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1. Introduction

The Jesuit Centre for Theological Reflection 
(JCTR), a faith-based organisation and a 
ministry of the Society of Jesus (Jesuits), 
commissioned a study to assess the agricultural 
laws and policies in Zambia in 2017. The overall 
objective of the study was to provide an 
analysis of agricultural policies and laws as they 
pertain to diversification, postharvest losses, 
manufacturing that supports agriculture, 
value addition and marketing within Zambia 
and beyond its borders. 

JCTR undertook this study in order to 
understand the agriculture sector better with 
the view of observing the sector through its 
key players as well as the guiding principles 
that underlay the interactions within 
the sector and inform the organisation’s 
engagement with the sector players.  In its 
work of championing pro-poor policies, JCTR 
is particularly interested in agriculture because 
of its potential to reduce poverty in Zambia.  
The World Bank has estimated that GDP growth 
originating in agriculture has more impact on 
poverty reduction than growth in any other 
economic sector as the sector employs more 
people than any other sector.

2. The Problem

Although Agriculture sector is one of the 
largest sectors of Zambia’s economy, with 
enormous potential for growth, it has 
accounted for less than 10% of Zambia’s GDP 
or Zambia’s annual GDP growth rate between 
2012 and 2015 (CSO, 2016; World Bank, 2016). 
The sector has failed to sustainably grow since 
independence largely due to lack of coherent 
policies, policy inconsistencies, misplaced 
priorities and inadequate implementation of 
the policies.  Some of the factors accounting 
for inadequate implementation of the policies 
are limited resources, delayed disbursement 
of funds, and inconsistencies between policy 
priorities and the sector budget, among 
others. 

Recognizing the importance of the agriculture 
sector in the country, the Government of 
the Republic of Zambia (GRZ) has since 
independence implemented many reforms 
and policies, in addition to regional treaties/
agreements, in an attempt to actualize the 
sector’s potential.  Despite all the efforts by 
the GRZ and stakeholders to grow the sector, 
agriculture in Zambia continues to face 
numerous challenges that hinder its capacity 
to spur economic growth and reduce poverty. 

Notable among these are climate change, 
unfavourable external market conditions, 
poor rural infrastructure, weak institutions, 
low research and access to innovative 
technologies. Others include low productivity 
in the sector, unfavourable policy environment, 
reduced investment by government and 
official development assistance (ODA), and the 
limited engagement by the private sector.

As part of its efforts in finding solutions to the 
challenges affecting the agriculture sector in 
Zambia, JCTR commissioned the study aimed 
at identifying the necessary foundation pillars 
in the current national development plans and 
policies (particularly the 7NDP and SNAP 2016) 
that could help accelerate agriculture growth 
as a key driver of development. 

3. Summary of the 
Methodology
3.1 Approach and Data Sources

A  mixed  participatory  methodology  approach  
was  used  to undertake the assessment of 
policies and laws on agriculture in Zambia. First, 
the consultants undertook literature review of 
relevant agricultural policies and laws as well as 
regional and continental treaties/agreements 
that Zambia has signed. To complement the 
secondary data from the review of literature, 
key informant interviews (KIIs) and focus 
group discussions (FGDs) with selected key 
stakeholders in the agriculture sector were 
held. The stakeholders in agriculture sector 
interviewed are: i) University of Zambia School 
of Agricultural Sciences (UNZASAS); (ii) Indaba 
Agricultural Policy Research Institute (IAPRI); 
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iii) Caritas Zambia; iv) Oxfam; v) the Zambia 
National Farmers Union (ZNFU); and vi) 
Policy and Planning Department (PPD) of the 
Ministry of Agriculture (MoA). Data collection 
was conducted in Lusaka districts.

The purpose of the literature review was firstly 
to come up with the contextual framework for 
the assessment. This provided the definition 
of the scope of work and the justification for 
the assessment. Second, literature review 
served the purpose of identifying the various 
agricultural laws, policies and treaties/
agreements the GRZ has implemented or 
signed since independence. The stage of 
field research undertook to synthesize and 
triangulate the secondary information and 
data gathered from the review of laws, policies 
and treaties/agreements on agriculture in 
Zambia.

