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Request for Comments on the Modernization
of the African Growth and Opportunity Act

AGOA Has Been a Major Success for the United States
and Is Consistent with U.S. Trade Policy

The African Coalition for Trade (ACT) is pleased to submit this statement for the record of the U.S.
Trade Representative’s investigation of Modernization of the African Growth and Opportunity Act
(AGOA), Docket No. USTR-2026-0166, 91 Fed. Reg. 23142 (April 29, 2026).

ACT is a nonprofit association of African private sector organizations and individual companies
trading with the United States under AGOA. ACT has served as the primary spokesperson for the African
private sector in the development, enactment, implementation and amendments to AGOA since its
inception. ACT’s members come from the private sectors in Kenya, Madagascar, Lesotho, Tanzania,
Mauritius, and Eswatini (formerly Swaziland). These countries supply the preponderance of U.S. apparel
imports under AGOA and are among the main beneficiaries of AGOA.

AGOA was signed into law in May 2000, offering almost all African products duty-free access to
the U.S. market as a means of leveraging the power of the private sector to encourage economic
development through “Trade Not Aid.” AGOA was renewed for 10 years in 2015 through September 30,
2025, when the program lapsed for four months. AGOA was renewed again on February 3, 2026, through
December 31, 2026, with retroactive effect to October 1, 2025. With only a little over seven months
remaining in AGOA’s current authorization, this is an appropriate time to assess what AGOA has
accomplished, with an eye specifically on whether AGOA is consistent with the “America First Trade
Policy.” Although AGOA is a trade preference program, it has in fact provided huge benefits to the United
States, as illustrated below.

Growing U.S. Exports to the AGOA Countries

During the 25 years AGOA has been in effect, it has had a very positive impact on U.S.-Africa trade
flows. Non-petroleum imports' by the United States from the AGOA countries have shown strong growth,

! In analyzing the impact of AGOA, it is useful to exclude petroleum imports because every barrel of oil imported from
Africa since 2000 would have been imported even if AGOA had never been enacted. In other words, AGOA has had very
little impact on petroleum trade other than to reduce the cost of African petroleum products to U.S. consumers by
eliminating duties that otherwise would have applied. Petroleum imports from the AGOA countries initially represented
the lion’s share of total imports from Africa — fully 68% of total imports in 2000. By 2025, however, petroleum imports
accounted for just 20% of total imports under AGOA. U.S. petroleum imports from all origins fell sharply since 2000, as
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up more than 271% from $6.7 billion in 2000 to $24.9 billion in 2025.2 Equally important, U.S. exports to
the AGOA countries have increased from $5.2 billion in 2000 to $19.0 billion in 2025, an increase of
265%. Failure to renew AGOA will cause serious economic injury to various countries in Africa,
handicapping their ability to buy U.S. products, thereby undermining the strong growth in U.S. exports to
the AGOA countries.

The U.S. trade in goods balance (all products including petroleum) with the AGOA countries as a group
has improved by 38% from a deficit of -$17.7 billion in 2000 to a deficit of -$11.0 billion in 2025.% Digging a
little deeper tells an even more positive story. In 2025, the United States had a bilateral trade surplus with more
than half of the individual AGOA countries.* Moreover, with the United States having a bilateral trade deficit
of -$10.1 billion in 2025, South Africa by itself accounts for the vast preponderance of the U.S. trade deficit
with the AGOA countries as a group.’

U.S. Jobs Created by AGOA

It is widely known that AGOA has created hundreds of thousands of direct jobs and millions of indirect
jobs in support sectors in Africa. Less well known is the fact that bilateral trade in goods and services with
Africa is likewise linked to hundreds of thousands of U.S. jobs. The U.S. Department of Commerce has
reported that 101,224 U.S. jobs were supported by goods exports from the United States to Africa in 2022
(the most recent year for which such statistics are available), and an additional 61,764 U.S. jobs were
linked to services exports to Africa in 2022.° It has also been estimated that U.S. imports from Africa
under AGOA have created approximately 300,000 U.S. jobs, mostly in the retail and transportation

the United States has intentionally become more energy self-sufficient and petroleum prices generally declined until very
recently.

2 USTR’s Federal Register notice asserts that U.S. imports from the AGOA countries have declined by 90% since 2011.
91 Fed. Reg. at 23143. This is a misleading statistic because virtually the entire amount of the decline is solely from lower
petroleum imports, a result the U.S. Government actively encouraged as it pursued “energy independence.” Non-
petroleum imports from the AGOA countries have actually increased by nearly $11 billion since 2011, from $13.9 billion
in 2011 to $24.9 billion in 2025, an increase of 79%.

