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a b s t r a c t

Governing through standards has gained significant academic traction, particularly through discussions
of global value chains and instruments of neoliberal private authority. Drawing from ethnographic work,
I utilize examples from the tea industry in Tanzania to characterize the pragmatic nature of how stan-
dards govern at a distance in local contexts. These examples are the: 1) use of Fairtrade funds to fulfill
community obligations; 2) participation in value chain actors' bids for external technical assistance; and
3) participation in donor-funded projects unrelated to standards schemes, yet enable compliance with
certification requirements. The analysis reveals that the nature of these programs is a combination of
historically entrenched systems and neoliberal approaches to development. By conceptualizing these
standards as agencements, rather than instruments of private regulation, we are able to better capture
governmentality in the Foucauldean sense e as the mobilization of standards to provide public goods is a
mode of governing that necessarily involves far more actors than the State alone.

© 2014 Elsevier Ltd. All rights reserved.
1. Introduction Since the early 1990s, tea estates in Tanzania have been certified
1 The data used in this paperwas collectedaspartof a larger study that examined the
performance of the values of sustainability, corporate social responsibility and gender
As supply chains extend their reach across geographical and
cultural space, they are increasingly becoming a dominant
approach through which private and civic actors can ‘govern at a
distance’ (Busch, 2007; Miller and Rose, 1990). This idea of ‘gov-
erning through standards’ refers to the ways in which a range of
different standards are used to coordinate actors and to influence
change in agri-food systems (Alphand�ery et al., 2012; Ponte et al.,
2011). This phenomenon is not new. More than ten years ago
scholars commented on the dominance of retailer standards in
governing food quality and safety (e.g.,Dolan and Humphrey, 2000),
while even before this social and environmental movements
sought change through the market (e.g., Taylor, 2005). Over the
years, practitioners, donors, activists, and academics alike have
been intrigued by the possibility, and often the impossibility, of this
particular form of private governance to reshape the dynamics of
globalization (Blowfield and Dolan, 2008; GTZ, 2006). However, the
globalization of agri-food systems is both a transnational and a
local issue (Bonanno and Constance, 2009). Therefore, wemust ask:
how do standards ‘govern at a distance’ in specific locales?
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for voluntary standards, with the increasing occurrence of multiple
certifications. The standards in use are the Ethical Tea Partnership
(ETP), Fairtrade International (FLO), the European Organic standards
(EC834/2007 and EC889/2008; OR), and Rainforest Alliance (RA).
Given the geographic and social organization of tea estates in
Tanzania, tea companies have historically taken responsibility for
providing local and district level development services such as
roads, schools and hospitals. In recent years, certified estates have
also been the recipients of other donor-funded projects. The com-
plex and overlapping nature of these multiple ‘responsibility’ ar-
rangements provides an opportunity to explore the local and
institutional dynamics of standards and how they ‘touch down’ in
the local setting. Increasing our understanding of these dynamics
can contribute to debates over the potential and inherent limitations
of private governance (Mayer and Gereffi, 2010; Ponte et al., 2011).

Based on data collected1 through interviews (78), focus groups
(21), observations in Tanzania, Kenya, Germany and the UK, and
equity in tea value chains originating in Tanzania. Interviews were conducted in either
English or Swahili by the author and were recorded when feasible. When audio
recording was not feasible, notes were taken during the interview. The Swahili in-
terviewswere transcribed in fulland translated,whileonlyheavilycodedpassageswere
transcribed from the English interviews. Analysiswas completed usingNvivo software.
All interviews were conducted by informed consent and confidentiality was ensured.
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analysis of official policy and public corporate documents between
2008 and 2010,2 this case study reveals an interesting dynamic
around private governance in Tanzania as tea estates are expected
to provide a number of local social services that are often consid-
ered to be public goods. However, neither the companies nor the
district governments always have the funds available to supply
these services. Therefore, what we see emerging is a case where
estates are pragmatically leveraging their affiliation with voluntary
standards networks; in other words, creating agencements. By
examining these different ways in which estates engage with
standards networks and development projects, we can achieve a
better understanding of how standards govern interactions in local
contexts. I will show that standards govern not by enforcing rules as
much as by facilitating the emergence of agencements, whereby a
range of actors and devices are brought together in order to achieve
both global and local objectives.

The chapter is organized in threemain sections. First, I develop a
conceptual framework for analysis that builds on theories of stan-
dards and private governance. Second, I contextualize the cases of
Tanzanian tea estates within national social and political in-
stitutions. I then describe the three ways in which standards are
mobilized in Tanzanian tea producing districts, which are: 1) to
utilize the FLO social premiums to fulfill community obligations; 2)
to be part of value chain partners' bids for technical assistance that
improve performance on the standards' environmental criteria;
and 3) to be part of other donor-funded development projects that
are not related to their certification statuse yet allow them tomeet
the requirements of certification. I conclude with reflections on
how envisioning standards as agencements might contribute to
better grasping these pragmatics of governance.

2. From private regulation to agencements

Over the last twenty years a number of voluntary, general and
industry codes and principles of practice have taken the form of
multi-stakeholder initiatives (cf. Prakash and Potoski, 2006). These
initiatives are described as mechanisms whereby “Non-govern-
mental organizations [NGOs], multilateral and other organizations
encourage companies to participate in schemes that set social and
environmental standards, monitor compliance, promote social and
environmental reporting and auditing, certify good practice,
encourage stakeholder dialog and ‘social learning’” (Utting, 2002:
61). A number of approaches have developed over the years to try
to explain the emergence of these initiatives according to how
public, private and civic actors engage standards.

