PROCEEDNGS OF THE 2009
FORRISA ANNuAL

Editediby;
Chenss Fervey

F @P ISA IRERORTE]

E

BotswanallnstituteffodbevelopmenyBolicyfAnalysis
. 20,10
|

337.10968 HAR |
|

r
I
i




The Fermative Process Research.on Integration in Southern Africa-
(FOPRISA) (www.foprisa.net) programme, which commenced in 2005;

concludes in 2010. The core participants are the Botswana Institute for .

Development Policy Analysis (BIDPA) (www.bidpa.bw); Chr. Michelsen
Institute (CMI) of Norway (www.cmi.no); Centre for Defence and Security
Management {CDSM) of the University of the Witwatersrand, South
Africa (http://pdm.mgmt.wits.ac.za); Economic and Socia! Reseafch

Foundation (ESRF) of Tanzania (www.esrftz.org); Namiblan Economic -

Policy Research Unit (NEPRU) (www.nepru.na); the Faculty of Social ~ -

Scierces at the University of Botswana (UB} {wwwiub.bw); and the-
SADC Secretariat (www.sadc.int). FOPRISA has worked-with over 120
participants from various policy research institites, umversnties, regional
organisations, and individually, as researchers, reviewers, editors, aov:-
sors and special consultants. :

-

The principal objective of the programme is to provide the AS‘ADO

Secretariat with policy-relevant research findings and recommendations _
that could assist efforts ir advancirg regionai cooperation and integration- =~ .

FOPRISA lialson with the SADC Secretariat has beer facilitated through._

the directorate for Policy, Strategic Planning and Resource Mobilisation.:.
The second aim of FOPRISA is to build-a stiong regional policy J’esearch’

network that foctses or enhancirg research skills and analytical capaca—.
ties in participating research institutions, and improving the undersfandlng:

of issues of regioral cooperation and integration. FOPRISA 2005-2010

has been funded by a generous grant from the Royal Norwegian Ministry

of Foreign Affairs (MFA), Pretoria, South Africa.

Contact details;

FOPRISA Coordinator

C/o BIDPA

134 Gaborone International Finance Park, Kgale Hill
Private Bag BR-29

Gaborone

Botswana

Telephone: +267 3971750
Fax: +267 3971748

Email: foprisa@bidpa.bw
Website: www.foprisa.net

BIDPA
36161

AL

"’“'eedmgs of the 2009 FOPRISA Annual
R, mev, Chafes (Ed.) ’
BoCK 337.10968 HAR

a

Bl d
=

. (‘!_m

P



S61G|

f

Precceedings of the 2009
FOPRISA Annual Conference

Edited b
Charles Hae:re TSWANA INSTITUTE FOR
DEVELOPMENT POLICY AMAL /513

2012 -01- 25

LI AR

mp’ P ’, “ Research for Regional
° Integration and Deveiopment REPORT 8

Botswana Institute for Development Pclicy Analysis
2010




Procezoings ofF THE 2009 FOPRISA AnnuaL CONFERENCE

Published by LicHTBOOKS

a division of

Lentswe La Lesem (Pry) L1D

PO Box 2365, Gaborone, Botswana.

Tel: 3903994, Fax: 3914017,

E-mail: publisher@lightbooks.net or lightbooks @vbn.bw
Web: www.lightbooks.pet

On behalf of the Botswana Institute for Development Policy Analysis
(BIDPA), Private Bag BR 29, Gaborone, Botswana

www.bidpa.bw
www.foprisa.net

First published 2010

The papers published in this collection were commissioned by the
Botswana Institute for Development Policy Analysis (BIDPA), and
are published as a report of the Formative Process Research on
Integration in Southern Africa (FOPRISA)

ISBN 978-99912-71-46-0

© Copyright Botswana Institute for Development Policy Analysis and
the authors, 2010

Typesetting, design and layout by Lentwe La Lesedi {Pty) Lid

Printed by Printing and Publishing Botswana (Pty) Ltd




Disclaimer ,
The opinions expressed in this document are entirely those of the authors, uniess otherwise

stated. The report does not represent any opinions of the editor, or the official opinions of
SADC, orits Secretariat, BIDPA, or FOPRISA.

Acknowiedgements

The FOPRISA Secretariat thanks the Editor and all the individuals who produced the research:
papers collected here. Specifically, we thank the thematic research team leaders who supervised
and exercised quality control over the research, writing-up, and presentation of the papers, -
namely, Bertha Osei-Hwedie, Anthoni van Nieuwkerk, Are Wiig, Oswald Mashindano, Elling
Tjgnneland, and Klaus Schade. Lastly thanks go to Jonathan Mayuyuka Kaunda for assistance
with checking the galley proofs.

Editorial note

This is the eighth and last of the FOPRISA research reports under the current contract (2005 - -
2010) between the Norwegian MFA and BIDPA. These conference proceedings were presented
during the 2009 FOPRISA Annual Conference in Cape Town, South Africa from 14 to 15 July 2009.
As with the previous proceedings, the papers discuss the political and economic dimensions of
regional cooperation and integration, 2nd the monitoring of SADC as well as its relations with
the international cooperating partners.

The papers in tkis volume were selected from, and represent all of the FOPRISA themes:
Democratic Development, which focused on the topic “State capacity and institutional variables
in regional integration and policy effectiveness”; Politics, Defence and Secusity Cooperation with
papers on “SADC foreign refations and regional integration”; Regional Trade and its Relations to
the International Trade System with a paper on “Education and entrepreneurship”; and lastly,
the theme Economic Harmonisation, Finance and Investment is represented by a paper on
SADC interrational trade relations.
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CHAPTER 1: S7ATE INSTITUTIONAL VARIABLES IN REGIONAL
INTEGRATION AND PoLicY EFFECTIVENESS

Lewis B. Dzimbiri

Introduction
According to Kaufmann et al. (1999) there is a direct connection between good governance
and state capacity. Governance is defined as comprising the traditions and institutions by
which authority in 2 country is exercised. This includes the process by which governments are
selected, monitored and replaced. State capacity covers political, institutional, technical, fiscal
and administrative spheres. An effective state should have the capacity to formulate coherent,
plausible and broadly responsive policy guidelines to attain its goals. It should also possess the
ability to implement, monitor and evaluate such policies. Efforts to improve governance and
administration will fail if governments do not possess appropriate institutional capacity in terms
of trained people, know-how and resources. In turn, these must have the technical capacity
for setting standards, disseminating information, monitoring performance and reviewing
legislation (Afifi et al., 2003). Policy makers and policy implementing agencies require thorough
knowledge of various aspects of state affairs in general, and the specific issues they deal with
(Zafarullz and Rahman, 2008).

This chapter examines state capacity within the context of regional integration and policy
effectiveness in the Southern African Development Community (SADC) sub region. SADC,
composed of 15 member states — Angola, Botswana, Democratic Republic of the Congo (DRC),
Lesotho, Madagascar, Malawi, Mauritius, Mozambique, Namibia, Seychelles, South Africa,
Swaziland, Tanzania, Zambia and Zimbabwe — has an ambitious vision, mission and goals
to achieve. Our focus in the analysis of capacity in SADC will be the SADC states and SADC
institutions because the overall performance of the region is a sum total of these entities put
together. Without state and SADC institutional capacity to formulate, implement, monitor and
evaluate policies effectively — in education, health, HIV/AIDS, gender, industry, trade, poverty
atleviation, agriculture, transport and communication — national and regional development,
and regional integration, wili be greatly hindered.

After this introduction, the chapter briefly discusses the role and typology of the state
with emphasis on strong, weak, failed and coltapsed states, in terms of their capacity to meet
citizens’ needs and desires. It clarifies state and regional integration before looking at policy
networks and process models of public policy. It then provides an overview of SADC structures,
institutions and components, and their approaches to capacity building in those institutions
and in member states. A methodology for assessing capacity within SADC is proposed before
concluding the chapter.

Role and typclogy of states in terms of capabilities

According to Dunleavy and O'Leary (1994) one can define the state functionally or
organisationally, Functionally, the state carries out particular functions to achieve certain goals,
purposes or objectives. Organisationally, the state is seen as a set of institutions. A state should,
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therefore, be an organised super-structure composed of different institutions for performing
various functions for the benefit of its citizenry, States should exist, in other words, to provide
public goods to their citizens. These include security, health care and education, together with
roads, railways, harbours, and other physical infrastructure. The extent to which these public
goods are delivered or not provides a criterion for judging modern states as strong, weak, failed
or collapsed (Eizenstat et al. 2005).

Strong states control their territories and deliver a full range of high quality public goods to
their citizenry. Indicators include GDP per capita, the United Nations Development Programme
(UNDP) Human Development Index, and Transparency International’s Corruption Index. They
also “offer high levels of security from political and criminal violence, ensure political freedom
and civil liberties and create an enviconment conducive to the growth of economic opportunities
for their citizens. The rule of law prevails. Judges are independent. Road networks are well
maintained, Telephones work, Snail mail and e-mail both arrive quickly. Scheols, universities,
and students flounish. Hospitals and clinics serve patients effectively. And so on.” (Rotberg,
undated: 4). South Africa, Mauritius and Botswana could fit this typology, in varying degrees, to
a greater extent than other SADC members.

On the other hand, weak states score below average in providing the public goods and
services described above. For example “Physical infrastructural networks have deteriorated.
Schools and hospitals show signs of neglect, particularly outside the main cities. GDP per capita
and other critical economic indicators have fallen or are falling, sometimes dramatically; levels
of venal corruption are embarrassingly high and escalating.” (Rotberg, op. cit.). Weak states
face the challenges of poorly paid and trained civil servants, institutional deficiencies, together
with inadequate policy implementation and oversight mechanisms. Some of the features of
weak states can be identified in most of the other SADC countries: Angola, Lesotho, Malawi,
Mozambique, Namibia, Seychelles, Swaziland, Tanzania, Zambia and Zimbabwe.

Failed states are “tense, deeply conflicted, dangerous, and contested bitterly by warring
factions ... The civil wars that characterise failed states usually stem from or have roots in
ethnic, religious, linguistic, or other inter-communal enmity... [Governments] lose authority
over sections of territory . .. Another indicator of state failure is the growth of criminal violence.”
(Rotberg, op. cit.: 5). Only the executive institution functions. Legislatures and judiciary are
dominated by the executive and the bureaucracy appears to have lost its professionalism. -
Infrastructure like roads, schools, hospitals and telephones continue to deteriorate and citizens
feel abandoned (Rotberg, op. cit.).

“A collapsed state is a rare and extreme version of a failed state. Political goods are obtained
through private or ad hoc means. Security is equated with the rule of the strong. A collapsed
state exhibits a vacuum of authority.” (Rotberg, op. cit.: 8). Somalia is an example of a coilapsed
state. DRC approximates both a failed and colfapsed state, while Madagascar tends to fit a failed
state. However, one of the. weaknesses of this typology is that it does not allow room for a hybrid
variant where features of both strorg and weak states are found in one state. Nonetheless, it
provides a broad range within which countries can be categorised on the basis of their capacity
to provide public goods.

Siates and Regioral Integration

According to Lee (2003), regionalism is the adoption of a regional pro;ect by a formal regional
economic organisation designed to enhance the political, economic, social, cultural and security
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integration or cooperatipn, of member states. Regional integration is a process in which states
enter into a4 regional agreement in order to enhance regional cooperation through regional
institutions and rules. According to Van Ginkel and Van Langenhove (2003), regional integration
refers to the process by which states within a particular region increase their level of interaction
with regard to economic, security, political, social and cultural issues. It is an arrangement
aimed at achieving rapid economic development, decreasing conflict, and building mutual trust
between the integrated units.

There have been several efforts at regional integration around the world including, for
example, the Association of Southeast Asian Nations (ASEAN), the North American Free Trade
Agreement (NAFTA), the Economic Community of West African States (ECOWAS), the East African
Community (EAC), SADC and the well-known and better developed European Union (EU).
According to Lee (2003), regional integration should fulfil at least eight important functions:

* the strenpthening of trade integration in the region

* the creation of an appropriate enabling environment for private sector development
throughout the region

* the development of infrastructure programmes in support of economic growth and
regional integration

* the development of strong public sector institutions and good governance throughout
the region

* the reduction of social exclusion and the development of an inclusive civil society in
each member country

» contribute to peace and security in the region
* the building of environmental programmes at the regional level
* the strengthening of the region’s interaction with other regions of the world.

The extent to which SADC fulfils those functions is an important area of research. Closer
integration of neighbouring economies is seen as a first step in creating a larger regional market
for trade and investment. In Africa, regional integration has been pursued within the context
of three theories: market integration, regional cooperation and development integration (Lee,
2003). To what extent SADC embraces the three objectives is also an important area of empirical
research.

The state and public policy
While regional integration has the potential to spearhead economic development in the member
states of a particular region, the ultimate responsibility for formulating and implementing relevant
policies rests on the individual member states. To improve the welfare of its citizens through
reduction of poverty, improved health care, social security, housing, education, transport and
creation of employment should be an assumed cardinal objective of every government. If any
of the above political goods are not forthcoming or are poorly delivered, everyone will point an
accusing finger at government.

Public policy, defined by Dye (2005) as what government decides to do or not to do, is
one way through which a government can clarify intentions for the wider society. There are
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several actors in public policy processes: individuals, public, private. or non-governmental
organisations (NGOs), regional organisations, and international organisations such as donors.
At national level, these could be parliament, courts, district, town, municipal and city assemblies
(local authorities), parastatal bodies, top public officials, polmcal parties, rural communities,
consultants and interest groups. Interest groups and political parties can mobilise. pressure
on government in certain areas of public policy such as education, health, safety or security.
Public officials are responsible also for: policy advice, and drafting policies, as well as policy
implementation and evaluation,

Network and Process models in SADC

Dye (2005) identifies institutional, process, rational, incremental, group, elite, public choice
models, and game theory; as key models in public policy. On the other hand, Hogwood and
Gunn (1983) discuss rational, descriptive, prescriptive and contingency models of public policy.
Other models include policy communities, iron triangles and policy networks. However, none
is mutually exclusive, as the same policy can be looked at from an incremental, process, elite
or network perspective, Because of the relevance of the network and process models to policy
formulation, implementation and evaluation processes in the SADC region, we shall examine
the two models briefly.

According to the policy network model, a policy is viewed as the product of complex
interaction amongst actors drawn from both public and private sectors who are interdependent
as well as being autonomous (Hajer, 2003). The policy network model tends to be of significant
relevance to SADC policy-making structures given the curious combination of two factors:
interdependence of the 15 states and the various structures they have created, on the one
hand, and their sovereignty or autonomy in their operations, on the other. It.is also clear that
certain policies benefit some member states more than others due to their social, demographic,
economic and political contexts --a feature of conflict and cooperation typical of the policy
network model. '

However, whether one looks at this model from the incremental, elite, network, iron
triangle, rauonal or institutional model perspective, the process through which the policy went”
from beginning to end can easily be identified and described. The process model provides an
opportunity to clarify the implications of the policy-making processes on. the capacity of various
actors — state bureaucrats, non-governmental organisations and the private sector. Hence, there

s a need to discuss it here.

Problem identification, agenda setting, policy formulation, legitimation, implementation,
monitoring and evaluation are the major processes in public poficy making (Howlett and Ramesh,
2003). Problem identification involves situations or conditions which prompt governments
to do something arising from societal needs or public dissatisfaction. People, the media, or
interest groups might be complaining about poverty, ill health, disease, a poor transport system,
accidents at work or on the road, or poor quality of education. Policy makers scan the policy
environment using techniques like SWOT analysis (strengths, weaknesses, opportunities,
threats) to structure their enquiry (John, 2002).

Agenda setting involves pondering what problems will be addressed. Government then
decides to do something about the problem. The next stage is policy formfulation which involves
generating alternative solutions to the problem and sclecting one. Legitimation involves
developing political support for the chosen solution, deciding on its constitutionality and
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enacting it into law (Dye, 2005). According to Dye (2005), implementation involves planning,
organising and directing the activities of the government by the various actors — ministries,
departments, parastatals, commissions and agencies — to execute the policy.

Monitoring involves checking ‘whether the policy is being implemented as was planned.
Policy evaluation, on the other hand, is concerned with the outputs and outcomes of public
policies (Dunn, 1988). The relationship between the policy network model and the process
model for SADC is that formulation of policies can be understood using the policy network
model, owing to the loose network of Heads of State and governments, and the process they
use in making policies. However, at specific member state level, while the network model is also
relevant, it is easy to trace the process through which policies are made.

Policy Effectiveness
For a policy to be deemed effective, it has to address the problem or state of affairs that was
identified at the beginning. For example, as a broad policy objective, SADC’s regional integration
and development can only be deemed effective if the 15 member states achieve proper
integration of afl envisaged aspects. This can only be done if the various policies are properly
formulated, implemented monitored and evaluated (Leavit, 1980). Proper formulation involves
a lot of actors, skills, knowledge, information and expertise Similarly, implementation requires
a sufficient amount of human, financial, material and other resources, as well as the political
and administrative commitment of the various stakeholders. Proper coordination among SADC
member states and institutions, NGOs and actors is crucial for effective policy implementation.
Monitoring of the various clements of the implementation process is important. Institutional
structures that include monitoring and evaluation units have the potential to implement policies
effectively. A policy that has been evaluated can inform various actors whether it is effective or
not. Questions asked when evaluating include the following, Are envisaged outputs achieved?
What impact or outcomes have been achieved after the policy has been implemented? Deviations
can be detected and corrective measures can be undertaken to put the policy on course (Dye,
2005). However, there is a need for policy evaluation and analysis skills, which any member
state as well as SADC institutions should possess if policies are to be evaluated properly.

SADC institutions and structures: an overview
SADC came into heing in August 1992 as one of the Regional Economic Communities on
the African continent. States in SADC have identified many common chailenges which are
amenable to region-wide solutions. Several protocols have been developed by SADC member
states as legal frameworks for their cooperation in various areas. These include transport and
communications, trade and industry, finance and investment, natural resource management,
water, mining, energy, health, education, human resource development, security and politics.
The overall objectives of SADC contained in the 1992 SADC Treaty, which replaced
the Southern African Development Coordination Conference (SADCC) Memorandum of
Understanding, include: to achieve development and economic growth, to alleviate poverty,
to enhance the standard and quality of life of the peoples of southern Africa and support
the socially disadvantaged through regional integration; to evolve common political values,
systems and institutions; to promote and defend peace and security; to promote self-sustaining
development on the basis of collective selfreliance and the interdependence of Member states;
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to achieve complementarity between national and regional strategies and programmes; to
promote and maximise productive employment and atilisation of resources of the region; to
achieve sustainable utilisation of natural resources and effective protection of the environment;
and to strengthen and consolidate the ongstanding historical and cultural affinities and links
among the peoples of the region.

As a vehicle for developing a strategy for guiding member countries in setting priorities,
policies and strategies for achieving SADC'’s long term goals, the Regional Indicative Strategic
Plan (RISDF) endorsed in 2006, sets up a logical and coherent implementation programme
of the main activities necessary for the achievement of the. region’s broader goals within a
reasonable, feasible and agreed time frame. Heads of State and Government.in SADC endorsed
the following key milestones and stages:

Free Trade Area 2008
Customs Union, 2010
Common Market 2015
Monetary Union 2016

Single currency and Economic Union 2018

The extent to which citizens in the. 25 member states are aware and committed to these
milestones is an important area of inquiry in the process of assessing capacity in the region.

