 

government concessions once they had (re-)gained access to key political committees and task 

forces and were able to present their case in these fora (ch. 5). Getting access to the ruling elite is of 

course not easy. In the mentioned cases of the Tanzanian transport and tourism sectors, access to the 

political arena was partly ensured by building contacts in the line ministries. Hence, one way to get 
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to the political arena was through the bureaucratic arena. Another way is gaining seats in important 

political forums: In Senegal, UNACOIS representing among others the informal, commercial sector 

has as members of the Chamber of Commerce fortified their access to political arenas. Of course, 

the closer to the inner circles of the ruling elite revenue providers get, the more successful they are 

in getting heard. Many of the revenue providers who protested tax efforts or sought to negotiate ex-

emptions would try to access the president directly. This was a priority expressed by interviewees 

engaged in bargaining across the cases. Often, they would draw on whatever connections they had 

to get the president’s attention, either informally or formally through forums such as the presidential 

round table in Uganda. 

Beyond functioning as a channel through which to move towards the political arena, the bureau-

cratic arena, i.e., line ministries or other state agencies, was also an arena where revenue providers 

sought to influence their tax liabilities or to protest a certain tax. They would, for example, write let-

ters to the minister in question or address the authority charged with collecting a tax or a fee, or 

with the legal mandate to give individual exemptions. This was the case when Ugandan dairy farm-

ers protested a tax on milk sales (ch.7). In case of Senegal, UNACOIS proposed and discussed the 

formulation of an informal tax regime directly with the tax administration, which in turn proposed 

and tabled the policy in the political arena (ch. 12). Lastly, the eventual dilution of the proposed 

VAT reform in Tanzania suggests that sometimes outcomes of bargaining in the bureaucratic arena 

risks being challenged and changed as they enter the political arena (ch.6). 

Revenue bargaining that takes place in the public arena occurs, for instance, in the media and/or at 

public events. This arena is furthest away from the ruling elite and in our cases, bargaining here of-

ten proved unsuccessful. In the public arena, the strategi of bargaining is often more conflictual as 

the opposing parties harden their standpoint. President Magufuli and his government’s reactions to 

the MPs’ outcry in Tanzanian media is a clear example hereof; the conflict escalated as the Presi-

dent took a harder line (ch. 5). In Senegal, informal traders went one strike and “killed the econ-

omy” for first three days and later one day as a response to the perceived lack of state responsive-

ness, thus implicating the wider population in the revenue bargaining. Despite seemingly growing 

the distance between the bargaining parties, the public arena could be instrumental for revenue pro-

viders and state actors alike in building bargaining positions and (re-)gaining a foothold in negotia-

tions, because the public arena is an avenue for influencing public opinion and gaining legitimacy. 

For instance, the tourism and transport sectors in Tanzania were able to build some public support 

and legitimacy, also given their relatively high employment levels. In Senegal, taking to the streets 
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and shutting down commerce was a means of demonstrating holding power and, hence, proving the 

political relevance of this group of informal economic actors. 

Besides the three main arenas, bargaining also takes place elsewhere. Chapter 8 describes how bar-

gaining essentially takes place in and around the courts. This is particularly true for large companies 

who have the means and possibly the connections to take a tax case to court, if they feel they are 

being unlawfully taxed. Also, in Northern Togo, tax agents bargained privately with the local Chief 

of Cinkassé Chief about his tax liabilities as a means to getting his approval of broad-based taxation 

in his area. 

Lastly, elections again prove an important condition because they regularly provide a temporary 

arena for bargaining. First, this is meant quite literally, as campaign rallies and meetings give voters 

opportunities to access and directly confront politicians with concerns or dissatisfactions over taxa-

tion (ch. 7). Second, in abstract terms, political candidates’ and the ruling elites’ need for campaign 

funding combined with under-regulation of campaign financing provides a somewhat legitimate 

room for narrow, exclusive bargaining between candidates and potential campaign donors (ch. 9).  