2.1. Insights from private regulation and global value chains

Regulation scholars understand these initiatives as forms of
‘private regulation’, which offer an alternative form of governance
based on the enforcement (both positive certification and negative
sanctions) of standards (e.g., Bernstein, 2011; Bernstein and
Cashore, 2007; Büthe, 2010; Dingwerth and Pattberg, 2009). This
approach takes the state as its point of departure and examines the
responses of corporations and social movements to state deregu-
lation. The above mentioned scholars claim that the neoliberal
institutional context explains the states' failure to address serious
ecological and social problems (e.g., Bartley, 2003). Here, the state is
complicit and “through the ideology of deregulation, has stimu-
lated market competition and private-interest forms of regulation”
(Marsden et al., 2000: 4). As a result, private companies and NGOs
seek private avenues (through global markets) to gain authority for
2 Ten repeat interviews and two new interviews were conducted in March 2014.
achieving these aims (Bernstein and Cashore, 2007). However, as
research advances in this field there is increasing recognition of the
hybridity of these governance relations where the public and civic
sectors are re-emerging in new ways through the processes of
globalization (SKASC, 2012). This requires recognition of the limits
of the notion of ‘private governance’ and a refocusing of attention
towards how public institutions interact with private governance
(Mayer and Gereffi, 2010).

Analysis of the governance of global value chains (GVC) tradi-
tionally approaches the issue of standards from the analysis of
private actors, focusing on how these actors govern transactions
and coordinate actors in the chain (Bair, 2009; Gereffi et al., 2005).
A number of scholars look at how power is exerted by lead actors in
the chain, including the possibility for other actors, such as NGOs,
consumers and unions, to influence governance patterns (Gibbon
and Ponte, 2005; Lockie and Kitto, 2000; Riisgaard, 2011). This
has opened the doors to analysis that focuses on ‘twin-driven’
governance (Islam, 2008) and horizontal governance (Tallontire
et al., 2011) where stakeholders in supplier countries are recog-
nized as exerting more influence than traditionally believed in
supply chain negotiations. Recent advances in GVC analysis try to
bring national and local institutional contexts into the analysis of
how power relations change the supply chain (e.g., Neilson and
Pritchard, 2009; Ouma, 2010; Rainbird and Ramirez, 2012). Here
GVCs are seen as being “defined by a series of struggles which result
in the co-production of governance structures and evolving insti-
tutional environments” (Neilson and Pritchard, 2009: 232). These
authors propose that social and cultural institutions, which con-
dition organizational forms and power relations, must also be taken
into account.

The focus of the above literature is on the actors involved in
governance through standards and on how they exert their power
to influence others, mostly through the idea that the governing
power of standards comes from the ability tomake rules that others
must follow (Abbott and Snidal, 2009), be they in the form of
compliance with standard criteria or through the performance of
their values (Gibbon and Ponte, 2008; Loconto, 2010, 2014). As
illustrated, these approaches pose questions about what happens
to the ability of standards to exert governing power when there is
increased interaction between public and private actors in specific
institutional contexts. However, as Neilson and Pritchard (2009)
rightly point out, the power of institutions, and I would argue the
standards themselves, are often discussed in terms of a backdrop
and not in terms of active agents in the governing process. These
insights problematize the idea of allocating ‘authority’ to one or a
few actors in a system. Instead it suggests that governing is a
contingent set of relationships whereby a variety of actors exert
influence in historically conditioned spaces. In effect, this requires a
more nuanced conceptualization of governance as a process
whereby actors are taken into account in the process of creating
institutions (Loconto and Fouilleux, 2014). In the next section, I
draw upon advances in post-structural theories of governmentality
and standards to develop a conceptual framework of how standards
might assemble governance arrangements.

2.2. Assembling governance

Gibbon and Ponte (2008) proposed that the lens of gov-
ernmentality might usefully problematize the outstanding ques-
tions in GVC governance of “representation and practice, and
between interests, the complexity of situations and the contradic-
tions of achieving multiple objectives with few tools” (p. 385).
Foucault developed this framework as a way to understand the
birth of liberalism (Rose et al., 2006), thus it should be no surprise
that many authors are beginning to use the same framework to



3 Both medium-scale (>1 ha) farmers and small-scale (<1 ha) farmers are
considered by the Tea Board of Tanzania to be part of the smallholder sector as the
characterization of an estate is based on the business model, rather than on the
number of hectares.

4 Three year average (2006e2009).
5 Made tea is the technical term used to refer to tea that emerges from the factory

post-fermentation and drying. This tea is ready for consumption.
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understand the practices of neoliberalism (e.g., Blowfield and
Dolan, 2008; Djama et al., 2011).

Governmentality refers to the range of practices that “constitute,
define, organize, and instrumentalize the strategies that individuals
in their freedom can use in dealing with each other” (Foucault,
1997: 300). It relies upon “power [that] is exercised from innu-
merable points, in the interplay of non-egalitarian and mobile re-
lations” (Foucault, 1977: 94). Governmentality thus allows us to see
power as the “outcome of collective actions exercised through
networks of associations” (Cheshire and Lawrence, 2005: 36). In
this way we can recognize the diversity of authorities that have the
capacity to govern different spaces according to different objec-
tives. This recognition of diversity opens up questions as to “Who
governs what? According to what logics? With what techniques?
Toward what ends?” (Rose et al., 2006: 85).

The above questions are similar to those that have been taken up
by the sociology of standards to understand how standards exert a
form of ‘anonymous authority’ (Busch, 2000, 2011; Timmermans
and Epstein, 2010). Here, standards are considered more than
rules for organizing and regulating markets, rather they are socio-
technical devices that are used to discipline and govern humans,
things and the processes that bring the two together (Busch, 2000).
In order for standards to exert this governing power, infrastructures
must be put into place, which facilitate interactions between actors.
These are systems of standards-setting, certification, accreditation,
and support services (Busch, 2011; Loconto and Busch, 2010). These
systems are interlocking networks of oversight where the power of
standards is seen when the interactions run smoothly, rather than
being embodied in specific actors (Callon, 1992). Alternatively,
standards can work to make some interactions invisible precisely
because they become part of other processes where alternative
devices and actors are more important (Loconto, 2014).