3.2  Study and Instrument Design

The overall design and scope of work for the 
study included undertaking the following: i) 
a historical overview of Zambia’s legislation 
and policies on agriculture; ii) a review of the 
adequacy of current legislation and policies 
guiding the agricultural sector to promote 
economic development; iii) outlying  the 
necessary foundation pillars in the current 
national development plans and policies 
that could help accelerate agriculture as a 
key driver of development; iv) identifying 
recommendations to improve the policy and 
legislation implementation for agriculture; 
and v) consulting key stakeholders in 
agriculture sector (Government line ministries, 
research institutions, tertiary institutions and 
Civil Society Organizations) on the afore-
mentioned five focus areas of research. 

3.3 Analysis

A three-tier method was used to analyse 
the data. First, an analysis of the policy and 
legal framework of the agriculture sector 
was undertaken to better understand and 
identify gaps in the existing legal framework. 
Second, an analysis of the relevant pillars of 
the 7NDP, SNAP and current regional treaties/

agreements that Zambia has made that could 
help accelerate agriculture growth as a key 
driver of development was implemented. 
Specifically, the second level of analysis 
was used to identify gaps in the existing 
agriculture support systems, policies and 
laws. Third, thematic and content analyses 
were used to identify emerging themes from 
the consultations with relevant stakeholders 
to assist explain the observed patterns in the 
secondary data from the first two steps of the 
analysis.

4. Key Findings
The following are the key findings of the 
study:

4.1 Zambia Signed Up to Increase Budget 
Allocation to Agriculture

In an effort to improve the performance of 
the agriculture sector further, Zambia has 
signed several regional and continental 
treaties and/or agreements.  Under the 
Comprehensive Africa Agriculture Programme 
(CAADP), Zambia is one of the African Union 
(AU) member states that committed itself to 
the 2003 Maputo Declaration, which obliges 
countries to allocate 10% of their national 
gross domestic product (GDP) to agriculture to 
achieve at least 6% annual agriculture growth 
required to reduce both the breadth and 
depth of poverty in Africa. In 2014, Zambia 
also signed the Malabo Declaration under 
the CAADP. The Malabo Declaration aims 
to achieve accelerated agricultural growth 
and transformation for shared prosperity 
and improved livelihoods on the African 

Government has signed up several agreements in an effort to 
improve the Agriculture sector in Zambia
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continent. In pursuant to its participation in 
CAADP process, Zambia launched the National 
Agriculture Investment Plan (NAIP) 2014-2018 
to guide identification of priority areas and 
implementation under the CAADP.  

4.2 Post-Independence Policies and Laws 
Directed Resources to Subsidy Programmes

The study revealed that since independence, 
all the major past policies and laws on 
agriculture in Zambia have over emphasised 
self-sufficiency in staple foods (particularly 
maize). To achieve this objective, the policies 
on agriculture have been characterised by 
huge input and marketing subsidies through 
NAMBOARD before 1991 and currently 
through the Farmer Input Support Programme 
(FISP), and the Food Reserve Agency (FRA). 
Significant budgets were spent subsidizing 
largely maize production and parastatals in 

budget (averaging 6% of annual budget) 
was devoted to FISP, distributing between 
35,000-50,000 metric tons (MT) of fertilizer to 
smallholders at 50% of the full cost. Another 
12 percent of the agricultural budget was 
devoted to supporting vulnerable rural 
households under FSP implemented by the 
MCDSS. Furthermore, an additional 15% of the 
agricultural budget was devoted to financing 
the operating costs and trading deficits of 
FRA, a marketing board mandated to manage 
national strategic food (mostly maize) reserves 
on behalf of the GRZ (MoFNP, 2006). This 
left only 36% of the agricultural budget for 
operations and investments in research, 
education, extension and infrastructure 
development.

The distribution of the agricultural budget 
remained unchanged over the period 2013-
2015. In 2013, approximately 49% of the 
agricultural budget was allocated to FISP 
and FRA. In 2014 and 2016, the proportion of 
the agricultural budget that was allocated to 
the subsidy programmes was 52% and 58% 
respectively. Similarly, in 2016, a significant 
proportion of the Ministry of Agriculture’s 
budget (58 percent) was allocated to FISP and 
FRA, translating to 98 percent of the poverty 
reduction programmes. Unfortunately, these 
programmes have been found to be ineffective 
at boosting productivity or reducing rural 
poverty (Nkonde et al., 2011; Burke et al., 2012; 
Mason et al., 2012).