FINDINGS ON OUTCOME 

In presenting the observed outcomes of revenue bargaining, the primary questions we want to an-

swer is, first, whether and when revenue bargaining leads to agreements that constitute micro-level 

fiscal contracts. Recalling chapter 2, we define micro-level fiscal contracts as explicit or implicit 

agreements related to revenue provision, reached between ruling elites and either an individual or a 

group of revenue providers. The fiscal contract entails a perceived reciprocal, exchange-based fiscal 

relationship, and mutual recognition of interdependency between the contract parties. The second 

question is  what kinds of fiscal contracts come out of revenue bargaining?  

Across the case studies, we do find that most cases of revenue bargaining lead to some kind of 

agreement between the involved parties. The cases of revenue bargaining that followed a spate of 

tax reforms in Tanzania in 2016 led the government to make concessions, in one case even pre-

emptively (ch. 5). After several unsuccessful attempts at increasing informal sector taxation in Sen-

egal in the 90s, the business association, UNACOIS and the Senegalese government together devel-

oped a unified informal tax in 2004 and, hence, entered a fiscal contract (ch. 12). In Mozambique, 

local governments made efforts to develop contractual relations with citizens to incentivize compli-

ance (ch. 4). In northern Togo, tax agents were able to expand broad-based taxation after negotiat-
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ing with the local Chief (ch. 10). The bargaining between the Tanzanian government and interna-

tional donors on the future of the cash transfer program ended with an agreement where donors 

were still to provide the lion’s share of finances in return for a stronger donor influence on the con-

tent of the program than what was initially wanted by the government (ch. 11).  

Oppositely, there are also examples of revenue bargaining that did not lead to fiscal contracts. In 

Lomé (capital of Togo), the government’s effort to increase residence tax failed because of popular 

opposition (ch. 10). In Uganda, even farmers with a relatively strong bargaining position failed in 

getting through their demands of agricultural public goods in exchange of paying tax (ch. 7). In 

Uganda, negotiations with multinational oil companies (MNCs) on capital gains tax stranded and 

had to be settled in international courts (ch. 8). In Tanzania, the OTs obligations on cash transfers 

negotiated with donors were not implemented (ch. 11).  

Turning to the kinds of micro-level fiscal contracts, the case studies often found that revenue bar-

gaining led to what we term non-fiscal exchanges between the ruling elite and the revenue provid-

ers. We call them non-fiscal, because they manifest in the absence of a fiscal exchange yet still in-

fluence revenue provision. As discussed in the book’s first two chapters, the fiscal contract litera-

ture is preoccupied with the circumstances under which taxation may lead to reciprocal positive ex-

changes of revenue and public goods and/or accountability between the two parties. Across the 

chapters of this book, however, the most common outcomes of revenue bargaining were agreements 

around tax exemptions. To name a few, big businesses get tax exemptions in exchange for support 

to ruling parties’ political campaigns in Tanzania and Uganda (ch.9); tax collectors in northern 

Togo gain access to taxpayers by making special deals with the local chief that reduce his personal 

tax liabilities (ch.10); and in Uganda, the President appeased several groups of agricultural farmers, 

who in exchange ceased cross-sectoral protests, by cancelling a 18% VAT on agricultural inputs 

and waiving corporate income tax of cooperatives (SACCOs). Such non-fiscal exchanges manifest 

agreements of an exchange related to revenue provision and, hence, denote micro-level fiscal con-

tracts even if negative in the sense that they lead to ineffective revenue mobilisation. 

Of course, as discussed at the outset of the book, it can be difficult to determine whether revenue 

bargaining ends because of the establishment of an agreement or because the parties simply back 

down. It is quite impossible to develop general, observable implications of a reciprocal, exchange-

based fiscal relationship given the variation in revenue bargaining; from open debates to discrete 
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lobbying in relation to tax reforms; to private bargaining related to campaign financing or institu-

tional revenue bargaining around cash transfer programs. And it is the more difficult to do so when 

agreements rarely manifest in positive exchanges, which are easier to observe than non-fiscal ex-

changes including non-actions. Ultimately, in a number of cases, the book’s contributors cannot 

draw this line. In the case of campaign financing in Uganda and Tanzania, Khisa et al. find evidence 

that campaign donors are revenue providers who deem a private exchange of donations for political 

influence more effective than the public fiscal exchange around taxes (ch. 9). However, it is diffi-

cult if not impossible to determine whether campaigns donors and the electoral candidates enter a 

sort of contractual agreement to which the respective parties can hold the other accountable. Simi-

larly, in the case of Tanzania’s VAT reform, whether revenue providers lobbying individual MPs in 

fact enter (implicitly) quid pro quo agreements could not be observed (ch. 6). In both cases, though, 

we can conclude that these micro-level instances of revenue bargaining bolster relations between 

revenue providers and segments of the ruling elites and, eventually, constrain public revenue and 

the public budget.  