In the case of sustainability standards, these networks are still in
the process of being constructed and have not yet become in-
stitutions in their own right (Hatanaka et al., 2012). Therefore, we
cannot talk about standards as governance instruments or tech-
nologies as if they were already artefacts or apparatus in the Fou-
cauldian sense. Rather, the governmentality of conduct through
standards is achieved through the creation of loose and mobile
networks that can bring people, objectives and technologies into
alignment (Djama et al., 2011; Miller and Rose, 1990). Put differ-
ently, voluntary standards are mechanisms that facilitate the
emergence of agencements, which are the collectives of human
beings, technical devices, scientific tests, andwritten standards that
are embedded in institutions, conventions, personal relationships
and groups (Callon et al., 2002). Indeed, this notion has emerged in
the geography, material anthropology and international relations
literature in the form of the term assemblage (Braun, 2006;
McFarlane, 2009; Murray Li, 2007; Ong and Collier, 2005). “An
assemblage is the product of multiple determinations that are not
reducible to a single logic” (Ong and Collier, 2005: 12). Here as-
semblages are used to refer to emerging spaces of interaction and
consist of multiple material and discursive relationships. These
scholars use the term assemblage to enable the analysis of politics
and changing forms of authority (McFarlane, 2009; Sassen, 2006). I
adopt the French term agencement because it maintains the root of
the word ‘agency’ which Deleuze and Guattari (1987) argue is not
allocated individually to specific actors, but to the dynamic that
emerges when the members of the group act together.

This concept tries to capture the dialogical and dynamic nature
of institution-building as it is through the organizing of actors that
the resulting collective has the capacity for action. In other words,
agencements are temporarily stabilized collectives that assemble
the social for the achievement of specific objectives or to raise
matters of concern (Callon and Rabeharisoa, 2008; Latour, 2005).
We can compare this concept to Cleaver's (2002) notion of insti-
tutional bricolage where there is an element of improvisation and
pragmatism, where unexpected consequences contribute to the
institution building process. Alternatively, we might characterize it
in terms of Millers's (2003) idea of ‘the virtual moment’, which
looks at how instances of the practice of government and eco-
nomics perform consequences that are not necessarily the in-
tentions of the actors. In both instances, we must recognize that
agencements are temporary passage points where actions take
place on the road towards the construction of institutions. It is
because they are a part of an institution-building process that they
have governing power, which is not necessarily tied to a specific
distant actor or logic, but is highly dependent on local social
interactions.

Thus, if we analyze the activities of standards in this way, as the
ability of distant actors to govern local actions based on how they
construct an agencement, we can logically proceed to reframe Rose's
questions as follows: how is an agencement constructed, by whom,
with what techniques, and for what objectives? These precise
questions about the agencements that we observe in action enable
us to answer the broader questions posed by governmentality
scholars e specifically how the various activities that are necessary
for the implementation of standards (e.g., financing, training, ser-
vice delivery) translate into the ability of distant actors to govern
producers' local activities. Empirically exploring these agencements
in the local contexts where standards touch down will provide
greater insights into the tenuous nature of governing at a distance.
3. History of tea in Tanzania

In order to understand how current agencements take form, we
must understand the historical context that contributes to how and
why tea producers act ‘responsibly’ in their local contexts, which
influences the extent to which these actions can be governed by
distant actors. Tea is a priority crop for Tanzania and the fifth largest
export crop after cotton, coffee, cashew nut and tobacco. Total
annual production amounts to about 32 million kilograms, about
90 percent of which is exported earning around $37 million in
foreign exchange (TBT, 2009). FAO (2009) characterized the Tan-
zanian policy for large scale farming as ambivalent, but the tea
sector is different as it is historically one of the leading industries in
plantation agriculture and investment by foreign companies. There
is also a current move towards greater cooperation by investors
with smallholder farmers. Today, the tea sector in Tanzania is fully
privatized and the land area (total 22,721 ha) is divided between
the estate sector (>200 ha, company-owned) and the outgrower
sector (<200 ha, farmer-owned).3 The outgrower sector includes
medium-scale farmers with average tea holdings of 16 ha and
small-scale farmers with an average 0.37 ha (Priest, 2010).4

Tanzania has 27,142 outgrowers cultivating 9884 ha (Priest, 2010).
Only the smallest producers farm their land entirely with family
labor, and many smallholders employ workers, often on a casual
basis. The largest growing areas are found in the Southern High-
lands region of Iringa andMbeya provinces and in the Usambaras of
Tanga province. In 2010, the tea sub-sector consisted of nineteen
made tea (MT)5 processing factories owned by eleven companies



7 Interview with Unilever, 26 March 2014.
8 Using grounded theory I conducted an iterative multi-stage coding process

starting with a list of open codes grouped first under the categories of responsibility
(17) and perception of how the standards work (37). Through axial coding I
compared the data across these codes to group them according to the three
agencements where there was a relationship between a responsibility (i.e., com-
munity, corporate strategy, philanthropy) and a function of the standard (i.e.,
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and three smallholder associations, and five licensed blending and
packing factories (TBT, 2009).

The number of people that depend on tea related activities for
their livelihoods is vast (e.g., producers, agents, transporters,
extension officers). In Tanzania, approximately 20,000 people are
employed by the tea sub-sector while 32,000 smallholders receive
commercial income from tea (TBT, 2009). It was estimated that the
local rural economy benefited by about $15 million (Ndunguru,
2001). The industry also provides rural social facilities such as
dispensaries, day care centers, schools and hospitals as well as local
goods and services. An employee of an international blender
explained the history of the sector like this:

You have got to remember the history of why these things
happened in the first place. At the time when these plantations
were put in in India, and in East Africa, it was the colonial times
in effect. There was no infrastructure, so basically the planta-
tions became the infrastructure and the town council, and the
hospital andmaintained the roads and in a lot of places they still
have a legal obligation to do that. So it's not building on nothing;
it's building on a history where private business was always
expected to do that (…) If you want to have a reputation as a
good employer its part of the benefits package. It has benefits for
the business as well; it is not just for the government in that
they don't need to pay for a school.

