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Executive Summary

The Economic Community of West African States (ECOWAS), now in its 41st year,
has a formidable record, both in its efforts to enhance regional economic integration,
its initial mandate, and to promote peace in a particularly turbulent region. Still, the
organisation has demonstrated shortcomings requiring significant institutional
change. Reform is essential to give the organisation new impetus, and is ever more
urgent as insecurity worsens throughout the Sahel and Lake Chad regions — crisis
zones extending beyond ECOWAS’s geographic area and where it has limited impact
and influence.

Comprising fifteen states of great political, linguistic and economic diversity and
spanning a vast geographic area from the Atlantic coast to the Sahara desert, ECO-
WAS has been the most sought-after African regional economic body in the field of
peace and security in the past 25 years. The organisation, itself composed of fragile
states, has been forced to put out fires within its own member states.

The ECOWAS region has experienced over forty coups since the independence era
and seen some of its leaders trying to keep their grip on power at any cost, or estab-
lish political dynasties. The body has also been confronted with more complex crises
in the form of identity-based armed rebellion, as in Céte d’Ivoire, or jihadist threats,
most recently in Mali. Since the 1990s, through the authority of its Heads of State
and Government, ECOWAS has reacted to these crises systematically. It has yielded
incontestable political and diplomatic results, but its military record is more mixed.

ECOWAS’s interventions in Guinea-Bissau, Mali and Burkina Faso have high-
lighted the organisation’s strengths, but also its limits. It has neglected several of
its key objectives, including strengthening the political and security institutions of
member states, reassessing all dimensions of its Standby Force and enhancing region-
al cooperation on transnational security threats. Such threats pose a challenge to
established crisis prevention or resolution mechanisms, and cannot be overcome by
traditional mediation tactics and the deployment of military missions.

The organisation has developed a number of strategy documents and action plans
in recent years to correct its shortcomings, but must implement them fully to address
myriad threats. These include the trafficking of drugs, weapons and humans; the
proliferation of groups linked to transnational terrorist organisations; and the major
regional challenges of poverty, unemployment and significant population growth. In
addition, ECOWAS needs to undertake significant internal reorganisation, modern-
ise its human resources management and develop a results-based culture. The new
president of the ECOWAS Commission, Marcel Alain de Souza, should make it a pri-
ority as pledged in his inaugural speech on 8 April 2016. Nigeria, which through its
economic and demographic dominance wields unmatched influence in West Africa,
must also play a leading role in implementing these reforms.

This report, the third and final in a series analysing the regional dimension of in-
security in Africa and collective and individual state responses, presents ECOWAS’s
current institutional apparatus in the field of peace and security, and analyses its
responses and deficiencies through three case studies: Guinea-Bissau, Mali and Bur-
kina Faso. It is part of a broader reflection on the changing nature of conflict and
growing transnational threats, problems requiring novel solutions which regional
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bodies are well placed to find. This report considers what institutional reforms need
to be undertaken to improve ECOWAS'’s collective action in the face of formidable
challenges to peace and security in West Africa.
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Recommendations

To strengthen ECOWAS’s institutions in the field of peace and security
To ECOWAS’s Authority of Heads of State and Government:

1. Reaffirm the essential and irreversible nature of the implementation of the institu-
tional reform proposed in 2013 that aimed to strengthen the organisation’s capaci-
ty in the field of peace, security, stability and social and economic development.

2. Create a working group tasked with monitoring the implementation of this reform
process, including heads of state and government, or, alternatively, high-level
political figures, representative of the political, cultural and linguistic diversity of
ECOWAS.

To the president of Nigeria:

3. View the restoration of Nigerian diplomacy and its influence throughout Africa
as a priority for the federal government, and make the revitalisation of ECOWAS
a central pillar of this renewed diplomatic role.

4. Strengthen ECOWAS’s capacity by supplying additional financial resources to
peacekeeping or peace-enforcing missions.

To the president of the ECOWAS Commission:

5. Take immediate action to improve the efficiency of departments, by addressing
dysfunctions within human resources management, administration and finance,
and blockages or delays in the implementation of decisions which result from
the concentration of power within the commission presidency.

To improve ECOWAS's efficiency in attaining its
objectives for peace and security

To the ECOWAS Commission:

6. Accompany member states in the reform of their political practices to strengthen
their legitimacy and effectiveness, specifically in the areas of good governance and
in strengthening their judiciaries in line with ECOWAS protocols, specifically by
establishing ECOWAS permanent representation offices in every member state.

7. Strengthen the capacity of member states to face collectively transnational
threats by:

a) creating an ECOWAS centre for the fight against organised crime that would
integrate different action plans against transnational criminal activity, in-
cluding terrorism, drug, human and arms trafficking and maritime piracy;

b) strengthening communication between Abuja, the permanent representation
offices and member states;
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¢) encouraging them to develop greater knowledge of political and security
dynamics in neighbouring regions, specifically North and Central Africa, and
ensuring regional collaboration occurs at political, technical and operational
levels, and engages all actors, including the judicial system;

d) strengthening significantly ECOWAS’s expertise on other regional economic
communities in Africa and throughout the world, and inviting other regional
economic communities in Africa and the African Union (AU) to define a frame-
work of coordination and collaboration on issues of terrorism, trafficking, mar-
itime security, money laundering, infiltration and destabilisation of states by
criminal networks.

8. Implement the recommendations of ECOWAS’s self-assessment conducted in 2013
following the Mali crisis, specifically those concerning operationalising the media-
tion facilitation division and re-examining all dimensions of the ECOWAS Standby
Force (doctrine, operational procedures, logistical strategies and financing).

To West African civil society organisations:

9. Support publicly the recommendations contained in the institutional reform pro-
ject proposed in 2013, and implement an ad hoc structure for West African civil
society to independently monitor its implementation.

To AU member states and to the chairperson of the AU Commission:

10. Clarify the principles of subsidiarity, comparative advantage and responsibility
sharing to quell tensions between the AU and ECOWAS during major crises in
West Africa and its neighbours.

11. Continue to reflect on the doctrine, format and configuration of the African Stand-
by Force with a view to better adapting the model to current threats and the
future of peace and security on the continent, drawing lessons from challenges
encountered by ECOWAS.

To ECOWAS’s international partners:

12. Support ECOWAS’s institutional reform without interfering in the process, and
continue technical and financial assistance projects while ensuring they do not
reduce incentives for reform.

Dakar/Brussels, 14 April 2016
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Implementing Peace and Security
Architecture (III): West Africa

I. Introduction

The Economic Community of West African States (ECOWAS), the largest regional
community in Africa with fifteen member states and close to 345 million inhabitants,
has the most sophisticated peace and security architecture on the African continent.!
Formed in May 1975 on the initiative of the Nigerian and Togolese presidents, Yaku-
bu Gowon and Gnassingbé Eyadema respectively, ECOWAS had a difficult start.” Its
efforts to promote the integration of West African economies were soon hindered by
the economic crises of the 1980s, as well as rivalries between heads of state with
diverse political cultures and external alliances.?

For its first fifteen years, ECOWAS mainly kept out of security issues, which were
considered the sole preserve of member states. At the end of the Cold War, the East-
West rivalry that had shaped the interventions of the great powers in African countries
ended, giving way to a different international context. ECOWAS had to take respon-
sibility and deal with the conflicts threatening the existence of Liberia, and then
Sierra Leone.

Based on desk-based research and dozens of interviews in Dakar, Accra, Abidjan,
Bamako, Ouagadougou and Abuja between May 2014 and December 2015, this re-
port analyses the performance of ECOWAS in promoting peace and security in West
Africa at a time when the risks of instability come less from intra-state conflicts than
from transnational threats that call for regional solutions.* This is the third in a se-
ries of reports analysing the regional dimension of insecurity in Africa and collective
state responses.®

! The member states are: Benin, Burkina Faso, Cape Verde, Cote d’Ivoire, Gambia, Ghana, Guinea,
Guinea-Bissau, Liberia, Mali, Niger, Nigeria, Senegal, Sierra Leone and Togo. Mauritania withdrew
from ECOWAS in 2000.

2 ECOWAS was created by the Treaty of Lagos, signed on 28 May 1975. Nigeria contributed more
than a third of its initial budget. Olatunde Ojo, “Nigeria and the Formation of ECOWAS”, Interna-
tional Organization, vol. 34, no. 4 (1980), pp. 571-604.

3 Representing countries with a varied colonial heritage, ECOWAS was at first paralysed by recur-
ring political disputes between member states. Julius E. Okolo, “Securing West Africa: The ECO-
WAS Defence Pact”, The World Today, vol. 39, no. 5 (1983), pp. 177-184.

4For more on transnational threats, see for example Crisis Group Africa Report N°227, Central
Sahel: A Perfect Sandstorm, 25 June 2015.

5See Crisis Group Africa Reports N°181, Implementing Peace and Security Architecture (I): Cen-
tral Africa, 7 November 2011; N°191, Implementing Peace and Security Architecture (II): Southern
Africa, 15 October 2012; and N°228; South Sudan: Keeping Faith with the IGAD Peace Process,
27 July 2015.
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II. Pioneering Security Mechanisms

Unlike other regional communities, which have developed their security mecha-
nisms within the framework or under the influence of the African Union (AU) peace
and security architecture, ECOWAS’s efforts in this field predate AU initiatives. In
the 1990s, it developed its own conflict prevention and management framework,
inspired more than anything by the West African political context, its own security
experiences and the particular nature of instability in the region.

A. Toward a Collective Security Regime

1. ECOMOG, armed wing of ECOWAS

Although the ECOWAS founding treaty, signed in Lagos in 1975, ratified the princi-
ple of non-intervention in the internal affairs of member states, the conflict in Libe-
ria at the start of the 1990s put this principle under severe strain.® At the end of May
1990, meeting in Banjul, Gambia, ECOWAS heads of state formed a permanent me-
diation committee to facilitate finding a solution to the crisis in Liberia. A few months
later, in August 1990, this mechanism was complemented by the creation of the
ECOWAS Monitoring Group (ECOMOG), in effect the regional body’s armed wing.
However, ECOMOG’s intervention in Liberia was less a jointly planned operation
than a Nigerian military adventure. Nigeria initially tried to assist a regime in danger
before gaining support from other West African countries.

ECOMOG intervened on two other occasions in response to violent political cri-
ses: in Sierra Leone (1997-2000) and Guinea-Bissau (1998-1999).” Although the three
interventions succeeded in limiting the scale of humanitarian disasters, they had only
qualified success. ECOWAS paid dearly for its lack of experience in the security field
and it learned about peace enforcement and peacekeeping operations the hard way.
In all three cases, it was only several weeks after the deployment of ECOMOG troops
that the supreme institution of ECOWAS, the Authority of Heads of State and Gov-
ernment, officially approved military intervention.® Considering its lack of experience
in these matters, ECOWAS showed remarkable perseverance. ECOMOG remained
involved in Liberia for nearly a decade, until 1999, at the price of many lives and sig-
nificant amounts of money.°

5 Two protocols on non-aggression and mutual assistance on defence were adopted in 1978 and 1981.
7 Adekeye Adebajo, Building Peace in West Africa: Liberia, Sierra Leone and Guinea-Bissau (Lon-
don, 2002).

8 The absence of a common political vision within ECOWAS was illustrated by the hostility of some
member states to ECOMOG interventions. Burkina Faso and Céte d’Ivoire secretly supported the
insurrection led by Charles Taylor in Liberia and blocked the deployment of West African troops.
They went so far as to supply arms to the rebels well after the arrival of ECOMOG contingents, in
violation of the embargo ordained by ECOWAS. The other Francophone countries had reservations
about ECOMOG and suspected that Nigeria would use it to extend its influence. With the exception
of Guinea, they all initially refused to contribute troops. Cyril Obi, “Economic Community of West
African States on the Ground: Comparing Peacekeeping in Liberia, Sierra Leone, Guinea-Bissau”,
African Security, vol. 2, no. 2-3 (2009), pp. 119-135 and Herbert Howe, “Lessons of Liberia:
ECOMOG and Regional Peacekeeping”, International Security, vol. 21, no. 3 (1996-1997), p. 152.
9 According to estimations, ECOMOG lost between 500 and 1,000 soldiers, mainly Nigerians. Ade-
keye Adebajo, Liberia’s Civil War. Nigeria, ECOMOG, and Regional Security in West Africa (2002);
Obi, op. cit.
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While often criticised, ECOWAS’s performance in this period was not entirely
negative. Its tenacity undeniably helped to stabilise the Mano River basin.'® It was
attempting to impose peace while a civil war was going on, rather than conducting a
classic peacekeeping operation following a peace agreement. Meanwhile, the great
powers abstained from involvement and the UN deployed missions only after the most
violent episodes were over, as few countries were willing to risk heavy casualties.

2. Institutionalisation of the “Mechanism”

Learning lessons from the Liberian adventure, ECOWAS adopted a new treaty in
1993 that was much more ambitious than its 1975 founding treaty. It gave the organ-
isation the legal authority to intervene in the internal affairs of member states. The
Mechanism for Conflict Prevention, Management, Resolution, Peacekeeping and
Security (the “Mechanism”), adopted in 1999, institutionalised the progress on secu-
rity made in the 1990s.

The Mechanism, which contains 58 articles, is virtually ECOWAS’s constitution
on security matters. Its adoption explicitly recognised for the first time that econom-
ic development and regional integration can only be achieved when conditions of se-
curity, peace and political stability prevail in member states. It was the first attempt
by a regional African organisation to formalise collective conflict prevention and
management practices. It set out fourteen objectives, which included implementing
the protocols on non-aggression and mutual assistance in defence that were signed
in the 1980s.