Atthe inception of SADC, institutional structures were decentralised. The Summit, comprising
SADC Heads of State and Government was responsible for policy-making and control of the
community. The Council of Ministers, consisting of ministers from each member state, was
responsible for SADC affairs. Their task has been to oversee SADC's development, advise the
summit on policy matters and approve SADC policies, strategies and programmes. Sectors were
allocated to different countries, each of which operated a Sectoral Coordinating Unit (SCU).
The SCUs, located in a particular ministry coordinating a sector (Sectoral Contact Points),
were responsible for guiding and coordinating regional policies and programmes. Standing
Committee of Officials — principal secretaries from foreign affairs ministries —used to report to
and advise the Council of Ministers. At the heart of the decentralised SADC structure was the -
SADC Secretasiat in Gaborone.

A review of SADC revealed many operational problems that were attributed to the fact that
although the SADCC was transformed into SADC, the ingtitutional structure remained the
same (Lee, 2003). Consequently SADC lacked appropriate and effective regional institutions
and management systems to spearhead the integration agenda. It also lacked mechanisms
capable of achieving the high levels of political commitment necessary to manage. the process
of integration. There was no synergy between the objectives and strategies of the Treaty on the
one hand, and the existing SADC Programme of Actiont and the institutional framework on the
other. Furthermore, there was limited capacity to mobilise significant levels of the region’s own
resources for. the implementation of its programme. Finally, there was a problem of relevance,
management limitations and over-dependence on external finance of the SADC Programme of
Action (Lee, 2003).

As part of the institutional reform process, SADC's original structure, with 21 nationally-
based sectors and commissions, was restructured to six directorates: Tradg, Finance, Industry;
and Investment; Infrastructure and Services; Food, Agriculture and Natural Resources; Social
and Human Development; The Organ (security); and Policy Planning and Monitoring. The
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objective was to harmonise national and regional structures in order to enhance efficiency in
the implementation of programmes and policies. The Secretariat has been given the role of
policy coordination and the monitoring of implementation. A small administrative directorate
to coordinate the activities of the Organ with those of the Secretariat was established. At
the national level, SADC established national committees to oversee implementation of the
institution’s policies, and to coordinate linkages with other stakeholders such as civil society
organisations,

Against this background, questions can be asked concerning, for example: whether the
restructuring into six directorates was the best approach for reforming SADC; the effectiveness
of coordination between the SADC secretariat and the six directorates; and whether the relevant
expertise and financial resources are available at the Secretariat to coordinate and monitor
the implementation of various policies in the member states. The effective functioning of the
various SADC institutions at regional and national level is necessary for the realisation of SADC’s
vision of regional development and integration.

_From the above analysis, it becomes increasingly clear that for member states in the SADC
region and SADC regional institutional structures to perform their mandated functions, they
must have the capacity to formulate, impiement, monitor and evaluate policies in the areas
of SADC concern listed above, and to realise the SADC objective of regional integration and
development, The central question is whether the 15 member states have this capacity. Tt is
therefore imperative that we examine capacity and capacity building approaches that might
strengthen SADC member states and institations to implement their policies effectively.

Components and approaches to capacity building in SADC
There are many variables that constitute institutional, state or regional capacity, such as the
ability factor, resources, leadership, appropriate organisational structure, space and an
enabling environment necessary to achieve some intended purpose. Apart from qualified and
competent people in the appropriate numbers needed to accomplish pre-determined goals,
materizl resources (including raw materials), equipment or machinery, computers, finance and
information are other critical resources required at organisational, ministerial and state level.
The management/leadership component of capacity, which is also vital, refates to the ability to
create vision and strategic goals, coordinating and controlling the activities of the organisations
as well as motivating and inspiring followers to forge ahead with enthusiasm, zeal and a high
degree of commitment (Dzimbiri, 2009).

Models developed by Hildebrand and Gindle (1994) and OECD (1995) suggest four levels
of capacity. These are: enabling environment, sector/network level, organisational level and
individual level (see also Bolger, 2000). The enabling environment is the broad context within
which development programmes are taking place. They encompass such variables as policies,
laws, corruption, effective coordination, political and administrative commitment, etc. The
sector/network level focuses on policy reform, improvement in service delivery, or increased
coordination among institutional actors in a particular sector. Organisational level capacity
development focuses on organisational structures, processes, resources and management
issues. At the level of the state, capacity relates to the ability of the state to recruit, develop and
maintain qualified persons in various administrative, technical and professional areas such as
engineers, medical doctors, university professors, agriculturalists, scientists, human resource
specialists, technologists and innovation staff,
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The individual Ievel focuses. on individuals as social or organisational actors. Without the
requisite knowledge or skills to perform a particular activity, an individual cannot create a
good or provide a service. Proper attitudes are also an important aspect of capacity because an
individual poor in human relations cannot perform effectively as a customer relations officer.
That is why organisations rely on training, education and development as tools for developing
knowledge, skills and attitudes of their employees (Dzimbiri, 2008). In this chapter, capacity
is used to mean the competence with which individuals, institutions, systems, states and
regional institutions like SADC are able to discharge their various functional roles to achieve
pre-determined goals.

According to Wang (2003), there are many factors that hinder state capacity to monopolise
the legitimate use of force, extricate necessary resources from society, shape national identity
and mobilise consent, regulate society and economy, maintain internal coherence of state
institutions, and redistribute resources. With reference. to Bangladesh, Zafaruila and Rabman
(2008) cite politicisation and political interference. in civil administration, uncoordinated
public. management, fragile bureaucratic capacity, rent seeking and corruption, financial
mismanagement, limited transparency and accountability, lack of management ethos and
principles, and poor policy implementation as factors influencing the capacity of states to
implement policies for the benefit of their citizens. Are SADC member states and their regional
institutions immune from these factors? The. classification of SADC states into strong, weak,
failed and collapsed states, as noted above, is a reflection of the prevalence of these factors in
member states.

Capacity building refers to the approaches, strategies and methodologies used to improve
performance at the individual, organisation, network/sector or broader system level (Bolger,
2000). Capacity building strategies depend on the level and nature of capacity to be improved.
In this chapter, we discuss the following approaches: capacity needs and resource assessment,
institutional reforms, multi-stakeholder engagement and collaboration, partnerships, study
visits, government enabling environment, civic education, human resource development,
strengthening local training institutions, and créating financial generating capacity.

Capacity needs and resources assessment at national and
regional level

A comprehensive assessment.needs to be undertaken as a starting point in order to determine
the capacity, strength and weaknesses, knowledge, skills and resource gaps in local and central
government, parastatal or regional level institutions involved in the design, implementation,
monitoring and evaluation of public. policies. The World Bank talks of capacity enhancement
needs assessment while EU and UN term it as capacity diagnosis (Matovu, 2008).

There are several advantages in undertaking a capacity needs and resources asessment
(CNRA). First a system-wide picture of capacity strength and weakness is identified. Second,
priorities can be developed easily. Finally, interventions can be designed and implemented in a
systematic- manner, and this reduces ad hoc and often fragmented approaches to implementing
capacity development interventions.

Forexample, before Malawi’s decentralisation policy was formulated, the Malawi Government,
with sponsorship from the UNDP, commissioned a study to assess the capacity of various district
officials and structures as well as the various institutions to be involved in the decentralisation
programme. Through obsetvations, questionnaires, individual and group interviews, and panel
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discussions, the team prpduced a report, which catalogued various dimensions of capacity gaps
and ways to tackle them (Dzimbiri, 2000}).

Thus, a comprehensive capacity and needs assessment can be undertaken at various levels
— at SADC institutions at the Secretariat in Gaborone, and at various institutions that are
responsible for implementing and coordinating the SADC agenda of regional integration and
development at state level. Such an assessment might reveal skill and knowledge shortages in
the areas of policy analysis, monitoring, coordination and evaluation, inadequate funding, and
lack of personnel, among others.

Institutional reforms at national and regicnal level

Reforming institutions for managing or implementing public or regional policies is one
way to build up capacities of state and regional institutions. Public service reforms have
been implemented in many developing countries since independence, for various reasons.
With the advent of new public management, newer versions of reforms such as ICT, public-
private partnerships, performance management systems, performance based pay systems,
decentralisation, privatisation, and computerised human resources management systems, have
been implemented throughout the Commonwealth (Ayeni, 2002; Economic Commission for
Africa, 2003).

Questions such as those following can be asked to assess areas requiring reforms. Do we
need to introduce a new institution to undertake the new roles created by new regional or state
demands? Do we use the existing organisational structure with small modifications in staffing,
regulations, procedures, relationships, skills and knowledge? What institutional arrangement,
authority structures, role relationships and responsibilities need to be re-examined and
modified to facilitate the smooth implementation of a trade or gender policy? What is the role
of professional associations and other related bodies in building capacity — for example, the
association of local governments, association of engineers, association of accountants, the
regional trade union fraternity, and regional umbrella NGO bodies?

Multi-stakeholder engagement and collaboration at national

and regional level

Many public policies will be instrumental in achieving the goals of citizen welfare, empowerment
and effective service delivery if stakeholders make individual and collective contributions. Hence
the need for the main actors to develop effective communication skills: listening, speaking,
summarising, dialoguing, negotiating, problem solving, conciliating and mediating. SADC
actors such as government officials and civil society leaders have to develop competencies to
engage in multi-stakeholder initiatives and trans-organisational relationships (Cummings and
Worley, 2005). This is important given that the kinds of structures SADC has, and the issues
SADC addresses, affect the lives and concerns of numerous stakeholders.

Partnerships

The broadening and strengthening of the capacity of state or regional institutions can be achieved
through developing mutually beneficial partnerships between: central and local government,
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and non-state actors; civil society organisations; the private. sector; and international aid
agencies. SADC member states can develop beneficial partnerships between member states,
and alsowith SADC institutional structures such as the SADC Council for Non Governmental
Organisations (SADC—CNGO). SADC institutional structures can evolve partnerships with other
regional groupings such as the Common Market for East and Southern Africa (COMESA), EAC,
Economic Community of West African States (ECOWAS), ASEAN and others. In this way, SADC
can [earn lessons on effective ways of implementing policies. There are already strategic alliances
that the SADC Secretariat is establishing with civil society organisations like the Botswana-based
Formative Process on Regional Integration in SADC (FOPRISA) for enhancing research and
analytical skills, and the Southern African Defence and Security Management (SADSEM) network
for training and capacity building. There is a good number of NGOs in the region, including the
SADC-CNGO, that have the potential to help member states and the SADC institutions in various
areas like poverty alleviation, food security, democracy and good governance, environmental
management, basic education, gender equity, HIV/AIDS, trade issues through research, outreach,
project implementation, lobbying, public debates, workshops and training (Mashumba and
Scott, 2005; see also Nyang'oro, 199%; Dzimbixi, 1999).

Study Visits

Study visits to sister organisations are a practical approach to building capacity and widening the
horizons of individuals and groups involved in the formulation and implementation of policies.
City and district councils, or the ministry of local government headquariers, can visit similar
institution in countries, for example Israel, Kenya, Zambia, Mauritius or South Africa, to learn
how their institutions manage to build their capacities in a sustained mannesr. SADC institutional
structures can certainly benefit a great deal if they make study visits to more organised and
effective regional groupings in Afiica, Asia, Latin America and Europe.

Government-enab.ing environment

"here are certain aspects of public policy that have to be seen as capacity issues. These include a -
legislative framework to provide for the enhanced functions, powers and authority of institutions
It also clarifies the role of various actors in a particular policy. According to Mushumba and
Scott (2005), SADC has made a lot of progress at the formal level of agreements and policy
declarations. Since SADC was adopted in 1992, a total of 30 protocols and declarations to
harmonise policies and legistation have been adopted. However, implementation has been less
successful since a lot needs to be done to harmonise some of these protocols with national laws
in the member states (Mashumba and Scott, 2005). The process of harmonising these protocols
with national laws is an important aspect.of capacity building for both national and regional
institutions to function effectively.

Civic education through the mass media — newspapers,
radio, and television ,

More often than not, capacity-building initiatives concentrate on government officials who are
called to attend seminars and workshops ir lodges, hotels and. lakeshore resorts (Dzimbiri,
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2004). In a way, this limits the scope and levels of persons reached by enlightenment messages
aimed at empowering actors. For exampie, the majority of the actors in certain policies — the
local people — need more enlightenment if they are to make proper choices, participate fully
in their own development, demand their rights, and hold their leaders accountable. Civic
education through the mass media is a step towards building capacities. Capacity building
messages need to be conducted in languages that can be understood by the various actors.
Newspapers, music and performing art are instrumental capacity-building tools for empowering
local communities. Performances, drama groups, theatre troupes and musicians can educate,
entertain and inform stakeholders on their roles, rights, duties and obligations in national
policies and programmes.

Human resource development programmes

The necessity of developing human resources to equip people with appropriate knowledge and
skills cannot be over-emphasised. A country that cannot develop its human resources cannot
develop anything else (Harbison, 1973). On-the-job training, job rotation, attachment and off-
the-job training in the form of short courses, long courses, seminars, workshops and study tours
are ways of developing human resources.

SADC has a lot of regional training institutions that can not only undertake capacity and
training needs assessment, but aiso design, implemert and evaluate development programmes
for SADC regional and state institutions. A good example is the initiative of the 2007 Open Society
Initiative in Southern Africa (OSISA) that led to the joint design and successful implementation
of a series of short courses in policy analysis and development, for executive directors and
senior officials of NGOs in the SADC region at Centre of Specialisation in Public Administration
and Management (CESPAM). The Iatter has over the years been undertaking executive short
courses as well as a Masters in Public Administration (MPA) for public officials in the SADC
member states. Human resource development programmes can be undertaken by both national
and regional training institutions as well as by institutions outside SADC.

Strengthening regicnal ard local training institutions

To ensure sustainability in human resource development at an affordable cost, governments
are strengthening local training institutions to develop their capacity. This is done through:
creating departments, say, of regional cooperation and development; training existing staff in
regional integration and development; seconding experienced officers from SADC structures to
beefup the existing staff complement of training institutions; and providing scholarships for
managementtrainers to develop capacity in finance, accounting, auditing, etc. Funding of regional
integration and development-related research would go a long way towards taking corrective
measures and therefore increasing SADC’s chances of achieving its objectives. Regional training
and research institutions like CESPAM, the Centre of Culture and Peace Studies (CCPS), the
Centre for Strategic Studies (CSS), the Institute of Development Management (IDM), Mananga
in Swaziland and others can be strengthened so that they can in turn develop the capacity of
SADC institutional structures and states on a sustainable basis.




14 Proceedings of the 2009 FOPRISA Annual Conference

Building Financial Capacity

While the forms of capacity discussed above.are indispensable for the effective implementation
of any policy, finance is one of the most controversial reasons for poor service delivery or non-
implementation of policies in poor and less endowed countries. The ability of governments
to raise revenues from their own sources in order to maintain state activities constitutes fiscal
capacity, and is very important in determining the volume of state activity and the distribution
of resources to its different administrative layers (Martinez-Vazquez and Boex, 1997). Capacity
needs to be strengthened both in the generation of finance and in its effective management and
prudent utilisation. According to the 2005 Policy Advisory Group Seminar held in Cape Town,
SADC was good at creating institutional structures but bad at capacitating and empowering
them in terms of financial and human resources (Mashumba and Scott, 2005). To what extent is
SADC able to raise financial resources to implement its various policies? What capacity-building
efforts in this area should SADC embark on in order to sustain its programmes and therefore
achieve the objectives of regional development and integration?

Methodology and approaches to capacity analysis and
building in SADC

In trying to study the capacity of states and institutions in the SADC region, flexible and innovative
methodologies can be adopted. Qualitative cross-sectional studies of the case study type can
be adopted with the aim of having in-depth country studies. Retrospective-prospective study
designs can be adopted to study different aspects of SADC member states from the perspectives
of the past, present and future. Other methodologies might involve a critical analysis of specific
issues in the SADC member states using longitudinal or trends study designs. In studying the
capacity of states and regional institutions, the starting point is the identification of institutions
and structures at regional and national levels in the SADC member states mandated to perform
certain key functions before raising central questions with regards to their capacity.

o SADC regional governing and policy decision-making structures. The role of
these structures is pivotal in shaping the regional agenda and its implementation.
Specifically, they impact on the agenda setting, information and communication needs
and reporting format at the regional SADC governing and decision-making level. Key
questions include: What is the capacity of these institutions in terms of abilities, skills,
knowledge, policy environment; and resource capacity? What can be done to strengthen
the capacity of these regional structures to function effectively in order to realise the
viston, mission and strategic goals of regional development and integration?

o The current centralised nature of the SADC Secretariat tequires a shift in functional
paradigm to ensure that it functions as a principal regional coordinator of policy
implementation and monitoring. Key questions inchude. the following. Who are the
key persons functioning at the Secretariat and what is their understanding of their
roles, activitics, output and outcomes? What abilities, skills, enabling environment,
etc., does the Secretariat require, and what strategies can be put in place to build
the needed capacity? Specific questions can be asked about the directorates. To what
extent was this really the best mode of restrucruring? How are they coordinated and
what interventions are required to raise their competence to coordinate and evaluate
regional programmes under their directorates?
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* At the national levels we bave the SADC national coordination and implementation
structures. These structures are very critical since the ability of SADC to achieve
deeper regional integration depends on the extent to which individual states are able
to formulate, implement, monitor and evaluate relevant regional policies, protocols
and strategies. It is at this level that we find strong states and weak states progressing
quite differently in terms of achieving regional objectives, It is important to identify the
various national coordination and implementation structures in each country; to find
the roles they perform; to find how effective they are in the performance of their roles;
to identify key capacity challenges in role performance and in policy formulation or
implementation, monitoring and evaluation; to identify capacity gaps in terms of skills
and knowledge of the major actors; to find out if they have an enabling environment;
and to find out what strategies are in place for capacity building, etc.

* At the specific state level, analysis can be made in terms of whether the state is a
weak or strong developmental state in terms of its ability to spearhead socio-economic
development, and mobilisation of financial and human resources, including its
population and non-state actors for developmental objectives. To what extent is
there top political and administrative commitment towards national and regional
development and integration?

Conclusion:

‘This chapter has examined the typology of states in terms of capabilities in governance and
administration, Tt has noted features of strong, weak, failed and collapsed states. Tt has analysed
regional integration, network and process models, and policy effectiveness in an attempt to
link state capacity in governance and public administration at state and regional levels. 1t has
analysed the concept and approaches to capacity and capacity building with regards to SADC
structures at regional and national levels, Finally, it has proposed various methodologies and
raised guiding questions for researchers studying states and regional capacity in SADC, with a
view to unearthing gaps and making appropriate recommendations.
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CHAPTER 2: DEVELGPMENTAL STATES: THFIR HISTORICAL
ABSENCE AND THEIR EMERGENCE IN POST CONFLICT SADC

Zibani Maundeni

Introcuction

Did SADC states' have the developmental focus, the right state structures, the right foreign
relations and the right state~business relations to build rich? countries? My hypothesis is that
a clear focus on making the country rich would dictate the kind of institutional structures
and norms, the kind of foreign relations, and the kind of state—business relations needed.
My argument is that historically most SADC states were not properly focused on making their
countries rich, and this meant that their state structures and norms, foreign relations and state-
business relations worked against development. However, SADC states are slowly improving
their developmental capacity through a focus on infrastructure and a culture of paying for
services.