In other words, the construction of tea communities and infra-
structure in Tanzania is founded in the colonial economic model.
Independence from British protectorate rule was gained in 1961
and beginning in 1967, with the Arusha Declaration, a period of
socialist political and economic governance ensued. President
Julius Nyerere focused political and economic attention on self-
reliance and protectionism. This led to the adoption of policies
that sought to encourage the evolution of an egalitarian society
based on state-ownership of the major means of production
including corporations. During this period many of the colonial tea
plantations were nationalized and run in the same ‘colonial’
manner by the Tanzanian Tea Authority (TTA) on behalf of the cit-
izens. The TTA focused on encouraging smallholder production
(which was illegal prior to the 1960s); however, the TTAwas largely
unproductive and heavily indebted by the 1980s. In line with the
neoliberal agenda for the privatization of agriculture in Africa, the
government of Tanzania (GoT) tried to revive the sector in the early
1980s by privatizing and rehabilitating two tea estates which had
been nationalized in the 1970s; restructuring the Tea Board; pri-
vatizing the six state-owned tea factories; and revamping public
research on tea. Full privatization of the tea industry was reached
with the Tea Act of 1997.

Political uncertainty plays an important role in shaping in-
teractions among stakeholders in the tea sector. The national gov-
ernment has a history of both nationalizing productive
infrastructure and “government interference” in business affairs
(Simbua, 2006). As a result, there exists a certain level of ‘cautious
awareness’ by private multinational corporations and local in-
vestors who own the majority of the processing infrastructure in
the Tanzanian tea industry. One of the responses to this uncertainty
has been to involve smallholders as shareholders in these factories.
This move was mandatory for the privatized state owned factories
whereby the government reserved 25 per cent of the shares for
smallholders. This remains the policy for new factories, however, to
date, only three of the nineteen factories are currently co-owned by
smallholder associations.6 In other words, while the majority of
6 Interview with Tea Board of Tanzania, 24 March 2014.
shares belong to private or foreign investors, the factories are co-
owned by local smallholder farmers whose interests are taken
into consideration, which helps to prevent direct involvement by
the state.

Simbua (2006) argues that the share of the tea crop processed
from smallholders is another stabilizing factor against political
uncertainty for tea processing factories. One MNC absorbs up to 23
per cent of its factory capacity from smallholders. Such commit-
ment and reliance by the factory on smallholders, who in turnmust
receive their payment on time, helps to protect the company
against possible state intervention e which remains a fear
expressed by private companies in my interviews. Another tea
company absorbs only five per cent of the crop it processes from
smallholders, thus this security is not ensured. However, the large-
scale job provision in their estates, which provides livelihoods to
thousands of families in Mufindi district, and the second payments
that the company provides to its limited out-growers earn the
company the support of both the government and surrounding
communities.7 As a result of these strategies, and the neoliberal
policies promoted by the government more generally, recent direct
state intervention in tea production has been very limited. None-
theless, the threat still conditions how private companies interact
with outgrowers and government officials and is manifested by the
‘responsibilities’ that tea producers take on in local context. This
explains why the following agencements are open to the influence
of distant actors.

4. Assembling governing at a distance

In this section I describe three agencements that I identified in
the Tanzanian tea sector. In order to identify the traces of gov-
ernmentality, I focus on understanding who the actors are; how
each standard works as a socio-technical device; and what the
objectives are for each particular situation. I will describe how it is
through the construction of these collectives, particularly how
finance and services are provided, that standards enable distant
actors to govern producers' local actions. These cases were selected
based on the coding of qualitative data about the responsibilities of
tea companies in local contexts.8 These data were derived from
interviews and focus groups with certified and non-certified actors
in Tanzania. Given the high level of cross-certification in the in-
dustry, some of the companies are involved in more than one
agencement.

4.1. Premium funding of public services

The most consistently discussed aspect of voluntary standards
was its role in providing a premium and what could or could not be
completed using these funds. Out of the four standards (ETP, FLO,
OR, and RA), only the FLO standard provided money (an extra US$
0.50/kg of MT) that was specifically designated for use by tea pro-
ducers (both certified estates (HL) and small farmers (SPO)9 to
invest in the local communities (the social premium). In the hired
premium funds, public goods, market access, no change in practice).
9 HL stands for Hired Labor, which is the Fairtrade Labeling Organization's (FLO)

standard for farms that hire labor, while SPO means Small Producer Organizations
and its corresponding FLO standard.



Table 1
Fair trade fund project summary 2002e2008.

Project category Total

# of projects Total costs (TZS) Total costs (US$)

Accessibility farmers inputs 2 60,000,000 $ 54,407.46
Africa fair trade network 0 3,167,037 $ 2871.84
Bridge 2 1,869,500 $ 1695.25
Capacity building 3 4,115,400 $ 3731.81
Community health fund 2 116,785,000 $ 105,899.58
Dispensary 10 39,836,311 $ 36,123.21
Investment projects 8 38,196,500 $ 34,636.24
Machines 1 1,100,000 $ 997.47
Nursery school 4 11,069,900 $ 10,038.09
Primary school 116 297,441,200 $ 269,716.99
SACCOS 8 30,557,800 $ 27,709.54
Secondary school 135 487,832,840 $ 442,362.41
College 1 2,505,000 $ 2271.51
Water projects 23 120,426,550 $ 109,201.71

Total: 315 1,214,903,038 $ 1,101,663.09

The average exchange rate for 2002e2008 was TZS 1102.79 ¼ US$1.
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labor situation, a ‘sustainability margin’ was added to the FLO
premium to encourage factories to participate in the system. The
‘sustainability margin’ is a payment of 0.10 $/Kg out of the 0.50 $/Kg
social premium that goes to the estatemanagement only to support
improvements in working conditions as part of on-going certifi-
cation and compliance with FLO standards (FLO International
2010b). As of 2010, there were no FLO certified factories that were
sourcing purely from SPOs; therefore we have two clear paths for
FLO premiums, either estates (4) were certified or SPOs (1) were
certified.