3 All trade in goods statistics in these comments come from the U.S. International Trade Commission Dataweb.

4 The United States had bilateral trade surpluses in 2025 with the following 20 AGOA countries (in alphabetical order):
Angola, Benin, Cape Verde, Chad, Comoros, Djibouti, Eswatini, Gambia, Ghana, Guinea-Bissau, Kenya, Liberia,
Mauritania, Nigeria, Republic of Congo, Senegal, Sierra Leone, Sao Tome and Principe, and Togo.

3 Statistics on the U.S. services trade balance with the AGOA countries are not readily available to the public. However,
Census Bureau data shows that the United States enjoys substantial trade in services surpluses with virtually all countries
and all regions for which data is publicly available. See https://www.census.gov/foreign-trade/Press-
Release/current_press_release/index.html. It is very likely, therefore, that the United States also has a services trade
surplus with the AGOA countries. Including trade in services and excluding South Africa, therefore, probably puts U.S.-
Africa total trade balance in surplus.

® U.S. Department of Commerce, U.S. Jobs Supported by Exports by Destination, available online at:
https://www.trade.gov/data-visualization/jobs-supported-exports-destination.
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sectors.” Taken together, two-way trade with Africa in goods and services has created as many as 460,000
U.S. jobs. It is clear, therefore, that the United States has benefited from AGOA through increased job
creation. Failure to renew AGOA, however, would put these U.S. jobs at risk.

AGOA as an Alternative Origin for Sourcing

As U.S. companies seek alternatives to China as a source for manufacturing, AGOA’s duty preference
makes Africa an attractive and viable option. In June 2024, the Heritage Foundation published an Issue
Brief, entitled “The Right Future for the Africa Growth and Opportunity Act,” (June 10, 2024, hereinafter
cited as “The 2024 Heritage Foundation AGOA Report™). In relevant part, the Report notes:

“Since its inception, the program has fostered a stronger business environment for U.S. interests throughout
the African continent. Better working relationships between U.S. investors and customers and African
production normalizes Western business practices and expectations, introduces standards, laws, and
protections, and demonstrates the value of free and fair markets. The legislation provides U.S. commerce
predictability for future supply-chain planning which, should the U.S. hope to significantly diversify its
supply chains from China, needs a reliable and consistent alternative.”

(2024 Heritage Foundation AGOA Report at 2-3.) Failure to renew AGOA, however, would weaken these
new supply chains and send manufacturing and jobs from Africa back to China undermining U.S. strategic
and commercial interests.

Geo-Political Strategic Importance of AGOA

As Chinese investment and influence in Africa has grown, AGOA stands as the main on-the-ground tool
for preserving the United States’ presence and influence in Africa. The 2024 Heritage Foundation AGOA
Report emphasized this important element of AGOA’s contribution to U.S. interests in the region:

“AGOA’s importance expands beyond the commercial sphere. China’s position on the continent is reinforced
by an active trade and investment presence that outpaces U.S. commercial engagement. This relationship
underpins further Chinese-Africa cooperation on foreign policy and security objectives, creating an influence
capable of undermining U.S. interests throughout Africa and in the community of multilateral organizations,
such as the United Nations or World Bank. AGOA will not remedy these issues alone, but it presents a point of
engagement for securing bilateral relationships with a direct, positive impact on the African peoples.”

(2024 Heritage Foundation AGOA Report at 3.)

7 In a 2012 report, the Heritage Foundation developed a methodology for estimating the number of U.S. jobs created by
imports from China. Applying that methodology to imports from Africa under AGOA produces an estimate that
approximately 337,000 U.S. jobs in the transportation and retail sector have been created by imports under AGOA. The
Heritage Foundation report is available online at: http://www.heritage.org/trade/report/trade-freedom-how-imports-

support-us-jobs.
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Renewal of the Third-Country Fabric Provision Is Essential to AGOA’s Continued
Success

AGOA has succeeded in creating a new apparel industry in Africa, which has produced $1.5 billion
in annual trade, 300,000 direct jobs and over 1 million indirect jobs in Africa, plus hundreds of thousands
of jobs in the United States. The apparel program is undoubtedly AGOA’s greatest success. AGOA’s third-
country fabric rule of origin, which allows apparel manufacturers in lesser developed AGOA countries to
use yarn and fabric inputs from other countries, has been the key to the success of the AGOA apparel
program, accounting for up to 90% of apparel imported under AGOA. Any modification to the third-
country fabric provision risks seriously undermining AGOA’s most notable accomplishment.