This essay on SADC states, offers a comparison between states that went through war such as
Angola, Mozambique, Namibia, South Africa, Zimbabwe on the one hand, and states that went
through peaceful transformation such as Lesotho, Malawi, Swaziland, Tanzania and Zambia, on
the other hand. Additional emphasis is placed on Angola representing states that went through
war, and on Tanzania representing states that went through peaceful transformation, while
other SADC states are considered throughout the paper.

Most SADC countries (both those that went through war and those that went through
peaceful transformation) had great potential for development that was not realised until
recently, Countries with great potential for development included Angola, Namibia, South
Africa, Tanzania, Zambia and Zimbabwe. These SADC countries have huge land masses, large
populations and large quantities of diverse minerals, conditions that could have facilitated
successful economic development.

For instance, Angola has a land mass of 1.25 million km® and 18.5 million inhabitants, enough
to launch successful developmental politics. South Africa has an equally large land mass (1.22
km?) and a larger population (46.9 million) that was exploited by the apartheid system for
purposes of unequal racial development.

Similarly, Tanzania is among the seven largest states in Africa, with a land mass of 0.95
million km?, including 33,231 km? of inland water. Tanzaniz at independence had a population
of 10 million which had reached 43.7 million people in 2009. It has enjoyed peace since
independence (except for a brief invasion of Uganda). In contrast, the Democratic Republic of
the Congo (DRC) was the second largest country in Africa, with a land mass of 2.35 million km?
and a population of 66.0 million in 2009, These are some of the factors that commonly induced

1 This study leaves out Botswana and Mauritius which have already beer: analysed as deveiopmental states; see Ian
Taylor (2005} and Zibani Maundeni (2003).

2 Tuse the concept of a ‘rich’ country to mean a develaped country. I have avolded the concept of development
because all states claim o be developmental, even those that are not. Many scholars use the terms development
and developmental so loosely that their meanings cannot properly guide research. The concept of making 2
country rich is more focused and draws immediate attention as my reviewers have already shown,
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successful development elsewhere and yet did not in some countries in the SADC region.

Adding to the potential for development was the fact that infrastructure was well developed
in some SADC states at independence, For instance, in Angola: “Road and rail links had allowed
the growth of towns in the interior during the colonial days, opening up the rich agricultural
area of the Angolan central plateau’ (Mills, 2006). South Africa, Mozambique and Zimbabwe also
had well-developed infrastructure that could have facilitated successful economic development.
In contrast, infrastructure was poor in small countries such as Lesotho, Malawi and Swaziland,
and in large countries such as DRC and Tanzania.

Further adding to the potential for development was the fact that several SADC countries
have enormous mineral deposits that could have launched them into successful economic
development. Mining companies have always been very eager to invest in SADC. Angola,
Namibia, South Africa, Zambia and Zimbabwe. have rich mineral deposits. Angola, for instance,
has huge oil deposits, and prices have been good most of the time, including immediately after
independence in 1975. Four of Angola’s deepwater areas — Blocks 14, 15, 16 and 17 — are
believed by experts to have at least ten billion barrels of oil in recoverable reserves (Mills,
2006). The mining sector has considerable untapped potential and is projected to show strong
growth (Council on Foreign Relations, 2007: 16). The DRC possesses vast water resources and
is extremely rich in mineral resources such as diamonds, coltan, cassiterite, tin, copper, cobalt
and gold (Kabemba, in Mills 2006).

Tanzania, Zambia and Namibia have huge mineral deposits, including diamonds, gold, uranium,
copper and nickel. For instance, “Tanzania is endowed with a number of minerals, including
diamonds and gold, and the unique gemstone, Tanzanite” (Policy Forum, 2009). Tanzania has
islands rich in fisheries that have markets in Europe. Half of Lake Victoria is in Tanzania, providing
it with more opportunities for fisheries. It has the right environment for toudsm. Namibia has
enormous dizmond deposits, mining 2.1 million carats in 2006 (Duddy, 2009), accounting for 70
percent of the country’s exports. It also has uranium and other minerals.

Yet most SADC states did not do as well as they should until recently. Most SADC countries
that went through peaceful transition were as economically devastated as those that went
through war, as shall be shown below. For instance, Angola that went through war experienced
-1.8 percent GDP average annual real growth rate between 1990 and 2000 (Mills 2006: 2).
Angola had the largest urban poverty (at 67 percent) in southern Aftica in 1996 (Hope and.
Lekorwe, 1999). In 2003, its annual GDP per capita was US§260 and it was ranked 164th out
of 175 countries in the United Nation’s Human Development Index, below countries such as
Zambia, Malawi and the DRC® (Mills, 2006: 128). Its urban population’s access to safe water was
69 percent, compared to a poor access to sanitation services at 26 percent and access to health

‘care services was not even known.
An observer commented in 2007 that,

“Economically, SADC has both wealth: and poor member states in terms of gross domestic product
per capita. Mauritius is the richest in the region followed by Botswana, South Africa, Namibia and
Swaziland, each of which has a.per capita income of more than US$1000. In the middle are Angola
and Lesotho with a per capita income of more than US$500. The remaining members are the poorest
with a per capita income of less than US$500. These, include Zambia, Tanzania, Mozambique,
Madagascar, Malawi, DRC and Zimbabwe.” (Osei-Hwedie, 2007: 22).

Yet DRC and Zimbabwe had so much potential in terms of minerals, population sizes and
land masses. Only Angola has commendably moved up the economic ladder and this chapter
will show why.
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Tanzania, Zambia and._ Zimbabwe experienced positive development in the early years of
independence, but this later declined and stagnated. During the period between the late 1970s
and early 1980s (for Tanzania and Zambia) and the 1990s (for Zambia and Zimbabwe) economic
performance weakened substantially, leading to an economic crisis. Per capita income growth
in Tanzania declined from +2.5% duting 1965-1970 to —1.6% during the 1980-85 periods in
Tanzania (Haule, 2003: 5).

SADC economies improved recently, until they were hit by the world financial crisis of 2008 to
the present. Angola’s economy has changed in the post-war period to become one of the fastest
growing in the region.? The economies of Malawi, Mozambique, Tanzania and Zambia have also
improved, with more investment from South Africa, China and the US. In particular, there has
been more investment into infrastructure by China. Most SADC countries have privatised and
continue to privatise public corporations, both loss-making and profitable ones. However, the
financial crisis found most of the countries unprepared so that they suffered devastating losses
in terms of income, jobs and investment.

The question is how did SADGC countries, endowed with enormous natural resources,
huge land masses and Iarge populations fail to become rich countries after independence? An
additional question is what accounts for their improved economies in the beginning of the
21st century in the post conflict period? My main argument is that most SADC states were not
properly focused on making their countries rich. This is reflected by their state institutions
and norms, and their forcign relations and state-business relations, which worked against
development, My other argument is that changes of leadership and the post-conflict situation
helped to refocus the states towards developmental politics. I use the case studies of Angola
and Tanzania to show this.

The methodology used involved locating important texts on institutional and economic
histories of the SADC countries, particularly Angola and Tanzania, their ruling political parties,
their foreign policies and their state—business relations over the years. Studying the presence or
ahsence of the developmental state through the historical development of state institutions such
as the presidency, relied on old texts. However, change of leadership, shifts in policy positions
and investment in infrastructure were captured through newspapers, official documents and
more recently published works. Access to state reports was limited even though these could
be of enormous help. In Angola, the budget speeches are in Portuguese and could not even be
accessed through the internet. Attempts to get the English versions have not been successful. The
voices of business and civil society have been adequately captured from newspaper stories.

Theoretica framework

The chapter that follows uses the concept of the “developmental state” to explain development
failure in the above two countries. First, I differentiate it from the other concept of weak states.
The concept of the developmental state is borrowed from Chalmers Johnson (1982, 1999) who
indicates that it is important to consider state priorities in any developmental state research.
He starts his definition by categorising the state as either developmental, or regulatory, or
pursuing equality, or ideological, or military, or many others. Johnson says these states are
explained by their priorities. He defines the developmental state as that which prioritises

3 Concentrating on Angola in the last few years when its econory was booming is most likely to give the impression
that the country is a developmental state without proper investigation. Such an approach would equate any fast
ecoromic development with the presence of a developmental state without properly investigating its presence.
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econontic development, or pursues developmental nationalism. He says a state attempting to
match the economic achieverents of Japan must adopt the same priorities as japan, it must
pursue developmental nationalism. It must first of all be a developmental state — and only
then a regulatory state, a welfare state, an equality state, or whatever other kind of functional
state a society may wish to adopt (Maundeni, 2008). Johnson (1999) says that for fifty years
the Japanese state has given its first priority to economic development. Johnson observes that
post-war Japan established a capitalist developmental state in which there was genuine private
ownership of property but indirect state control of economic decisions.

Economic nationalism of successful capitalist developmental states is here differentiated
from the economic nationalism of nationalisation of private, especially foreign-owned, assets
that characterised the. politics of much of independent Affica in its fisst twenty years, It refers
to a situation in which the state prioritises economic development of the nation over other
important considerations such as individual wealth, redistribution and equality, and influences
private businesses accordingly (Maundeni, 2003). In this case, ideology, foreign affairs, equality
and nationalism are sacrificed for, or follow, capitalist economic nationalism.

In contrast, those using the weak state concept. start from Max Weber (1947) who argued
that states are compulsory associations claiming control over territories and the people within
them. They include Sckocpol (1996), who emphasised that administrative, legal, extractive,
and coercive organisations are the core of any state. Thus a state. which fails to perform these
is a weak state or a failed state. Such states would include Zimbabwe, Tanzania and Zambia
whose extractive capacity had collapsed in the 1980s and 1990s after following the economic
nationalism of nationalisation and strict state control. But it should be noted. that while their
administrative, legal and extractive capacities collapsed, their coercive capacity remained strong
as evidenced by the power of their security forces.

Scholars who use the weak/strong state theory include Migdal (1996) who has consistently
employed. these concepts to explain state failure in Africa, observing that weak states are
characterised by the absence of hegemony or the outermost structure that holds society together.
His theory is more applicable in situatiors of nearly collapsed states or contested states such as
in the cases of Zimbabwe, Democratic Republic of Congo, Lesotho and Swaziland. But Migdal’s
theory cannot explain states where hegemony (conceptualised as the outermost structure that
holds society together) is clearly present but where development failure has been extensive and
sustained such as in Tanzania, Malawi, Zambia, and Madagascar.

Atypical case of development failure is Tanzania that bas enjoyed unity, harmony and ordetly
transfer of power, and “yet has seen problems mount up and up’ (Vilby, 2007). Many SADC
economies have been equally devastated, either by war or by state orientation that prioritised

- nationalisation. The question is why did some countries (even those possessing enormous natural
resources, large populations, stable politics) fail to become rich or to become developed?

Deveiopmentai Orientation and Developmentai Capacity

In the first instance, emphasis is on the deveiopmental ideology and strategy which I refer to
as capitalist economic nationalism. This is nationalism geared to making the country rich by
forging strong state-business interaction.

In contrast, there is strong evidence that most SADC states lacked a clearly focused orientation
aimed at making their countries rich. This is evident in Angola and Tdnzania. To begin with,
until recently, Angola found itself in a prolonged war situation, compelling the state to develop
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more orientation towards war and building the capacity of the military (and the security forces
in general) and less towards developmental politics. “Angola’s education budget comprised 2.5
per cent of GDP versus defence expenditure of 21.7 per cent in 1999. (The latter was estimated
as having increased to around fifty per cent by 2002)” (Mills, op. cit.: 128). This means that
developmental focus is not always a question of choice, but of circumstances as well, In addition,
the pull-out of superpowers from the Angolan war compelled the warring factions to focus
more on generating internal resources for the war. The pull-out of superpowers from Angola
after the end of the Cold War explains the increase of military spending from 21.5 percent in
1999 to 50 per cent in 2002,

“Fhe conflict in the period 1992-1994 marked a watershed in the history of the Angolan civil war.
Stripped of superpower patronage, both sides exploited the country’s natural resources to provide
the fanding they needed for their campaigns, making the accumulation of wealth and the war almost
inseparable” (Mills, op. cit.: 135}.

Institutionally, it meant that the presidency was more intimate with the army and distant from
the developmental institutions of the state, such as the ministry of development planning, and
from the businesscommunity. Alternatively, the presidency compelled developmentalinstitutions
to serve military purposes. This was the situation in Angola, Mozambique, apartheid South Africa
and Zimbabwe for many years. These countries developed strong military capabilities, placing
the military at the centre of state power and subsuming supposedly developmental institutions
such as the central bank and the ministry of development planning to serve military purposes.
In military terms, Angola, Mozambique, and Zimbabwe were highly capable and were able to
maich similarly-structured apartheid regimes that had placed the military at the heart of state
power. But in developmental terms, they were very incapable until after the conflict in Angola
and Mozambique, and until after the coalition govetnment was pat in place in Zimbabwe in
2008, What this means is that these countries developed superior military capabilities and little
developmental capabilities.

There is a sense in which the Angolan and Mozambican states and liberation armies in
southern Africa could be regarded as predatory during the war period. Typically, the Angolar
state extracted natural resources that were used primarily for war purposes which included
building a very large army (about 150,000 soldiers as well as possessing sophisticated military
equipment), and its involvement in regional wars that had no commercial value to it.

Zimbabwe's ZANU, Namibia's SWAPO and Angola’s MPLA had similarly built large armies which
extracted resources for war from their business communities and their populations (for full titles of
political parties and rebel movements, see list of abbreviation). Similarly, the UNITA and RENAMO
rebel movements in Angola and Mozambique built predatory guerrilla armies (of over 90,000
for UNITA). Such large numbers of armed men and women necessarily created a strong military
culture at the centre of the state and the opposition, encouraging high military expenditures in
an unaccountable and non-teansparent manner, As noted, these countries got involved in regional
wars and in the affairs of neighbouring countries that had no commercial value, and resulted in a
large population of war veterans with destabilising potentials as in Namibia, Mozambique, South
Africa and Zimbabwe.! In this regard, the liberation and civil wars have produced predatory politics
that influenced states to focus away from developmental priotities.

4 See Kriger (2003). Sec also Zibani Maundent's review of the book in Mobilisation, Vol. 9, No 3 (2004): 349-
350. The book places emphasis on the resources and strategies of the veterans, which primarily consisted of
intimidation, appeals to the ideais and sacrifices of their liberation struggle, and violence.
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Table 1: SADC Basic Data

Population  Area

i million, {million Life Ex- Population GBP-(US$ GDP GDP per: .
iGountry 2009 km?} pectancy  Growth __ billion}) ~ Growth _capita(§)
Angola 18.5 1.24 47 2.9% 201 11.2% 1303
Botswana 1.9 0.58 38 1.1% 8.7 4.6% 5702
DRC 66.0 2.35 45 2.3% 6.6 6.3% 1
Lesotho 20 0.03 37 0.9% 1.4 3% 633
Malawi 15.3 0.12 38 2.1% 1.9 6.7% 152
Mauritius 1.3 0.002 72 1.0% 6.1 4.2% 4832
Mozambique 229 0.81 41 2.0% 55 — 320
Namibia 2.2 Q.82 40 2.2% 5.5 4.2% 2233
Swaziland 1.1 017 43 2.0% 24 2.1% 2171
South Africa 501 1.22 47 0.9% 291.8 4% 4304
Tanzania 43,7 0.95 43 2.2% 108 6.3% 308
Zambia 12.9 Q75 36 1.8% 54 4.6% 477
Zimbabwe 12.5 0.39 39 1.3% 4.7 4.2% 491

Sources :bup:fhwww.sadcirade.orglsadcsummarytext; BBC Africa website

In contrast, Tanzania and Zambia were oriented towards radical pan-African ideologies. This
placed them at the centre of regional and continental politics, clouded their developmental
vision, alienated the rural population and alienated nations that possessed international

resources that could have been used for development purposes.

To begin with, President Nyerere of Tanzania observed that “we are not non-aligned on the
subject of colonialism and racialism because these are things we have suffered...Tanzania is
therefore bitterly opposed to racist minority governments in South Africa and Rhodesia’ (Tordoff,

1967: 176). Thus, being “bitterly” opposed to racist minority regimes (and not the desire to

make Tanzania rich) played a pivotal role in Tanzanian politics. The liberation Committee of
the Organisation of African Union (OAU) was established in Tanzania, placing the country at
the heart of liberation politics and exposing the country to the destabilisation associated with
it. “FRELIMO was constituted in 1962 in Tanzania with the aim of fighting for Mozambican
independence” (Azevedo, 2009). Similarly the ANC's military wing Umkhonto we Sizwe, as well

as ZANU and ZAPU were once based in Zambia.

As a result, Tanzania and Zambia broke ties with their major donors and investing countries,
such as Britain, over its alleged soft-approach towards the Rhodesian Unilateral Declaration of
Independence in 1965, and as a way of implementing an OAU decision that called on “African
countries to break ties with Britain if the Rhodesian government had not been defeated by 15
December 1965™ (Tordoff, op. ¢it.: p177). President Nyerere and President Kaunda insisted that

~ their countries should not compromise on principles merely for the sake of economic progress
(thid.: p178). This meant that principles accompanying the politics of being ‘bitterly’ opposed
to racist regimes prevailed over principles of economic development during that era.

Thus, both Tanzania and Zambia broke ties with Britain which had “given more economic
aid to Tanzania than any other country” (Joc. cit.). Western companies that remained in these
countries were either nationalised or closely monitored and controlled through parastatal-
licensing authorities. A developmentally focused state would have prioritised economic
development as a principle and would have sacrificed other principles (such as hosting guerrifla
bases) for its sake, as Botswana did. Developmentally oriented states would either have avoided
becoming targets for external threats or would have partnered with, powerful countries to

provide for their security as Japan, South Korea and Taiwan did with the USA.

Inaddition, Tanzania and Zambia broke ties with the USA over allegations that the CIA planned
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to assassinate their leaders, particularly Nyerere. Thus, placing Tanzania and Zambia at the heart
of regional and continenftal liberation exposed their presidents to assassination rumours which
compelled the states to take decisions that prevented the emergence of a clear developmental
focus. Tanzania also broke ties with West Germany over its recognition of East Germany on
ideological grounds. Again, ideological principles took precedence over developmental ones.

Furthermore, Presidents Nyerere and Kaunda preferred to concentrate most of their energies
on foreign affairs. > Nyerere appointed Paul Bomani to be his minister of development planning.
Mr Bomani was “something of a political lightweight” (#bid.: 70), and other ministers easily
ignored him. Furthermore, the Tanzanian cabinet hardly focused on strictly developmental
matters as its business was not structured. “Under the Independence Constitution, the Cabinet
had no fixed meeting day. It often met two or three times a week to deal with a farge number
of items, many of which were raised under [any other business]. When the Republic was
inaugurated, the President instituted a weekly cabinet meeting — held then, as now, every
Thursday. ..Meetings therefore did not usually last for more than two or three hours” (loc cit).
The items that the Tanzanian and Zambian cabinets focused on were dominated by liberation
politics in the region and throughout Africa.