Since the FLO premium fund is provided to both small farmer
associations and hired employees at estates, both groups are
enrolled in the handling of these funds. The most common use for
these funds is to build classrooms in public schools, to provide
greater access to water for the villages of workers or small farmers,
build bridges or repair roads, and build dispensaries and provide
other health services in rural areas. Table 1 provides an illustration
of the utilization of these funds from the one FLO premium fund.
Many of these services are considered pubic in that once they have
been constructed, there is rarely a usage-charge placed on them
(with regards to roads and water). The school buildings effectively
become part of the State infrastructure as the addition of class-
rooms means that the government will have to send more teachers
to the district.10 While citizens must always pay school and dis-
pensary fees throughout Tanzania, those paid at the structures built
with FLO funds are assessed at the state-established rate rather
than at a privately calculated rate.

During the focus groups with estate and factory workers, the
role of the FLO premium was discussed in relation to the tea
company's actions towards its stakeholders (defined as employees,
communities, families, contractors (small farmers), shareholders,
government, and the environment). How the FLO premium facili-
tated this relationship is best articulated by the following excerpt
from the focus group discussion.

It helps the company, for example getting money from FLO; we
built a public school, it helped because the students study there.
Going on from this, our dispensary has been expanded, there-
fore there are civilians from the outside that come and are
treated here. Therefore the government has been helped in
terms of the buildings and with the staff that the government
perhaps may not have been able to provide. They have been
accustomed with the company therefore the government has
been helped and as we said, these workers are paid; the com-
pany pays taxes and workers. And from them, the children that
are born to the workers get a good life. Government helps them,
it absolves tribal differences [through education], and it teaches
them here. Therefore, in general, it has improved the living
standard of the community.

Reciprocity between actors was a common theme and the
notion that FLO funds provide relief towards the onus on the
company to fulfill its community operations was also expressed
with regards to small farmers. An auditor explained it as follows:

All the farmers are using the funds for community development
e for schools. In Tanzania for instance, the government would
10 There were a number of contestations around the Fairtrade rule prohibiting
workers to build schools on company property; since if they build on company
property the physical buildings would be considered private property rather than
public property. Both workers and management were frustrated with this as it
meant that the already existing company schools could not be improved with
Fairtrade funds and often the distances from where workers lived to the govern-
ment schools is too great for their children to attend those schools.
require the farmers to contribute to build a second classroom.
But with the premiums, they would use the premiums; which
means there is something that is economically empowering
them to better contribute to the community.

In other words, in the Tanzanian context, both individual
farmers and companies are expected to contribute to the con-
struction and maintenance of public services. This is a hallmark
feature of the cooperative public services delivery model used in
Tanzania since the 1980s, whereby the government relies heavily
on contributions from private enterprises and ‘citizen-consumers’
to pay for the provision of public services (Njunwa, 2007). When
interviewing the district commissioner of a tea producing district, I
asked:

A1: Does FLO relieve some of the burden on the local
government?

DC: No. We need a diversity of strategies, we all need to
contribute. The tea companies have been very active in this area
for a long time. Now farmers are able to contribute also. Every
extra help is good for the district.

The ability of private and civic actors to better contribute to the
community was facilitated by changes in the governance of the FLO
premium.

Before two years ago, the standard required that there actually
be a restriction on how to use [the premium], but now they have
changed. Annual meetings will decide how to use it. If they
[farmers] decide that now we have problems with individual
families, then they can decide to divide the amount amongst the
farmers. But with the hired labor that is not allowed, they must
make community contributions. I think that the way that the
standard has given this loophole now is good for the farmers.

The revision of the rules regarding the use of the FLO premium
funds, providing more flexibility for producers, allows both farmers
and companies to fulfill their obligations with greater ease. This
flexibility was found to be an important feature of this agencement
as it meant that farmers and farm workers were better able to
decidewhat community contributions theywanted to make, and to
be recognized for them by the government. Makita (2012) describes
the allocation of FLO premiums as a patroneclient relationship,



12 Personal communication with company manager in November 2009 and
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where the estate (patron) provides goods and services to its
stakeholders (clients) in order to ensure the compliance of clients
with the patrons interests. Thinking of this relationship as an
agencement and not solely as a two-way relationship illustrates
how the FLO standard and its premium contribute to the ability of
distant actors (FLO) to govern local processes (through their rules
about the use of their funds) that are situated in the interactions
between local actors (farmers, district government and private
companies).

4.2. Mobilizing value chain funding for capacity building

A second agencement is the emerging role of standards devel-
opment organizations (SDO) joining other actors in tea value chains
as providers of technical assistance and donors of ‘development’ or
‘capacity building’ projects that focus on the social and environ-
mental goals of the standards that they have created. Each of the
standards networks found in Tanzania is involved in this type of
activity.

The first example comes from the FLO network and is well
illustrated by the Adapt to Climate Change (AdapCC) project funded
by Caf�edirect and GIZ (Deutsche Gesellschaft für Internationale
Zusammenarbeit). The project brought together Caf�edirect's coffee
and tea producer members from around the world to conduct risk
assessments for adaptation to Climate Change. Caf�edirect has been
sourcing directly from FLO certified factories in Tanzania since 1998
and the two companies that are part if this network participated in
the project workshops. However, this project was not focused
solely on the FLO standard, as one of my research participants
explained:

‘our business model definitely goes much beyond the FT mini-
mum!! (…) What I would like to stress however in line with
above that this initiative (as a public-private-partnership with
GTZ/ Germany) is precisely not [a] FLO Value Chain but a specific
Caf�edirect value chain and understanding of what a responsible
and ethical business should do nowadays’ (personal commu-
nication, emphasis in original).