4.3 Over-Prioritising of Maize Has Stifled 
Diversification in Agriculture Sector

By over prioritising only maize production and 
marketing using subsidies at the expense of 
broad-based growth, the policies have limited 
the extent of diversification in the agriculture 
sector. Particularly, the yearly allocation of 
over 55% of the agricultural budget to just 
maize has only resulted in the growth of the 
maize subsector, resulting in reductions in or 
collapse of the other subsectors. 

It has been established that diversification 
of the sector, value addition and efficient 

Government Subsidiary Programmes currently carried out 
through FISP & FRA

the marketing sector. Government focused on 
addressing directly production and marketing 
constraints in selected sub-sectors, albeit 
without much success. The policies and their 
implementation neglected key agricultural 
growth drivers, particularly infrastructure 
development, research, education, extension 
and information all which are required for 
diversified and market-supported production. 

Over the last two decades, the GRZ has 
implemented two subsidy programmes 
namely FISP (50% subsidy) and FSP (100% 
subsidy).1 In 2005, about 40% of the MoA 

1  FISP has been implemented by the Ministry of Agriculture (MoA) 
while the FSP has been implemented through the Ministry of Commu-
nity Development and Social Services (MCDSS).
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marketing cannot be guaranteed without 
reliable infrastructure, availability of 
information, research and education. Many 
studies have found strong positive correlations 
between provision of public and merit goods 
and services (such as infrastructure, research 
and information) and competitiveness of the 
agriculture sector (see for example Chiwele 
et al., 1999; Jayne et al., 2007; Chapoto and 
Chisanga, 2016). 

returns on investments in the sector, they have 
crowded out the private sector (including agro 
dealers and grain traders) from agriculture, 
especially the maize subsector. The withdrawal 
of the private sector has led to a short fall in 
investments required to stir the growth of 
the agriculture sector. The results show that 
in sub-sectors where there has been little or 
no government interference (e.g. livestock, 
poultry, seed industry, horticulture, and 
aquaculture, among others), private sector 
participation is high and such subsectors have 
been more stable compared to government-
controlled maize subsector.

The problem of low investments in the 
sector has been linked to limited private 
sector participation due to the failure by 
successive policies to provide an enabling 
environment for the non-state actors to invest 
in the various nodes of the agricultural value 
chains. Particularly, policy distortions and 
uncertainties such as market interference and 
controls, export bans, and restrictions, among 
others, have been cited as the major factors 
inhibiting private sector participation in 
agriculture (Chiwele et al., 1999; Chapoto and 
Chisanga, 2016).

As outlined by the Global Harvest Initiative 
policy paper 2011, overall developing 
countries, including Zambia, have an 
investment gap in the sector of nearly $90 
billion annually. Whilst part of the needed 
investment can be met by increasingly robust 
public and private donor programmes and 
growing governmental support, private 
investors offer the most feasible option for 
effectively filling this gap. A point reinforced by 
the United Nations Development Programme 
(UNDP), the International Fund for Agricultural 
Development (IFAD), the African Development 
Bank (AfDB) medium term strategy (2008-
2012) and McKinsey, among others, all of 
whom conclude that transformation of 
African agriculture and rural economies 
depend largely on private sector engagement, 
investment and operations at all levels.

Over- Prioritising of maize has limited the extent of 
diversification in the Agriculture Sector

As a result, the lack of support for research, 
education, extension, and information as well 
as the neglect of the other key sub-sectors (e.g. 
aquaculture, livestock, and horticultural) by the 
post-1992 policies have been found by many 
to have restricted the growth in agricultural 
exports, slowdown the rate of diversification 
from mining, and limited the contribution of 
the sector to GDP. Consequently, apart from 
maize, Zambia was at 2016 a net importer of 
most of the agricultural and related products 
(including milk, fish, fruits, vegetables, 
horticultural) (Chapoto and Chisanga, 2016).     