U.S. apparel imports from Sub-Saharan Africa tripled in response to the enactment of AGOA in 2000,
but then collapsed from 2005 to 2010, following the expiration of the Multi-Fiber Arrangement (MFA), down -
52% from 462.268 million square meter equivalents (sme) in 2004 to just 222.354 million sme in 2010. With
the end of the MFA quotas in 2005, U.S. apparel buyers shifted orders from Africa to Asia. Apparel imports
from China, Vietnam, Bangladesh and Cambodia skyrocketed after 2005. It took five years until 2010 for
AGOA apparel imports to bottom out and begin to recover from the damage caused by the end of the MFA.
Foreign investment in upstream textile production in Africa dried up with the end of the MFA, leaving further
development of the infant textile industry largely dependent upon local investment.

Prior to 2015, AGOA had been authorized for only short time periods, usually between five-seven years.
But yarn and fabric mills are capital intensive, usually requiring investments of $150-$300 million, which
require long-term amortization of at least 10 years. The pattern of short-term renewals prior to 2015
discouraged investment in yarn and fabric production capacity, handicapping the ability of Africa to supply the
yarn and fabric needed for garment production and reinforcing the reliance on third-country inputs.

In 2015, Congress renewed AGOA, including the third-country fabric provision, for ten years. In
response, significant investments have been made in building the upstream capacity of Africa to produce
cotton yarn and fabric required by its apparel manufacturers. Major additional cotton spinning projects are
in the planning stages depending upon when AGOA is renewed and whether the renewal is for at least 10
years.

But the situation is very different regarding man-made fiber (MMF) yarn and fabric. Virtually all of
the yarn/fabric produced in Africa is made from cotton. There is essentially zero MMF yarn/fabric
produced in Africa. Yet MMF apparel is the fastest growing category under AGOA, representing 70% of
total apparel imports under AGOA in 2025. The growth in MMF apparel imports is due to both shifting
consumer preferences and the significantly higher U.S. tariffs on MMF apparel, which average twice the
level of duties on cotton garments. But production of MMF yarn requires significantly greater investment
and higher technology than cotton yarn spinning. The simple truth is that the AGOA apparel industry will
remain dependent upon imported MMF yarn for the foreseeable future.

We know from the failed “abundant supply” experiment® that micro-management of fabric sourcing
seriously undercuts the ability of African apparel producers to obtain orders from U.S. buyers. The (widely

8 In an effort to encourage investment in yarn and fabric production in Africa, in 2007 Congress amended AGOA to
mandate that any yarn or fabric that was readily available in Africa had to be used for the resulting garment to be eligible
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unknown) truth is that for the most part, African apparel manufacturers do not choose what fabric they will use
in making garments. Rather, the U.S. buyers usually dictate the fabric to be used in any specific order. This is
because they are producing what are supposed to be identical garments in various countries around the
world. If different fabrics are used in one country or another, the garments will not be identical. Accordingly,
if a U.S. buyer specifies a particular fabric, but an African apparel producer cannot use that fabric under AGOA
because it is not manufactured in Africa, the African producer will lose the order. The beauty of the third-
country fabric provision is that it gives the AGOA apparel producers complete flexibility to be able to meet U.S.
buyers’ fabric specifications.

Overall, China remains the largest source of yarns and fabrics used by AGOA apparel producers, but its
share of the market has declined significantly. Moreover, reliance on Chinese fabric varies widely by country
and by sector. For example, Mauritius uses very little Chinese yarn or fabric, but Kenya and Tanzania by
contrast rely heavily on Chinese fabric. It also varies widely by type of fabric. Thus, India and Pakistan are
competitive sources of cotton yarn and fabric, but China remains by far the largest source (in some cases the
only source) of MMF yarns and fabric, especially sophisticated blends (some of which are produced nowhere
else). Tanzania has been the most recent AGOA success story in developing an AGOA apparel industry.
Fully 70% of Tanzania’s apparel exports are made with MMF, and most of that MMF fabric comes from
China. Therefore, restricting the use of Chinese MMF yarns/fabric would destroy the Tanzanian apparel
industry, and would seriously undermine apparel manufacturers in many other AGOA countries.’

It is essential to the continued success of AGOA, therefore, that the extension of AGOA beyond 2026
must include renewal of the third-country fabric rule of origin for the full term of the extension.