The early Tanzanian president was also preoccupied with building a union with Zanzibar
which compelled him to build a bloated cabinet, and arranged state institutions to pursue that
goal.t A developmental state would have made its minister of development be the first vice
president, therefore placing developmental ministries at the heart of state power (Maundeni,
2001).

Presidencies Nyerere, Kaunda and Machel made themselves the ministers of foreign affairs
in their respective countries (ib#d.: 70) so as to concentrate on the unstable politics of eastern
and southern Africa. For instance, Nyerere was so focused on regionalism that he was prepared
to delay Tanzanian independence until there was independence in the rest of East.Africa.” Yet
Tanzania had 10 million inhabitants, enough to start a viable state without a strong focus on
regionalism. Thus, President Nyerere prioritised the union with Zanzibar, regionalism and
African liberation, and delegated development planning to a plurality of three ministers, none
of whom had authority over other government ministries.

Similarly, the Mozambican, Tanzanian and Zambian states were structured correctly to
promote African liberation, and participated actively in the OAU, Frontline States and SADCC.
These states were also, therefore, wrongly structuted to promote economic development. They
had the capacity to pursue the first goal, but hardly any to pursue development goals.

In addition, Mozambican, Tanzanian, Zimbabwean and Zambian politics worked against
improved developmental state capacity. The forces of Afticanisation derailed these states from
either developmental focus, or from state structuring towards developmental nationalism.
While President Nyerere sought to retain expatriate technicians and administrators, Presidents
Kaunda (and Mugabe 15 years later) were strongly in favour of Africanisation. Nyerere faced

5 *“The President himself retained nc more than nominal responsibility for development planning and delegated his
functions to three ministers of state. .. Though each of the ministers was assigned a distinct sphere of operation,
the result was fac from satisfactory’ (Tordoff, 1967: 68).

6 “The main effect of the Union (1964 Union with Zanzibar) on ministeriai organisation was to ingrease the size of
the cabinet beyond what would otherwise have been necessary. Of the twenty-three ministers in office on 1 July
1964 when the Plan became operative, seven (including the First Vice-President, Shetkh Abeid Karume) were
Zanzibaris. Discounting the First Vice-President, probably four of these ministers were appointed primarily for
political reasons’ (Tordolf, 1967: p 68).

7 Benson Bana, University of Dar Es Salaam, interview with the author, 21 May 2009.
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pressure from the TANU back-bench, TANU members and trade unions. “Faced, however, with
a party that was becoming more vociferous in its demands as independence approached, the
Prime. Minster (Nyerere) was obliged to Africanise senior and middle-grade posts mare quickly
than he felt was wasranted by the small number of Tanganyika graduates and trained personnel
then available' (Tordoff, 1967: 195).

Equal pressure was exerted in Zimbabwe and Zambia from their parties and trade unions.
The obvious result was poor developmental state capacity. In Tanzania,® Zambia and Zimbabwe,
incompetent pecple were appointed to senior positions of the state. So Presidents Nyerere,
Kaunda.and Mugabe consciously allowed their states’ developmental capacity to be destroyed
with the hope of recovering later, without knowing that recovery would be extremely difficult.

What was worse for these countries in terms of developmental state capacity was that
Africanisation was defined in racial terms, meaning that only people of African descent (not
ecucated Arabs, Asian and Europeans who were citizens) qualified for senior positions in the
public service. These presidents succumbed to Africanisation and became its champion even
though it was destroying the developmental capacity of their states.?

Alarge number of expatriates left the radically oriented countries which did not have enough
trained manpower to replace them. A good number went to Botswana and South Africa, others
went abroad. Lesotho, Swaziland, Tanzania and Zambia had very few graduates at independence
(Bana, loc cit), too few to maintain a competent bureaucracy: Yet Tanzania, Zambia and
Zimbabwe expelled expatriates. When their economies collapsed, their own educated citizens
also left to join the white expatriates in Botswana, Kenya and South Africa. Thus, Tanzanian,
Zambian and Zimbabwean politics prioritised rational pride through speedy Africanisation of
the public service. They did not require that Africans who replaced expatriates should possess
similar qualifications and experierce in order to maintain the developmental capacity of the
state. This was in sharp contrast with the Botswana developmental state, which required locals
intending to replace expatriates to be as qualified as the expatriates being replaced.

Mobilisation of rescurces
In terms of mobilising resources for development, the strength of the state is partly measured _
in terms of its capacity to promote a culture of paying for services. Institutions that provide
services such as electricity, water" and sewerage, must be able to assess all users and encourage

8 ‘Iz some places there was some inefficiency since. people were appointed (o posts that they were not qualified
for. Nyerere was well aware of this. This is whete we start, he said, and later we’'ll make up for the things we can't
do now. But today we sce clearly that quality declined" (Vilby, 2007: 118).

9 ‘In February 1961, Nyerere announced that ia consultation with the provincial commissioners he had laid plans
for more than half of the &fiy-eight districts to be in the charge of African officers before the end of the year;
(There were only five African district commissioners at this time). The government, however, recognised that
it was equally important.to begin Africanising the central government ministries. Not only did national pride
derand that this step should be taken, but African officers In the field could not be expected to take orders
from expatriates civil servants at the centre. Above. all, it was urgent to Africanise certain politically-sensitive
posts. One of the first offices to be Africanised in 1962 was therefore that of the chairman of the Public Service
Commission...Thus, by mid-1963 all except five of the seventeen ministries were headed by a Tanganyikan
permanent secretary’ (Tordoff, 1967: 196).

10 Masire, former President of Botswana, in interviews with the author in 1998.

11 Gervas Maipose, a Zambian professor of Public Administration, taiks of the provision of water in Lusaka without
installing meters for each household and without disconnecting points for each. The state had never intended
to have each household paying for water, To promiote a paying culture, all these installations would have to be
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(and compel) them to pay for the service. In developmental terms, it is the duty of the central
government (particularl{ the presidency) to assist such service providers to improve their
capacity to assess and to enforce payment. The question here is whether SADC states promoted
a culture of paying for services in order to raise revenue for improved capacity for the delivery
of better services.

Research has found that the culture of paying for services through local taxation was very weak
in Angola, Mozambique, Tanzania, Zambia and Zimbabwe. For instance, land-based sources of
revenue were very weak in all these countries. First, valuation rolls were incomplete and out
of date (Mosha, 2004). Second, central governments failed to pay for their many properties
in the cities and also failed to pay for the use of the services within the jurisdiction of local
authorities (ibid.: 5). Third, many residents, including businesses, NGOs and other institutions
also failed to pay rates for their properties. Thus, central governments in several SADC states
promoted 2 culture of non-payment of rates and for the use of other services.” This shows that
the culture of non-payment for setvices was widespread in SADC." This shows that many SADC
states prioritised equality and social welfare at the expense of quality services.

* Poor government schools (in Mozambique, Zambia, Zimbabwe, and Zambia) made it
impossible to have educated and healthy nations that could be mobilised for development
purposes. '

In contrast, Savimbi’s UNITA and Dfakama’s RENAMO (the opposition movements in Angola
and Mozambique) strictly controlled huge populations which were denied access to education
and health facilities, therefore not readying them to be mobilised for development purposes
later, Those who escaped their control abandoned their villages and went to squat in cities near
the capital, the only safe places during the wars.

In Tanzania and Zimbabwe, the states alienated many rural dwellers. In Tanzania, under the
policy of Ujamaa whick was a form of agricultural collectivisation, rural peopie were forcefully
relocated and their houses burnt down in the name of development.” Thus, some SADC states
had the capacity to forcefully relocate rural dwellers, but had no capacity to persuade them and

dismantled and re-instituted.

12 There are ongoing accusations in Zambia that the Zambia Telecommunications Corporations (Zamtel) coilapsed
because the government had not paid up its huge teiephone bill. However, the government of Zambia makes 2
counter claim that Zamte! also owed the government huge sums of money (Times of Zambia, quoted in AllAfrica.
com, 29th July 2009).

13 Vilby (2007:93) quotes a senior citizen in Tanzania: ‘After independence, things happened that people were
happy about. Local taxes, that the British had introduced, were abotished. Education and access to the heaith
clinics was free. Everybody should have access, and fast, so people were happy even though things were very
difficult. People didn’t understand that taxes helped pay to keep up schools and roads’.

14 Vilby (2007:115) quotes a Tanzanian citizen: ‘But already at the end of the 1970s there were huge problems of
shortage of funds and materials and, after a time, also shortage of teachers who were badly paid and sometimes
weren't paid for several months. ..In the mid-1980s Tarzania’s economy was on the brink of 2 catastrophe. In
reality the country was bankrupt’.

15 Acitizen quoted in Vilby (2007: 90-9%) observes that: ‘I lived in a little village and we lived here and there.. . But
suddenly we had to live in a village where the streets were laid out in even lines. We only had to move G600 metres
but, all the same, we had to tear our houses down and do it ourselves. Even though I was stili almost a chiid I
had my own little hut and I remember wher: I was forced to puil it down. Everybody had to move. Some peopie
had the roofs of their houses pulled down without getiing new ones. There was not much choice. In our village
some people kept their fields but they had to go a much longer distance to farm them. It became more difficult
to guard them from wild animals, There was no planning, and the technology that could have solved some of the
problems wasn't there either. People were fed up with everything to do with ujamaa and they were tired of the
-self help projects that only benefited a few. I think that, even today, this is the reason for the terrible situation in
agriculture’,
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to assist them to rebuild their shattered lives. Such politics could not help these countries to
become rich.

Mobilising resources for development partly means acquiring access to international resources
without incurring huge debts. This implies making the country attractive to foreign direct
investment. For instance, Japan, South Korea and Taiwan had a heavy presence of American
soldiers which, together with a policy attracting foreign investment, atracted free financial and
other resources for development into their economies. In developmental state terms, Angola,
Mozambique, Tanzania, Zambia and Zimbabwe positioned themselves poorly and suffered
destabilisation instead of benefiting financially from the international community.¢

Tanzania, Zambiz and Zimbabwe. alienated the richest countries in the. international
community, resulting in their borrowing heavily from the International Monetary Fund (IME),
the World Bank and the Africa Development Bank, and from commercial sources, plunging
themselves into unsustainable debt. For example, Tanzania borrowed US$48 million and
secured a grant of only US$1.32 million to finance its fifth electricity project aimed at securing,
improving and extending sustainable supply to businesses and households in rural towns and
suburban areas in Mwanza, Shinyana, Arusha and Dar es Salaam.” In developmental state terms,
these states mobilised costly rather than free international financial resources and suffered
indebtedness.

Angola, Mozambique, Tanzania, Zambia and Zimbabwe destroyed the private sector, health
and education until structural adjustment was introduced (except in Angola). Widespread
nationalisation had occurred, even of efficient religious schools and hospitals.”® Mines and
plantations were nationalised and later closed down.,

State-business mutuality

Developmental politics call for a developmentally oriented state that either establishes close and
mutual relationships with the business community (if it is a capitalist society), or that closely
centralises state power around developmentally focussed state institutions and. marginalises
welfarism (if it is a developmental socialist country such as China). In the first instance, this
implies trust and exchange of accurate information between the state and businesses. It also .
means the state being supportive to business interests and providing the necessary infrasteucture
to help them make profits which could then be taxed.

In contrast, Mozambique, Tanzania, Zambia and Zimbabwe had not been friendly to business.
They adopted a clearly hostile attitude to business. In what is representative of several SADC
countries, President Nyerere observed that:

“We have been oppressed a great deal, we have been exploited a great deal and we have heen
disregarded a great deal. It is our weakness that has led to our being oppressed, exploited and
disregarded. Now we want a revolution — a revolution which brings to an end our weakness, so that
we are never again exploited, oppressed, or humiliated” (Nyerere, 1968: 18).

16 Forinstance, official development assistance to Angola amounted to 2.6 percent and net foreign direct investment
was -3.3 percentin 1990 (UN, 2002: 205).

17 ‘Ghang, Tanzania and AFDB sign US$153 million in loans and grants for energy and porerty reduction’ (AliAfrica,
cora, 7* March 2008).

18 In Tanzania ‘The nationalised industries were running at a loss and then stopped producing’ (Vilby,
2007: 180).
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The revolution that Nyerere, Kaunda and Mugabe talked about involved the nationalisation
of private business intefests and placing them under the ownership of the state (Vilby, 2007:
188). The same applied to Zambian copper and Zimbabwean goid. The revolutions the leaders
talked about de-emphasised the role of money and external aid in the form of gifts, loans and
private foreign investment.

President Nyerere claimed that “gifts -and loans will endanger our independence...
Independence means selfreliance. Independence cannot be real if a nation dependsupon gifts
and loans from another for its development” (Nyerere, op. cit.: 23). Mugabe was still saying
the same thing in 2009 against the United States. In addition, Presidents Nyercre, Mugabe and
Kaunda de-emphasised the role of industries.”” Thus, Tanzania, Zambia and Zimbabwe were
neither aiming to mobilise foreign resources nor expertise nor industries nor urban centres for -
their development.

Mozambique, Tanzania and Zimbabwe abolished large scale commercial farming and replaced
it with peasant agriculture. They prioritised self-reliance and hard work. Their revolutions placed
emphasis on expanding education for self-reliance. Yet schools in Mozambique, Tanzania,
Zambia and Zimbabwe collapsed from lack of funding and poor governance. Their approach
to development led to mose poverty in the rural areas, desolate towns, indehtedness and poor
infrastructure.

Infrastructural capacity

The emphasis on infrastructural power that enables state elites to penetrate, mobilise and
persuade the nation to move in a developmental direction is pertinent (Evans, 1989). It is
about the presence of the state (through bridges, departments, telecommunications, schools,
and 5o on) in all aspects of the nation’s life to help make the country rich. Cities and urban
centres are generally regarded as pillars of infrastructure for deve]opmént. Cities are where
major infrastructure is located, including universities and libraries, telecommunication centres,
and markets.

Cities were primary targets of the Angolan war. For instance, tuanda was characterised by
leprous stums, dilapidated buildings that no longer had running water and whose stairs were
used as toilets (Levy, 2004).

In addition, Huambo City in Angola, the heact of the Ovimbundu people, was characterised
by an abandoned train station with steam-engine trains from the beginning of the 20th century,
no train had entered or left the city in the fast twenty years, land transpost was virtually destroyed
and extremely dangerous to use and air travel was through Beechcraft planes with decaying
cabins, bent doors and broken navigational equipment (¢: 12).

Huambo City and Beira in Mozambique had little running water. “Kuito’s road with Huambo
was full of potholes, endless detours through disused fields mined with landmines and thieves
who stole from passing vehicles. Kuito, besieged for twenty-one months and which went
through two wars, is regarded as the most destroyed city in Africa, comparable to Sarajevo, with
buildings reduced to their skeletons’ (ibid.: 16). Thus, many cities in SADC had either been
destroyed or allowed to die.

19 ‘Because of our emphasis on money, we have made another big mistzke. We have put too much emphasis on
industries. .. The mistake we are making is to think that development begins with industries. It is 2 mistake
because we do not have the means 1o establish many modern industries in our country' (Nyerere, op. cit.:

25.6).
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However, Cuango, in the diamond region of Angola was an exception. Here, the MPIA
government and UNITA rebels cooperated, spared it the devastation of the war and mined
diamonds to finance the war for both sides. Its potential destruction spelled doom for both
sides. Interestingly, the oil region in Angola was also spared. The offshore and enclave. nature
of Angolan oil mining (ibid.: 135) placed it out of the reach of the war and enabled government
exploitation. through partnership with international corporations. Thus, diamond and oil
production survived destruction partly because they financed the war.

Tanzania and Zimbabwe. prioritised rural development and marginalised urban centres.
Tanzania’s Ujamaa Viilages and Zimbabwe’s resettlements were the main priority of these states,
grouping rural people into large villages or settlements, requiring them to farm collectively, to
build their own schools and clinics, and to live permanently in the rural areas. One observer noted
that pursuing this path meant that Tanzania and Zimbabwe were destined to be predominantly
rural economies for a long time to come (Nyerere, 1967: 51). The, early Tanzanian state saw
urban centres not as centres of development but as colonial inheritances that had no important
function in the country’s development. This orientation led to dysfunctional towns and cities
with decaying buildings, unsepaired. railway lines, poor supermarkets, poor roads and poor
sanitation. This encouraged the growth of slums in most towns, and a huge and unregulated
informal sector that could not be assessed and taxed whose contribution to the. economy
remained unknown.

Current state of affairs in SADC: the emerging
developmental states

SADC states have reoriented their policies in support of development, after the end of internal
wars and the failure of the policies pursued immediately after independence. The reosientation
is clearly demonstrated by the presence of Chinese investment in all SADC states. “Chinese
development finance and investment can be found in nearly all 15 SADC member countries,
but is heavily concentrated in Angola and South Africa” (Madakufamba and Tjgnneland,
2009). “Chinese trade and investment have radically shifted the pace and direction of Angola’s
integraticn. Total trade volume has grown explosively, reaching US$25.3 billion in 2008,-
roughly 14 times what it had been in 2000, Angola is now China’s number one trading partner
in sub-Saharan Africa” (Sogge, 2009: 7). While such an alliance may have strong ideological and
historical connections (China supported the liberation wars in the SADC region), it also has an
important economic connection. This partly explains the economic progress SADC states have
made recently.

Some SADC states have diversified partnerships and positioned themselves strategically
with rich countries. “In 2007 the US Assistant Secretary of State for Africa projected Angola as
one of the continent’s three main hubs alongside Nigeria and South Africa” (ibid.: 8). Among
American companies: “Chevron alone planned to invest US$5 billion between 2005 and 2010”
(ibid.: 136). The US secretary of State Hillary Clinton visited Angola in mid-2009. Angola and
the United Kingdom have been strengthening trade relations, with the latter investing in oil
and air transport and assisting with demining the electoral process.” As 2 result of partnering
with economically successful countries, and high il prices, Angola has achieved one of the
fastest growing economies in the world (Council on Foreign Relations, 2007: 13). The Angolan

20 “Angoia: UK Invests US Two Billior: in Trading’ (AngolaPress: 14 June 2009).
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minister of housing recently called for a partnership between the government and national and
foreign private sector té resolve the housing sector.?' Other SADC states will have to imitate
Angola, Botswana and South Africa in this regard.

SADC countries have stepped up investment in infrastructure development to unlock their
development potential.

“China’s role in Angola is particularly important where it is also heavily engaged in a number of
infrastructure projects (particuiarly in rail transport) with regional irplications...A new oil-backed
foan (US$2 billion) with EximBank was secured in 2007 to finance an additional 100 projects. In
December 2008 an additional US$1 billion loan from EximBank was secured” (Madakufamba and
Tjenneland, 2009: 12),

Mozambique too has been building infrastructure such as the Zambezi Bridge linking, south
and north Mozambique,? reconstruction of the Sena railway line linking Beira port to the
Moatize coal basin in Tete province, and the permanent dredging of the Beira port® which will
allow larger ships to cali at Beira. The city of Beira in Mozambigque is starting to enjoy clean
water, better sanitation, better education and health. The Chinese government is aiso assisting
in building hospitals, schools and other infrastructure.