The Mechanism went much further than dealing with “traditional” external
threats. Aware that instability in West Africa was often the result of “bad govern-
ance” and violent competition for political power at the national level, ECOWAS also
gave itself the means to act in the event of intra-state threats, in particular internal
conflicts. It also recognised the transnational nature of many security problemsin a
region characterised by great human mobility and porous borders. Another of its
objectives was to tackle “cross-border crime, international terrorism and [the] pro-
liferation of small arms”."

By adopting the Mechanism, ECOWAS confirmed its abandonment of the princi-
ple of non-interference, which had been the subject of much debate at the time of its
intervention in Liberia. Article 25 of the Mechanism gave the organisation a broad
mandate to intervene not only “in cases of aggression or conflict”, but also “in the
event of serious and massive violation of human rights and the rule of law” and “in
the event of an overthrow or attempted overthrow of a democratically elected govern-
ment”.”* In a region often racked by coups (Senegal and Cape Verde are the only two
of fifteen member states never to have suffered a change of power by force), ECOWAS
took a clear and firm position in favour of democratic elections (see Section I1.B.3).

10 The situation calmed down in Liberia, despite a resurgence of violence at the start of the 2000s,
which provoked intervention by another ECOWAS mission (ECOMIL). That was replaced by the
UN Mission in Liberia (UNMIL) in 2003. A disarmament, demobilisation and reintegration (DDR)
program was put in place with UN support. Elections followed in 2005. In Sierra Leone, the main
armed factions were also disarmed at the start of the 2000s under the supervision of the UN Mis-
sion in Sierra Leone (UNAMSIL).

1 Article 3 of the 1999 Mechanism.

12 Article 25 of the Mechanism.
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3.  The role of the Mediation and Security Council

Having learned the lessons of the 1990s, ECOWAS created a collective security sys-
tem that was unprecedented in Africa and evidenced in its institutional architecture
and the workings of the Mechanism’s main decision-making organs. Although the
highest authority, the Authority of Heads of State and Government, is an inter-govern-
mental body, it delegates decision-making powers to a supranational body, the
Mediation and Security Council (MSC).'* The MSC comprises nine member states,
seven of which are elected by the Authority for a two-year renewable term.'* No mem-
ber state has a permanent seat, which gives small and large states equal status.

The MSC has broad powers, including the ability to authorise deployment of
political and military missions. The Authority operates on the principle of consen-
sus, but MSC decisions require a two-thirds majority, which gives ECOWAS security
decisions a supranational character: six member states have the power to involve the
entire organisation in peace and security issues.'> The MSC has “supporting organs”
directly attached to ECOWAS, which help it make decisions and implement direc-
tives. The ECOWAS Commission, which succeeded the Executive Secretariat in Jan-
uary 2007, provides administrative, operational and logistical support. In particular,
its president is responsible for recommending to the MSC the main appointments
and dispatching research and mediation missions.

The Defence and Security Commission, which gathers the army chiefs of staff and
heads of security services, meets at least once every quarter to advise the MSC on mili-
tary questions. Another institution is the Council of Elders, which comprises eminent
West Africans. The MSC and the chairman of the Commission can ask it to undertake
mediation, conciliation or arbitration missions.*®

B.  The Conflict Prevention and Management Framework

The 1999 Mechanism gave ECOWAS a flexible framework for dealing with peace and
security issues in West Africa by providing a range of procedures for it to follow in
each phase of a conflict.”” An observation and early warning system aims to prevent
conflicts, while mediation and reconciliation initiatives aim to facilitate their resolu-
tion. ECOWAS can also conduct peacekeeping operations by deploying the Standby
Force, which replaced ECOMOG at the start of the 2000s and forms part of the AU
Standby Forces. Finally, the Mechanism allows ECOWAS to implement an “end to
hostilities” and peacebuilding strategy.

13 Article 10(1): “The Mediation and Security Council shall take decisions on issues of peace and se-
curity in the sub-region on behalf of the Authority. It shall also implement all the provisions of this
protocol”.

!4 The other two members are the current chairman and the immediate past chairman of the Author-
ity (Article 8).

!5 The MSC meets as follows: heads of state at least twice a year, foreign affairs, defence, interior
and security ministers quarterly and accredited ambassadors to ECOWAS monthly.

16 The Council of Elders has been practically dormant in recent years. Crisis Group interviews, Abu-
ja, December 2014.

17 Article 277 provides for different courses of action: recourse to the Council of Elders, the dispatch
of fact-finding, political and mediation missions and intervention by ECOMOG.
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1.  Conflict prevention: the early warning system

The Mechanism provides for the creation of a “sub-regional peace and security ob-
servation system”, the Early Warning and Response Network (Ecowarn). This sys-
tem warns the organisation of threats to stability. It relies on an Observation and
Monitoring Centre, which is located at ECOWAS headquarters in Abuja and has four
local offices in Banjul, Cotonou, Monrovia and Ouagadougou, each responsible for
monitoring a group of countries.'®

This monitoring and early warning system is relatively accomplished. Ecowarn
has formed links with West African civil society organisations, in particular the West
Africa Network for Peacebuilding (WANEP), which groups more than 500 local
peacebuilding organisations. Since it signed a Memorandum of Understanding with
ECOWAS in 2002, WANEP has directly participated in information gathering and
analysis for implementation of Ecowarn. Ecowarn benefits from the involvement of
civil society monitors, who are generally very active, in a partnership which is unique
among African early warning systems.

Although the involvement of government monitors and the quality of information
gathered is uneven, the early warning system has helped spread a culture of trans-
parency on political and security issues in West Africa. Some countries, such as Benin,
Cote d’'Ivoire and Ghana actively cooperate with Ecowarn. Others are reluctant to
share information on what they consider to be “sensitive” subjects.*

Developing rapid responses to prevent the emergence of conflicts identified by
the early warning system remains a challenge. ECOWAS has responded to Ecowarn
warnings on several occasions: during the crises in Guinea and Guinea-Bissau and
by deciding not to participate in the monitoring and subsequent validation of the
2011 elections in Gambia.?® However, due to the political considerations of member
states, which are always sovereign, translating warning messages into an effective
response can be difficult.*

In response to these limitations, reform is underway and, in 2016, will result in the
creation of response mechanisms at the member state level involving government

8 The Banjul office covers zone one: Cape Verde, Gambia, Guinea-Bissau, Mauritania and Senegal.
The Ouagadougou office covers zone two: Burkina Faso, Cote d’Ivoire, Mali and Niger. The Monro-
via office covers zone three: Ghana, Guinea, Liberia and Sierra Leone. The Cotonou office covers
zone four: Benin, Nigeria and Togo (Article 24). Three monitors in each country (two state repre-
sentatives and one civil society representative) gather quantitative and qualitative information on
the political and economic context and security threats. They regularly produce general reports and,
if needed, incident and analytical reports. This information is communicated to the Observation
Centre in Abuja through the zone offices, then redistributed to the relevant actors within the ECO-
WAS Commission to facilitate a rapid response. Ecowarn also produces a daily review of the main
political and security events in member countries, which is widely distributed throughout the re-
gion. Crisis Group interviews, experts on the ECOWAS early warning system, Accra, May 2014,
Abuja, December 2014.

19 bid.

29 Tbid. On the basis of Ecowarn reports of the intimidation of the media and voters, the ECOWAS
Commission decided not to send election observers to cover the 24 November 2011 presidential
election, which saw the re-election of President Yahya Jammeh. “ECOWAS statement on the presi-
dential election of 24 November 2011 in Gambia”, n°234/2011, 22 October 2011.

21 On several occasions in 2011 and 2012, Ecowarn signalled the arrival on Malian territory of
armed Tuareg militants from Libya, but these warnings did not result in appropriate action by the
Malian government. Crisis Group interviews, experts familiar with the ECOWAS early warning sys-
tem, Accra, May 2014, Abuja, December 2014.
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authorities, civil society representatives and other national institutions.* Funded
by the U.S. Aid Agency (USAID), the new early warning arrangements will be inte-
grated into the operations of the permanent ECOWAS offices in member states.
They will involve representatives of governments and other national institutions
to try to use warning signals more systematically to muster the necessary national
capacity and willingness to respond.> Whether this supplementary institutional
arrangement is effective in promoting regional peace will depend on the care given
to its implementation.

2.  Mediation

The president of the ECOWAS Commission is authorised to dispatch fact-finding,
mediation, facilitation, negotiation and reconciliation missions. He generally appoints
special envoys to countries in crisis or those likely to suffer a crisis. Special envoys
advise ECOWAS bodies on the options available to reduce tension and communicate
the organisation’s decisions to the actors in crisis or conflict. To play this role ECO-
WAS has traditionally called on former heads of state from the region, to whom cur-
rent heads of state are more likely to listen. It also sends current heads of state.**

To prevent and resolve conflicts ECOWAS has most frequently resorted to media-
tion and reconciliation initiatives. Paradoxically, the Mechanism and the organisa-
tion’s other regulatory instruments do not provide much detail on these tools. The
Authority of Heads of State and Government and the MSC have considerable room
for manoeuvre when appointing mediators and instructing them how to conduct
their missions. The Department of Political Affairs, Peace and Security (PAPS) has
a division dedicated to supporting mediation missions, like the UN and the AU, but
this was only created in 2015.%

3.  Peacekeeping: from ECOMOG to the ECOWAS Standby Force

The drafters of the Mechanism learned from ECOWAS’s improvised military deploy-
ments in Liberia and Sierra Leone and turned ECOMOG, a product of circumstances,
into a permanent force. Member states made military, police and civilian units avail-
able to ECOMOG. Units were stationed in their country of origin, ready to be deployed
on missions authorised by the Mechanism’s executive organs.

Since the launch of the AU peace and security architecture in the 2000s, ECOMOG,
renamed the ECOWAS Standby Force in June 2014, forms one of the five regional
brigades that make up the African Standby Force (ASF). Since 2010, the objective has
been to form a 6,500-strong multinational brigade, available for deployment accord-

22 Crisis Group interview, ECOWAS official, Abuja, December 2014.

23 Documents on the reform of the ECOWAS early warning system, consulted by Crisis Group.
24 Former Nigerian Presidents Abdulsalami Abubakar and Ibrahim Babangida served as mediators
in Liberia (2003) and Niger (2009), and Guinea (2007) respectively. After leaving office, former
Nigerian President Olusegun Obasanjo (1999-2007) was ECOWAS envoy on the eve of the elections
in Senegal (2012) and, briefly, during the post-election crisis in Céte d’Ivoire (2011). As for sitting
presidents, ECOWAS most often chose Burkina Faso President Blaise Compaoré (1987-2014) as
mediator. He acted as mediator or facilitator in the crises in Togo, Guinea, Cote d’Ivoire and Mali
between 2005 and 2014.

25 ECOWAS decided to create the division in 2008 but only finished recruiting staff in March 2015.
Crisis Group interviews and email correspondence, ECOWAS officials, Abuja and Dakar, December
2014, April and August 2015.
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ing to six scenarios in the region or in other parts of the continent in case of a large-
scale intervention.

In an attempt to resolve the problems associated with coordinating troops, from
which ECOMOG particularly suffered in Liberia and Sierra Leone, the Mechanism
gave the ECOWAS Commission responsibility for organising joint training programs
and regular joint military exercises. The political component of each peace mission is
led by a special representative and the military component by a force commander.2¢
The MSC makes both appointments, on the recommendation of the Commission.
Commanders of national contingents report to the force commander, who is account-
able to the ECOWAS Commission.?” The same goes for the civilian units, which are
under the leadership of the special representative.

ECOWAS is the African regional organisation that has made the most progress, at
least formally, toward an effective Standby Force. Although its civilian and police com-
ponents are still largely underdeveloped, it has more or less achieved the military
goals set in the roadmap adopted in 2005. In December 2009, the army chiefs of
staff of member states approved the structure and composition of the Standby Force
brigade. The brigade includes a rapid reaction force capable of intervening within 30
days and other units able to deploy within three months. The permanent army staff
in Abuja has three battalions under its command and controls two logistics depots.>®
Several training exercises have been conducted to evaluate its capacity to lead a peace-
keeping operation, including a major exercise involving all modules in Bamako in
2008.* However, there is a significant gap between the official discourse on the
Standby Force’s readiness and the reality of a model that has yet to be tested in the
field (see Section IV).

C.  Beyond the Mechanism: Human Security and
Convergence toward Democratic Values

By actively promoting democracy and combating a wide range of security threats,
in addition to dealing with problems stemming from armed conflicts, ECOWAS has
gradually adopted a new security culture that is very different from the approach
based on promoting the stability of states that prevailed until the 1990s. The organi-
sation now focuses on human security and aims to ensure the welfare of individuals
and protect them against all forms of violence.

1.  Tackling transnational security problems

The Mechanism signalled an extension of ECOWAS’s security engagement beyond
armed conflicts in response to the emergence of new regional threats. It recognised
the transnational nature of many security problems and took measures against cross-

26 Article 32 of the 1999 Protocol.

27 Article 34 of the 1999 Protocol.

28 Senegal commands the west battalion, Nigeria commands the east battalion and Mali commands
the logistics battalion.

29 ECOWAS organised several other joint exercises in Senegal (2006, 2007), Burkina Faso (2009),
Benin (2010) and Ghana (2011). The Standby Force is supposed to have two depots available to
support operations: a humanitarian depot in Bamako and a logistics depot in Freetown. In fact,
these depots are not yet operational. Even the army general staff in Abuja remains dependent on
specific external aid packages for the basic equipment necessary to prepare a deployment on foreign
territory. Crisis Group interview, ECOWAS official, Abuja, September 2015.
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border crime, corruption, money laundering and the proliferation and illegal circula-
tion of small arms.3° Although the Mechanism did not go beyond declarations of
intent, ECOWAS produced protocols and other documents to specify and organise
its involvement in these fields.