Even if the public budget is constrained, one may still expect that some of the revenue collected is 

used for public services demanded by the revenue providers. However, an important finding across 

the case studies is that revenue bargaining around public service delivery, in which citizens (as tax-

payers) raise demands for better services, appear uncommon and revenue providers that attempt to 

engage in such are unsuccessful. We believe that this is most likely explained by the fact that 

providing public services is demanding for state actors (see e.g., Semboja and Therkildsen, 1995; 

Hickey and Hossain, 2018). Under the latent revenue pressure and with limited state capacity, even 

if the ruling elites have an incentive to respond positively to revenue providers’ demand, they might 

not be able to. This is also a possible explanation for why we find that non-fiscal exchanges are 

common outcomes of revenue bargaining (the implications of which we discuss below).  

MACRO-LEVEL IMPLICATIONS AND FUTURE RESEARCH  

Our focus on micro-level incidences of revenue bargaining has given us in-depth knowledge about 

triggers, processes, and outcomes of such negotiations between ruling elites and revenue providers. 

Collectively, the micro-level cases help us draw conclusions of the wider implications at the macro-

level. In the following, we elaborate on and discuss the most striking features of the politics of reve-

nue bargaining that emerge from our research; 1) the ways revenue providers’ political clout out-

weighs their fiscal muscle to lead to ineffective revenue collection and the upholding of political 
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status quo, 2) and yet, how revenue bargaining seems to prompt instances of state-society reciproc-

ity that may in time lead to accountability and political reforms. For each of these two points, we 

point to avenues of future research. We end by highlighting the implications for global agendas on 

taxation and development. 

POLITICAL CLOUT OVER FISCAL MUSCLE  

A central contribution of our theoretical framework as presented in chapter 2 was the addition of a 

revenue dimension to the political settlement theory’s concept of holding power. With it, we sought 

to emphasise and empirically examine the potential bargaining power and influence gained from 

revenue providers’ fiscal importance to the ruling elites. This focus allows for gauging the im-

portance of fiscal concerns in the politics of revenue bargaining. 

What we find is that, rather than a revenue provider’s potential fiscal contribution to the revenue 

base, their political importance matters the most; for whether revenue bargaining occurs in the first 

place, how bargaining processes evolve and, eventually, whether an agreement is reached and how 

a micro-level fiscal contract might look like.  

Across the cases, we see ruling elites being keenly aware of revenue providers’ political im-

portance. For instance, in Tanzania, the government avoided too much protest from the security 

forces, an important political ally, by pre-emptively introducing a compensation pay at the time 

when the VAT-exemptions of army shops were removed (ch. 5). While the removal of the duty-free 

shops hardly improved revenue mobilization, the government was able to change an unpopular and 

misused benefit without upsetting the politically important security forces. In Togo, the government 

compromised on its revenue potential by involving the local chief in improving tax collection in his 

area. That the Chief assisted tax collectors from the far-away capital, considered as foreigners in the 

area, to tax the citizens was an apt solution to improve tax revenue; however, the down payment 

was covertly given tax benefits to the Chief, a political actor well worth being on good terms with 

(ch. 10). The ruling parties in Tanzania and Uganda also very clearly prioritized the party’s own po-

litical campaigns over government revenue in allowing big businesses tax exemptions (ch. 9). Fur-

thermore, the case study from Mozambique (ch. 4) is an interesting, though not uncommon, exam-

ple of how the fiscal base is manipulated politically to favour municipalities led by the ruling party; 

though with the unintended consequence of storing up revenue efforts in municipalities led by op-

position parties with potential positive effects on local governance downstream. 
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Underpinning the point that political clout is more important than fiscal muscle, two divergent and 

negative cases of fiscal contracts demonstrate what happens in an opposite scenario where revenue 

providers could provide large fiscal contributions but enjoy little political importance to the ruling 

coalition. In Uganda, the government stood firm against multinational oil companies (MNCs) (ch. 