In contrast, invessment in infrastructure has been growing slowly in Malawi, Tanzania, Zambia
and Zimbabwe. As one commentator noted a few years ago, of Tanzania: “the infrastructure is
poor, and it is cheaper to transport grain in large quantities by ship from Australia to Tanzania
than by truck from inner Tanzania to the coast. The electrical system is poor and demands
emergency generators. The qualifications of the labour force are poor, mainly because of the
poor educational system” (Vilby, op. cit.: 201).

However, Tanzania has been making some progress in infrastructure development. For
instance it secured US$42 million in 2008 for Zanzibar water and sanitation projects.” In the
case of Zimbabwe it was reported in July 2009 that the City of Bulawayo was to introduce water
sationing, which was last used 25 years ago.”

The end of the wars in Angola, Mozambigque, Namibia and Zimbabwe provided an opportunity
for these states to reorient their focus from war and militant politics, to making their countries
rich. But it should be noted that such re-orientation is not automatic. The periodic military
inroads by Angola, Namibia and Zimbabwe into the DRC easily dominated the allocation of
resources in favour of the military. Thus, the end of fiberation and civil wars was partly replaced
by a more sustained military campaign in the DRC. However, the Angolan army has developed
some developmental focus by providing surveillance services to oil companies. “Since 2004
Chevron has used Istaeli-made unmanned aerial vehicles (UAVs) for surveillance of territory,
in collaboration with Angola’s military” (Sogge, 2009: 11). In developmental state terms, this
should be the trend with militaries in SADC.

Angola, DRC and Zimbabwe are still in the process of improving governance in diamond
production to enable it to aid development efforts. There is a great deal of diamond smuggling

21 “Anip approves 50 Projects of Private Initiatives' (AngolaPress: 13 June 2009). ANIP is the National Private
Investment Agency.

22 ‘Mozambique: Building more than the Zambezi Bridge' (AllAfrica.com: 29 July 2000).

23 President Armando Gubueza, ‘Mozambique: Investment Changing the face of Beira’ (AllAfrica.com. 28 July

2009).
24 *Tanzania: — US§42 million for Zanzibar Water and Sanitatior: Project’ (African Development Bank (Tunis) 11
November 2008).

25 ‘Zimbabwe: Water rationing Looms in Bulawayo® {Busani Bafana, 30 July 2000).
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in these countries. In the case of Zimbabwe, it was recently reported that the Kimberly Process
(KP) investigating team implicated the Zimbabwe army in “horrific human rights violations™ and
“looting of gems at Chiadzwa diamond fields in Manicaland.” The report called for Zimbabwe
to be suspended from the Kimberly Process. Diamond proceeds are not yet in the hands of the
developmental ministries and departments in the above—mentioned countries.

These and other diamond mining countries such as Namibia suffered from poor sales due to
the world financial crisis from 2008 to the present.?” In the case of Tanzania, “prices for exports
like tanzanite and other precious stones have dwindled, and flowers are of less demand in the
European market and the number of tourists has dropped.”™

SADC states need to put more emphasis on human capital, Some states still Iack educated
and skilled manpower for their socioeconomic activities, For instance, “Angola began its post-
war reconstruction far behind the starting line. In 2005, the Angolan government allocated
$2.5 billion for public investment, but was capable of spending efficiently only $1.5 billion.”®
The Norwegian Petroleum Directorate undertook a study to assess the skills capacity of the
Angolan Ministry of Peiroleum and showed that a large number of its employees had little or
no education.® Thus, the poor level of education and the destroyed schools have incapacitated
some SADC states.

In addition, educated and skilled people Ieft their countries and were not going home. any
time soon.?! The education systems of these countries need to be revived. Obsesrvers note that
the current primary and secondary education systems of these countries are producing illiterate
people who cannot be absorbed in the modern economy * For instance, wealthy Tanzanians
send their children. to primary and secondary schools in Kenya, Uganda and abroad.” Wealthy
Zimbabweans (including the President and his cabinet ministers) are doing the same. It is the
children of poor families who attend primary and secondary schools in these. countries. South
African and Chinese mining companies in Tanzania and Zambia have successfully negotiated to
import experienced labour, without undergoing a mandatory requirement to train locals for
localisation later, However, it must be noted that Angola has been making enormous investment
in education. For instance, it was reported. that the City of Huambo recently spent Akz one
billion during the first half of 2009 in the construction of 11 schools, for. school meals, and on

26 *Zimbabwe: Kimberly Process Recommends Suspension of Diamond Trade’ (Financial Gazette (Harare), 30th
July 20069).

27 Namibia: Diamond Exports Drop 30 Percent' (The Namibian, 29 July 2609),

28 “Tanzaniz; Country Earmarks US$1.2 billion Stimulus Package’ (East African Business Week, 15 June 2009).

29 Ibid. p22.

30 ‘Weare also secing thatit is a case of ‘too little medicine too late” a lot of people here are without basic education,
and this does not make it easier. We have been requested to look at the functionality of the Ministry of Petroleum,
to lock at how the Ministry’s functions are executed, what kind of organisation they have, and go through an
organisational development process. One of the things we saw is that among the 300 registered employees of
the ministry, the list we got of those capable of filling in a simple two-page multiple choice survey was less than
half, 140. That tells you something about the conditions we are tatking about there. A serious proporiion of the
population is lacking fundamental reading and writing skills, I am sure that there are a significant. portion of
employees there that are illiterate, The human resources department is the biggest one and seems 10 be some
sort of refuge for those without any qualifications whatsoever'..Shun Govender and Beatrice Mutale Skagestad,
*Civil society and oil for development in Angola’, IDASA (January 2009): 17.

31 Interview with two Tanzanian professors who have been teaching at the University of Botswana for a long time
and were not planning to go home. !

32 tbid,

33 Ibid.
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other related activities:*! Tt was also reported that Huambo province had empioyed over 1000
new teachers.”® J

Some observers note that cronyism, bribery and political connections, not merit, have been
the guiding principle in public sector employment, and in business in some SADC states. For
instance, in Angola “In recent years, high level corruption has evolved into cronyism, with
foreign investors required to collaborate with politically well-connected local partners. At the
lower level, small bribes are a part of daily life” (Council on Foreign Relations, 2007: 20). This
has been the situation in other SADC countries such as Zimbabwe and Zambia. This means that
these states have not successfully transformed their systems into being based on merit, with the
capacity to lead their development.

Corruption is still a serious problem in many SADC states. For instance, Angola was ranked
158 out of 180 countries on Transparency International’s 2009 Corruption Perceptions Index
(Mills 2006: 136). This corruption subtracts from the already weak developmental capacity.
International humanitarian organisations are of the strong view that in Angola official corruption
prevents the smooth flow of aid (ibid.: 141). Some SADC countries, including Angola, have
signed the UN Convention against Corruption and the African Union Convention on Preventing
and Combating Corruption, and are working with the World Bank to monitor government
spending as it occurs (#hid.: 20). However, implementation matters more than just signing. All
SADC states bedevilled with corruption will need to take serious corrective steps.

Even extremely resource rich countries such as Angola face a further constraint. “Angola
has limited capacity to record precisely the huge sums of oil money suddenly pouring into the
country, one reason why it remains difficult to obtain accurate government statistics” (Council
on Foreign Relations 2007: 23). Tanzania too does not appear to have the capacity to clearly
record the gold proceeds, prompting the World Bank to commit US$50 million to help the
country to build its monitoring capacity.® This is one area that SADC will need to invest in, to
boost the capacities of state institutions.

There is evidence that by 2008, not all SADC states managed to re-focus completely on
economic nationalism and sound management of the economy. For instance, some states have
been characterised by huge expenditures, most of which are not development related. For
instance, Angola, “In 2006 expenditure was budgeted to almost double from its 2005 levels,
and the 2007 budget... proposed increasing spending by a further 37 percent, mostly to pay for
large civil servants® salaries”” The same problem faced Zimbabwe and now South Africa after
a series of devastating industrial strikes in the middle of 2009. Thus, spending more on civil
servants’ salaries has either replaced high military expenditure or competes with it, with the
potential to derail a re-orientation towards developmental goals. In addition, military spending
(in Angola, Namibia, Zimbabwe and Mozambique) is still very high in order to maintain lacge
and sophisticated armies.?® Thus, Angola has not succeeded in scaling down its armed forces

34 ‘Angola: Over Akz One Billion Spent on Social Projects’ (AngolaPress, 28 July 2009).

35 ‘Angola: Over 1000 New Teachers Employed in Huambo's education Sector” (AngoiaPress, 28 December 2008).

36 “Tanzania: World Bank Gives Country US$50million for Mineral Sector’ (East African Business Week, Kampala,
15 June 2009).

37 Ibid.,p10.

38 Forinstance, ‘The Angolan Armed Forces (FAA) has a large, hattle-hardened army, jet fighter and helicopter pilot
corps, a long-range artillery capacity. .. Total FAA manpower was approximately 140,000 in 2005, the army being
by far the Iargest of the services with nearly 130,000 members. ..Tn addition, the majority of the military’s budget
is spent on personnel, including pensions: FAA payroll includes nearly five hundred thousand people. The
ongoing need to keep demobilised soidiers employed makes downsizing and streamlining extremely difficult’
(ibid.: p27).
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and still spends enormous resources on it, while. Mozambique, Namibia and Zimbabwe spend
enormous resources on war veterans as well as the army,

Ideologies and the liberation war culture still dominate the. politics of many SADC states such
as Mozambique, Tanzania and Zimbabwe. The threat of the Zimbabwean army to democracy,
and to the coalition government, is legendary. Army generals were. accused of organising an
extremely violent election in 2008. These generals refused to recognise Morgan Tsvangirai as
Prime Minister of Zimbabwe and to salute him® until recently. In Lesotho, it is the ruling party
that is accused of threatening the stability of the nation.® In Swaziland it is the King who is
accused of threatening reforms in that country:

In contrast, in Tanzania, the institutional dominance of the Ministry of Foreign Affairs in the
country's politics is evident in successive presidential succession. This legacy has meant:that a
background in foreign affairs (2nd not in the. development ministries) significantly determines
presidential successors. For instance, Benjamin Mkapa was a former Minister of Foreign Affairs
and of Higher Education. He was also a former editor of the Daily News during the one party
era. Ali Hassan Mwinyi was also a former Minister. of Foreign Affairs and a former President
of Zanzibar. Other former Foreign Affairs people in Tanzania became prime ministers such
as Salim Ahmed Salim (former secretary general of the OAU). In contrast, Jakaya Kikwete
(current president) was a former student leader who went straight into politics. He was a
Military Commissar and a Minister of Finance during Mwinyi’s presidency. There is concern
among his critics that he travels outside Tanzania too much (not to rich countries to invite
investment). Thus, Tanzanian presidential campaigns have continued to marginalise people
from the developmental institutions.

Angola, Tanzania and Zimbabwe are still hostile to private businesses even after abandoning
socialist ideologies. This will have to change if these.countries want to become developmental
states. Several SADC states grudgingly iiberalised their economies through structural adjustment
programmes (SAPs), not out of choice. Through advice from the IMF and World Bank, Tanzania
and Zambia mobilised internal financial resources by selling out and privatising their abundant
public en:terprises. In.7anzania,

“Of the 326 public enterprises privatised by mid-2003, 122 were sold to Tanzanian citizens (10
of which were sold to employees through the management and employees buy-out scheme), 14
to foreign investors, 190 converted into public ventures with shareholding from the government,
foreign investors and citizens” (World Bank, 2007).

This was a desperate way-of raising financial resources and was unsustainable. It:means that
foreign investment in Tanzania and Zambia was used to buy these corporations rather than to
provide money for improved produciion. However, it must be noted that gold production has

36 ‘Zimbabwe: Generals Not Obliged to Salute Tsvangirai’, (The Daily Nation, 30 July 2009). The Zimbabwean
Defence Mirister reportedly said army generals were not.obliged to salute Prime Minister Morgan Tsvangirai
despite: the power sharing agreement with President. Robest. Mugabe. The. minister said there was no legal
obligation even though there may be a moral obligation for the generals to salute the prime minister.

40 ‘Lesotho: Masire Blames Government for Unrest’ (Mmegi, Botswana, 23 July 2009). [t was reported that ‘former
President Sir Ketumile Masire has accused the ruling Lesotho Congress for Democracy (LCD) of being a stumbling
block to finding a solution to the political crisis in the country’.

41 “Angola is among the most difficult places ir the.world to do business. More than most countries, Angola strictly
regulates business start-up and employment, although there has been some relaxatipn of employment rules in
the past year. Property registration is difficult, and contract enforcerent is inefficient. Overall, Angola ranks 156
out of 175 states in the Fase of Doing Business ranking, far behind many of its neighbours in Africa® (World Bank,
2007).
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increased handsomely in Tanzania. “Since, 1998, Tanzania has not only become a player on the
world gold market, but aléo Africa’s third largest producer of gold after South Africa and Ghana”
(Policy Forum, 2008). Similarly, copper production improved significantly in Zambia. However,
the mining industry is still very small in terms of adding value to GDP in Tanzania. “Whilst nearly
half of Tanzania’s exports are now attributed to the mining industry, it only accounts for 3.2
percent of the GDP and 3.6 percent of the Government of Tanzania’s total tax revenue” (#bid.:
1-2). Royalties are ridiculously pegged at three percent for gold and five percent for diamonds.
This is attracting much criticism as shall be shown later.

An ideological opposition to privatisation is mounting within the ruling parties, churches,
media and civil society in some SADC states, including Malawi, Tanzania, Zambia and Zimbabwe
(ibid.: 192). Criticsin Malawi, Tanzaniaand Zambia speak of the privatisation policy asscandalous.
Policy Forum (a Tanzanian association of 50 NGOs aimed at influencing policy processes to
enhance poverty reduction, equity and democratisation) believes that privatisation was poorly
handled and that corruption was widespread. It charges that profit-making public corporations
were sold cheaply to foreigners, and that politicians bought some of the public corporations
(including farms that are now poorly run). In Zambia, the anti-privatisation movement is led
by the trade unions and people such as the former finance minister, Mr Ng'andu Magande who
opposes the privatisation of the Zambia Telecommunications Corporation (ZAMTEL). Critics of
the privatisation of ZAMTEL claim that government officials had deliberately made it bankrupt
so that it was sold cheaply to their friends. In contrast, President Rupiah Banda observed that
“those who are against the privatisation of ZAMTEL have been in government for a long time,
they did not do anything about it when the company was bleeding to death”.®

Part of the resistance against privatisation is that many governments in SADC had little capacity
to negotiate with investors for a fair deal.* It is also clear that the government negotiators
were learning as the process went on and this was surely a poor way of handling important
negotiations. Critics have compelled governments to mount presidential commissions of inguiry
to investigate corruption. In Tanzania, ministers of finance and of energy, and the permanent
secretary of the Treasury, were dismissed on charges of corruption. Thus, the politics of SADC
is strongly influenced towards fighting corruption and little is said about, invested in, boosting
the capacity of government negotiators for a fair deal. Better training and attachment with other
SADC countries such as Botswana that are well experienced in negotiating mining deals should
be promoted.

ThepresidenciesofAngola, Mozambiqueand Zimbabwestill participatelessinthe parliamentary
businesses of their countries and in the discussion of deveiopment policies. In Mozambique,
the constitution requires the president to attend parliament once a year (Azevedo, 2009). This
makes it difficult for the President to mobilise parliament for developmental purposes, as does
the fact that the Mozambican opposition leader has never been a parliamentary candidate. Some
SADC states have not been able to mobilise their civil societies for developmertal purposes.

42 South Africa has invested in Tanzanian construction, mining, touristx and hotels, teiecommunications,
supermarket chains, banks-and air transport. Many people are provoked by the fact that South African interests
control Tanzania’s largest bank, the airlines, and a very large share of the communications sector, and that
more foreign control is on its way. Critics speak of South Africa’s new colonisatior: of Tanzania and fear foreign
monopolistic control of strategic sectors. Tanzaniar: business peopie claim that the government and the banis
give foreign firms better conditions than they themselves receive” (Policy Forum, 2008: 6).

43 President Rupiah Banda quoted in AliAfrica.com 30th July 2009. Also in Times of Zambia.

44 Forinstance, “the general set of taxes received by the Government of Tanzania differs from contract to contract,
even when it Is negotiating with the same company” (Policy Forum, 2008: 6).
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Tanzania is a typical case. In its 2009 budget the Tanzania government proposed to tax religious
groups, thus turning them against. the government. “While presenting the 2009/2010 budget
in pacliament, Finance and Planning Minister Mustafa Haidi Mkulo said only sacramental and
worship materials will be: tax exempt” (Catholic Information Service for Africa, 2009). SADC
states will have to learn to deal with the institutions of civil society as partners in development
and not just as donor-funded entities to be taxed and oppressed.

Conclusion

This chapter has argued that until recently, many SADC states had no developmental focus,
pursued state goals that constrained economic development and built state structures that
prioritised either war or foreign policy or radical ideologies, and marginalised development
ministries. Economic development requires states to aim to build a rich country, to make that
its primary focus and to structure state institutions appropriately. It requires states to place
ministries of economic. planning at the heart of state power (such as the vice presidency)
and to subsume all others to the ideology of economic nationalism. This primarily requires
a developmental focused presidency. An example is Botswana where ministers of finance and
economic development (Masire, Mmusi and Mogae) were all made vice president, and two of
them succeeded to the presidency. This state subsumed all other principles under economic
nationalism and achieved the goal of making the country rich. Change of leadership in the
SADG region, the end of the Cold War, IMF and World Bank sponsored privatisation, and the
democratisation process, have jointly pushed for political re-oricatation towards developmental
politics.

A competert and professional bureaucracy (especially in the development ministries) is
essential in the pursuit of economic development. Regulated locafisation that is guided by
controlled training of local staff in the best univessities around the world is central to maintaining
a competent bureaucracy. Zocalisation for a developmental state should only be done once
the locals have received the best training in the similar qualifications have acquired the right
experience, and are ready to perform the functions attached to the office. More importantly,
training priority should be given to developmental ministries. Bureaucrats (particularly those
for development ministries) produced by the local. universities must be equally exposed to
international programmes. In short, training and experience should precede localisation so that
high bureaucratic standaeds are maintained. SADC states that carried out {ocalisation in ways that
weakened bureaucratic competence, as in Tanzania, weakened their countries’ development

. potential. Bureaucratic competence, availability of skilled manpower, and the presence of
educationally functioning schools are still the missing ingredients in many SADC states.

Emphasis on infrastructure is central to making a country rich. When Lenin was asked what
communism meant, he replied: “the electrification of Russia’. The emphasis on infrastructure
is unmistakable, The establishment of towns and industrial hubs, electricity networks, roads
ard railway systems, dams, functioning schools and other facilities are crucial for development.
Infrastructure makes it possible for the state to mobilise resources and people for development
purposes. Most SADC states have now realised the importance of infrastructure and are putting
enormous investment into it. This should be encouraged and supported.