Ever since the Mano River Basin conflicts, the organisation has innovated in the
fight against small arms. In 1999, at the initiative of Mali, which has dealt with arms
trafficking in the north for several decades, ECOWAS adopted a moratorium on the
import, export and manufacture of small arms in West Africa. An even more restric-
tive convention on small arms and light weapons followed in 2006. These two doc-
uments prohibited the transfer of small arms and introduced a system of exemptions
managed by the ECOWAS Commission. States wanting to import arms must submit
a request with their reasons for doing so to the Commission, which then consults
member states for approval. This, therefore, gives each state the right to scrutinise
the arms imports of its neighbours.3!

ECOWAS created another regional security instrument in 2000, the Inter-Govern-
mental Action Group against Money Laundering in West Africa (GIABA). This agen-
cy, based in Dakar, has become an essential partner for national units responsible
for combatting money laundering, and since 2006, the funding of terrorism.

Faced with the rise of al-Qaeda in the Islamic Maghreb (AQIM) and other extremist
movements in the Sahel and northern Nigeria, ECOWAS adopted an anti-terrorist
strategy for the first time in February 2013. Largely inspired by the UN anti-terrorist
strategy, it comprises three components — prevention, prosecution and reconstruc-
tion — and provides for the creation of an anti-terrorist coordination unit, an ECO-
WAS arrest warrant and a blacklist of terrorist and criminal networks. The will to
institutionalise ECOWAS’s response to terrorist threats is welcome but the real chal-
lenge is to speedily implement the measures in the strategy.

Following a conference in Praia, Cape Verde, in October 2008, ECOWAS adopted
aregional action plan against drugs trafficking and transnational crime.3* In response
to an increase in piracy and other crimes off the West African coast which raised fears
that the situation could become similar to that of the Somali coast, ECOWAS formu-
lated an integrated maritime security strategy. Adopted by the summit of heads of
state in March 2014, it created three operational zones and a regional maritime co-
ordination centre. Putting into practice a “pilot” zone, the one experiencing most mari-
time crime, which includes Benin, Niger, Nigeria and Togo, has been the first test of
this new undertaking.33

30 Articles 46, 48, 49, 50 and 51.

3! The Moratorium also provides for the creation of national commissions in each member state to
take charge of the different aspects of the small arms problem, in accordance with the national con-
text. “Managing National Commissions for Small Arms and Light Weapons Control in West Africa”,
Kofi Annan International Peacekeeping Training Centre, Policy Brief 1/2013, 2013.

32 In July 2009, the West Africa Coast Initiative (WACI) was launched to help ECOWAS implement
its action plan. The initiative’s cornerstone is the formation in four pilot states (Cote d’Ivoire, Guin-
ea-Bissau, Liberia and Sierra Leone) of units to fight transnational crime. WACI was launched by
the United Nations Office on Drugs and Crime (UNODC), the United Nations Office for West Africa
(UNOWA), the UN Department of Political Affairs, the UN Department for Peacekeeping Opera-
tions and Interpol. See http://bit.ly/1imukMXE.

33 This inter-regional cooperation initiative involved ECOWAS, the Economic Community of Cen-
tral African States (ECCAS) and the Gulf of Guinea Commission and resulted in September 2014 in
the creation of a centre in Yaoundé, Cameroon.
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2. A firm commitment to “democratic” standards

ECOWAS has established itself as the pioneer African regional organisation in the
field of political integration. Its ambition of supervising the political practices and
exercise of power in member states, implicit in the Mechanism, became clear with
the adoption of the Additional Protocol on Democracy and Good Governance in De-
cember 2001. The additional protocol’s first article includes a long list of “constitu-
tional principles shared by all member states”, including the separation of powers,
the independence of the judiciary and zero tolerance for obtaining or maintaining
power by unconstitutional and undemocratic means.

In aregion where the military often plays a dominant role, the protocol reaffirmed
the apolitical nature of the security forces and their subjection to civilian authorities.
It demonstrated the will to promote free and democratic elections by authorising the
president of the Commission to dispatch election observation missions. In particu-
lar, its second chapter introduced sanctions, to be activated “in the event that democ-
racy is abruptly brought to an end by any means or where there is massive violation
of human rights”.34 On the recommendation of the MSC, the Authority of Heads of
State and Government can take several measures vis-a-vis states, including their
suspension from all ECOWAS bodies.

ECOWAS has made the concept of human security one of the pillars of its devel-
opment strategy in the years to come. Vision 2020, adopted in June 2007 in Abuja,
envisages the transformation of the organisation from an “ECOWAS of states” into
an “ECOWAS of peoples”.3> This was also the watchword for celebrations of the
organisation’s 40th anniversary in 2015.

This commitment to human security appeared in the ECOWAS Conflict Pre-
vention Framework (ECPF), adopted in January 2008 with the goal of presenting
“a comprehensive operational conflict-prevention and peacebuilding strategy”. It
identified fourteen components, including classic ones such as early warning, pre-
ventive diplomacy and a peacekeeping force, and more unusual ones that illustrated
the change in security culture, such as cross-border initiatives, the promotion of the
interests of youth and women, of peace and security, or good governance of natural
resources.3

However, the ECPF resembles a list of good intentions rather than a precise ac-
tion plan with national and regional objectives. Action plans were still in the course
of preparation in 2014, nearly seven years after adoption of the ECPF.%”

34 Article 45.

35 “Driving a People-Centred Regional Integration”, speech by H.E. James Victor Gbeho, president
of the ECOWAS Commission, on the 36th anniversary of the creation of ECOWAS, Abuja, 27 May
2011.

36 The fourteen components are: 1) early warning 2) preventive diplomacy 3) democracy and politi-
cal governance 4) human rights and the rule of law 5) media 6) natural resources governance 7)
cross-border initiatives 8) security governance 9) practical disarmament 10) women, peace and se-
curity 11) youth empowerment 12) ECOWAS Standby Force 13) humanitarian assistance 14) peace
education (the culture of peace).

37 An ECPF steering committee coordinates all the departments involved in implementing the
framework, but according to a Crisis Group interlocutor, “it never meets”. Crisis Group interview,
diplomat, Abuja, December 2014. At the time of publication, there does not seem to have been any
significant change to this situation.
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1. Putting the Regional Peace and Security
Architecture to the Test

Since the early 2000s, ECOWAS has had many opportunities to use its conflict pre-
vention and management instruments: from Guinea to Mali, Togo, Guinea-Bissau
and Niger, West Africa has not been spared political-institutional crises and armed
conflicts. Although ECOWAS has definitively buried the principle of non-interference
and has showed a great capacity to react, its interventions have not always had the
expected results. They have revealed its limitations, notably its lack of military and
diplomatic capacity.

On the other hand, ECOWAS has been effective in solving potentially explosive
institutional crises, as in Burkina Faso in 2014, even though its action at the time of
the coup in September 2015 revealed some deficiencies. The following case studies
on Guinea-Bissau, Mali and Burkina Faso highlight the strengths and weaknesses
of ECOWAS’s crisis resolution model.

A.  ECOWAS and Multidimensional Crises

ECOWAS has run into problems when intervening in complex crises involving regional
heavyweights or bringing into play a range of structural factors and those relating to
a specific time and place. These crises have highlighted the organisation’s deficien-
cies when it comes to overcoming political deadlocks and making credible threats of
military intervention. Although its intervention helped to stabilise Guinea-Bissau,
the crisis in Mali exposed the limitations of its interventions in open armed conflicts.

1. Guinea-Bissau (2005-2015)

The case of Guinea-Bissau, confronted with a succession of political and security cri-
ses since the mid-2000s, shows both the strengths and weaknesses of ECOWAS.3® It
had already intervened in the country during the 1998-1999 civil war, but the impro-
vised deployment of ECOMOG was a failure and ended with a rushed withdrawal
from the country.?® Returning to Guinea-Bissau in October 2004, after a mutiny by
the armed forces, ECOWAS distinguished itself by its capacity to intervene in a timely
manner and defuse the political tension before it escalated into a lethal conflict.

38 Between 2004 and 2012, Guinea-Bissau experienced a mutiny by the armed forces (October 2004),
an abortive coup (August 2008), two attempts on the life of President Vieira (2005 and 2009), the
second one successful, two failed coups (April 2010 and December 2011) and a successful coup against
Prime Minister Carlos Gomes Junior (April 2012). For more details, see Crisis Group Africa Reports
and Briefings N°142, Guinea-Bissau: In Need of a State, 2 July 2008; N°61, Guinea-Bissau: Beyond
Rule of the Gun, 25 June 2009; N°183, Beyond Compromises: Reform Prospects in Guinea-Bissau,
23 January 2012; and N°190, Beyond Turf Wars: Managing the Post-Coup Transition in Guinea-
Bissau, 17 August 2012.

39 Independently of ECOWAS, Senegalese and Guinean troops intervened in Guinea-Bissau in June
1998, in the name of bilateral agreements, after the army chief of staff, General Ansumane Mané,
dismissed after being accused of supporting the Senegalese rebels of the Movement of Democratic
Forces of Casamance (MDFC), attempted a coup against President Vieira. ECOWAS negotiated an
agreement between Mané and Vieira at the end of 1998 and deployed ECOMOG to ensure the cease-
fire and allow the retreat of Guinean and Senegalese contingents. However, the unit was too weak
militarily and it could not react when Mané went on the offensive again and took control of Bissau
in May 1999. ECOMOG finally withdrew from the country less than five months after its deploy-
ment. Following this fiasco, ECOWAS largely disengaged from the country for several years, leaving
the UN to take the lead.
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Mediation (2004-2009)

After the appointment of a special representative of the Commission’s president to
Bissau in 2004, the organisation had a permanent presence in the country, where its
mediation between political and military actors was generally well received. ECO-
WAS’s quick dispatch of high-level good-will missions, usually composed of the pres-
ident of the Commission and at least one minister from a member state, was also
crucial to limiting crises and containing the risks of a widespread deterioration in the
situation. On four occasions (2005, 2008, 2009 and 2014), emergency aid provided
by ECOWAS and some of its members, with Nigeria at the forefront, was decisive in
facilitating satisfactory and non-violent elections.*°

Closer to the ground than other international partners, ECOWAS was able to build
on personal relationships and a better understanding of the Guinea-Bissau context,
although it took years to become familiar with the former Portuguese colony’s par-
ticular political and institutional heritage, including the fact that it was the only coun-
try in the region to have waged a war of independence. By promoting the creation in
May 2006 of an International Contact Group for Guinea-Bissau (ICG-GB), ECOWAS
helped mobilise an international community that had little interest in the country,
even though the ICG-GB never benefited from the same level of attention and moni-
toring as the ICG-G, its equivalent in neighbouring Guinea.*

After the European Union (EU) suspended its involvement in security sector
reform (SSR) following another army coup in 2010, ECOWAS tried to relaunch the
process, in partnership with the Community of Portuguese Language Countries (CPLP),
notably Angola. However, their goodwill was unable to overcome the lack of a clear
division of labour between the different international organisations, rivalries between
partners who were supposed to work together on the reforms, the governmental
instability and the grip on Bissau held by unsavoury military leaders. Slow and inco-
herent administrative and financial procedures and the non-transparent management
of resources and priorities in Abuja did not help matters.** ECOWAS was therefore
unable to give any impetus to the necessary reforms, notably in the security sector,
even though the country had become a crossroads for cocaine trafficking in West
Africa during the period 2005-2009.43

The political transition (2012-2016)

Finally, the fear of some key ECOWAS countries, including Senegal and Nigeria, that
Guinea-Bissau could fall under the influence of Angola, pushed the organisation into
taking more risks and using its own resources in the Guinea-Bissau political and mil-

40 At the time of the 2009 presidential election, organised a few months after the assassination of
President Vieira, while the international community, which had almost entirely funded legislative
elections a few months earlier, was slow to mobilise, ECOWAS and the Nigerian government paid
for alot of the logistics and security operations and contained tensions within the armed forces. The
election took place without violence and was welcomed by the various observation missions. Gilles
Yabi, “The role of ECOWAS in managing political crisis and conflict. The cases of Guinea and Guin-
ea-Bissau”, Friedrich-Ebert-Stiftung, September 2010.

#''The ICG-GB was composed of representatives of international organisations (ECOWAS, Com-
munity of Portuguese Language Countries (CPLP), AU, UN, UEMOA, EU, IMF, World Bank) and
interested countries (Angola, Brazil, Cape Verde, Spain, Gambia, Ghana, Guinea, Niger, Nigeria,
Portugal and Senegal).

42 Crisis Group interviews, former senior ECOWAS official and diplomat, Cotonou and Abuja, 2014.
43 Gilles Yabi, op. cit.
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itary game after the military coup of 2012.# ECOWAS’s “lone ranger” role was ini-
tially controversial, in Bissau itself and at the international level. But international
actors eventually united and satisfactory elections, in which ECOWAS again played a
major role, completed the transition. However, difficulties remain in Bissau, and while
ECOWAS contributes to the disarmament of political life, it has not yet succeeded in
bringing about the reforms necessary to build stability.