8). This was possible because oil-MNCs are not part of important domestic factions whose support 

the ruling elites depend on, while at the same time, the money retrieved from MNCs’ windfall taxes 

could be used to maintain the ruling coalition. In Tanzania, a year-long revenue bargaining process 

between international aid agencies and the government over financing the continuation of a cash 

transfer program ended with the government still not funding the main part of the program, despite 

its earlier commitments to do so (ch.11). 

The conclusion that political power is important is obviously self-evident. However, the finding that 

political clout is more important than fiscal muscle in revenue bargaining has not been sufficiently 

investigated in the literature. Particularly, there is a tendency to assume that the biggest financial 

contributors such as donors or MNCs also have political influence. Our cases of revenue bargaining 

indicate that this is not necessarily the case and point to the importance of further researching the 

nexus of international vs domestic factors in revenue bargaining.  

Considering the ‘politics matter’ argument, our findings thus manifest two central characteristics of 

the politics of taxation. First, as argued above, ensuring ruling coalition stability weighs heavily on 

ruling elites’ agenda and, consequently, the immediate outcomes of efforts to expand domestic rev-

enue mobilisation tend to reproduce the existing structures of powers in our case countries. Political 

settlement theory has highlighted how there can be growth-stability tradeoffs when creating growth 

enhancing institutions (Khan, 2010). Our findings indicate that revenue-stability trade-offs also ex-

ist: Those who already enjoy political clout are able to assert influence over their tax liabilities and, 

therefore, as also shown by critical strands of the fiscal contract literature (e.g., Meagher, 2018), the 

politics of taxation are by no means disruptive of the political settlement. There is a need of further 

researching how elites’ incentive to promote stability affect the tax burden laid on  marginalized 

and resourceless groups of tax payers. 

The second characteristic of the politics of revenue bargaining is that it generally serves to reduce 

the tax income that could have resulted in the specific case. As Piracha and Moore highlight, the 

ruling elite (or their agents in terms of tax collectors) tend to satisfice rather than maximize (Piracha 

& Moore 2016). Paradoxically, efforts to expand domestic revenue mobilisation and the consequent 
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politicisation of taxation seem in many cases not to lead to effective increases in tax revenue. There 

are a few examples of tax reforms leading to increased revenue, but often in a compromised form 

whereby much less tax is collected than originally anticipated. Instead, in some cases, revenue bar-

gaining ended with a return to status quo of taxes left unimplemented; in others, existing tax legisla-

tion was changed but implementation and hence expansions in actual tax collection remained lim-

ited; and finally, some efforts to effectuate existing tax regimes in fact led to formalisation of waiv-

ers or tax exemptions. Furthermore, an unfortunate spill-over effect is that the revenue providers 

who are not able to mobilise resistance end up being taxed disproportionately hard. To the extent 

that these are also fairly expensive to tax, such as many informal economic actors, such tax efforts 

tend to cost more than they earn, at least in the short-term (Fjeldstad and Therkildsen, 2008).  

Here, it would of course be ideal if we could assess the concrete consequences of the politics of rev-

enue bargaining for tax revenue and, as importantly, compare these with the overall collection of 

tax revenue. This could entail trying to identify the revenue foregone in the cases of revenue bar-

gaining that led to tax concessions, a tax waiver, or exemptions; however, estimating such numbers 

in a systematic manner would be fraught with uncertainty. Instead, we limit ourselves to derive a 

few indications on the basis of the book’s chapters.  

First, Beach (ch. 10) mentions that the business of the chief in Cinkassé was worth 0.25 mill USD 

in revenues, which were left untouched in exchange for taxing villagers whose taxes are unlikely to 

amount to anywhere near the revenue foregone from revenue bargaining. In chapter 9, Khisa et al. 

reference multiple examples of presidential orders to waive taxes and arrears worth millions of 

USD. As for the 2014 VAT Act in Tanzania (discussed in ch 6), it would be difficult to provide an 

estimate of what the tabled version of the Bill would have produced in terms of revenue expansions. 