Partnering or competing with rich countries is also crucial for development It is common
logic that a state intending to build a rich country associates itself or competes with, the rich
states. Distancing one’s country frem the rich countries is a crucial mistake that worked against
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developmental capacity in the SADG region until recently. Most SADC states now associate
themselves with rich couhtries and regions and this is unlocking SADC’s developmental
potential,

A strong partnership between the state and business is central. The state becomes
developmental once it abandons its ideological hatred of private businesses and comes up with
policies friendly to business. More importantly, a state becomes developmental when it assists
businesses by facilitating access to serviced land, markets, technologies and other facilities.
‘Mutual trust between the state and business and the sharing of up-to-date information are core
values of a functional partnership. Most SADC states have softened their ideological hatred
towards business and are adjusting to the reality that these should be treated as development
partners. This trend will have to be encouraged to take root in SADC.

Recommendaticns

‘1. SADCstates should further re-orientate their ideologies towards economic nationalism.
They should clearly focus themselves on making their countries rich.

2. Presidencies should be more intimate with the developmental ministries. This means
that there should be dense traffic between the presidencies and developmentai
ministries, signifying frequent consultations and exchange of ideas between them.

3, All other government ministries and departments should be subsumed under
developmental ministries. This should empower developmental ministries to provide
leadership to the rest of the government,

4, Skilled people should be recruited from ail over the world. This means that expatriates
should be employed if there are no qualified locals. )

5. Infrastructure should be given priority. This means that more resources should be
channelled into building towns, various forms of transport, schools and communication
networks.

6. ‘The population and civil society should be mobilised to participate actively in
development. This should enable them to appreciate and support their governments.
This should also help to reduce redistributionist pressure and break resistance against
governmenta] policies.

7. SADC states should promote relationships with business for mutual benefit. This
means there should be exchange of information between them, and business-friendly
policies should be promoted.
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CHAPTER 3: STATE -NSTITUTIONAI. CAPACITY AND
STRATEGIC INTERVENTIONS IN SADC

Gervase S. Maipose

Introduction

This chapter discusses the main dimensions of institutional capacity and strategic interventions
in the Southern African Development Community (SADC). It uses the conceptual framework
chapter to identify the main dimensions of state and institutional capacity that are usually
discussed as a springboard for analysis of the case of the SADC secretariat and its member states,
Given the orientation of this chapter, and in line with the perception of Brautigam (1996: 82),
institutional or state capacity is a measure of the ability of an organisation or a government to
make and implement its policies and accomplish its goals. It focuses on six analytical dimensions
of institutional and state capacity: organisational, regulatory, administrative, technical and
professional, financial, and most importantly governance which subsumes many other forms
of state capacity.

Institutional capacity is a dependart variable. It is assumed that the degree of capacity
varies with time in the SADC secretariat and among SADC member states, ranging from the
countries with relatively strong capacity to countries at the weakest end of the spectrum. But
they all share severai characteristics which account for variations in their capacity. Primarily
focusing on institutional dynamics of the role of SADC and its member states, the main focus is
to highlight the significance of institutionai management capacity and strategic interventions.
Proper institutions with enhanced capacity are a pre-requisite for regional integration and
socio-economic development. SADC's future success will depend directly on the capacity and
capabilities of its own institutions and those of the member states.

The discussion starts with the main dimensions of cross-cutting state and institutional
capacities. It is foliowed by a situational analysis of capacity in SADC — the secretariat and
member states ~ as background for discussing strategic intezventions to enhance capacity, to
promote regional integration, and promote socioeconomic development in general. It ends with
aspecific discussion of SADC irterventions for poverty reduction. With regards to methodology,
primary and secondary data were complemented by interviews at SADC headquarters.

Dimensions of State and Institutional Capacity

Just as the rest of the world has acknowledged the critical role played by a strong and capable
state in the remarkable economic performance of the East Asian countries, it has become all too
clear that Africa’s development crisis has been compounded by an often profound weakness in
the capacity of the state to promote development (World Bank, 1989 (a) and (b); Olowu, 1998;
HydenandCourt, 2002). Discussions of the institution-building challenges facing southern African
nations and their regional development organs, such as SADC, proceed against the background
of the endemic political instability in some countries, widespread economic stagnatior and
poverty, inability to assert rale-based authority, and macro-economic incompetence in the
midst of the high aid dependency of SADG and many of its member states.
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These are clear and direct manifestations of the African institutional gap. They show the
need to address the critical role that state capacity plays in the economic renewal of SADC and
member states. Thus, in order to lay the foundation for renewal and regional integration, SADC
needs to focus attention on the institutional reforms necessary to build an effective regional
organ. Its member governments need to raise revenue to meet expenditure, ensure political
and macro-economic stability, heighten predictability, and provide effective public services.
'This is a long-tesm process. To appreciate the required strategic interventions, it is imperative
to start with 2 brief summary of the main dimensions of state and institutional capacity that
have been identified — quality of governance or leadership, regulatory, technical/professional,
financial/extractive and administrative/manageriai, So, what is state or institutional capacity and
how do we know capacity when we see it?

Organisational capacity is about structural resilience and the controversial structure-
performance hypothesis: that performance of an organisation is to some degree a function of
the manner in which it is structurally organised in formal terms, and that changes in structure
will have an impact on performance (Gulick and Urwick, 1937; Dunsire, 1993; Hood, 1991).
As picked up below, SADC's capacity problem is partly conceived as a structural deficiency,
although this regicnal integration body has been in a process of restructuring for a long time.

Governance and leadership capacity, as an operational framework, relate to ability to steer
societies in desired directions. This is influenced by the form of political regime (assumed to
be a liberal democratic system), the process by which authority is exercised in the management
of economic and social resources for development, and capacity to design, formulate and
implement policies and discharge functions (World Bank 1992; UNDP 1997). Taking into
account the public management perspective in a context of disarticulated states (or institutions
with reduced capacity to solve public problems), and the need for cooperation across both
national and issue boundaries, governance is a process involving multiple actors. Inevitably,
interactions in the national and international arena produce new norms and rules for working
together to solve national, regional and international problems or conflicts (Kooiman, 1993;
Rhodes, 1997). Thus, governance, as used here and applied to SADC secretariat and its member
states, transcends the conventional boundaries of public administration — entailing a paradigm
shift from 2 state power-centred approach to one based on interdependent relations involving
both government and non-government organisations (Olowu and Sako, 2002). :

Until the formulation of the Regional Indicative Strategic Development Plan (RISDF) in
2003, the role of the private business sector was not adequately articulated in SADC frameworks.
Even.now, much needs to be done (Shilimela, 2008: 11). Relatedly, cooperation across both
_ national and issue boundaries requires the initiation of a process involving actors ready to
transcend the parrow national concerns which have hindered deeper regional integration
(Meyns, 20C1). To enhance governance and make SADC an effective regional organ for
integration, interventions need to be focused at two separate but interrefated levels —regional
for the SADC secretariat and national for SADC member states.

For the SADC Secretariat, effective governance is a process that brings administrators into
new collaborative relations in which the prospect for results is deemed to be better than within
conventional settings. As elaborated upon latter, the point that needs to be underscored is that
inter-organisational networks constitute the essential ingredients of the governance process.
10 the context of a disarticulated SADC member state, i.e., one with reduced capacity to solve.
public problems, it is in improving quality of governance, atleast encouraging democratisation
with regional sanctions or interventions against those who hold democracy hostage. If
democratisation (especially its consolidation) results in greater public accouatability and
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transparency, it is likely to improve governance, and empower actors such as civic associations,
and the press, which amdng other things, can serve to lessen public corruption by promoting
public scrutiny of government performance.

Regulatory capacity is increasingly associated with state-market relations, and trade
liberalisation is seen as important for regional integration and good governance. Regulatory
capacity involves the abiity of the SADC regional institutions and the member states to establish
and enforce the rules that guide, or regulate, societal behaviour, enforce the rule of law,
and control and avoid illegal activities. The norms and institutions put in place to regulate
state- market relations, such as regulating how corporations operate, how property is owned
and protected, and how capital may be transferred and trade conducted, are all important
aspects of governance and regional integration (Phirinyane, 2002). In the broad sense, this
means establishing the rule of law, enforcing property rights, and asserting institutional or state
authority and legitimacy. It should maintain a basic regional and/or state system capable, at the
very least, of underpinning the regulatory and enabling mechanisms that make it possible for
economic activities to start and develop over time.

For example, many southern African governments still struggle unsuccessfully to eliminate
or control widespread illegal settlements, black markets and cross-border crimes, and have
long and cambersome procedures to register business enterprises or issue work and residence
permits. Regulatory capacity is core to SADC success in dealing with regional and international
trade, movement of goods and people, etc. Forexample, in the area of trade, regional integration
involves trade liberalisation, phasing down or eliminating tariff and non-tariff barriers, and
ensuring efficient customs and border cooperation.

Administrative capacity, alternatively called managerial capacity, refers to how the policy
implementation machinery is organised. It is closely linked to organisational capacity that has
already been reflected upon. The central arena in this contextis the bureaucracy —metaphorically
seen as a machine operationally in terms of efficiency, effectiveness and predictability - not the
inefficiency and red tape that are widely associated with public sector faitures (Skocpol, 1985;
Olowu, 1998).

How bureaucracy is structured and how it relates to the political leadership have been issues
of great significance to academics and practitioners alike ever since the days of Max Weber. It
involves, at its best, the routine ability to mobilise and deploy human resources in order to
achieve intended objectives. It entails hiring, training and managing personnel as well as ensuring
accountability and efficiency in service delivery. It is based on objective hiring and promotion
practices in order to develop a professional bureaucracy in which the top administrative cadze
provides leadership, underpinned by legal, rational or professional authority. Career paths
are determined by objective considerations, depending on the national pool of educated and
qualified citizens.

Human resource development and mobilisation are very critical for any country’s
development, and are equally crucial for any regional organisation, such as SADC. Legal-rational
forms of control and effective role performance depend, in part, on the administrative and
organisational structure, and how responsibilities, functions and corresponding power and
authority are distributed or delegated in a centralisation- decentralisation continuum. Indicators
of administrative capacity might include the ability to fill crucial vacant positions, the turnover of
top officials over time, the number of expatriates involved in government operations, measures
of the level of service delivery, and other performance indicators.

State technical and professional capacity, which is linked to administrative and regulatory
capacities, includes the expertise and knowledge required to make and implement technical
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and professional decisiors, as well as the policy tools and instruments for macroeconomic
management and for implementing decisions effectively. These might include establishing
and monitoring standards for cross border imports, managing a crawling peg exchange
rate, or evaluating the engineering plans for a proposed bridge. The indicaters of technical
and professional capacity might include. the scope and timely production of statistical and
information services, the.number of trained accountants and economists in the public sector, or
the presence of effective policy instruments such as a think-thank, economic or project planning
bureau. SADC needs experts to prepare plans and to monitor and evaluate its programmes,
plans, and projects.

Institutional and state extractive and financial capacity is 2 measure of the ability of an
organisation or a government to raise the reverue it needs to implement its policies and goals.
This dimension of state capacity is regarded by some development analysts (such as Brautigam,
1996 and Skocpol, 1985; Hyden and Court, 2002) as the most important element of institutional
or state capacity. This is mainly because financing capacity can be used to increase other forms
of state capacity. As insightfully noted by sociologist Theda Skocpol (1985: 17), “a state's means
of raising and deploying financial resources tell us more than could any other single factor about
its existing (and immediate potential} capacities to create or strengthen state organisations, to
employ personnel, to co-opt political support, to subsidise economic enterprises, and to fund
social programmes”, Whether one takes a historical or comparative perspective (Maipose and
Matsheka, 2008), indicators of state extractive and financial capacity which are relevant and
applied for discussion include the ratio of revenue to GNP, the relative weight of different
categories of revenue (as some require less effort to collect, and some.are vulnerable), and the
degree of fiscal self-reliance or aid dependency. Thus, assessing state extractive and financial
capacity is basically an analysis of the.institutional capacity for financing SADC and its member
governments, including implications for foreign aid and public borrowing to finance budget
deficits. .

SADC structure and capacity situational analysis

The whole issue concerning how to organise the administrative system has its roots in the
controversial ‘structure-performance hypothesis’. It is based on a core assumption, which
has been operationalised over the years, that performance of an organisation is a function of
the manner in which it is structured in formal terms. This proposition has a long intellectual
and empisical history, involving its ardent believers and its outright sceptics. The structure-
performance hypothesis is logically rational and widely acknowledged. Actually, it is the
main basis for structural administrative reforms. Without going into controversy, one can
say that an appropriate administrative structure is a necessary but not a sufficient condition
for administrative performance. Administrative reform itself may be above all a response to
political pressure, with any performance results (in a down-to-earth sense) incidental or taken
for granted (Schaffer, 1973).

It has been noted that, in many African countries, the political survival of those in power,
or just their anxiety to be seen to be doing something about present evils or follow “the wind
of change”, may be a prime reason for admiristrative reform -- not necessarily in accordance
with imperatives of perceived better organisational performance (Tordoff, 1993: 124-129).
Problems of achieving deeper integration and poverty alleviation are capacity related with
capacity broadly defined, ranging from structure to issues of political will and commitment,
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governance and financial resource mobilisation (Meyns, 2001; Phirinyane, 2002).

Structurally, and assho#n in appendixes Aand B, SADC is governed by the SADC Summit at the
top of the hierarchy, foliowed by other policy making structures: the SADC Council, Ministerial
Committees and Clusters, and Standing Committees. To enhance consistency, institutional
memory and continuity, all these SADC policy organs have interlocking chairpersonship, known
as the Troika system (Qosthuizen, 2006). Each of these troikas comprises the relevant body’s
current, outgoing, and incoming chairpersons, and may co-opt other members. The troika system
applies to all policy organs with some variations, but they all function by consensus (and may
create ad boc committees and determine their own rules of procedure). It is a requirement for
a chairperson to consult with the respective SADC troika in the exercise of his or her duties.

On the management and administrative side, the principal executive institution is the SADC
Secretariat, supported by the SADC Tribunal (the adjudicatory institution), SADC subsidiary
organisations (such as Development Finance and Resource; River Basin Organisation), and
Centres of Excellence, such the Centre of Specialisation in Public Administration and Management
(CESPAM) for top level training, housed at the University of Botswana. At national level, SADC
has national coordination structures, such as SADC National Committees and National Contact
Points. These are administratively supported by national implementing structures, such as Sector
Ministries, and Sector Agencies. Elections and appointments, as well as powers and functions of
these institutions, are documented in SADC treaties and related documents (Oosthuizen, 2006;
SADC, 2008d). Until quite recently, following the formulation of the Regional Integrated Strategic
Development Plan (RISDP) in 2003, the regional integration agenda has been predominantly
driven by SADC and its member governments — raising governance-related capacity constraints,
A number of points are worth noting.

SADC's predecessor was the Southern African Development Coordination Conference
(SADCC) which started in 1980. It was a transformed regional organ from the Front Line
States and had important implications for how SADC started to operate, and on the pace of
restructuring (Meyns, 2001). SADCC founders, who had organised in the mid-1970s as a group
of Heads of State and Governments committed to the support of the liberation struggle in
southern Africa, “opted for a loosely-knit decentralised form of organisation” underpinned by a
mechanism of “sector development coordination through which functional areas of cooperation
were identified and support sought from international donors for priority regional development
projects” (Meyns, 2001: 61).

The institutional structure of SADC'’s predecessor did not have a headquarters or secretariat
to initiate and implement development policies and programmes. The areas of cooperation,
through the strategy of sector development coordination, were assigned to individual member
states and administered by them as sectoral units in their home countries and under their
own administrative and financial responsibilities. Thus, althougk: the areas of SADCC-supported
cooperation were essentia: components of the SADCC programme of action, and donor funding
was raised under the spirit of regional support, such sectors or areas of regional cooperation
did not institutionally belong to SADCC as such but to individual SADCC member states, except
for a few projects, such as the Southern African Centre for Cooperation in Agricultural Research
(SACCAR), which were designated to operate as Sectoral Commissions (Mandaza and Tostensen,
1994; 144; Meyns, 2001; 61),

This structure enhanced the active involvement of all member states in both the work
and responsibilities of SADCC. It enabled member states to see the benefits of cooperation,
thereby giving them a sense of ownership, and encouraging them to develop closer ties with
SADCC. Under this organisational structure, SADCC was seen and operated-as an instrument for
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enhancing capacity-building, fortifying the sovereignty of individual member states against.their
common enemy — apartheid South Africa. SADCC structure was found to be good enough for
the main objectives of enhancing cooperation among the independent countries in the region,
and reducing their dependence on the then white-ruled apartheid South Africa by promoting
regional interdependence.

When SADCC was transformed. into SADC — endorsing deeper economic cooperation and
development integration strategy as well as promoting democracy and good governance — the
Sector Coordinating Units (SCUs), a decentralised structure, remained the preferred mode of
operation. They largely continued to determine the.institutional setup of SADC. They remained
in force for-about ten years after the inception of SADC. However, the structure increasingly
proved inadequate for the task of regional integration. It was replaced by the centralised
SADC’s organisational framework by creating the regional clusters listed above. Many became
operational after 2001.

The new SADC structure puts, to some degree, the responsibility on SADC member states to
fully develop and empower the SADC secretariat to carry out its mandate effectively and better
serve the member states. In the final analysis, this obligation has not, ironically, been taken
seriously by member states (Meyns, 2001). It is widely known, and repeatedlyadmitted by SADC,
that the implementation of the ‘new’ dispensation leaves much to be desired due to various
capacity-related challenges. These range from the level of commitment by the main stakeholders
to the funding of the enlarged Secretariat and the Directorates (SADC 1994, 2008b). However,
progress must ultimately be assessed in respect of the real change possible with a given level of
instirutional capacity to achieve intended objectives, in order to be able to suggest.appropriate
interventions to enhance capacity.

Regulatory capacity is, in many respects, crucial and can be.seen as the hub of many aspects
of regional integration and harmonisation of state-market relations (such as trade liberalisation)
and societal regulation. Indicators of regulatory capacity are many — ranging from the ability
of the state to enforce its rules and ensure public order, to related regional and international
matters such as customs and. immigration, They include enforcing or complying with trade
barriers and tasiffs, either by loosening or removing them in line with many other agreements
and protocols surrounding regional integration.

The situation on the ground in the SADC area gives much cause for hope in terms of political
and economic liberalisation within the member states. All SADC member states have multiparty
democratic systems of governance. They have enjoyed an unprecedented period of political
stahility, except for a few countries, such as Zimbabwe and DRC, where the quality of governance
has continued to be widely questioned. Similarly, most key fundamentals for good economic
management are ‘argely in place: restoring macroeconomic stability and sustained growth,
and providing a basis for achieving set targets for macroeconomic.convergence (Hansohm and
Shilimela, 2006: 25-20).

Although most targets for macroeconomic convergence (such as striving to comply with
inflation rates, budget deficit to GDP ratios, public debt.to GDP ratios, etc) are merely given
in terms of what needs to be achieved by varicus dates, what is encouraging about SADC is
that there are consistent downward trends for the region, and for most individual member
states (Hansohm and Shilimela, 2006: 27, Table 16). These are clear indication of some success,
although capacity challenges exist in consolidating and improving on what has been achieved.