Although Angola joined with ECOWAS to try relaunching SSR in 2010, Luanda
has developed since 2009 a special relationship with Guinea-Bissau’s Prime Minister
Carlos Gomes Junior, an important politician and prosperous businessman. It de-
ployed a military assistance mission (Missang) in a country far from its natural zone
of influence. Angola presented Missang as a mission to assist with SSR, but West Af-
ricans saw it as an external force sent to protect the interests of Gomes Junior and,
presumably, those of Angola.*

In April 2012, when a coup overthrew Prime Minister Gomes Junior, then favourite
to win the presidential election, ECOWAS took advantage of the situation to strength-
en its influence in the country and reduce that of Angola.*® While the CPLP and An-
gola strongly disapproved of the coup and called for Gomes Junior to be reinstated,
ECOWAS reaffirmed its zero tolerance policy for coups while engaging in a dialogue
with the coup leaders, in the name of pragmatism and realism, and encouraged the
establishment of transitional authorities dependent on the latter. Nigeria, ECOWAS
and other West African regional organisations then single-handedly supported these
authorities.*”

Therein, ECOWAS’s handling of the April 2012 political crisis in Guinea-Bissau
was clearly different from the way it dealt with the coup in Mali around the same
time (see Section III.A.2). Many observers, both in Bissau and elsewhere, believe that
ECOWAS effectively recognised the coup and some suspect that either it or some of
its members had encouraged the military to overthrow Gomes Junior, regarded as
closer to the Portuguese-language networks than to the leaders of Anglophone and
Francophone West Africa.*® Four ECOWAS countries, all very active in regional di-
plomacy, played a key role in determining the position of the organisation in this
matter: Nigeria, Senegal, Burkina Faso and Co6te d’Ivoire.*°

But they all had different reasons for doing so. Senegal has always been involved
in resolving its neighbour’s crises. Nigeria and Cote d’Ivoire wanted West Africa to
remain the principal actor in resolving crises in the region and were determined to
block Angolan influence. Burkina Faso, at the instigation of then-President Blaise
Compaoré, was trying to obtain diplomatic influence disproportionate to the coun-
try’s economic influence.

In parallel to its political involvement, ECOWAS quickly deployed, at its own
expense, a military mission, ECOMIB, with the stated objective of facilitating the
departure of the Angolan military (effective from June 2012) and supporting the res-

44 For more on the power struggles between ECOWAS and the CPLP, see Crisis Group Report,
Beyond Turf Wars ..., op. cit., pp. 12-17.

45 Crisis Group interviews, ECOWAS officials, Abuja, December 2014.

46 Crisis Group interviews, ECOWAS officials, Abuja, December 2014.

47 ECOWAS tried to do a “deal” with the military junta, obtaining some good-will gestures from the
coup leaders, notably the release of Gomes Junior, in exchange for significant concessions, particu-
larly the appointment of Serifo Nhamadjo as president of the transition.

48 Crisis Group report, Beyond Turf Wars ..., op. cit.

49 Crisis Group interviews, senior officials, Abidjan, November 2014.
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toration of constitutional order.>° ECOWAS then deployed a team of military experts
to help the authorities relaunch SSR, long awaited by the country’s international
partners.

The tension between international actors finally resulted in a reasonably satisfac-
tory compromise. Joint missions involving ECOWAS and other international organi-
sations helped reconcile the points of view. The transition lasted two years, but the
new Guinea-Bissau government was obliged to negotiate with the African Party for
the Independence of Guinea and Cape Verde (PAIGC), led by Gomes Junior. Satis-
factory legislative and presidential elections were organised in April and May 2014.
Gomes Junior prudently remained out of the country, but the PAIGC won the elec-
tions, defeating candidates associated with the coup leaders. Although ECOMIB was
unable to prevent all violence against prominent opponents of the coup leaders dur-
ing the transition and was unable to make much progress with SSR, it played a deci-
sive role in keeping the Bissau-Guinean military at a distance during the election
process.>

This electoral success brought international actors even closer together. ECO-
WAS was a key component of the international mechanisms that helped keep Bissau-
Guinean actors under control, for example during the sidelining of Antonio Injai,
military chief of staff at the time of the coup. ECOMIB’s contribution was ultimately
recognised and the EU has provided part of the mission’s budget from July 2015.5*

While intrigues within the PAIGC now threaten the country’s stability, ECOMIB
probably plays a preventive role, helping to compel Bissau-Guinean politicians to
use peaceful methods. ECOWAS has been involved on several occasions in attempts
at mediation through its current president, Senegalese President Macky Sall, or its
special envoy, former Nigerian President Olusegun Obasanjo. It remains to be seen
if these efforts can contain the virulent rivalries within the political class in Bissau
and sufficiently stabilise the country to regain the support of international partners
and finally achieve SSR.

In Abuja, the deployment of ECOMIB since May 2012 and its continued existence
since then are already a cause for satisfaction in light of the difficulties experienced
by ECOWAS in Mali (see Section III.A.2). Made easier by the small size of the coun-
try, ECOWAS’s intervention in Guinea-Bissau since 2012 has showed it can obtain
results if it has the backing of influential member countries and the necessary politi-
cal, military and financial resources.

2. Mali (2012-2015)

The role of ECOWAS during the Malian political crisis underlined the organisation’s
importance as a diplomatic actor to be reckoned with and its lack of substance as a
regional body capable of carrying out a decisive military intervention on its own in a
complex environment.

59 The deployment of ECOMIB, comprising 629 Burkinabe, Nigerian and Senegalese soldiers and
police officers, was formalised in November 2012 with the signing of a mission agreement with the
transitional government and a draft agreement on implementation of the roadmap for the defence
and security sector reform program. “Historique de 'Opération ECOMIB”, Réseau de recherche sur
les opérations de paix (ROP), 7 January 2014.

5! Crisis Group Africa Briefing N°109, Security Sector Reform in Guinea-Bissau: an Opportunity
Not to Be Missed, 19 March 2015.

52 ECOMIB’s mandate, renewed several times, now runs until June 2016.
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The political crisis

From the first quarter of 2011, the slowness of preparations for the elections and de-
terioration of the security situation in the north of the country began to worry ECO-
WAS. However, the organisation’s early warning mechanism and preventive diplo-
macy are not much use if the government of the country concerned does not share
the same analysis and does not react to the same messages. The Malian president,
although aware of his country’s fragility, seemed overtaken by events and incapable
of providing political or military leadership. ECOWAS was also not able to provide
leadership, having little experience in Sahel-Saharan security issues.5?

However, ECOWAS faced a more familiar situation when successive routs of the
Malian army in the north led to a coup against President Amadou Toumani Touré
(ATT), led by Captain Amadou Haya Sanogo on 21-22 March 2012.54 On the initiative
of the president of Cte d’Ivoire, Alassane Ouattara, who was at that time chairman,
ECOWAS held an emergency meeting of heads of state and government in Abidjan
on 27 March. It demanded the immediate return to constitutional order, mandated
the then-president of Burkina Faso, Blaise Compaoré, to mediate and sent to Bamako
amission composed of six heads of state to communicate the organisation’s message
to Captain Sanogo and discuss the details of a return to constitutional order. However,
the heads of state were unable to land in Bamako, as the airport runway had been
overrun by a demonstration organised by the junta.

Back in Abidjan, the heads of state improvised a mini-summit on 29 March and
decided to apply a vast arsenal of political, diplomatic, economic and financial sanc-
tions against Mali for as long as the junta remained in power. It gave the junta 72 hours
to reestablish constitutional order. These drastic sanctions included the closure of
the borders of ECOWAS member states with Mali, a landlocked country dependent
on the ports of its neighbours. ECOWAS also froze the state’s accounts at the region-
al central bank. In addition, the mini-summit confirmed the decision to “put the
ECOWAS Standby Force on high alert for all eventualities”.5> The threat of a regional
military intervention was quickly made, but the formulation was ambiguous. In ad-
dition, two simultaneous crises were developing: the junta’s takeover of political
power and the National Movement for the Liberation of Azawad (MNLA)’s declara-
tion of independence of Azawad in the north.

ECOWAS played a decisive role in organising the post-coup transition. As a promi-
nent Malian politician involved in the initial negotiations said: “thanks to ECOWAS,
we have returned to constitutional order within three weeks” .5 ECOWAS continued
to supervise the transition and corrected the deficiencies of the 6 April agreement to

53 As an institution, ECOWAS did not know much about the reasons behind the competition between
Tuareg, Arab and other groups that had for years been active in trafficking in the Sahel-Saharan
region and that, in some cases, had made links with AQIM cells. ECOWAS was not involved in the
resolution of preceding conflicts in the 1990s and in 2006-2007, when most of the efforts had been
led by Algiers, assisted by Libya. Algeria, Libya and, to a lesser extent, Mauritania and Morocco have
more influence on security issues in the Sahel-Sahara region, including northern Mali and northern
Niger, than the most influential West African capitals, including Abuja.

54 Some ECOWAS and AU officials and foreign ministers (notably from Kenya and Zimbabwe) were
trapped in Bamako on the day of the coup, as a ministerial meeting of the AU Peace and Security
Council on the Sahel had taken place in the Malian capital on 20 March.

55 Press release of the ECOWAS emergency mini-summit of heads of state and government on the sit-
uation in Mali, Abidjan, Cote d’Ivoire, 29 March 2012.

56 Crisis Group interview, Bamako, November 2014.
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end the crisis.”” However, in 2012, many actors and observers were critical of ECO-
WAS’s action, especially that of Burkina Faso.5® Critics felt that the Burkinabe medi-
ator, former President Compaoré, was given too broad a mandate, allowing him to
conduct the discussions as he saw fit and compromising ECOWAS’s neutrality.>®

Despite this criticism, the organisation demonstrated coherence with its princi-
ples by firmly and clearly refusing any break in constitutional order. By exercising
maximum pressure on the junta, it reached its overall objective. With time, Malian
actors’ and regional and international diplomats’ judgment on ECOWAS’s political
and diplomatic response to the coup has become more measured and sometimes
even positive.®® The initiatives taken on Mali by the then-Ivorian ECOWAS chairman
are also seen in a positive light. This example shows that heads of state in the region
can sometimes play a useful role in managing a crisis, both within the regional organi-
sation and independently.®!

The difficult question of military intervention

ECOWAS found it much more difficult to respond when rebels and jihadist groups
took control of more than half of Malian territory than responding to the coup in
Bamako, exposing its major weaknesses when it considers using force. The threat of
military intervention was meant to put pressure on Sanogo’s junta, which was com-
mitting atrocities in Bamako and the south of the country, as much as counter the
armed rebel groups in the north.

In both cases, ECOWAS was confronted with the limits of its military capabilities.
It was impossible to deploy its soldiers to the densely populated city of Bamako to
neutralise the Malian junta’s troops. An ECOWAS military intervention in the re-
gions of Gao, Timbuktu and Kidal to liberate them from occupation by armed Tuareg
and jihadist groups, alongside or in place of a Malian army in disarray, would have
involved a major operation in the Sahara, where natural conditions are extremely
harsh, against well-equipped, determined, organised combatants who knew the ter-
rain very well.

According to a Malian involved in the political and military negotiations at that
time: “ECOWAS has shown a lot of goodwill but also how powerless it is. ... It was
unable to mobilise troops, even in Bamako. ... Despite its problems, the Malian army

57 ECOWAS’s emissaries clarified the roles of the interim president, prime minister and head of the
junta. The first transition government faced problems, notably because of the personality of its
prime minister, Modibo Diarra. Following his departure, the roles within the transitional executive
were clarified. The new prime minister, Django Cissoko, who unlike his predecessor harboured no
presidential ambitions, had a good knowledge of the machinery of government. This allowed a
smoother functioning of the institutions and facilitated interaction with ECOWAS and other inter-
national actors.

58 See Crisis Group Africa Briefing N°9o, Mali: The Need for Determined and Coordinated Inter-
national Action, 24 September 2012.

59 Crisis Group interviews, diplomats, Bamako, May 2012. At the ECOWAS heads of state summit
on 26 April 2012, the president of Nigeria, Goodluck Jonathan, was appointed assistant mediator
to supplement Compaoré’s efforts. This revealed a desire to supervise more closely the individual
initiatives taken by Burkina Faso.

60 Crisis Group interviews, diplomats, Bamako, November 2014.

61 The Ivorian president closely followed the progress of the transition in Mali and he also played a
major role in launching the French Operation Serval on 10 January 2013 after a coalition of jihadist
combatants started advancing toward the south and ended the negotiations that had begun in Oua-
gadougou. Crisis Group interviews, diplomats, ECOWAS officials, Abidjan, Bamako and Abuja, No-
vember and December 2014.
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was more operational on the ground than the other Francophone armies from the
region”.®® Although this statement is not necessarily accurate, it highlights the battle
of egos between Malian leaders and ECOWAS representatives, which slowed down
the deployment of a military mission in Mali.®® Not surprisingly, ECOWAS leaders
see things differently. They blame Malian politicians and military officers: “the Mali-
ans did everything they could to prevent ECOWAS from organising a rapid deploy-
ment. In fact, [they] did not want an ECOWAS mission at home”.%

For several months in 2012, there was open rivalry between ECOWAS and the AU
over political mastery of the military intervention in Mali, recalling the tension be-
tween two a priori complementary organisations. The UN Security Council passed
resolution 2085 on 20 December 2012 authorising the deployment of an “African-
led force”, the International Support Mission in Mali (AFISMA), implicitly recognis-
ing the transfer of leadership from ECOWAS to the AU.® ECOWAS authorities did
not conceal their frustration but the organisation remained mobilised.®® According
to one West African diplomat: “ECOWAS saved Mali by organising a special meeting
of army chiefs of staff in Abidjan on 15 December 2012 when the threat of attack
from armed jihadist groups became clearer. The meeting decided it was necessary
to get away from the idea of an international intervention and provide Mali with a
contingency plan”.