4.4 Policies Have Crowded Out the Private 
Sector from Agriculture, especially the 
Maize Subsector

Policies that focused on huge subsidies in 
maize production and parastatals in marketing 
have had far-reaching consequences on 
the growth prospects of the sector and the 
welfare of the majority of the producers. 
First, because the policies have not assured 
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4.5 Coordination of the Relevant 
Stakeholders and Prioritisation of Identified 
Foundation Pillars in Implementation of the 
SNAP and the 7NDP are Key to Accelerating 
Agriculture Development 

Over the years, government policies on 
agriculture have had a limited impact on 
sectoral growth due to their inadequate and 
narrow intra-sectoral resource allocation. 
To rectify past mistakes and improve the 
performance of the agriculture sector, the 
government has launched two ambitious 
policies, the SNAP and the 7NDP, to be 
supported by other active laws and policies. 

In view of the above and based on the analyses 
of the current plans and policies, the study has 
identified a number of foundation pillars that 
should be prioritised in order to accelerate 
agriculture development. Specifically, in the 
implementation of the SNAP and the 7NDP, 
the following areas should be prioritised:

a)  Improving agricultural production and 
productivity with specific emphasis on 
both agricultural and crop diversification. 
By promoting development of 
horticultural, livestock and fisheries 
production and productivity in addition 
to crops, agricultural diversification 
will especially help reverse the focus 
of previous policies and agricultural 
budgets to only achieve national maize 
security objective. This will lead to a more 
diversified and resilient agriculture sector. 

b)  Improving food and nutrition security with 
particular focus on value addition and 
reduced post-harvest losses. Interventions 
such as support to and facilitation of 
construction of storage facilities will 
clearly be required to ensure farmers have 
access to proper storage facilities. This 
will be important because reducing post-
harvest losses has potential to enhance 
household food security and nutrition 
even without necessarily producing more. 

c) Promoting the mainstreaming of gender, 
HIV and AIDS and governance issues in 
agriculture with emphasis on developing 
appropriate agricultural technologies 
for women and youth. This is especially 
important given that majority of the 
producers in Zambia are females and 
youth.

d) To increase private sector participation 
in agricultural development, emphasis 
should be on strengthening coordination 
among all stakeholders in the sector 
and creation of an enabling policy 
environment through facilitation of 
the review of existing legislation and 
formulation of new pieces of legislation. 
This will help increase investments in the 
sector and ultimately lead to an increase 
in the contribution of agriculture to GDP.

e) Improving agricultural infrastructure 
including the construction and 
maintenance of infrastructure, especially 
feeder roads in rural areas, storage and 
marketing infrastructure will help enhance 
access to markets and information, and 
ultimately adoption of production and 
value addition technologies. Although 
inter provincial and district roads have 
been improved upon by the current 
government, the road network is still 
in deplorable state in most agricultural 
producing rural areas. Improvement of 

 Improved Storage



www.jctr.org.zm   9

the rural road infrastructure will especially 
help enhance farmers access to both input 
and output markets. 

f ) To accelerate agriculture development, 
the pillar on economic diversification 
and job creation in the 7NDP should be 
prioritised. Diversification of the economy 
and job creation is likely to lead to an 
increase in income levels and thus more 
resources for investing in agricultural 
production. Emphasis should be placed 
on three development outcomes namely a 
diversified and export oriented agriculture 
sector; improved access to domestic, 
regional and international markets and 
improving access to domestic, regional 
and international markets.    

5. Conclusion

The study has established that the growth 
of Zambia’s agriculture sector has been 
hampered by lack of coherent policies, policy 
inconsistencies, misplacement of priorities and 
inadequate implementation of the policies 
because of limited resources. All the major 
past policies and laws on agriculture have over 
emphasised self-sufficiency in staple foods 
(particularly maize). The policies and their 
implementation neglected key agricultural 
growth drivers particularly infrastructure 
development, research, education, extension 
and information all which are required for 
diversified and market-supported production.