The AGOA Graduation Provision Needs To Be Updated To Avoid Undermining AGOA

AGOA incorporates the graduation provision from the Generalized System of Preferences (GSP), which
provides that beneficiaries’ eligibility shall be terminated if they exceed the World Bank high income threshold.
19 U.S.C. 2462. Congress originally contemplated that, as AGOA beneficiaries became economically more
developed, they would negotiate free trade agreements (FTAs) with the United States to take the place of the
unilateral preferences extended by AGOA. See 19 U.S.C. 3702(4), 3723. From this perspective, graduation
was intended to be a step forward to a more mature, mutually beneficial trade relationship. But the United
States is not currently negotiating FTAs, so graduation has become a penalty, not a reward.

for duty-free status. U.S. buyers rejected this attempt to micro-manage their sourcing decisions and cut back their orders
from Africa. Congress had to repeal the abundant supply provision in 2009 and reinstate the unrestricted third-country
fabric rule of origin.

9 There is no MMF production in Xinjiang, China, so the legitimate concerns about forced labor in the Chinese cotton
supply chain do not apply to MMF yarns/fabrics from China. Moreover, although China is a major cotton producer, it is
also the largest importer of cotton from both Africa and the United States. Chinese producers of cotton yarn/fabric
intended for the U.S. market (including via AGOA) have largely stopped using cotton grown in China in order to avoid
violating the Uyghur Forced Labor Prevention Act (UFLPA). Instead, they are using mostly U.S. and African cotton in
producing yarn/fabric destined for use in apparel made in Africa for the U.S. market. Restricting the use of cotton
yarns/fabric spun/woven in China would, therefore, have the unintended effect of harming both U.S. and Aftrican cotton
growers, processors and exporters.
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In the 25-year history of AGOA, only two countries have graduated: Equatorial Guinea and Seychelles.
Both were AGOA outliers, taking little advantage of AGOA and not significantly involved in regional
integration.!® The next country in line to graduate would be Mauritius.!! Economic projections indicate
Mauritius may exceed the income cutoff in the next few years. In contrast to Equatorial Guinea and Seychelles,
Mauritius is heavily dependent upon AGOA and is a hub for regional integration in the subregion. Mauritius’
AGOA exports include: apparel, seafood, jewelry, eyeglasses, and medical equipment. Despite its small size,
Mauritius regularly ranks among the major exporters of non-extractive products under AGOA. At least 40,000
people are directly employed in producing AGOA products in Mauritius, with several times that number work
in support sectors. With a total population of just 1.2 million, this represents a significant proporation of the
working population.

Yarn spinning operations in Mauritius source raw cotton primarily from Africa and the United States.
The yarns and fabrics produced in Mauritius are in turn sold to neighboring countries in the region, especially
Madagascar, where they are used to manufacture apparel for export to the United States under AGOA. A
strategic alliance has evolved between Mauritius and Madagascar in the textile and apparel sector. In addition
to supplying yarn and fabric, Mauritian apparel companies have invested in factories in Madagascar. Design,
marketing and administrative operations for these companies remain headquartered in Mauritius, while the
manufacturing of apparel takes place in Madagascar. Today, the majority of apparel produced in Madagascar
comes from factories with ties to Mauritius. Madagascar ranks as the second largest supplier of apparel to the
United States under AGOA. This accomplishment was due in large part to the strategic alliance between
Mauritius and Madagascar.

Thus, if Mauritius were graduated from AGOA, not only would workers in Mauritius suffer, but
Madagascar would also feel serious repercussions. Indeed, economic integration in the subregion would be
disrupted, as evolving supply chains were stressed if not severed. This is completely contrary to the policy
goals of AGOA, as well as the goal of the African Continental Free Trade Agreement, which has been endorsed
by the United States.

A variety of options are available to prevent graduation from having the unintended consequence of
undermining regional integration:

1. Eliminate the Graduation Mechanism: The graduation provision was included in the GSP in 1974 to
prevent the Asian Newly Industrialized Countries (Taiwan, South Korea, Hong Kong and Singapore)
from capturing a disproportionate share of the duty-free benefits at the expense of less developed
countries. There is no risk of any AGOA country similarly prejudicing its neighbors’ trade
opportunities. Accordingly, there really is no need for the graduation mechanism in AGOA.

2. FTAs: Consistent with Congress’s original intent, the AGOA graduation provision could be amended to
provide that no beneficiary shall be graduated unless it has had a reasonable opportunity to negotiate an
FTA with the United States.

1% Equatorial Guinea was graduated from AGOA eligibility after its GNI hit $12,330 in 2008. Since then, its GNI has
plummeted to just $5,240 in 2022 due mainly to its almost exclusive dependence on oil exports, the price of which had
fallen significantly. Illustrating the unimportance of AGOA to Equatorial Guinea, it has never sought to have its eligibility
reinstated despite the fact that its current GNI is less half the level that led to its graduation.