France’s Operation Serval and the deployment of Chadian troops, which suffered
the heaviest losses in direct clashes with jihadist combatants in the Kidal region, rel-
egated ECOWAS to the background. Perhaps too much so, given the significant role
played by the deployment of contingents from the region’s countries in stabilising
central Mali and the border areas. When military confrontation with the armed groups
proved inevitable at the end of December 2012, ECOWAS quickly deployed troops
from its various member states, despite the limited logistical capability of the organ-
isation and contributing countries.®® Deployment of AFISMA troops and their move-
ment toward different regions in Mali was slow and exposed the extent of the mate-
rial and logistical inadequacies of the region’s states. The fairest judgment is that there
was much goodwill but serious operational limitations.

After the presidential election (since 2013)

After northern Mali was taken back from the rebels at the beginning of 2013, ECO-
WAS regained a certain level of influence on the political process through the efforts
of its mediator, Compaoré, whose country hosted the leaders of the northern Mali

62 Crisis Group interview, Bamako, 18 November 2014.

63 The mission was initially called the ECOWAS Mission in Mali (MICEMA) and then became the
International Support Mission in Mali (AFISMA) which then gave way to the United Nations Multi-
dimensional Integrated Stabilization Mission in Mali (MINUSMA).

64 Crisis Group interview, West African diplomat, Bamako, November 2014.

% One diplomat said that “Susan Rice saved the AU by proposing the terminology ‘African-led in-
ternational mission’ during the discussion at the Security Council”. Crisis Group interview, Bamako,
December 2014.

66 The UN rejected ECOWAS’s military operations plan due to its lack of clarity on costs and objec-
tives. It then asked it to work with the AU.

87 Crisis Group interview, West African diplomat, Bamako, November 2014.

%8 The Ivorian president invited four army chiefs of staff (from Niger, Burkina Faso, Cote d’Ivoire
and Nigeria) to a meeting on 29 December 2012. On 6 January 2013, another meeting, to which
Chad was also invited, confirmed the deployment of Nigerian troops. Crisis Group interview, West
African diplomat, Bamako, November 2014.
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Tuareg armed groups for several months. In June 2013, the former Burkinabe presi-
dent managed to ensure that the transitional government and the armed groups
signed the “preliminary agreement on the presidential election and inclusive peace
talks in Mali”. The Ouagadougou Agreement opened the way for the organisation of
the presidential election in July-August 2013.

ECOWAS accompanied all stages of the electoral process and provided technical
and financial assistance that was very much appreciated by the Malian authorities.%
The then-ECOWAS chairman, Alassane Ouattara, got personally involved and, like
other actors, including France, argued for strict adherence to the agreed electoral
timetable, despite the inadequacies of the process. The presidential election was held
in acceptable conditions and saw Ibrahim Boubacar Keita (IBK) win with a clear ma-
jority. From that point on, the role and influence of ECOWAS in the peace process
weakened. The organisation paid the price for the overly close association between
its mediation efforts and the personal good offices of the Burkinabe president, per-
ceived as too obliging toward the Tuareg rebels. Critics felt he had his own agenda
and was not worthy of the Malian government’s complete trust.

On the other hand, Algeria, a much more politically, militarily and financially
powerful neighbour, and very well placed to influence the chiefs of the armed Tuareg
and Arab groups in northern Mali, made itself available to take on the mediation role
that it had played during previous Tuareg rebellions in Mali. President IBK preferred
to turn to this neighbour that holds some of the keys to political and economic stabil-
ity and security in northern Mali. The negotiations in Algiers, which resulted in the
June 2015 peace agreement, did not exclude the regional and international actors that
were previously involved. ECOWAS, the AU and the UN took part in the negotiations.
ECOWAS did play a role, in part because it was better able to build bridges to the
Malian political elites. However, although it contributed a lot in terms of expertise
and know-how during the discussions, ECOWAS was no longer considered to be a
decisive actor.”

B. ECOWAS Faces Institutional and Political Crises:
Burkina Faso (2014-2015)

ECOWAS’s response to the Burkinabe political-institutional crisis raised doubts about
the organisation’s impartiality and neutrality, bringing to light the influence of promi-
nent politicians of the region on its decisions. Private interests and personal friend-
ships sometimes hampered the application of its democratic and good governance
principles. This lack of professionalism possibly followed from the informal nature
of its mediation.

69 “The Malians felt closer to ECOWAS, given the personal links between people in the region. The

AU seemed more distant. ECOWAS helped a lot with the elections, including financially by contrib-
uting a million dollars”. Crisis Group interview, Malian transitional authority, Bamako, November
2014.

7° According to one diplomat, “ECOWAS, once very involved in Mali, has now a symbolic presence.
Itis not part of the hard core that leads the negotiations in Algiers. ECOWAS does not impose itself
in the discussions and the Algerians hardly mention the Ouagadougou agreement”. Crisis Group
interview, Bamako, December 2014.
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1. Blaise Compaoré’s fall (October-November 2014)

Faced with the political vacuum left by the sudden resignation of President Blaise
Compaoré in October 2014 and Lieutenant-Colonel Yacouba Isaac Zida’s takeover
of power, ECOWAS issued a first communiqué on 31 October calling on the parties
“to embrace dialogue with a view to arriving at a political consensus that will lead to
free, fair and credible elections consistent with constitutional provisions”. It said
that “in line with its principle”, ECOWAS “will not recognise any ascension to power
through non constitutional means”.”

Some Burkinabe civil society actors expressed reservations, deploring that ECO-
WAS had not expressed an opinion before the start of the insurrection, when Presi-
dent Compaoré was trying to change the constitution to stay in power.”> However,
ECOWAS took charge of the Burkinabe crisis and led a joint mission with the AU
and UN in Ouagadougou. The then-ECOWAS chairman, Ghanaian President John
Dramani Mahama, Senegalese President Macky Sall and then Nigerian President
Goodluck Jonathan, travelled to Burkina Faso.”

After consulting Burkinabe actors, the three heads of state called on stakeholders
to “urgently designate by consensus a suitably eminent civilian to lead the transition,
form a transitional government for a period of one year, organise presidential and
legislative elections by November 2015, ... initiate an all-inclusive consultation
among political party leaders, representatives of civil society organisations, religious
and traditional leaders as well as the national armed forces, to work out the structure
and composition of the transitional organs”.”* A contact group was created, chaired
by Macky Sall, and the Senegalese diplomat Ibrahima Fall was appointed by the
chairman of the Commission as special envoy for Burkina Faso.”

ECOWAS experts stayed in the capital for several weeks to help national stake-
holders reach a compromise on a transition charter, the composition of its organs
and appointments to the positions of president of the transition and head of gov-
ernment. While Burkinabe stakeholders deserve most praise for understanding the
need for an inclusive dialogue, ECOWAS played a constructive role by remaining on
the ground and taking balanced positions in compliance with its protocols, notably
the requirement of a civilian president for the transition.”

The involvement of ECOWAS in managing the Burkina Faso crisis was a delicate
task because President Compaoré had played a central role in the organisation for
more than a decade. Between February 2012 and April 2016, the president of the
ECOWAS Commission was a Burkinabe national, Kadré Désiré Ouédraogo, who was
Compaoré’s prime minister from 1996 to 2000 and ambassador to Brussels between
2001 and 2012. Although he was never a political activist within the regime, this

7' ECOWAS communiqué on the situation in Burkina Faso, 31 October 2014.

72 Crisis Group interviews, Burkinabe civil society actors, Dakar, December 2014, Ouagadougou,
July and October 2015, and ECOWAS officials, December 2014.

73 Press release of the Joint Mission of the UN, the AU and ECOWAS to Ouagadougou following the
recent developments in Burkina Faso, 2 November 2014.

74 Press release on the visit to Burkina Faso of their Excellencies, Presidents John Dramani Maha-
ma of Ghana, Goodluck Ebele Jonathan of Nigeria and Macky Sall of Senegal, 5 November 2014.
75 Press release on the extraordinary summit of ECOWAS Authority of Heads of State and Govern-
ment, Accra, 6 November 2014.

76 Crisis Group interviews, ECOWAS diplomats and officials, Abuja, December 2014. For more on
the October-November 2014 crisis in Burkina Faso, see Crisis Group Africa Report N°222, Burkina
Faso: Nine Months to Complete the Transition, 28 January 2015.
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technocrat had always been an important part of Compaoré’s system. It was difficult
for Kadré Ouédraogo to express an opinion on his former chief’s plan to revise the
constitution, especially given that the latter had vigorously defended his candidacy
to the most important function at ECOWAS.””

The appointment as director of the United Nations Office for West Africa (UN-
OWA) in September 2014 of the Ghanaian Mohamed Ibn Chambas, who had been
executive secretary and president of the ECOWAS Commission between 2002 and
2010, was timely for managing the Burkina crisis. He played a more visible role than
the president of the ECOWAS Commission. The joint ECOWAS-AU-UN mission was
therefore able to reduce the perception among Burkinabe stakeholders that ECO-
WAS was close to the Compaoré clan.”®

However, some civil society stakeholders criticised ECOWAS for not having
opposed the presidential manoeuvres early enough to prevent the crisis. In fact, the
organisation would have found it difficult to influence Compaoré and his allies, who
were convinced they were going to win and stay in power. They ignored the reality of
the situation and did not listen to external warnings.” Following an ECOWAS as-
sessment mission to Burkina Faso in August 2014, the organisation’s analysts were
perfectly aware of this obstacle.®® Moreover, the regime’s initiative, taken more than
one year before the presidential election scheduled for the end of 2015, was not a
flagrant violation of the 2001 Additional Protocol.®!

The crisis in Burkina Faso showed the extent to which the stability and security of
the countries in the region could depend on personal decisions of their presidents,
and to which ECOWAS was itself dependent on the dynamics of power, balance of
forces, individual sympathies and calculations among heads of state, who are its
supreme authority. However, ECOWAS was able to conform to its principles, thanks
in particular to its protocol on democracy and good governance.

2.  The September 2015 coup

Following the coup carried out by the presidential guard (RSP) on 16 September 2015,
ECOWAS dithered and did not take as firm a position as the AU, which quickly con-
demned the coup and imposed sanctions on its authors.? Instead of isolation and
targeted sanctions, ECOWAS chose mediation. On 18 September, a delegation led by
the ECOWAS chairman, Senegalese President Macky Sall, and his Benin counter-
part, Thomas Boni Yayi, went to Ouagadougou. After two days of consultations, the
delegation made a proposal that worsened the situation rather than eased tensions.
It proposed an amnesty for the coup leaders, which was rejected by most Burkinabe

77 In 2006, heads of state introduced a rotation system by alphabetical order that would have given
the post to Benin. President Compaoré rejected this principle, which paved the way for a Senegalese
candidacy. Several summits and negotiations over a period of more than a year were necessary in
2010 and 2011 before the appointment of Kadré Désiré Ouédraogo in February 2012. See “Zizanie
au sommet”, Jeune Afrique, 1 November 2011.

78 Crisis Group interviews, ECOWAS diplomats and officials, Dakar and Abuja, December 2014.
79 Crisis Group interviews, former senior Burkinabe official, Burkinabe politicians, Ouagadougou,
February and December 2015.

80 Crisis Group interviews, ECOWAS officials, December 2014.

81 The protocol does not impose any restrictions on the number of presidential terms in office and
does not prohibit constitutional amendments to the number and duration of terms in office.

82 The coup was condemned by the country’s main partners: the UN, the EU, France and the U.S.
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actors within the civil society and the political sphere alike.®3 The Burkinabe people
eventually found a way out of the crisis themselves after the army defeated the RSP
and reestablished the transitional institutions.

There were several reasons for the weak position taken by ECOWAS and the fail-
ure of its mediation. First, President Sall and his team were inexperienced and were
conducting their first mediation mission in difficult circumstances. On 19 Septem-
ber, the Beninese president publicly declared that a solution had been found and that
he would be announcing “good news” the following morning, while nothing of the
sort was true.®* ECOWAS tried to move too quickly and to put forward a comprehen-
sive solution to a deep-rooted crisis that could not be resolved overnight. The media-
tors proposed an agreement without having sufficiently consulted the actors or given
them an opportunity to amend the text of the proposed agreement.%

On the following day, the hotel that was the venue for meetings of the protago-
nists was poorly secured and supporters of the coup gained access to the hall, caus-
ing great confusion and frightening some participants.®® In addition, the meetings
suffered from a patent lack of confidentiality. Participants used their mobile phones
to spread rumours and “torpedo” the proposals of their adversaries.®” Finally, it
seems that President Sall and his delegation mistakenly judged the ratio of power,
according the RSP a capacity that it did not have. After all, it only managed 1,350 men
in a country of 17 million people.®® However, the mediators were not the only ones to
overestimate RSP’s strike force. The myth of an all-powerful regiment as opposed to
an under-equipped and untrained army was widespread in Burkina Faso and further
afield.

Second, many Burkinabe actors felt that ECOWAS was partisan. It failed to con-
vince them of its independence from Compaoré. They believed that Compaoré had
strong links to ECOWAS through the ex-president of the Commission, Kadré Oué-
draogo, and heads of state considered close to him, for example the Ivorian Alassane
Ouattara and the Togolese Faure Gnassingbé. They saw ECOWAS as “a group of
friends”® and “controlled by Kadré, Blaise and Alassane”.%° This distrust existed well
before the coup, for example in July 2015, when the ECOWAS Court of Justice an-
nulled the electoral law that made pro-Compaoré candidates ineligible for the elec-
tions at the end of the transition. ECOWAS did not undertake the work necessary to
convince its detractors of the contrary.

In its defence, ECOWAS said that its proposal for ending the crisis was not sup-
posed to be a final agreement but an opening gambit to get discussions off the ground.