The government policies on agriculture have 
had a limited impact on sectoral growth 
due to their inadequate and narrow intra-
sectoral resource allocation. To rectify past 
mistakes and improve the performance of 
the agriculture sector, the government has 
launched two ambitious policies, the SNAP 
and the 7NDP, to be supported by other active 
laws and policies. 

A review of the two documents reveal that 
a lot of policy issues have been added in an 

attempt to address most of the challenges in 
the NAP and previous NDPs as well as their 
implementation. For instance, both the SNAP 
and 7NDP recognises the need to realign 
the public support to agriculture, promote 
value addition and improve infrastructure 
development, all which are key to achieving 
holistic growth in the sector. However, success 
of the current laws and policies will depend 
on among other things, the willingness by the 
government to stick to the policy priorities 
and targets identified in the documents and 
the choice of implementation methodologies.

6  Policy Recommendations

In view of the study’s key findings, the 
following are JCTR’s policy recommendations:

The government should adhere to the 
Maputo Protocol requirement of allocating 
at least 10% of the national budget to the 
agriculture sector.  Since the signing of the 
Maputo Protocol in 2013, the percentage of 
budget allocation to agriculture has moved 

from 5.8% in 2013 to 9.4% in 2017 (the highest 
allocation to agriculture so far).  In the 2018 
budget, only 8.9% of the national budget 
was allocated to agriculture.  This means that 
Zambia is still lagging behind in meeting its 
obligations under the 2013 Maputo Protocol.  
Increased investment in agriculture will ensure 
attainment of economic development for 
the country given that the sector is a major 
source of food supply, income and livelihood 
for over 80% of the rural population and is an 
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important contributor to foreign exchange 
earnings.  Investment in agriculture must 
be one of the government’s priorities given 
that growth in agriculture has the potential 
of reducing both the breadth and depth of 
poverty in Zambia.  Further, agriculture has 
the potential of creating linkages that feed 
into the struggling manufacturing and other 
related sectors of the economy. 

6.2 Redirect Resources from Subsidy 
Programmes

To achieve broad based poverty reduction and 
agricultural growth, the government should 
redirect more resources from FISP and FRA to 
key drivers of agriculture growth – agricultural 
research and development, extension services, 
livestock production and disease control, and 
infrastructure development. This is because 
broad-based public investments have a higher 
rate of return (35% to 70% for research and 
extension; 20% to 30% for roads; 15 to 25% for 
education; 10% to 15% irrigation) compared 
to expenditure on agricultural subsidies 
(negative to 12%).

6.3 Limit Spending on Maize to Ensure 
Balanced Growth and Diversification

To ensure balanced growth and thus 
diversification of the sector, the government 
should limit spending on maize which 
currently absorbs over two thirds of the 
entire agriculture budget. This will release 
the resources required to support the other 
subsectors as well as for investing in promotion 
of cash crops, livestock and fisheries, and in 
relevant public merit goods (research and 
development, infrastructure, and extension).

6.4 Develop Predictable Policies that 
Promote Private Sector Investment

The government should develop predictable 
agricultural policies and other policies that 
assure return on investment in the agriculture 
(especially the maize subsector) in order to 
boost investor confidence and accelerate 
investments in the sector. This will assure the 
non-state actors of an enabling environment 
and encourage their participation in the sector.  

6.5 Coordinate the Relevant Stakeholders 
and Prioritise Identified Foundation Pillars 
in Implementation of the SNAP and the 
7NDP 

The implementing agencies, the Ministries 
of Agriculture and Livestock should prioritize 
the identified foundation pillars1 in the 
implementation of the SNAP and the 7NDP 
and should coordinate and involve all the 
relevant stakeholders in the agriculture 
sector (farmers, farmer groups, private sector, 
donors, and researchers) to maximize the 
probability of achieving improved agricultural 
policy and performance over time. Given that 
there are several private sector organizations 
implementing interventions in the agriculture 
sector, this will ensure that there is no 
duplication of efforts among the private sector 
and government, leading to efficient utilisation 
of both private and public resources. 

1 Briefly, the foundation pillars in brief are crop diversification, value 
addition, post-harvest losses, appropriate agricultural technologies for 
women and youth, stakeholders’ review of existing legislation in agri-
culture, improved agricultural infrastructure, economic diversification 
and job creation.
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