There are some grounds for worry in crucial areas of regional integration, especially in trade
and the movement of people. For example, itis still easies for Europeans to enter SADC countries
than for SADC nationals to move within the SADC region. The control of illegal activities is a
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continuing problem. Although much appears to have been achieved in the area of ratifying trade
liberalisation, trade among SADC member states (other than trade between South Aftica and its
immediate neighbours, especially the smailer members of SACU) is still minimal (Hansohm and
Shilimela, 2006). Implementation of the related protocols has tended to be slow and Jargely
ignored.

Tnability to achieve some of the main objectives of integration may not simply be an indication
of lack of SADC’s capacity in general. This is one of the situations where we need to make a clear
separation between institutional capacity at the regional or SADC secretariat level and that of
SADC member states. For example, although the RISDP and other policies and strategies that
the SADC secretariat has adopted constantly flag the importance of economic diversification,
industrial development, trade and investment, the same policies are actually short on details
and are fraught with practical difficulties, such as how to deal with or compensate poor SADC
countries which are worried about loss of revenue stemming from the lowering and removal of
trade barriers.

The SADC secretariat.has had problems in ensuring that these regulatory policies are ratified
in time, Iet alone implemented, even when they are overwhelmingly ratified. In this respect,
some member states seem to see SADC as a talk shop among formal equals, with little need for
a stronger SADC Secretariat. Paradoxically, some SADC member states, such as South Africa,
which have capacity and stand to benefit most from free trade, have been reluctant or slow to
comply with free trade protocols because they are the main beneficiaries from the status quo, or
are afraid that imports from other countries will flood their market-and threaten jobs, or prefer
SACU to SADC.

At the national level, the ability of society to evade the state’s rules can, for example, be seen
in the toleration of widespread or uncontrolled ‘shanty compounds’. In this regard, the SADC
secretariat has not come up with any policy or regulatory measures to guide member states. The
problem with many SADC member states relates to low capacity or just sheer negligence (the
soft state syndrome) to enforce the regulatory measures in place.

For informal sector business enterprises, SADC and member states have policies and
institutional frameworks that somewhat address ‘informality’ as essential pathways to
employment creation and poverty reduction, though it must be mentioned that many member
states have dragged their feetin complying with SADC policies in this respect. However, it should
be acknowledged that the other component of the informal sector, namely the widespread illegal
structures including houses in non-designated and unserviced areas with illegal connections of
water, electricity, etc, are to some degree manifestations of a weak state regulatory system found
in neatly all SADC member states (Botswana is to a large extent an exception). The residents of
these areas can be described, as elsewhere in many developing countries, as ‘daylight invaders’
of every vacant space and ‘undefended land’, who build their own houses and seck their own
water, sewerage services, electricity and related infrastructure through whatever informal means
they can access (Maipose, 2002).

Some SADC member states (in the strong state category) have come up with strategies
of making some informal residential areas formal, for example Gaborone in Botswana and
Alexandria in South Africa.

The SADC secretariat has yet to come up with a regional strategic intervention, or to advise
its member states in'this area of state regulatory measures, although poverty in the SADC region
is concentrated in these areas. This leads us to reflect on the related state capacity element — the
administrative or managerial capacity.

Inability to get going — moving towards achieving the objectives of the ratified protocols

4
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— is by and large a manifestation of the internal administrative. capacity deficit of the Regional
Secretariat and related organs tasked with implementation. This has been the main capacity
problem of SADC (Qosthuizen, 2006; SADC, 2008c, SADC, 2008d). Building professionalism
involves meritocratic recruitment of a propetly compensated. public service with 2 common
ésprit de corps. It also requires clear rules and procedures, with accountability achieved through
review procedures that enforce rules. Although SADC has been faulted on the quality of its
staff, the organisation’s administrative capacity has been perpetually strained by inadequate
numbers of staff, shortage of technical and professional staff and the organisational structure
(SADC, 20082). For this reason, the use of donor funded expatriates (technical assistance)
remains relatively high. Some hold line positions and some serve formally as ‘advisers’, though
the distinction is blurred in practice. This is one form of enhancing overall capacity, but not
necessarily of building local capacity because this form of technical assistance. tends to have
high staff turnover and to end with project life. Hence the right intervention, as elaborated upon
fater, is to reform the supply side of capacity building efforts by moving from an aid-drivento a
demand driven mechanism to emphasise local ownership and training.

Foreign aid efforts have directly and. indirectly contributed to institutional, technical
and professional weaknesses in SADC and in many member state governments. This occurs
mainly through aid programme requirements for well-trained local staff (van de Walle and
Johnston 1996: 28-29). According to this source, the donors and aid-funded NGOs have been
instrumental in poaching experienced technical and professional staff whose skill levels have
been effectively raised through the counterpart training and education programmes of SADC
member governments. The explanation is simple. Aid-funded projects offer international-level
salaries that tend to be many times higher than what SADC and member governments offer.
Similarly, donors’ increased support for local NGOs creates incentives for civil servants to shift
from public sector jobs in related ministeies. While this does not deprive SADC and its member
states of national staff, it does illustrate. SADC’s internal staff capacity problem and a related
problem of how to ensure accountability of these NGOs.

The need to build capacity in the SADC secretariat and its member governments is equally
important: for nongovernmental entities which are. sometimes used as agencies for public
service delivery. This is encouraged by SADC. It provides capacity that SADC Secretariat and
member state governments can and do tap as needed, through consultancies that can be drawn -
in for critical policy-relevant discussions, or that can serve as a pressure point to build political
demand for better government performance. Short-term project-related training does little to
develop important professional values. Obviously most.of the above observations recognise the
importance of training and retention of well-remurerated staff and these are, to a significant
degree, dependent on the financial capacity of SADC and its member gevernments.

he mobilising of financial resources was identified in the introductory section as the most
fundamental dimension of organisational capacity, because financial capacity pays for the other
dimensions of capacity. On paper, a restructured SADC now places emphasis on financial
independence; in particular because member states are expected to foot the bill for running the
SADC Secretariat.and the governing bodies.

In practice, however, SADC suffers from serious lack of financial capacity, and unforfunately
it does not.even have capacity for prudent. utilisation of funds, especiaily foreign aid (Isaksen,
2003; Tjgnneland, 2008). It was denied in our interviews that SADC remains donor-driven. It
was said that the organisation is determined not to revert to the old days before restructuring.
But SADC is still highly dependent on donors. This is the case for both the secretariat and
the. organisations that run SADC projects (Isaksen, 2003; SADC 2008c). This means that both
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SADC’s extractive and ﬁpancing and absorptive capacities are low — a unique combination,
requiring a unique intervention.

The problem may be partly attributed to the fact that some crucial elements of the
restructuring process fell far behind schedule, such as producing and implementing the RISD?,
but “mainly because of the faiture to accurately assess the size of the task against the capacity
of the Secretariat” (Isaksen, 2003: 215). To complicate the situation, foreign aid claims a large
share of national budgets in all SADC member states, with the exception of Botswana, South
Africa and Namibia, the most developed economies of the region; Whitfield, 2009). We have
reserved mentioning implications for Zimbabwe and Democratic Republic of Congo that have
been in their own political and socioeconomic ctises.

The most unfortunate aspect of the financial capacity problem is the high degree of aid
dependency, seemingly on a perpetual footing in the SADC secretariat and most of its member
states. Yet aid was never intended to substitute indefinitely for a country’s ability to raise its
own resources. In Africa, and in the SADC region in particular, the debt crisis and the economic
turmoil that followed, as well as loss of policy ownership arising from high aid dependency,
created the stimulus for greater efficiency in government’s extractive and financial capacity, and
this experience informed, or is ciaimed to have informed, SADC's restructuring exercise and the
need for greater financial independence.

In this regard, it would be useful to analyse how interventions to enhance SADC's extractive
and financial budget capacity have been conceived. Figures are illustrative. First, although
membership contributions pay for most of SADC’s administrative and coerdination function
(operational costs), the contribution from foreign donors fluctuates at around 40 per cent.
Funding of SADC projects (which are development activities) comes mainly from foreign donors,
estimated at around 80 per cent (Qosthuizen 2006: 179-180), a very high contribution indeed.

Secondly, the situation has not improved, judging from the recent estimated overall cost
of the Secretariat capacity development exercise. According to the SADC Secretatiat Business
Plan of 2008/09, out of the estimated total cost of US$18.4 million, only US$4.6 miliion will be
contributed by SADC member states. The remaining amount of US§13.8 million is expected to
be mobilised from foreign donors (SADC, 2008c¢: 12). It is clear that SADC is highly dependent
on foreign donor assistance — a vulnerable source of funding, and a clear illustration of limited
regional extractive capacity. Strategic interventions for enhancing extractive and financial
capacity, as in other areas of institutional capacity, can now be discussed in a holistic manner
because they are interrelated.

The state of institutional capacity and strategic
interventions in SADC

SADC'’s efforts to build institutional capacity, as in sub-Saharan Africa in general, are going to take
time, just as they have done in other parts of the world (Oluwu and Sako, 2002). What is crucial
is the nature and ownership of the chosen strategic (policy) interventions, and commitment to
achieving intended objectives. Ability to achieve intended objectives can be enhanced by building
or strengthening five mutually reinforcing components of state capacity that have been identified
and briefly discussed above: quality of governance and leadership, regulatory, administrative,
technical and professional, extractive and financial. These have been analytically disentangled
for focused discussion of strategic interventions. For example, committed leadership is critical
for achieving all policy objectives of regional integration (Meyns, 2001; Othata, 2008); and to
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support local ownesship, foreign aid should always or should at least:strive to be subsidiary to
programmes conceived locally (Tignneland and Dube, 2007).

Our review of the literature and insight from interviews suggest that SADC institutional
framework, types and institutional structures, seem to be well conceived and can deliver,
because they are, by and large, based on and benchmarked with some best practices. Concerns
have been raised mainly with regard to the pace at which protocols are ratified, largely because
SADC institutional management. structures (both at the SADC secretariat and the national
membership levels) face severe capacity constraints. Some strategic interventions below are
discussed in this Light.

Fitst and foremost, the main common objective of the SADC Treaty is to “achieve
development and economic growth, alleviate poverty, enhance the standard and quality of life
of southern Africa, and support the socially disadvantaged through regioral integration.. The
restructuring of SADC institutions — regional and national — and the formulation of the RISDP
and the Strategic. Indicative Plan for the Organ (SIPO) for the SADC Secretariat are seen as
milestones and instruments in the strengthening of regional cooperation and integration, and
most importantly in providing a strategic direction for the SADC member states.to achieve their
common agenda” (SADC, 2008c: 2). However, from the perspective of capacity building and
development, the creation of SADC and the subsequent restructuring of SADC institutions,
have exposed a number of capacity-related organisational and functional challenges for strategic
interventions both at the SADC secretariat and countsy membership levels.

Capacity Challenges and Possible Strategic Interventiors

First, one of the main capacity-related problems for the SADC secretariat and SADC member
states stems from the multiplicity of membership in regional bodies, with more or less the same
development objectives. SADC, with its main current objective of regional integration, coexists
with some similar regional organs, particularly COMESA, EAC and SACU, entailing multiple
membership and competition for space in terms of resources and political commitment. Although
these regional organs are rationalised as blocks for eventual African Union or United States of Africa,
one cannot ignore the implications of ‘sunk costs’ or opportunity costs, the need for freeing tied
resources, and relational and operational challenges that these regional institutions pose. Hence,
there is a need for new or continued strategic interventions in this regard to make more effective
use of existing scarce resources, smooth institutional relationships, facilitate learning from each
other, and to enhance harmonisation with a common agenda to merge into one regional organ.

All these possibilities have direct implications for SADC capacity building. It follows that
strategies to build a more capable regional organ for socioeconomic integration will need to
tackle resousce and operational problems created by the existence of multiple regional organs
(with more or less the same objectives) while finding a way to tap the skills that many of these
entities possess. Shilimela (2008: 16-21) notes that southern Africa needs to go beyond the
simple harmonisation of policies and programmes to create a climate of confidence. and trust.
and establish an effective regional community.

In this regard, it is imperative. to resolve the impasse around SADC and three other regional
organs with overlapping trade integration agreements (that is SACU, COMESA and EAC),
and arguably to explore the feasibility of merging into one organ. Thls would release the
overstretched financial and human resources to strengthen one reglonal organ because many
countries belong to more than one agreement.
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The problem at the moment seems to be clear. SADC member states committed to steady
support for SADC Secretafiat capacity development face the dilemma that while resources to
support a well-functioning SADC with relatively well-remunerated officials must be found, these
resources are needed in the other under-resourced, but equally politically protected, regional
organs.

Second, thenewrestructured SAD Cinvolved adeliberate ‘paradigm shift’ towards centralisation
of functions in the SADC Secretariat from a decentralised mode of Sector Coordination Units
of the earlier institutional arrangement (Chipeta, 2006). This orientation, especially the way
restructuring has been proceeding so far, has its own capacity related challenges. The new
SADC is heavily loaded functionally. Functions that were previously decentralised and carried
out by the civil servants (mainly through secondment or assigned with other jobs), Sector
Coordination Units in respective SADC member states, together with newly defined functions,
are now centralised at SADC Secretariat level.

Although the performance of the Sector Coordination Units under the old structures was
extremely uneven (and there was not much that SADC Secretariat could do about if}, the new
struicture has placed severe capacity constraints on the SADC Secretariat, and this calls for holistic
interventions to build institutional capacity. As the framework for SADC Secretariat Capacity
Development (SADC, 2008d: 4) acknowledges, the Secretariat is expected to function as:

() A regional centre for enhancing good governance — perceived as the conscious
management of regime structures with a view to enhancing the legitimacy of the public
realm, multiparty democratic governance, rule of law, respect for human rights, etc.

(b) A ‘regional government’ with authority for purposeful action to guide, steer, regulate
and control society, including member states and NGOs through which regional
policies are implemented, though it is faced with challenges arising from sovercignty
of member states and the refative autonomy of NGOs in the network.

(c) A regional ‘think tank’, with capacity to plan and strategically advise and guide the
member states on the implementation of the SADC common agenda and cross-cutting
policies;

(d) A principal regional executive centre and coordinator of policies, strategies and
programmes designed to spearhead regional integration and implementation of
policies to sustain regional economic growth and poverty reduction.

(€) A regional provider of support services, such as legal, administrative, financial and
procurement services to technical directorates and SADC National Committees; and
to convene annual consultative conferences and meetings of the SADC policy-making
structures;.

() Aregional funding centre or regional ‘Ministry of Finance and Development Pianring’,
also responsible for professional and technical programme management, planning
and budgeting, monitoring and evaluation of programmes, etc.

The above functions demonstrate the huge demands placed on the SADC Secretariat.
Unfortunately, it cannot perform in the present set-up to the required standard, according to its
own self-assessment report (SADC 2008d: 5) that noted “severe institutional capacity constraints
aswell as lack of requisite competencies for staff”. Further, one can argue that some functions of
the SADC secretariat have not been realisticatly conceived because the SADC secretariat is not 2
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regional or federal government, and cannot be. In the newly formulated the SADC Secretasiat’s
Capacity Development Framework (SADC, 2008c), little or nothing is said about capacity at
the SADC member state level. Surprisingly, the same capacity framework document does not
make any reference to obligations of SADC member states to support the SADC secretariat in its
capacity building effort.

As already noted, and elaborated upon in the recommendations below, SADC member states
have the responsibility to fully develop and empower the. SADC Secretariat to beiter serve
the members. This may be demonstrated in many ways, such as timely payment. of financial
contributions, compliance with ratified protocols, and implementation of SADC policies and
programmes. All the main dimensions of capacity that were discussed in the introductory
section above apply to focused interventions to increase the capacity of the SADC Secretariat,
including the implementation of specific policies and interventions for regional integration and
poverty alleviation.

Thirdly, given the. large number of stakeholders that need to work together and have a
coordinated approach towards regional integration, the networks management strategy seems to
be yet another area of required intervention to enhance SADC capacity to implementits policies.
It seems that the restructuring of the SADC Secretariat capacity development framework is not
sufficiently oriented for netwarking, and yet that would be the most appropriate intervention
given the general capacity problem and the need to implement policies through sovereign
member states, the relatively autonomous NGOs, and private companies (some of which
may be contracted). The current SADC management strategy is mainly based on conventional
‘hierarchical steering’ — a modified versicn of the buseaucratic approach, which is resource
intensive.and organisationally flawed when it comes to inter-organisational networks, or what
Kociman (1993) called ‘co-governance’, a versatile intervention for managing complex networks
(Kickert et al., 1997).

Although relatively new, various authors have tried to describe networks management. The
concept or rather the subject is summarised and comprehensively teeated in a book by Kickert
(1997) and his collaborators as already cited. Networks management is basically about “inter-
organisational coordination that entails intervening in the existing structures of relationships
in order to promote interactions appropriate for mobilising a concerted or coordinated effect
consistent with the objective interdependencies of a problem situation” (Kickert et al., 1997
45). Networks develop and. exist because. of perceived interdependency between actors or
organisations; and actors or organisations need each other’s resources to achieve their goals.
From these descriptions it can be deduced that networks management comprises three elements:
intervention in an existing pattern of relations, consensus building, and problem solving in the
context of interdependency and where individual organisation (given a machine metaphor or
organised parts in some determinate order) cannot achieve intended objectives on its own.

Organisationally SADC, as a regional authority, can choose between governing structures:
markets, hierarchies and networks. None of these structures for authoritatively allocating
resources or values and exercising control and coordination is intrinsically ‘good’ or ‘bad’ and
we cannot fault the newly approved SADC organisational structure as shown in Appendix B.
The choice is a matter of practicality as well as capacity. The question is: under what conditions
does each governing structure work effectively? Bureaucracy remains the prime example of
hierarchy or coordination by administrative order and, for many changes, it is still 2 commonly
used way of delivering services. Privatisation, such as doing business or implementing policies
through private companies or contraciing out, ase examples of public organs using markets or
quasi-markets to deliver services (Savas, 1987: 58-92).
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What is less recognised is that public organs in SADC member states and the SADC secretariat
itself work through netwotks characterised by trust and mutual adjustment. SADC, the regional
organ, has created agencies which bypass or work with national governments. SADC uses special-
purposebodiesincluding NGOs to deliver services. Italso encourages public-private partnerships
(Shilimela, 2008: 11). Clearly, a networks system for poiicy implementation and service delivery
has become increasingly prominent for regional institutional frameworks (Rhodes, 1997; Pierre
and Peters, 2000}. Seemingly, it ought to be the dominant governing intervention structure
for SADC where inter-organisationa. networks constitute the essential ingredients of the
governance process. The explanation is simple: policies which have implications for regional
integration (whether by the SADC secretariat or the SADC member states that ratify protocols)
are made and implemented, or ought to be implemented in networks of independent actors:
the SADC regional and national organs, SADC member state governments, private companies,
and NGOs.