83 Even supporters of the old regime, although considered to be on the side of the coup leaders, re-
jected the mediation’s proposal. “Projet d’accord de la Cedeao: ’ancienne majorité refuse le retour
de Michel Kafando”, LeFaso.net (www.lefaso.net), 21 September 2015.

84 «Byrkina Faso: le retour vers la transition en cours selon Boni Yayi”, Radio France Internationale
(RFI), 19 September 2015.

85 Crisis Group telephone interview, ECOWAS official, September 2015; Crisis Group interview,
eminent politician, Ouagadougou, October 2015.

86 Crisis Group interviews, diplomat, international official, Ouagadougou, October and December
2015.

87 Crisis Group interview, senior Burkinabe official, Ouagadougou, December 2015.

88 Crisis Group interview, Burkinabe officer, Ouagadougou, December 2015.

89 Crisis Group interview, civil society representative, Ouagadougou, October 2015.

99 Crisis Group email correspondence, National Transitional Council (NTC) member, September
2015.
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It also felt it was unfair that Burkinabe civil society assumed its bias for the Com-
paoré clan, when it had invested time and resources to find a solution to the crisis.”*

Finally, the friendships between heads of state seem to have played an important
role in the inability of ECOWAS to act more firmly against the coup leaders. Close
associates of Compaoré and General Gilbert Diendéré, leader of the coup, apparently
activated their networks to put pressure on the organisation to tone down its posi-
tion.?? Individual loyalties also made it difficult for some to take a firmer position
against the Compaoré clan, which had made and unmade several governments in the
region and to which many owed their position and even their survival. Like the crisis
that preceded Compaoré’s departure, the September 2015 coup highlighted the tension
between the personal dynamics and ties of friendship of leaders and former leaders
of ECOWAS member states with the need to strictly apply the organisation’s rules.

91 Crisis Group interview, ECOWAS representative, Ouagadougou, October 2015.
92 Crisis Group interview, former senior Burkinabe official, Ouagadougou, December 2015.
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IV. Key Reforms to Achieve Peace and Security Objectives

These case studies, particularly the Malian crisis, show the strengths and weaknesses
of ECOWAS. Aware of this, the Authority of Heads of State and Government asked
the Commission to assess ECOWAS’s action in Mali, with a view to learning lessons
for the entire regional peace and security architecture.®® In 2013, a long list of recom-
mendations covered all aspects where changes were clearly necessary. These proposals
pointed in the right direction and should be implemented. But can the organisation
reform itself without a strong political impetus from member states that are them-
selves particularly fragile in the political, security and economic fields?

A.  The Weaknesses and Limitations of ECOWAS: A Self-assessment

The report, finalised in 2013 following an ECOWAS Commission seminar, was very
clear about the flaws and inadequacies of the organisation’s peace and security Mech-
anism.?* It recommended revising some provisions of the 1999 and 2001 protocols.

In the case of the 1999 protocol, it suggested clarifying the conditions for activa-
tion of the peace and security Mechanism, particularly with regard to the need or not
for the country in crisis to approve the ECOWAS intervention and the moment at
which the organisation should proceed without the agreement of the member coun-
try. It also raised the question of whether ECOWAS was obliged to refer cases to the
AU Peace and Security Council and the UN Security Council before intervening. As
for the Additional Protocol of 2001, the report recommended amending the article
that prohibits changes to electoral laws without a political consensus less than six
months before elections. This provision has shown its limitations in many cases. It
also advised reviewing the Mechanism for gradual sanctions to include provisions on
the effective implementation, monitoring and evaluation of sanctions.%

The report mentioned the difficult cooperation between ECOWAS and the AU and
recommended the establishment of a direct line of communication, a “hotline”, Com-
mission. It also suggested that ECOWAS work with the other regional economic com-
munities and the AU to clarify the principles of subsidiarity, comparative advantage
and sharing responsibilities.?®

The tense relations between ECOWAS and the AU was a recurrent theme in the
interviews conducted by Crisis Group, reflecting Abuja’s frustrations. The regional
organisation believes the AU disregards it and tends to take over its role at the first
opportunity. In the case of Mali, the AU could justify its involvement all the more
easily given that the crisis had implications and determining factors that went be-
yond the geographical jurisdiction of ECOWAS, notably in North Africa.

93 Crisis Group interviews, Bamako and Abuja, November and December 2014.

94 “The Mali After-Action Review, ECOWAS Initiatives and Responses to the Multidimensional Crises
in Mali”, ECOWAS Commission, Report of the Internal Debriefing Exercise, Lagos, 28-30 Novem-
ber 2013.

95 The six-month rule did not stop governments from planning the manipulation of electoral laws
well in advance, as in the case of Burkina Faso. One option would be to make a political consensus
obligatory for all amendments to laws that cover presidential elections and terms in office. The pro-
posal to limit the number of terms in office in all member states was even made in 2015 at the Au-
thority of Heads of State and Government. The proposal was finally rejected. Crisis Group telephone
interview, ECOWAS official, September 2015.

% Ibid.
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Other recommendations addressed the internal dysfunctions of the Commission:
thelack of coordination and cooperation between different departments and the slow
implementation of decisions. For example, the report advised that the Early Warn-
ing Directorate should be co-located with the Political Affairs Directorate.?” The
physical distance between these two directorates emphasised the structural organi-
sational problems within the Department of Political Affairs, Peace and Security
(PAPS). Meetings of directorate representatives only take place regularly in times of
crisis. The organisation, be it at the level of the Authority of Heads of State and Gov-
ernment or at the level of the Commission departments, seems to operate properly
only in a crisis management mode.

The report recommended that “the appointment of ECOWAS mediators and
facilitators should be guided by the criteria of integrity and suitability to the specific
conflict situation” and that the Commission should be responsible for facilitating
and backstopping the work of mediators and facilitators; interpreting ECOWAS pro-
tocols in relation to the specific conflict situation; and recommending experts to
advise on specific thematic areas of the conflict. The report called on ECOWAS to
accelerate, without further delay, the operationalisation of the Mediation Facilitation
Division. The Commission announced its creation within the Political Affairs Direc-
torate in 2010. It took more than five years for this division to see the light of day,
even though mediation is the organisation’s main mode of action.

Finally, the report analysed in detail, learning the lessons of the Malian crisis, the
state of readiness of the ECOWAS Standby Force (ESF), which is the West African
component of the African Standby Force. Forming the ESF was a slow process and its
political framework, current configuration and deployment capacities make it unable
to meet its initial objective.

Among its many recommendations to improve the ESF, the report called on
ECOWAS to fund and equip a two-battalion special military force capable of inter-
vening anywhere in the region within 30 days of an emergency situation; accelerate
reform of the Directorate of Peacekeeping and Regional Security, particularly by op-
erationalising the Peace Support Operations Division, along the lines of the existing
AU and UN mechanisms; and establish a fund under the management of the PAPS
department to guarantee flexibility, discretion and rapid response to emergencies.

The situations described by ECOWAS officials in private show the need for a sub-
stantial reworking of the whole ESF model. One of them explained: “The concept
and doctrine of the Standby Force requires contingents to be formed, equipped and
ready for deployment. In fact, in member states, neither the personnel nor the
equipment are in place. ... The concept and doctrine of the Standby Force need to be
revamped, with the help of the AU, and adapted to the economic realities of the re-
gion”.9® Asked to list the major weaknesses of ECOWAS, one of the organisation’s
former officials said: “human resources, internal administration, including financial
management, and a failure to learn all the lessons from crises”. He said that the or-
ganisation should “conduct an honest evaluation of its capacities and not claim the

97 In Abuja, the PAPS Department offices are in an annex to the Commission building. The Early
Warning Directorate is in the main Commission building.
98 Crisis Group interview, Abuja, December 2014.
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force is ready when it is not”.%? Another official deplored Abuja’s “lack of monitoring”
of the operational management of deployment.'*°

B. An Ambitious Constitutional Reform Is Imperative

The ECOWAS Commission’s strategic plan for 2011-2015, prepared when Mohamed
Ibn Chambas was the Commission president, made a severe assessment of the organi-
sation’s institutional weaknesses. It points at a lack of structures, job descriptions,
well-defined roles and responsibilities, the absence of a functioning monitoring and
evaluation system and an inefficient communication system. It also diagnoses a lack
of cooperation among the staff and between different departments, insufficient and
inadequately trained human resources, possibly resulting from a lack of training
programs.'**

The plan lists some obstacles to its own implementation: weak institutional ca-
pacity, dysfunctional structures as well as a strong compartmentalisation within the
Commission, which is reflected by the fact that some heads of departments and direc-
torates work with little or no contact with other departments and do not attempt to
take them into account. These observations echo the analysis made by Commission
officials and observers who emphasise that institutional weaknesses are a preemi-
nent obstacle to greater effectiveness.'**

There is unanimity about the extent of the problems caused by inadequate hu-
man resources, administrative and financial management, organisation of services
within the various directorates and divisions, the concentration of decision-making
powers at the highest level of the Commission, the lack of systematic cooperation be-
tween different directorates except in case of crisis and the absence of codified work-
ing routines necessary for a modern administration to operate.

In this context, the performance of the directorates and services is completely de-
pendent on the competence of the people in charge. But even the presence of highly
qualified and motivated officials with a good knowledge of the political and security
situation in member countries cannot compensate for the organisation’s institutional
weaknesses.

Institutional reform itself suffers from the modes of operation it is supposed to
correct. In July 2013, the Authority of Heads of State and Government increased the
number of commission leadership positions from nine to fifteen. This decision, made
for political reasons (to satisfy member states by giving each a leadership position in
the Commission) and without reference to the plan for institutional reform, raised
questions about the wisdom of member states and their leaders when making crucial
decisions.

A report written by a private consulting company in 2014 recommended a multi-
phased wholesale change to ECOWAS institutions.'*® All major reforms are difficult

99 Crisis Group interview, Bamako, November 2014.

199 “The biggest problems are administrative, financial and logistical. We have been trying to for-
mulate standard procedures for years. We do not keep a record of each crisis. It always seems like
we are starting from scratch”. Crisis Group interview, Bamako, November 2014.

191 ECOWAS Commission, Strategic Plan 2011-2015.

192 Crisis Group interviews, Abidjan, Bamako and Abuja, November and December 2014.

103 Consultancy on the Reform Structure, Procedures and Practices within ECOWAS Institutions,
prepared for the Economic Community of West African States (ECOWAS), Maxwell and Stamp PLC,
Final Phase 1 Report, Volume 2, April 2014.
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toimplement because they disturb comfortable habits and threaten vested interests.
Effective implementation of the reforms needs a hard core of member states to show
firm political will, commit to a precise timetable and defend the reform against any
challenges.

Reform will not be irreversible unless Nigeria, Ghana and Cote d’Ivoire, the region’s
biggest countries, actively support it and convince the other member states to follow
suit. Cape Verde, a small Portuguese-speaking country that is the most successful in
the region in terms of democracy, stability and governance, could take the opportuni-
ty to play a high-profile role.

C.  Peace and Security Reform Needs Pragmatism

The 2013 report on institutional reform recommended separating the PAPS depart-
ment from other ECOWAS Commission departments to provide it with the necessary
degree of autonomy for conducting complex and costly activities that generally re-
quire immediate response, such as peacekeeping operations. The peace and security
mandate undeniably involves a significantly different mode of operation than the
initial mandate of promoting regional economic integration.

The Commission’s current architecture does not distinguish between the PAPS
department and divisions dealing with infrastructure, education, science and culture,
or trade. Considering the major role played by ECOWAS in the political and security
field during the last 25 years and the permanent threats facing the region, a clearer
distinction should be made between institutions responsible for economic integration,
which, moreover, contribute to regional security, and those specifically responsible
for crisis prevention, management and resolution, and promoting the principles of
constitutional and political convergence.

Whether this recommendation is implemented or not, ECOWAS must set new
objectives and equip itself with new means of action to better fulfil its responsibili-
ties set out in the protocols of 1999 and 2001. Reorganisation must have a strategic,
pragmatic and realistic approach based on analysis of the situation and must antici-
pate political, security, economic and social developments in West Africa in all their
complexity: the contrasting individual situations of the fifteen member countries;
the transnational dynamics in the region and associated threats; the situation on the
borders between West Africa and North and Central Africa; and the constraints and
opportunities presented by the international context. The experience of conflict, in-
stability and insecurity during the last 25 years and a simple forecasting exercise
suggests two priorities for ECOWAS.

1.  Provide advice and support to member countries for reforms aimed at
strengthening the state’s legitimacy and effectiveness, societal cohesion
and their acceptance of the values championed by the Community

An important and most likely dominant part of the problem confronting ECOWAS
flows directly from the member states: their leaders’ competence, their political cul-
tures, the legitimacy and effectiveness of their administration, the condition of their
economies, defence and security forces, and the understanding and interest displayed
by their leaders in regional integration and security issues. The organisation has
room, although limited, to promote changes to the way member states operate.
Itlies in the introduction of standards that apply to all. In this regard, the revised
treaty and the 1999 and 2001 protocols are valuable achievements. The preparation
and coming into force of these documents took place in a period when the region
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was trying to start a new chapter after armed conflicts in Liberia and Sierra Leone,
while promoting the multiparty system, democratic elections and freedom.'** Retro-
spectively, it is astonishing that the region ratified these protocols given the dominant
political culture.

All the violent crises in the region resulted from a combination of internal factors
and regional or international triggers or aggravating circumstances. The exclusively
political crises stemmed from competition for power in a context of unstable politi-
cal systems, a recent history of authoritarianism, weak political, economic and social
institutions and diversity within societies that facilitates the exploitation of ethnic
and regional identities in political struggles.