" After Mauritius, Botswana and Namibia would be potential candidates for graduation. South Africa is further down the
list and would be unlikely to graduate in the near future.
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3. Presidential Discretion: The GSP graduation mechanism is mandatory: if a beneficiary exceeds the
income cutoff, it must be graduated. But as noted above, graduating Mauritius would risk undermining
regional integration. This can be avoided by changing the graduation provision in AGOA to a
discretionary one. For instance, the President could be given the discretion to waive graduation if he
determined graduating a particular beneficiary would undermine regional integration.

4. Five Year Standard: The draft AGOA renewal bill prepared by Senator Coons last year provides that no
AGOA beneficiary will be graduated unless its income exceeds the income cutoff for five consecutive
years. This is intended to avoid the “yo-yo” effect of a country exceeding the cutoff in one year, only to
see its GNI fall in the next year due to the initiation of the graduation process. Falling below the cutoff
would make the country eligible for reinstatement, but permanent harm would already have been done,
as investors would have been scared off by the risk of graduation. Requiring the income cutoff to have
been exceeded for five consecutive years would ensure that only those countries that are truly developed
would be graduated.

5. Provide a Derogation for Mauritius, Botswana, and Namibia: The AGOA third-country fabric provision
permits lesser developed AGOA beneficiaries to use yarn and fabric from outside the region. AGOA
provides a special derogation, extending the third-country fabric provision to Mauritius, Botswana and
Namibia even though these are not lesser developed countries. 19 U.S.C. 3721(c)(3). The policy
justification for this derogation was based on the fact that in the case of each country there were special
circumstances that made GNI not a good indicator of the true level of economic development.!? These
same special circumstances argue that graduation should not be based on GNI in the case of these
countries. By analogy to the third-country fabric derogation, the graduation mechanism could be revised
to provide that Mauritius, Botswana and Namibia would not be graduated during the term of the next
extension of AGOA.

ARTs Complement, But Do Not Replace, AGOA

Finally, a few words need to be said about the relationship between Agreements on Reciprocal
Trade (ARTs) and AGOA. Although none has yet been concluded, it is understood that several AGOA
beneficiaries have initiated ART negotiations with the United States. ARTs are undoubtedly positive in
that they clarify, reduce and even in a few instances eliminate the reciprocal tariffs imposed by the United
States on its trading partners. The reciprocal tariffs are currently set at 10%, but they may be increased in
the future as governing legal authorization permits. But the Most Favored Nation (MFN) tariffs on apparel
products range between 16% for cotton apparel to 32% for MMF garments. Accordingly, renewal of
AGOA’s waiver of the MFN tariffs would be much more important to the competitiveness of African
manufacturers than reduction or even elimination of the 10% reciprocal tariffs pursuant to an ART.

12 For Botswana and Namibia, the special circumstance was diamonds and precious metals that inflate GNI but do not
create a proportionate number of jobs. For Mauritius, the special factors are the tourism industry and the offshore
financial sector, both of which attract significant amounts of money but create few jobs. To illustrate the impact of the
tourism sector in Mauritius, when the Covid-19 Pandemic caused a complete lockdown in the tourism sector in 2020, the
Mauritius GNI fell by almost -20%.
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Because the ARTs are executive agreements without Congressional approval, they cannot remove or
reduce or reduce the MFN tariffs, which only Congress can do, as it did in enacting AGOA. Accordingly,
while AGOA countries should certainly seek to negotiate ARTs, such agreements should be linked to and
built upon the foundation of a long-term renewal of AGOA.

Conclusion

Although it is a trade preference program, AGOA has succeeded in creating benefits for both the
United States and Africa, with strong and growing bilateral trade, improving trade balances, hundreds of
thousands of jobs in both the United States and Africa, and a viable alternative to China as a source for
products not made in the United States. Looking beyond the commercial sphere, AGOA stands as the main
U.S. geo-political engagement with Africa. As such, AGOA is fully consistent with the “America First
trade policy,” and is indeed the prototype of the “Trade Not Aid” agenda.

It is of critical importance, therefore, that AGOA should be renewed well before its scheduled
expiration on December 31, 2026. The Heritage Foundation reached the same conclusion in its Project
2025 Report:

“The Africa Growth and Opportunity Act (AGOA) provides Africa duty-free access to U.S. markets. The
next Administration should extend AGOA beyond its 2025 term but within a strategic framework that
rewards good governance and pro-free market economic policies.”

(Project 2025 Report at 276.)
The members of ACT in the African private sector appreciate the opportunity to share their views on
the benefits AGOA has provided to both the United States and Africa. We would be happy to respond to

questions.

Respectfully submitted,

TS

Paul Ryberg
President