Based on the report of the Controller and Auditor General (2017), however, it can be learned that 

total exemptions made up 1.14% of Tanzania’s GDP in 2015/16. Exemptions given directly under 

the VAT Act made up 12.38% of all exemptions which equals 0.14% of GDP. Taking into consid-

eration that the reform of the VAT Act was supposed to also curtail line ministries’ abilities to hand 

out exemptions (as discussed in detail in ch. 6), the revenue potential from the tabled VAT Act 

could have likely been higher than this. Lastly, in the case of terminating the duty-free shops for se-

curity forces in 2016 in Tanzania (ch. 5), the salary compensation of 100,000 tshs per month to 

armed forces personnel likely surpasses what was actually exempted under the duty-free shops, 

which in 2013/14 were at its highest with approximately 12 billion tshs (CAG 2015). These exam-

ples suggest that the revenue foregone from some cases of revenue bargaining are significant. At the 
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opposite end of the scale, however, there are also cases such as MPs tax on gratuities which, as the 

authors remark, was small in size but highly symbolically significant. 

For a more systematic review, one potential avenue for further research is to assess the level of rev-

enue foregone that, for example results from revenue bargaining around tax reforms. This could be 

assessed by comparing estimates of revenue collection increases between bills that are tabled and 

bills that are eventually adopted. Of course, a deeper layer of analysis would be needed to identify 

which were the actual changes between a reform proposal and the actual bill and who were winning 

from these. 

GLIMPSES OF STATE-SOCIETY RECIPROCITY 

Our five case countries are characterized as stable, aid-dependent African economies with some 

electoral competition. Politically, the countries can be classified as hybrid regimes (Diamond 2002) 

where (some level of) competitive elections exist in conjunction with both limited political and civil 

rights (e.g., Lührmann et al., 2018) and strong informal institutions that, together with elections, de-

cide who enjoy political influence. In hybrid regimes, governments often use repression and co-op-

tation as strategies to maintain stability and power. Both strategies can be directed towards other 

elite groups, opposition parties, civil society, and the broader public; however, to stay in power, the 

ruling elite is usually mainly concerned with co-opting competitive elite groups whereas the 

achievement of broad-based citizen legitimacy is of a lesser concern (e.g., Svolik 2012; Gerschew-

ski, 2013).  

The extent that citizen demands matter to the ruling elite is therefore usually driven by electoral 

competition, and there are plenty examples in the literature of party leaders making promises of 

(and eventually delivering) social services during election times (e.g., Stasavage, 2005; Kjær & 

Therkildsen, 2012; Seeberg 2014). In line with this research, our case studies too demonstrated that 

elections matter for revenue bargaining by prompting changes in the relative bargaining power of 

ruling elite vis-à-vis revenue providers.  

The political attributes of the countries are important for understanding the implications of micro-

level revenue bargaining for state-society reciprocity. The strong presence of informal institutions 

in hybrid regimes leads to the expectation that the ruling elites are not concerned with accommodat-

ing citizen demands between elections, and only to a limited extent at elections. On their part, frus-

trated citizens often see protests as the only, even if not effective, means to voice grievances. In this 



 
 

17 
 

volume, aided by a political settlement toolbox which unpacks such broad notions as ‘informal in-

stitutions’ and ‘hybrid regimes’ to zoom in on interactions between groups and organizations, we 

see the cases of revenue bargaining to generate nuances to this common expectation, but arguably 

they do more than that by unveiling instances of state-society reciprocity. Our concept of reciproc-

ity demand of state-society relations that actors are not only responsive to each other, but also re-

peat their engagements based on understandings of mutual obligations (see ch. 1). If we see a broad 

variety of reciprocity engagements evolving and institutionalising at and, particularly, between elec-

tions, such interactions may in time increase accountability and state-society reciprocity. 