Political practices are often out of step with democratic principles and the rule
of law. The executive power embodied by heads of state elected by direct universal
suffrage is only slightly balanced by powers like the judiciary. In most ECOWAS
countries, the judiciary is formally independent from the executive, but is in fact
very dependent on it and starved of resources, rendering it incapable of fulfilling its
function. Although civil society has emerged rapidly and exercises a certain amount
of influence in many countries, it remains insufficiently organised and, like the judi-
ciary, its legitimacy is weakened by its dependence on governments in power or
external support.

For ECOWAS to be more effective in the prevention of conflicts, it must not ex-
clusively rely on its early warning system, even reorganised, or on ad hoc mediation
missions dispatched when crises are already brewing. More effective prevention of
crises requires major changes to the political systems and practices of member states
and needs ECOWAS to show a willingness to encourage and provide support for these
changes in member countries. The decision to create permanent ECOWAS offices in
each of the fifteen member states is welcome and should serve this objective. How-
ever, having a permanent presence will only bear fruit if ECOWAS sets strategic ob-
jectives adapted to the political and security situation of each state and equips itself
with the resources necessary to act. In particular, it must provide these offices with
sufficient human resources able to use strategic, diplomatic and operational tools to
identify the best ways of promoting change in member states.

2.  Build and strengthen the capacities of member states to deal
collectively with major transnational threats

The internal threats to stability, peace and security in the region have been aggravat-
ed in recent years by the criminal economy and the spread of extremist ideologies.'°®
Trade in illegal products and illegal trade in legal products in West Africa have in-
creased like never before, as shown by the emergence of cocaine trafficking routes
originating in South America. Arms, human beings and fake medicines trafficking
feed corruption and the collapse of states that are subjected to enormous internal
challenges. A region with strategic natural resources, West Africa is also part of the
grey areas of the international trade in raw materials. Maritime insecurity off the

194 Among heads of state that approved the pioneering additional protocol were representatives of
“the new democratic era” such as John Kufuor (Ghana), Alpha Oumar Konaré (Mali) and Olusegun
Obasanjo (Nigeria) as well as presidents who had come to power by force and who had been in of-
fice for along time like Gnassingbé Eyadéma (Togo), Lansana Conté (Guinea) and Blaise Compaoré
(Burkina Faso).

105 Crisis Group Report, Central Sahel: A Perfect Sandstorm, op. cit.
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coast of oil-rich Nigeria but also Benin, Togo, Cameroon and in the Gulf of Guinea,
has taken on a new dimension with attacks on ships by organised criminal groups.
Terrorism has also become a daily concern from Nigeria to the Sahel.

ECOWAS has reacted to transnational threats under the pressure of events and
its Western partners, especially the EU and France. The organisation has adopted a
strategy to fight terrorism and an integrated maritime strategy. Institutionalised
meetings of army chiefs of staff, chiefs of police and the security services have creat-
ed frameworks for exchange and indispensable cooperation. However, ECOWAS
needs to go further and create a special unit to combat organised crime that would
take into account all its dimensions and ensure coherence between the different
action plans on these issues, including those of ECOWAS and the many international
actors present in the region. This implies working closely with member states to
strengthen their capacities in the fields where they are most vulnerable and to harmo-
nise legislations, methods and means of action. This work must be part of the man-
date of the permanent ECOWAS offices in member countries.

In addition to meetings of the security services of member countries, ECOWAS
should equip itself with modern and secure means of communications that would
allow a continuous exchange of information among member states and all actors
involved in the fight against terrorism and organised crime. Regional cooperation
should take place at both political and technical levels and involve all stakeholders,
including the judiciary, which is a weak link in all the region’s countries. Responding
to transnational threats also requires ECOWAS to open up to its neighbours, the
countries of North and Central Africa. The crises in the Sahel and Lake Chad region
have shown the geographical continuity of criminal activities and the need for coor-
dinated responses from countries that belong to different regional organisations.

ECOWAS does not have much influence in the two crisis spots in the region, the
Sahel and northern Nigeria and the surrounding area, because of its inability to ini-
tiate a structured political and security dialogue with countries like Algeria, Chad
and Cameroon. It needs to invest in learning about its neighbours, especially North
African countries.

A return to good relations with the AU is indispensable for the fight against trans-
national threats. On issues such as terrorism, criminal trafficking, maritime security,
money laundering and the infiltration of states by members of criminal networks,
ECOWAS and the other regional economic communities must clarify the principles
and areas for cooperation with the AU. A permanent framework for consultation be-
tween ECOWAS and the AU must be put in place at the highest political level to avoid
overlapping responsibilities and to define an effective approach for the staff of the
two organisations working on transnational threats.

ECOWAS should also develop strategic thinking on its relations with Europe, the
U.S., China, India, Brazil and other emerging powers. The decisive factors for peace
and security are related to all international trade, financial and human exchanges.
ECOWAS should develop an active and coherent diplomacy so that the organisation
can speak with one voice on major peace and security issues. It must convince its
member states of the need to use regional diplomacy to complement or even replace
national diplomatic efforts, which have been weakened by a clear lack of financial
resources.

As part of its institutional reform, ECOWAS should consider incorporating exter-
nal relations into the PAPS Department. In any case, the organisation should signifi-
cantly strengthen its human resources in the field of international relations and,
more precisely, boost its internal multidisciplinary expertise on the main African
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geographical zones and other regions of the world. To be able to anticipate peace and
security issues in the medium and long term, it should put more emphasis on research
and analysis.

Finally, ECOWAS needs a politically and economically strong and stable driving
force, fully committed to regional integration and not worrying all other member
states by projecting the image of a fragile, dangerous and threatening power. Nigeria
has no rival in West Africa, given its resources and population. Its declining strength
in recent years, marked in particular by the violence of Boko Haram, which has
developed in a context of pre-existing security weaknesses and the inability of the
government and security forces to provide an intelligible and effective response, has
also weakened ECOWAS.'°° The political, economic and military capacities of Nige-
ria are a decisive factor in making the organisation operate well and progress. Presi-
dent Muhammadu Buhari and his government should prioritise the restoration of
Nigerian diplomacy, without neglecting the necessary wide-ranging reform of the
Nigerian defence and security forces.

106 With Cote d’Ivoire grappling with a long crisis, Ghana has been the only demographically im-
portant country to experience political stability within a democratic framework and rapid economic
growth. This progress is significant even though the economic situation has recently deteriorated in
Ghana. Its recent discovery of oil risks having a negative impact on governance as it has in other
African countries.
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V. Conclusion

These three case studies illustrate ECOWAS’s interventions in crisis situations dur-
ing the last fifteen years and prompt a series of observations. First, this particularly
troubled region is marked by a succession and juxtaposition of crises and conflicts of
variable intensity in most member countries.

Second, the organisation has reacted systematically to crises in the region, on the
political and diplomatic fronts, with the strong involvement of heads of state, under
the dual impetus of chairs of the Authority of the Heads of State and Government
and presidents of the ECOWAS Commission. Heads of state have learned to work
with the president of the Commission, who is far from being merely a subordinate.
There were no guarantees about this outcome and it owes a lot to the role played by
thelast ECOWAS executive secretary and first president of the Commission, Mohamed
Ibn Chambas. He was wise enough to enhance the scope of the ECOWAS Commis-
sion, while remaining loyal to the Authority of Heads of State and Government, which
constitutes the supreme power. His two successors have continued to operate the
commission alongside the heads of state and used the protocols to defend the com-
mission’s field of action.

Third, the organisation has become a major player in the regional political land-
scape. In the eyes of leaders and populations, its interventions are legitimate. The
organisation gets involved in case of crises and also, for example, during election
campaigns. It takes part in the politics of member states, while acting as mediator or
facilitator in discussions between political actors. ECOWAS has shown considerable
initiative, the most striking illustration of which has undoubtedly been the rapid dis-
patch of heads of state to countries suffering from a dangerous level of political
and security tension. However, this has often been accompanied by a concentration
on short-term peace and stability objectives which did not necessarily further the po-
litical and institutional changes needed for a more durable peace.

Whatever the assessment made of its interventions, including mediation and mili-
tary deployments, ECOWAS embodies a duty of solidarity in the event of a grave threat
to peace and security in any of its member states. This represents major progress
and the organisation can now build on these foundations to provide an example of
successful regional integration on the African continent.

Dakar/Brussels, 14 April 2016
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Appendix A: Map of ECOWAS Countries
Y00 200 0° 20° 40° 6°°
40° 40°
Med;
Alglers' ps z e,
Tunis =
TUNISIA 7
Rabat, e
Madeira Is. . e O <n Sea
(PORTUGAL)> “ J—w 2
MOROCCO Tripoli / -
Canary Is. ire® 7
it ALGERIA care
Laayoune § LIBYA \
-~ EGYPT
Western r
Sahara
)
S
=
P ’ L 5
MAURITANIA > 20
(;ABO LERDE ® Nouakchott »
. MALI NIGER SUDAN ERITREA
LA Dakar. — CHAD o
o Praia ® SENEGAL Niame: Lake Khartoum® Asmara
GAMBIA & Bamako, o Viamey, @ud e
p— s iy o N'Djamena pasourt G =Socora
Bissau® Ouagadougou iibouti 2 RN
gadoug eDjibouti
GUINEA-BISSAU /. GUINEA NIGERIA r
Conakry® ¢ W& P ETHIOPIA
Freetown o COTE- Qy o\Z Abuja °
SIERRA D'IVOIRE 92472 . SOUTH Addis Ababa \J
LEONE . %0 CENTRAL SUDAN \}
“Monrovia® - Yamoussoukio acora el s | AFRICAN REPUBLIC =
LIBERIA| pto Novo CAMEROON|  Banguig oduba o@ /
Malabo® . Yadundé Loz ®
EQUATORIAL GUINEA UGANDA Turkana
Principe , L 5;;5;'” f Mogadishu
o SAO TOME AND PmNg‘;w; oS80 . {Tibrevile & Kampala/ 1 oNVA o
0 Tomé J
Pl GABON coe m;:xgg:]ﬁ?c RWANDA L~ Nairobi
(EQUATORIAL GUINEA) OF THE ¢ ,,":'j(’f,"w INDIAN OCEAN
\ Brazzavile CONGO "™ /yurunpr 90
@ ® Kinshasa bodoma Pemba Amirante s '\',,cm,ia
(ANGOLA) Tanganyikal [y Zanzibar .
ATLANTIC UNITED REPUBLIC OF SEYCHELLES
p—
oAscansion b iena TANZANIA Atdabrals, . Providence I
ake « «Farquhars.
OCEAN o Moroni * Agalegals.
ANGOLA ¢ COMOROS (MAURITIUS)
iengwe Mayotte Is.
ZAMBIA ® MALAWI (under French
Helena Lusaka® Q\S s CEY) S (I?“echp)
ECOWAS countries WK N ¥ e
_ S rprs|4® X S
ari ]
Benlr.1 ZIMBABWE ‘\? (;"Amsnana"vo MAU.RI s
Burkina Faso o < Port Louisg 5go
NAMIBIA \ <2 © Reéuni
Cabo Verde BOTSWANA = < RN
ote d’lvoire Windhoek Gaborone =
’ .
Gambia PR e Maputo
Ghana M SWAZILAND
Guinea Bloemfonteing - ¢iiseru
. . SOUTH LESOTHO
Guinea-Bissau /
G AFRICA
Liberia :
Ma|| .qage Town
Niger The boundaries and names shown and the designations used
. . on this map do not imply official endorsement or acceptance
ngena by the United Nations.
Sfenegal e
Sierra Leone
Togo
0° 20° 40° 60°

Based on Map No. 4045 Rev. 7 UNITED NATIONS
October 2011




Implementing Peace and Security Architecture (lll): West Africa
Crisis Group Africa Report N°234, 14 April 2016 Page 31

Appendix B: List of Acronyms

ECOWAS Economic Community of West African States

AU African Union

ECOMOG ECOWAS Cease-fire Monitoring Group

ECOMIL ECOWAS Mission in Liberia

UNMIL United Nations Mission in Liberia (UNMIL)

UNAMSIL UN Mission in Sierra Leone

MSC Mediation and Security Council of ECOWAS

Ecowarn ECOWAS Early Warning and Response Network

WANEP West Africa Network for Peacebuilding

USAID United States Agency for International Development

PAPS ECOWAS Department for Political Affairs, Peace and Security
ASF African Standby Force

GIABA Groupe Intergouvernemental d’Action contre le Blanchiment d’Argent

en Afrique de I'Ouest — Inter-Governmental Action Group against Money
Laundering in West Africa

AQIM al-Qaeda in the Islamic Maghreb

ECPF ECOWAS Conflict Prevention Framework

WACI West Africa Coast Initiative

UNODC United Nations Office on Drugs and Crime

UNOWA United Nations Office for West Africa

ECCAS Economic Community of Central African States

ICG-GB International Contact Group for Guinea-Bissau

ICG-G International Contact Group for Guinea

MDFC Movement of Democratic Forces of Casamance

CPLP Comunidade dos Paises de Lingua Portuguesa — Community of Portuguese
Language Countries

UEMOA Union économique et monétaire ouest-africaine — Economic and Monetary
Union of West Africa

IMF International Monetary Fund

SSR Security Sector Reform

Missang Angolan Military Mission in Guinea-Bissau

PAIGC Partido Africano da Independéncia da Guiné e Cabo Verde —
African Party for the Independence of Guinea and Cape Verde

ECOMIB ECOWAS Mission in Guinea-Bissau

ATT Amadou Toumani Touré

MNLA Mouvement national de libération de I'Azawad — National Movement for
the Liberation of Azawad

MICEMA Mission de la Cedeao au Mali — ECOWAS Mission in Mali

AFISMA African-led International Support Mission in Mali

MINUSMA Mission multidimensionnelle intégrée des Nations unies pour la stabilisation
au Mali — United Nations Multidimensional Integrated Stabilization Mission
in Mali

IBK Ibrahim Boubacar Keita

RSP Régiment de sécurité présidentielle — Regiment of Presidential Security

in Burkina Faso
ESF ECOWAS Standby Force
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Appendix C: About the International Crisis Group

The International Crisis Group (Crisis Group) is an independent, non-profit, non-governmental organisa-
tion, with some 120 staff members on five continents, working through field-based analysis and high-level
advocacy to prevent and resolve deadly conflict.