In other words, while the Caf�edirect value chain represents a
network of FLO certified actors, the standard is only one device (in
addition to technical assistance projects and an inclusive business
model) that assembles the activities of the agencements (Davies
et al., 2010). In this particular case, the network was brought
together to determine ways in which producers could make their
operations and communities more resilient to climate change. One
such challenge identified by the Tanzanian group was land degra-
dation, which might be countered with reforestation.11 One of the
same participants has proposed in another context that company
take over the management of the nearby state-managed timber
forest so to have access to a sustainable fuel-wood supply for the
tea factory (Rowland, 2008). This is an issue of local contestation as
the government is not yet ready to privatize the productive forests
that it manages, which is part of the socialist legacy of the country.
In other words, Tanzanian value chain actors were mobilizing their
compliance with the FLO standard, not for its premium, as in the
last example, but rather as an organizing mechanism to find other
funding and support that might enable them to engage in the pri-
vate management of public forest resources.

The second project concerns the Unilever/RA partnership. Uni-
lever is a major actor in the Tanzanian tea industry, owning three
factories and five estates. Unilever and the RA are collaborating
11 Participant observation in the AdapCC workshop in Nairobi, 26 November 2009.
beyond the simple certification of the company's estates. The RA
(2009) noted in a 2009 press release that ‘Unilever-Lipton is also
helping to conserve the flora and fauna that thrive in and around its
farms through various conservation initiatives, such as a project in
Tanzania, a biodiversity hotspot’ (p. 3). This project was funded
through the Critical Ecosystem Partnership Fund (CEPF), which is a
joint initiative of Conservation International, the Global Environ-
ment Facility, the Government of Japan, the John D. and Catherine T.
MacArthur Foundation and the World Bank. The purpose of this
project was to ‘Analyse the causes of forest degradation around the
Mufindi Tea estate. Based upon this, and in conjunction with select
user communities, develop projects to promote alternative sources
of energy and agroforestry practices to supply fuel wood, building
materials, and medicinal plants as a means to conserve these for-
ests’ (CEPF, 2007: 17e18). The RA proposed a similar project
involving other companies in Tanzania in 2009 and had plans for
training smallholders in the Southern Highlands of Tanzania on
sustainable agriculture practices in preparation for RA certifica-
tion.12 The policy of the RA in this regard is to provide a complete
package for certified producers, which includes training and con-
servation activities that allow the producers to better comply with
the RA standards. Despite this policy, the RA does not have the
funds to cover these activities, so they seek external donor funds
(including participation fees from private companies) to finance
their training and conservation projects (Rainforest Alliance,
2011).13 This example shows how the standard is again used as
leverage for pulling together funds and stakeholders into projects
that go beyond mere compliance with the standard.

Indeed, what we see in both of the above examples is the in-
clusion of distant private and civic actors (donors, NGOs, Blenderse
but not necessarily the SDOs) into a local hybrid arrangement (an
agencement) where farmers and tea companies are managing
environmental resources. Through these projects, what the local
actors manage is governed by these distant actors through the
projects that create financial and conceptual boundaries around
what can be managed in the local context.

The third example originates in the organic network and con-
sists of a relationship between a specific buyer and a specific pro-
ducer. One of the largest organic and FLO specialty blenders in
Germany buys tea directly from an estate in northern Tanzania. The
blender is also an agent of the company that markets Tanzanian tea,
which is an India-based company that manages all of the sales of its
Tanzanian estate tea from its Indian office. In addition to purchasing
under both the organic and FLO labels, the blender provides tech-
nical assistance on quality standards. This consists of an organic
agriculture specialist on retainer that visits the estate routinely and
provides advice on organic practices, as the blender explained: ‘he
is employed by us, he is an Indian, wherever he goes our projects
get free consulting.’14 This practice of providing consulting advice is
also accompanied by additional development projects whereby the
buyer contributes to forwarding organic practices, empowering
producers, and providing social services. The website explains how
this is done:

Fair prices, high quality tea, and exceptional standards for
organic tea cultivation [are] hallmarks of this partnership. [Ac-
tivities include] the inclusion of the producers in the marketing
process, creating a system of maximum transparency, both for
customers and for the producer. The certification of producer
interview with an RA employee in June 2010.
13 Interview with RA employees in November 2009 and in June 2010.
14 Interview with blender in May 2010.
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groups by the standards of fairtrade (FLO) opens up the possi-
bility of the teas with the Fairtrade logo to market and provide
additional funds for the development of these disadvantaged
regions (Cha Dô, 2011).

Put differently, the blender in this agencement is investing his
private financial resources and interests with the FLO premium to
provide public servicese such as agricultural extension to an estate
and its workers. In this case, the standards are used by the blender
to create an agencement that governs how agricultural practices
(organic) are taught to farm workers and the types of community
investments (FLO) that are made.

Finally, the ETP is focused on providing capacity building to its
members as it is in the process of transforming the nature of its
organization (ETP, 2009). The ETP developed its tea-specific stan-
dard from the Ethical Trade Initiative base standard. The way by
which producers and other value chain actors interact is slightly
different from the other standards as the ETP is a member-based
organization where these members are the European blenders
rather than a variety of private and public sector stakeholders as is
seen in the organic, FLO, and RA networks. As such, the ‘monitoring’
(or certification audits) of the producing estates and factories are
paid by the members making participation by producers virtually
free (yet also obligatory and without any perceived benefit).15

When it transitioned from a monitoring organization to a capac-
ity building one in 2010, ETP modified its activities toward assisting
producers to become certified against RA, FLO and UTZ certifica-
tions (ETP, 2010). Here, the ETP standard works as a device to
construct an agencement with value chain actors and other SDOs
that will build the capacity of producers to comply with RA and FLO
standards. In both of these last two examples we again see distant
actors controlling local practices e but in these cases it is through
the knowledge that is being used to train farmers in practices
through the provision of services.