In our cases, we find indications that the institutionalization of competitive elections plays a large 

role in building reciprocal relations. Even if they are not free and fair, competitive elections drive 

up the costs of staying in power which has negative implications for revenue bargaining, as Khisa et 

al showed in Chapter 10. However, elections also force the ruling elite to be responsive to taxpayers 

as voters, and election campaigns may, as we have seen, offer arenas to bring up tax-related con-

cerns. 

Importantly, across the case studies, we find that governments also respond to citizens between 

elections. Analyses of the revenue bargaining processes show that state actors did engage in negoti-

ations with groups of revenue providers, spreading from informal sector workers to bigger private 

businesses. We observe state actors acknowledging revenue providers’ demands, entering dialogue, 

and at times making concessions or compromises. Revenue providers on their part do engage with 

state actors too; they do not only rely on protests and public outcry or passive resistance and instead 

turn to organising, entering into dialogue and building relations with key state actors, presenting 

their case based on evidence and knowledge-sharing, and using official bureaucratic channels. 

In terms of revenue bargaining outcomes, some of the micro-level fiscal contracts we observe imply 

a sort of a quid pro quo agreement; state actors promise leniency or a (com)promise towards reve-

nue providers who, in exchange, either refrain from protest, show support for the ruling elite, or 

simply accept to engage with state actors through institutionalised (in)formal channels. That we ob-

serve ruling elites concede its tax efforts in bargaining with MPs in Tanzania or big businesses who 

fund election campaigns in Uganda is of course not surprising; but the many examples of govern-

ments bargaining with and eventual giving concessions to smaller businesses, informal stakehold-

ers, and other groups of citizens of lesser political and economic importance do counter expecta-
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tions in the literature. To the extent that such deals are repetitive, are based on a sense of interde-

pendency and mutual obligations and, importantly, cut across many different groups of revenue pro-

viders, they arguably represent and manifest an institutionalized broadly valid feature of state-soci-

ety relations. Consequently, and as suggested in fiscal contract theory, we should continue to think 

of taxation as a driver of state-society reciprocity. 

IMPLICATIONS FOR GLOBAL TAX AGENDAS AND THE SUSTAINABLE DEVELOPMENT GOALS 

On a concluding note, the findings of this book are highly pertinent in the current global setting. 

The Addis Agenda on Financing for Development forms a central pillar of the UN Sustainable De-

velopment Goals and the push to enhance domestic revenue mobilization is global in every sense of 

the words; policymakers and people engaged in advocacy, locally, nationally and internationally, 

have grown accustom to talking about taxation. 

Up until recently, the key focus of donors has been on how to increase taxation to fund development 

(REF); development practitioners have sought to expand societal awareness of taxation (REF) and 

academics have both studied the governance effects of taxation (REF) and, often in collaboration 

with African tax administrations, how to build up administrative capacity and increase taxpayer 

compliance (REF). Ultimately, we have learned much about taxation in Africa across the scale from 

nitty-gritty administrative interventions to broad, macro-level narratives (REF), from citizens’ side 

of the table to the politicians’ and politics of taxation. The key contribution of this book to the 

global tax agenda is that the politics of taxation in African countries is more about political stability, 

maintaining the ruling coalition and staying in power than maximizing revenue for the national 

budget. This highlights likely contradictions between political and economic interests as well as be-

tween domestic and international pressures. Here, domestic concerns will tend to prevail. 

As the detrimental effects of growing inequalities has been recognised and integrated into the for-

mulation of the Sustainable Development Goals, a new agenda for equitable and fair taxation has 

begun to develop (EU 2016; EU 2017; Prichard 2018; ActionAid and Oxfam 2020). Though the 

global tax agenda is thus integrating the highly political nature of taxation rather than trying to keep 

politics out of the picture, the significant move away from taxing more to taxing better could per 

implications come to fare well with the politics of taxation in Africa. Of course, if the new agenda is 

equalled with promoting progressive taxation and blueprints of redistributive public policies, it is 

likely to fail as many former development agendas that have disregarded local politics over the last 

century. However, to the extent that equity concerns show to be aligned with a need for votes and 
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broad political support, tax policies might normatively speaking turn out to be relatively fair on 

some accounts. And either way, the glimpses of state-society reciprocity do hold some hope for the 

long-term positive governance effects of taxation. 
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