Crisis Group’s approach is grounded in field research. Teams of political analysts are located within or
close by countries or regions at risk of outbreak, escalation or recurrence of violent conflict. Based on in-
formation and assessments from the field, it produces analytical reports containing practical recommen-
dations targeted at key international, regional and national decision-takers. Crisis Group also publishes
CrisisWatch, a monthly early warning bulletin, providing a succinct regular update on the state of play in
up to 70 situations of conflict or potential conflict around the world.

Crisis Group’s reports are distributed widely by email and made available simultaneously on its website,
www.crisisgroup.org. Crisis Group works closely with governments and those who influence them, includ-
ing the media, to highlight its crisis analyses and to generate support for its policy prescriptions.

The Crisis Group Board of Trustees — which includes prominent figures from the fields of politics, diploma-
cy, business and the media — is directly involved in helping to bring the reports and recommendations to
the attention of senior policymakers around the world. Crisis Group is co-chaired by former UN Deputy
Secretary-General and Administrator of the United Nations Development Programme (UNDP), Lord Mark
Malloch-Brown, and professor of International Relations at Sciences-Po (Paris) and founding dean of its
Paris School of International Affairs, Ghassan Salamé. Its Vice Chair is Ayo Obe, a Legal Practitioner, Col-
umnist and TV Presenter in Nigeria.

Crisis Group’s President & CEO, Jean-Marie Guéhenno, served as the UN Under-Secretary-General for
Peacekeeping Operations from 2000-2008, and in 2012, as Deputy Joint Special Envoy of the United Na-
tions and the League of Arab States on Syria. He left his post as Deputy Joint Special Envoy to chair the
commission that prepared the white paper on French defence and national security in 2013. Crisis Group’s
international headquarters is in Brussels, and the organisation has offices in nine other locations: Bish-
kek, Bogota, Dakar, Islamabad, Istanbul, Nairobi, London, New York, and Washington DC. It also has
staff representation in the following locations: Bangkok, Beijing, Beirut, Caracas, Delhi, Dubai, Gaza City,
Guatemala City, Jerusalem, Johannesburg, Kabul, Kiev, Mexico City, Rabat, Sydney, Tunis, and Yangon.

Crisis Group receives financial support from a wide range of governments, foundations, and private
sources. Currently Crisis Group holds relationships with the following governmental departments and
agencies: Australia (Department of Foreign Affairs and Trade), Austria (Austrian Development Agency),
Canada (Global Affairs Canada), Denmark (Ministry of Foreign Affairs), European Union (Instrument con-
tributing to Stability and Peace), France (Ministry of Foreign Affairs), Germany (Federal Foreign Office),
Japan (Ministry of Foreign Affairs), Ireland (Irish Aid), Principality of Liechtenstein, Luxembourg (Ministry
of Foreign Affairs), The Netherlands (Ministry of Foreign Affairs), New Zealand (Ministry of Foreign Affairs
and Trade), Norway (Ministry of Foreign Affairs), Sweden (Ministry of Foreign Affairs), Switzerland (Fed-
eral Department of Foreign Affairs), and United States (U.S. Agency for International Development).

Crisis Group also holds relationships with the following foundations: Adessium Foundation, Carnegie
Corporation of New York, Global Dialogue, Henry Luce Foundation, Humanity United, John D. and Cathe-
rine T. MacArthur Foundation, Open Society Foundations, Open Society Initiative for West Africa,
Ploughshares Fund, Robert Bosch Stiftung, Rockefeller Brothers Fund, and Tinker Foundation, Inc. Crisis
Group is also grateful for its collaboration with Koerber Foundation.

April 2016
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Appendix D: Reports and Briefings on Africa since 2013

Special Reports

Exploiting Disorder: al-Qaeda and the Islamic
State, Crisis Group Special Report, 14 March
2016.

Central Africa

Central African Republic: Priorities of the Transi-
tion, Africa Report N°203, 11 June 2013 (also
available in French).

Understanding Conflict in Eastern Congo (I):
The Ruzizi Plain, Africa Report N°206, 23 July
2013 (also available in French).

Central African Republic: Better Late than Nev-
er, Africa Briefing N°96, 2 December 2013 (al-
so available in French).

Fields of Bitterness (l): Land Reform in Burundl,
Africa Report N°213, 12 February 2014 (only
available in French).

Fields of Bitterness (ll): Restitution and Recon-
ciliation in Burundi, Africa Report N°214, 17
February 2014 (only available in French).

The Security Challenges of Pastoralism in Cen-
tral Africa, Africa Report N°215, 1 April 2014
(also available in French).

Curbing Violence in Nigeria (ll): The Boko Ha-
ram Insurgency, Africa Report N°216, 3 April
2014.

The Central African Crisis: From Predation to
Stabilisation, Africa Report N°219, 17 June
2014 (also available in French).

Cameroon: Prevention Is Better than Cure, Afri-
ca Briefing N°101, 4 September 2014 (only
available in French).

The Central African Republic’s Hidden Conflict,
Africa Briefing N°105, 12 December 2014 (al-
so available in French).

Congo: Ending the Status Quo, Africa Briefing
N°107, 17 December 2014.

Elections in Burundi: Moment of Truth, Africa
Report N°224, 17 April 2015 (also available in
French).

Congo: Is Democratic Change Possible? Africa
Report N°225, 5 May 2015.

Burundi: Peace Sacrificed? Africa Briefing
N°111, 29 May 2015 (also available in
French).

Cameroon: The Threat of Religious Radicalism,
Africa Report N°229, 3 September 2015 (also
available in French).

Central African Republic: The roots of violence,
Africa Report N°230, 21 September 2015 (also
available in French).

Tchad : entre ambitions et fragilités, Africa Re-
port N°233, 30 March 2016.

Horn of Africa

Kenya’s 2013 Elections, Africa Report N°197, 17
January 2013.

Sudan’s Spreading Conflict (I): War in South
Kordofan, Africa Report N°198, 14 February
2013.

Eritrea: Scenarios for Future Transition, Africa
Report N°200, 28 March 2013.

Kenya After the Elections, Africa Briefing N°94,
15 May 2013.

Sudan’s Spreading Confilict (Il): War in Blue Nile,
Africa Report N°204, 18 June 2013.

Ethiopia: Prospects for Peace in Ogaden, Africa
Report N°207, 6 August 2013.

Sudan: Preserving Peace in the East, Africa Re-
port N°209, 26 November 2013.

Somalia: Puntland’s Punted Polls, Africa Briefing
N°97, 19 December 2013.

Sudan’s Spreading Confilict (Ill): The Limits of
Darfur’s Peace Process, Africa Report N°211,
27 January 2014.

South Sudan: A Civil War by Any Other Name,
Africa Report N°217, 10 April 2014.

Somalia: Al-Shabaab — It Will Be a Long War,
Africa Briefing N°99, 26 June 2014.

Eritrea: Ending the Exodus?, Africa Briefing
N°100, 8 August 2014.

Kenya: Al-Shabaab — Closer to Home, Africa
Briefing N°102, 25 September 2014.

South Sudan: Jonglei — “We Have Always Been
at War’, Africa Report N°221, 22 December
2014.

Sudan and South Sudan’s Merging Conflicts,
Africa Report N°223, 29 January 2015.

Sudan: The Prospects for “National Dialogue”,
Africa Briefing N°108, 11 March 2015.

The Chaos in Darfur, Africa Briefing N°110, 22
April 2015.

South Sudan: Keeping Faith with the IGAD
Peace Process, Africa Report N°228, 27 July
2015.

Somaliland: The Strains of Success, Africa Brief-
ing N°113, 5 October 2015.

Kenya’s Somali North East: Devolution and Secu-
rity, Africa Briefing N°114, 17 November 2015.

Ethiopia: Governing the Faithful, Africa Briefing
N°117, 22 February 2016.

Sudan’s Islamists: From Salvation to Survival,
Africa Briefing N°119, 21 March 2016.
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Southern Africa

Zimbabwe: Election Scenarios, Africa Report
N°202, 6 May 2013.

Zimbabwe'’s Elections: Mugabe’s Last Stand,
Africa Briefing N°95, 29 July 2013.

A Cosmetic End to Madagascar’s Crisis?, Africa
Report N°218 (also available in French), 19
May 2014.

Zimbabwe: Waiting for the Future, Africa Briefing
N°103, 29 September 2014.

Zimbabwe: Stranded in Stasis, Africa Briefing
N°118, 29 February 2016.

West Africa

Guinea: A Way Out of the Election Quagmire,
Africa Report N°199, 18 February 2013 (only
available in French).

Mali: Security, Dialogue and Meaningful Reform,
Africa Report N°201, 11 April 2013 (also avail-
able in French).

Burkina Faso: With or Without Compaoré, Times
of Uncertainty, Africa Report N°205, 22 July
2013 (also available in French).

Niger: Another Weak Link in the Sahel?, Africa
Report N°208, 19 September 2013 (also
available in French).

Mali: Reform or Relapse, Africa Report N°210,
10 January 2014 (also available in French).

Céte d’lvoire’s Great West: Key to Reconcilia-
tion, Africa Report N°212, 28 January 2014
(also available in French).

Guinea Bissau: Elections, But Then What?, Afri-
ca Briefing N°98, 8 April 2014 (only available
in French).

Mali: Last Chance in Algiers, Africa Briefing
N°104, 18 November 2014 (also available in
French).

Nigeria’s Dangerous 2015 Elections: Limiting the
Violence, Africa Report N°220, 21 November
2014.

Guinea’s Other Emergency: Organising Elec-
tions, Africa Briefing N°106, 15 December
2014 (also available in French).

Burkina Faso: Nine Months to Complete the
Transition, Africa Report N°222, 28 January
2015.

Security Sector Reform in Guinea-Bissau: An
Opportunity Not to Be Missed, Africa Briefing
N°109, 19 March 2015 (only available in
French).

Mali: An Imposed Peace? Africa Report N°226,
22 May 2015 (only available in French).

Burkina Faso: Meeting the October Target,
Africa Briefing N°112, 24 June 2015 (only
available in French).

The Central Sahel: A Perfect Sandstorm, Africa
Report N°227, 25 June 2015 (also available in
French).

Curbing Violence in Nigeria (lll): Revisiting the
Niger Delta, Africa Report N°231, 29
September 2015.

The Politics Behind the Ebola Crisis, Africa
Report N°232, 28 October 2015.

Mali: Peace from Below?, Africa Briefing N°115,
14 December 2015 (only available in French).

Burkina Faso: Transition, Act Il, Africa Briefing
N°116, 7 January 2016 (only available in
French).
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Appendix F: International Crisis Group Board of Trustees

PRESIDENT & CEO

Jean-Marie Guéhenno
Former UN Under-Secretary-General
for Peacekeeping Operations

CO-CHAIRS

Lord (Mark) Malloch-Brown
Former UN Deputy Secretary-General
and Administrator of the United
Nations Development Programme
(UNDP)

Ghassan Salamé
Dean, Paris School of International
Affairs, Sciences Po

VICE-CHAIR

Ayo Obe
Legal Practitioner, Columnist and
TV Presenter, Nigeria

OTHER TRUSTEES

Morton Abramowitz
Former U.S. Assistant Secretary of
State and Ambassador to Turkey

Fola Adeola
Founder and Chairman, FATE
Foundation

Ali al Shihabi
Author; Founder and former Chairman
of Rasmala Investment bank

Celso Amorim
Former Minister of External Relations
of Brazil; former Defence Minister

Hushang Ansary
Chairman, Parman Capital Group LLC

Nahum Barnea
Political Columnist, Israel

Carl Bildt
Former Foreign Minister of Sweden

Emma Bonino

Former Foreign Minister of Italy
and Vice-President of the Senate;
Former European Commissioner
for Humanitarian Aid

Lakhdar Brahimi
Member, The Elders; UN Diplomat;
Former Foreign Minister of Algeria

Micheline Calmy-Rey
Former President of the Swiss Con-
federation and Foreign Affairs Minister

Cheryl Carolus

Former South African High
Commissioner to the UK and
Secretary General of the African
National Congress (ANC)

Maria Livanos Cattaui
Former Secretary-General of the
International Chamber of Commerce

Wesley Clark
Former NATO Supreme Allied
Commander

Sheila Coronel

Toni Stabile Professor of Practice in
Investigative Journalism; Director,
Toni Stabile Center for Investigative
Journalism, Columbia University, U.S.

Mark Eyskens
Former Prime Minister of Belgium

Lykke Friis

Prorector For Education at the Univer-
sity of Copenhagen. Former Climate &
Energy Minister and Minister of Gen-
der Equality of Denmark

Frank Giustra
President & CEO, Fiore Financial
Corporation

Alma Guillermoprieto
Writer and Journalist, Mexico

Mo Ibrahim
Founder and Chair, Mo lbrahim Foun-
dation; Founder, Celtel International

Wolfgang Ischinger

Chairman, Munich Security
Conference; Former German Deputy
Foreign Minister and Ambassador to
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