In all of these instances, we see how the standards schemes
function as agencements that bring value chain actors together in
additional activities that support compliance with the standards by
producers. However, these are not obligatory parts of the standards
compliance process and would often be missed during a certifica-
tion audit, which is often considered to be the way through which
standards govern (cf. Bernstein and Cashore, 2007). It seems that
the opportunities for collaboration in projects that go beyond
compliance are important for agencements to emerge as this is how
standards are made relevant in local contexts (cf. Ouma, 2010). We
see this reflected in the rhetoric within the ISEAL Alliance16 as
standards are increasingly referred to as ‘standards’ systems where
certification is considered as only one part of a broader system of
training and support services (ISEAL, 2013). This aspect of the
agencement clearly shows the governance effects of standards
where they are more than just rules that need to be followed. In
these instances we see how the ‘beyond compliance’ activities
encourage value chain actors to make their own investments in
local activities that further the objectives of the local communities
but also the social and environmental goals of the SDOs.
4.3. Mobilizing donor funds to green the industry

The final agencement relates to the history of Tanzanian tea
companies in gaining access to donor-funded development projects
15 This was a consistent comment made by all ETP monitored producers that I
interviewed in Tanzania.
16 The global membership association for sustainability standards.
that are not related to their certification status e yet allow them to
meet the requirements of certification, thus drawing the standards
into existing collectives. In this section I draw on the example of a
program that relates to the environmental requirements of the
ethical, FLO, and RA standards. Attention to the environmental
aspects of the business deals mostly with those projects revolving
around renewable energy, which are mentioned in the standards,
but are not considered to be ‘minimum requirements’ or ‘major
non-conformities’.

The push towards finding renewable sources of energy is related
to the requirements for energy in the processing phase of tea
production. On average, a tea processing factory produces between
198 and 205 kgs of MT from one cubic meter of fuel wood. The use
of fuel wood for tea processing has been a subject of fierce criticism
from environmentalists in the past. The process initially involved
harvesting natural forests hence causing significant environmental
damage. However, the tea industry in Tanzania responded to this
challenge by developing a self-sufficient renewable source of fuel
wood through forestry programs (Unilever, 2003). In addition to
fuel wood, most factories in Tanzania rely on electricity from the
National grid. However, an East African Tea Trade Association
(EATTA) survey in 2004 found that 11% of tea factories in Tanzania
were completely off-grid and depended entirely on diesel genera-
tors for their power (GEF, 2007: 7).

As a result of energy pressures, the use of renewable energies for
the processing of tea in East Africa is rising. The Greening the Tea
Industry in East Africa (GTIEA) project is a small hydro-power
initiative that was approved by the Global Environmental Facility
(GEF) Council for funding as a full-sized project in 2007. It is co-
implemented by the United Nations Environment Program
(UNEP) and the African Development Bank (AfDB) and executed by
East African Tea Trade Association (EATTA) to co-fund the devel-
opment of hydro-power sites by tea companies in tea growing areas
to decrease the tea factories' overdependence on the main grid. The
objective of the proposed small hydro-power (0.2 MW�5 MW)
project is to reduce electrical energy use in tea processing factories
in member countries while increasing power supply reliability and
reducing Greenhouse Gas emissions. The Suma hydro project is
being invested in by theWakulima Tea Company in Rungwe as part
of this larger tea industry project (GTIEA, 2009).

Separately, two small hydro-power projects exist in the South-
ern Highlands, both associated with Mufindi Tea Company (MTC).
The Roman Catholic Diocese of Njombe was also included in a
World Bank project to build a small hydro-power project at Indonja
Falls of the Ruhudji River. ‘The project proposes to supply power to
the Catholic mission at Kilocha,17 plus the villages of Ihanga, Itupila,
Kifanya, and Iboya. Excess power will be sold to Tanzania Electrical
Supply Company Ltd. (TANESCO)’ (World Bank, 2007: 54). A sepa-
rate Mwenga hydro rural electrification project is also underway in
Mufindi and is being implemented by MTC. This site is on the MTC
estate, and is located approximately 55 km from the MTC head-
quarters. ‘Power is now proposed to be supplied to MTC, Unilever,
villages along [the] transmission route, and supply of power to
TANESCO under the proposed standardized PPA and Tariffs’ (World
Bank, 2007: 54). The progress made at Mwenga is summarized in
the company's 2009 Annual Report:

The Standard Power Purchase Agreement with TANESCO has
been finalized and will be executed shortly (…) Positive steps
have been made to make connections to rural users at a heavily
17 The Catholic mission at Kilocha planted more than 150 ha of tea and are
currently selling their tea to MTC. At the time of writing they had begun the Fair-
trade certification process and had secured a commitment by MTC to build a pro-
cessing factory.
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subsidized rate via the Rural Energy Fund, and the distinct
possibility that Mwenga Hydro can sell Certified Emission Re-
ductions on the international market. (Lafferty, 2010)

In the Southern Highlands the push towards developing small
hydro projects is both an innovation for expanding rural electrifi-
cation in the communities surrounding the tea factories, as well as a
means for the businesses to conserve both expenses and fuel. The
original idea for these small hydro-power projects actually
emerged from what some of the old colonial companies did. Since
the tea companies were established in areas that were uninhabited
forests more than 100 years ago, out of necessity, the tea estates
became isolated self-sufficient communities. For example, the
Dindira Tea Factory in the Usambara area of Tanzania installed a
250 kW small hydro-power plant to power its tea factory. While in
Kenya in 2008, I toured the original Brooke Bond small hydro-
power plant built in Kericho in the 1930s. This is still operational
today and served as the model for the GTIEA project. The project
document presents the following evidence to support their pro-
posal: ‘Unilever with a total installed capacity of 2MW is reportedly
making savings of the order of Kshs 44 million (US$ 600,000) on
electricity costs per year’ (GEF, 2007: 10).

In the standards, there is no binding requirement for businesses
to invest in alternative sources of energy. Rather, the innovative use
of these technologies reflects the pragmatic approaches that many
of the companies in Tanzania have taken to resolving both eco-
nomic and environmental constraints to their businesses and as an
added bonus, they count towards compliance with some of the
more rigorous environmental indicators of the standards. In this
sense, the agencements are created through local private companies
and international donors and are extended to include standards in
order to receive credit for achieving ongoing objectives. Therefore,
it seems that SDOs are profiting from the pragmatism of tea com-
panies in Tanzania, who have a history of mobilizing international
donor funds to make improvements for environmental re-
quirements, which help them to meet both local and global
objectives.
18 Interview with district commissioner November 2009.
5. Conclusions: reassembling governance

The premise of this article was to understand how standards
govern at a distance in specific locales. I argue that standards are
used to do this not by being implemented as rules as much as by
facilitating the emergence of agencements, or governance ar-
rangements, that permit both distant and local actors to articulate
and govern local situations. By examining how the agencements are
constructed and the interactions that occur within them, I illus-
trated how governance is done by distant actors in specific locales.
Specifically, I presented an agencement constructed by producers,
tea companies, local government officials, and FLO that used FLO
premiums for the purpose of providing public community services.
I explained that in this agencement the flexibility incorporated into
the standard enabled more actors to participate in the provision of
local public services. In the value chain agencement I explored the
variety of ways that distant blenders collaborated with distant
SDOs in capacity building projects that contributed to producers'
ability tomeet FLO, OR and RA standards' environmental objectives.
Finally, I explained how the experience of local tea companies in
mobilizing international donor funds brought together an agence-
ment around environmental concerns that were not part of SDO-led
initiatives, but enabled the companies to comply with standards
nonetheless. All of these examples show that despite the stated
purpose of the agencement, distant actors are able to influence the
ability of producers to act ‘responsibly’ in their local contexts. This
assertion brings to light a few insights into the phenomenon of
‘governing by standards’.

First, these agencements include a number of actors who are not
often seen as participating in either ‘private regulation’ or in local
public action. As illustrated above, the nature of public-private
partnerships (PPP) in Tanzania is a combination of the historically
entrenched systems of colonialism and socialism, and the neolib-
eral approaches to development assistance. The legacy of these
policy regimes is a tea industry that is both required by law to
provide certain services to its employees and also expected by
those citizens living in the surrounding communities to provide
these services. McNeill and St. Clair (2011) argue that ‘multilateral
organizations are “response-able”, in the sense that they are
uniquely placed to act by virtue of the powers that we, the people of
the world, have given them: economic resources, expertise, and the
political legitimacy they enjoy by virtue of their mandates’ (p.1).
However, this ability to respond in the case of Tanzania is hindered
by a number of local resource constraints and political un-
certainties, which affect local companies, MNCs and the district
level governments alike. It is at this nexus where tea companies are
enrolling multiple voluntary standards and their networks to assist
in their provision of community services. These case studies further
show that in these PPPs the State is primarily represented by any
number of northern states, which play the role of a donor working
together with international and local private companies within a
development policy of PPPs, rather than representing dialog and
negotiation between the Tanzanian State and local and interna-
tional private companies. While a District Commissioner insisted
that this use of private funds to provide public goods is needed and
is not necessarily indicative of the failure of the Tanzanian State e

‘we need a diversity of strategies’18 she claimed e it is indicative of
the ability of private governmentality to influence public action.
Indeed, it is the opportunity to engage multiple standards in
agencements that provides these private and public sector actors
the flexibility to realize local public services. This also explains why
we see such a strong focus on the mobilization of funds as a core
feature of these agencements. In other words, the agencements
provide a local space for distant actors to use standards to govern
the types of community assistance provided, the capacity building
available and compliance with environmental indicators.

Second, these examples illustrate the pragmatics of governance.
While my cases do show that some uses of voluntary standards
enforce values (e.g., social, economic and environmental sustain-
ability) that are based on neoliberal notions of political economy
(Blowfield and Dolan, 2008), they are also more often being used
pragmatically by local and value chain actors to serve their own
interests. Therefore, it would not be correct to say that actors use
standards to purposefully create agencements, as one might do
when they refer to the emergence of private regulation as an
authoritative implementation of rules (cf. Abbott and Snidal, 2009).
Rather, it seems that agencements emerge when local actors draw
upon the adjacent possibilities to pursue multiple objectives (both
pre-existing and emergent) at the local level. As Gibbon and Ponte
(2008) highlight, there are contradictions that are inherent in
trying to achieve multiple objectives with one tool. What the
notion of agencement adds to their critique is that these contra-
dictions are accommodated pragmatically, and at times strategi-
cally, in the construction of collectives as local actors rarely rely
upon one tool alone to resolve their problems. What the examples
in this case show is that these local actions are not in line with the
standard prescriptions, but they are fostered and financed by them
in order to ensure the provision of public goods at a local level and
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comply with global standards. This illustrates how the ability of
standards to govern both values and practices are indeed co-
produced through interactions with existing institutions (Neilson
and Pritchard, 2009). Thus, we can return to the very notion of
governmentality and argue that by focusing on the construction of
the agencement, rather than on a single tool, we can see how actors
‘constitute, define, organize, and instrumentalize the strategies’
that they use in attempts to control distant activities.

Finally, this article also shows that governance at a distance is
tenuous and temporal. Local institutions and interests are stronger
than ‘rules’ written into standards and the differences that we see
in the practice of complying with standards is not as much about
locally appropriating standards (cf. Ouma, 2010), but more about
how governance at a distance is permitted because it is temporarily
aligned with the interests, resources and obligations of the local
actors. When these interests disalign, the ability to govern will no
longer be there. By being catalysts in the mobilization of funds and
services around a specific geographic and standards context,
distant actors are influencing how actors are able to act responsibly
in these local contexts. Thus, the ability of the standards to stim-
ulate the construction of agencements is how distant actors expand
their influence in controlling how standards are used to influence
local practices e which is not necessarily according to what is
written in the standard. This study opens the door for additional
research on questions of temporality and of space in transitions
towards sustainability. Where are the overlaps between agence-
ments and long lasting change towards more sustainable agricul-
tural practices? Studying the construction of agencements might
provide opportunities for studying the politics of ‘transitions in the
making’.
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