It follows that the governance attribates, and related administrative and technical capacities
that are expected of the SADC secretariat are about “managing complex networks”, to use the
titlé of the book by Kickert et.al. (1997). Given the financial and human resource constraints,
SADC needs to take a ‘strategic retreat’ from being perceived as, or based on, an image of a
super organ or ‘regional government’ standing ahove regional society and heing able to “steer”
it. The SADC Secretariat should strive towards networks management — that is become a regional
network manager — in-order to enhance its capacity for policy implementation.

Networks management recognises the importance of what Kooiman (1993: 1) described as
“co-governance” — focusing on steering networks — a new form of steering whick he described
as “doing things together instead of doing them alone, neither by state or market”. A glance at
the SADC institutiona! framework, and the iist of regional and national institutions and agencies
for policy implementation, as articulated in the main policy documents (such as RISDP and
$iP0) and shown in Appendixes A and B, confirms the relevance of the networks intervention
approach for managing the process of regional integration and achieving the main objectives of
sustained economic growth and poverty reduction.

Networks management strategy could be faulted for, or could give the erroneous impression,
that it could create fertile ground for leading SADC to become a tool for foreign donors. This
possibility is far fetched and cannot be ascribed to the network approach. By and large, SADC
and its member states have increasingly owned aid-funded development policies; and where this
does not apply they can reclaim both policy and aid ownership. It is now widely acknowledged
that aid effectiveness and its ownership depends on the degree of control the aid recipients are
able to secure over policy design and implementation (Whitfield and Maipose, 2008; Whitfield,
2009). Actually, networks management could make aid-funded programmes and projects
truly collaborative, and inter-organisational networks could enable recipient governments o
widen strategies to protect their policy sovereignty, because mutual trust constitutes one of the
essential ingredients of the governance process.

The observations above have far-reacking consequences for understanding governance and
public management. One of the major challenges with which public management and regional
integration as a form of governance are confronted, is to dea. with network-like situations, that
is, situations of interdependence. Managing transition towards regional integration, as public
management in general, should therefore be seen as networks management.

This chapter explores the question: of what “networks management” is and, related to SADC,
what kinds of strategy or intervention exist to govern complex policy processes in networks.
As such the chapter may be seen as advocating steps towards applying a theory of network
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management to SADC because its success depends on making and implementing regional
integration policies in networks of relatively independent actors. Networks management is
likely to make it relatively easy for regional governance to overcome inherited state-centred
modes of operation, by building confidence and trust, to work with NGOs and recognise the
need to build their capacity. They have some clear advantages as service providers, particularly
in the social sector, and in advocacy for enhancing public accountability, irrespective. of the
source of funding, so long as policies are locally owned.

Fourth, there is an urgent need for Resource Mobilisation Intervention, especially financial
resources, to enhance self-financing in order to reduce overdependence on foreign aid, and
also to be.able to build other capacities, such as human, technical and professional capacities,
to enhance monitoring and evaluation functions. It is crucial to do this because. SADC is highly
dependent on. foreign aid, a dependency that has been inherited from SADC’s predecessor
SADCC. Very little has been done over the years to reduce it. SADC could certainly be credited
with creating favourable conditions for eventual regional integration, and there are infrastructural
projects one can peint 10, but the major shortcoming, as noted in SADC reports (SADC, 1994;
2008b) has been the. inability to mobilise significant levels of the region’s own resources for
implementation of its regional (SADC) programmes.

A new structure is in place regarding the resource. mobilisation function (SADC, 2008b).
The concern that is usually raised is that the rhetoric of policy makers has yet.to be matched by
commitment to supporting SADC by avoiding acrears in their financial obligations.

Capacity building and regioral poverty reduction
intervertions

SADC capacity building and segional poverty reducticn interventions can be. focused on by
analysing their expected impact on poverty reduction, and assessing SADC's institutional
capacity for achieving these objectives. Again, it is necessary to have.a clear appreciation of the
impact at the SADC Secretariat level vis-g-vis the situation at the SADC member state level. The
emphasis that the SADC Secretariat has placed in policy documents on poverty eradication is
laudable. The RISDP, which is the framework for SADC achieving its development objectives,
singles out poverty eradication as the overarching priority of regional integration (SADC, 2008d:
2).
The Regional Poverty Reduction Framework, a relatively new (draft) specific policy guideline
on poverty, also makes it clear that “the ultimate objective of RISDP is to deepen regional
integration with a view to accelerate poverty eradication and achieve. other Millennium
Development Goals (MDGs)”. (SADC, 2007) However, while it is relatively easy to understand
the logic. of how deeper regional integeation is expected to centribute to poverty reduction
(such as the impact of sustained growth), institutional capacity to get things done and achieve
objectives is taken for granted, and little or nothing has been done to articulate the role of the
SADC member states in this process. Hence, the significance of interventions to enhance SADC’s
institutional capacity to deliver.

SADC’s regional poverty reduction interventions spring from what is regarded as a truism
that sustained economic growth is a necessary precondition for poverty reduction to be feasible,
complemented by pro-poor strategies to ensure that the benefits of economic growth reach
the. poor. Most proponents of economic growth as a priority seem to bank on the ‘trickle-
down’ mechanism to reduce poverty, i.e., that the benefits of economic growth tend to spread



Grervase §. Maipose 51

throughout society more or less automatically through job creation and rising incomes. Others
doubt the effectiveness 6f the ‘trickle-down’ mechanism and express concern about the
distributional effects of economic growth without deliberate interventions to ensure a ‘fairer’
distribution.

Arguments are advanced, therefore, in favour of so-called ‘pro-poor growth’, ‘This is well
captured in the SADC’s regional poverty reduction framework. The poverty problem is also well
conceived. It is recognised as a compiex and multi-faceted problem, leading to poverty reduction
strategies which are comprehensive and multi-pronged, as reflected in the World Bank'’s three-
pronged strategy: promoting opportunities; facilitating empowerment; and enhancing security
(World Bank, 1992), These issues may be analysed focusing on the foliowing three areas in
terms of policy-and institutional capacity building:

(@ Interventions to build institutional capacity for development and coordination of
regional programmes that benefit the poor, integrating and mainstreaming pro-poor
interventions in all regional programmes.

" (b) Acknowledging numerous national, bilateral, multilateral and NGO initiatives which
have a bearing on the mainstreaming of poverty, and SADC’s other socioeconomic,
political, security policies and activities. These range from national development
plans to poverty reduction papers and NGOs’ efforts. Given the capacity constraints,
harmonisation and, where possible, coordinated approaches could lead to better
delivery, cut costs, and free the capacity of those having to implement, manage, and
report on them.

(©) Specific interventions for growth and poverty reduction.

Interventions for growth and poverty reduction can be illustrated by linking this issue with a
rights-based approach. In analysing SADC's capacity to enhance regional economic growth and
poverty reduction, it is important to note first and foremost that SADC’s role is crucial but mainly
in an indirect way — through the crucial strategic interventions to which SADC has committed
itself. The crucial policies and interventions for regional integration, especially removal of
trade barriers regionally, and ensuring better deals for SADC countries in their foreign markets,
have a direct impact on growth, and on poverty reduction to the extent that the “trickle-down”
mechanism does work.

Promoting good governance, and regional peace and stability, creates an environment that
is conducive to national development and foreign investment, with a direct positive impact on
growth, employment and poverty. Regional cases of high growth in Mozambique and Angola
after civil wars are illustrative. To deepen this further and consolidate what has been achieved,
it is imperative, first to recognise the significance of the rights-based approach to development
and its implications for quality of governance, and second to enforce governance standards by
having effective peer review instruments.

The peer review framework for macroeconomic policies is important to keep good economic
governance on track. Infrastructure investment has loosened infrastructural constraints, and
is visible development in support of regional integration. Other interventions of crucial
significance are special programmes of regional dimension under Education and Human
Resource Development, and, most importantly, health, HIV/AIDS and other communicable
diseases.

The importance of the Regional Poverty Reduction Intervention (Framework) cannot
be over-emphasised. What is surprising is that although poverty reduction has been one of
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the main objectives of SADC and a priority area in RISDP, the SADC secretariat has had no
specific regional instrument on poverty reduction until the recent policy proposal. Even then,
what SADC has is a working or background policy document (A Regional Strategy for Poverty
Reduction), which has yet to be finalised, approved and ratified (SADC, 2008d).

Urlike SADC, nearly all SADC member states have Poverty Reduction Strategy Papers (Osei-
Hwedie, 2008). Most countries in the. region embarked on these strategies as part of the
conditions for debt relief under the Heavily Indebted Poor Countries (HXPC) initiative. HIPG
required a country to prepare a wide-ranging Poverty Reduction Strategy Paper (PRS?) that
demonstrated its intention to use the resources by debt relief for poverty-reduction purposes.
The PRSP document should also involve broad participation by civil society and other domestic
stake-holders, to foster “national ownership”, promote political legitimacy and thereby facilitate
its effective implementation (Kessy and Tostensen, 2008: 4). Poverty reduction strategies
have been adopted by all SADC members, including non-HPCs like Namibia, Botswana and
South Africa. The regional strategy on poverty eradication proposed by the SADC Secretariat
can partly be seen as 2 move to rationalise what member states already have in place, with
emphasis on regional dimensions. This entails refining some of the already adopted protocols
and instruments.

One of the main lessons cf this experience is that conditional aid has ‘forced’ the aid recipient
counties to focus on poverty. This may be seen as a new window of opportunity for the war
on poverty at SADC member states’ level interveation, but (and this is important to note) it may
not be sustained unless the. policy and institutional mechanism are truly owned locally and aid
continues to be effective in this regard. To fortify this opportunity, SADC should encourage,
foster and consolidate democratisation (to enhance empowerment), enforced through peer
framework standards. At the national level, civil society needs to be strengthened to champion
the rights-based approach to development; and poverty reduction in particular. As reflected in
the 2000 Human Development Report (UNDP, 2000), the rights-based approach to governance
has three main advantages, as below.

Fist, good governance is seen as a public good that citizens should be entitled to. Second,
a rights-based approach draws attention to the importance of norms and rules, 2 crucial basis
for enforcing accountability. Third, by focusing on entitlements, a rights-based intervention
approach recognises that the poor are not the subject of charity and benevelence by governments
or the rich, that they are entitled to a decent standard of living, and that rights are the vehicle for
their participation and empowerment.

Trade integration, as a key component, is pursued within a context of complementary policies
and measures, including convergence of SADC economies, cooperatior: in financial services,
and promotion of cross-border investment. Although a lot has been done in impiementing the
SADC Protocols or Trade and Finance, and on Investment, and their related instruments, these
SADC initiatives need to be.past of 2 comprehensive and multi-pronged strategy in order to have
a major effect on the poor. It is widely recognised that poverty is complex and muiti-faceted
— calling for strategies that are multi-pronged. It is therefore necessary to have specific regional
interventions that would support nationa! pro-poor efforts.

To promote opportunities, for example, intervention areas that could have an immediate
impact on reducing poverty in the short to medium term include smail and medium enterprises,
farmers, informal sector activities, regional microfinance industry, regional craft industry and
cross border (informal) trade. The challenge is how to open up these spaces while at the same
time having viable and effective regulatory capacity to address the problem that we discussed
in the introductory section. Almost al! the SADC member states have relevant institutions,



Gervase 5. Maipose 53

such as credit facilities for small business enterprises, but these have not, by and large, been
functioning well iargely due to funding and management limitations. The SADC Secretariat can
complement efforts by the SADC member states through regional development institutions,
such as the proposed SADC Development Bank, with specific sections focusing on pro-poot
support initiatives (SADC, 2008b, 2008c).

The significance of this intervention can be illustrated by focusing, as an example, on the
thriving informal sector that has very strong linkages with the formal sector, as acknowledged
in the draft SADC poverty reduction framework (SADC, 2008d). This sector continues to grow
and it supports a very large number of people. Although the informal sector deprives the
member states of important direct fiscal revenues and evades regulatory measures, the sector's
contribution to employment creation: and therefore poverty reduction is enormous. Therefore,
in order for it to flourish and to act as a springhoard into formal business entities, care must be
taken to ensure that regulations for the informal sector are beneficial for this sector, and do not
frustrate or kill offinformai sector enterprises. A workable intervention under a viable regulatory
systerr: will have to be informed by studies with common objectives. The SADC Trade Protocol
does not make special provision for those in the informai sector. This has adverse implications
for informal enterprises involved in cross-border trade. For example, while the trade protoco.
allows free movement of certain goods, informal traders dealing in the same goods (say building
materials that are duty free) tend to be harassed or forced to bribe officers or refused entry.
Most informal sector traders engaged in international trade (whether they are selling crafts or
manufactured goods, including imported vehicles) negotiate the regulatory frameworks, such
as migration permits or visas and paying duties or VAT at the point of purchase. Yet these
could be accommodated by making the regulatory framework conducive to the development
of emerging small businesses from the informal sector — a focused approach to make informal
enterprises eventually formal.

Monitoring and evaluation is another critical area of necessary intervention, especially
monitoring compliance with agreed regional policies. Unfortunately, the SADC Secretariat stili
lacks capacity in this area (Hansokm and Shilimela, 2006; SADC, 2008d: 7Z}. Cross-country
poverty analysis and monitoring wouid be beneficial to all countries and would stir progress
in the fight against poverty. It would also add value to regional povesty work by facilitating
harmonisation of indicators, standards and methods. Strengthening capacity for poverty work
at regional and national levels could kick start the activities and give priority to building capacity
at the SADC Secretariat for addressing poverty issues at the SADC member states” level. ‘The
main objective is to improve analytical capacity for integrating poverty and social dimensions in
the SADC peer review process, and the monitoring of performance. This capacity building for
poverty work could extend to SADC National Committees which coordinate regional poverty
interventions at national fevels.

Conclus’on and recommendations

The mair: ohservation of this chapter, based on SADC's acknowledgement, is that SADG suffers
from aserious institutional capacity deficit, and this applies to al! the main dimensions of capacity
that are identified in the introductory section. SADC shares this capacity problem with most ofits
member states. This conclusion may be scen as a rephrasing of the observation made by the SADC
Summit at its ordinary meeting in August 2006 that SADC’s main capacity problem is the culture
of poor implementation and that member states assume obligations that are unenforceable and
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nonbinding (SADC 2008d: 3). Thus, the need to monitor and evaluate implementation capacity
in SADC is our main recommendation. This is a complex issue that needs to be given more
attention than has been the case so far. In spite of the general low implementation capacity, we
have acknowledged (with some examples) that SADC has had some successes too. Noticeably,
significant efforts have been made in the area of democratisation since the mid-1990s with
pesiodic elections increasingly monitored by SADC observers. This is generally in line with
the required institutional context for facilitating empowerment of the poor. The region has
enjoyed, by and large, an unprecedented level of peace, security and stability, though these
need consolidating and defending to avoid reversals. General economic liberalisation is largely
in place — a crucial institutional context for promoting economic opportunities. Most member
states”economies have been in sustainable growth gear (Appendix C). Itis a truism that economic
growth is a necessary precondition for poverty reduction. However, for a significant dent to be
made on a poverty problem, economic growth rates need to be broad based and sustained at
high levels over a long period of time; and we have drawn attention to the significance of the
pattern and distribution of economic geowth among social groups, including the poor, through
policy and institutional choices. The free trade area protocol (one of the key policies for regional
integration) has been ratified, effective 2008, though a lot more. needs to be done.

At the centre of the new restructured SADC institutional capacity problem is SADC's ability to
implementits policies, in support of its ability to set the pelicy agenda and maintain ownership.
Through the. provision of consultants and technical assistants, the. SADC secretariat does not
necessarily lack plafming and policy-making capacity, but SADC is rather stuck with both
implementation and management problems (mainly arising from insufficient support from
member states and inability to network effectively), and also an aid dependency syndrome in
which it is easy to rely on donor funding and technical assistance. Given this context, the required
intervention is to enhance networks management skills as SADC continues with its long process
of building capacity, and to increase financial capacity so as to reduce aid dependency and be
able to build other forms of management capacity.

SADC's efforts to build beiter governance are going to take a long time, as they have in other
parts of the world with best practices, such the EU, which may be benchmasked. Institutional
capacity can be enhanced by strengthening five mutually reinforcing comporents of state
capacity: governance and leadership capacity; regulatory capacity; administrative capacity;
technical and professional capacity. The importance of enhancing self-financing has been noted
repeatedly (Chipeta, 1997; Isaksen, 2003; Chipeta 2006). Self-financing capacity fortifies policy
ownership as well as capacity to create or strengthen state organisations, employ and retain
qualified personnel, co-opt political support, subsidise economic enterprises, and fund social
programmes (Skocpol, 1985: 17). Thus, intervention to increase state extractive capacity is
critical for SADC's regional integration and poverty reduction agenda.

There are also real issues related to commitment and leadership by SADC member. states
versus policy implementation capacity. Distinguishing between a Jack of implementation capacity
and a lack of commitment (or pofitical will), and gauging the lattex, is not straightforward. But
certain actions repeatedly raise questions about members’ commitment (o aspects of SADC’s
objectives, policies, and activities. Given the long list of obstacles and challenges that.the SADC
Secretariat faces (MetaCom, 2005), it may seem unfair to describe the SADC secretariat as
incompetent and inefficient. Organisations responsible for implementation may not be blamed
when required resources have not been committed (Pressman and Wildavksky, 1983). There
are also challenges related to inter-organisational relations and networks management (Klijn,
1996). In addition to manpower resource and organisaticnal challerges, the resource that SADC
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Secretariat needs most is more support and commitment from its member states than has been
the case so far. This probleim has been compounded by the adverse effects of the multiplicity of
memberships (SACU, COMESA and EAC) on institutional capabilities. Further, it is possible that
lack of or limited commitment iies in the changed attitudes of 2 new generation of leaders. There
may be a difference between the ‘founding fathers’ of independence in the region who were
‘Pan-Africanists’ with charisma and ideological zeal, and the so called ‘New Deal’ African leaders
who are largely pragmatic in approach and lack the charisma necessary to push things through.
There may be an absence of big and motivating regional leadership in SADC, as compared with
what Germany and France have been in the EU in leading regional commitment to integration.
This issue, which has not been covered here, could be another area of scholarly investigatior,
as could a comparative study of integration experiences, covering say SADC, COMESA and EAC,
to provide valuable lessons and inform possible intervention strategies.

In the area of trade and economic development, the key capacity-related interventions for
regional integration involve what car: be done to deepen trade liberalisation, through phasing
down or elimination of tariffand non-tariff barriers and compliance with related protocols. While
a lot has been done to put into effect some of the protocols, compliance and implementation
of the crucial protocols, especially the free trade area which became effective in 2008, has
been stalled. This is 2 common implementation problem. To accelerate regional integration
in this respect, there must be (as a specific recommendation) mutual accountability, regular
monitoring, an auditing and reporting mechanism and sanctions for those countries that fail to
comply with agreed targets anc commitments.

To enhance SADC's capacity to attain its objectives, this chapter has explored a number of
interventions. These are focused on enhancing networks management as the most appropriate
strategy given SADC’s institutional implementation capacity constraint. Networks management
is likely to enhance internalisation and understanding of the roles of Sector National Committees
(SNCs) by stakeholders. We have also'identified the need for a resource mobilisation strategy to
increase self-financing and reduce dependence on donors, and to build capacity for monitoring
and evaluation. Fortunately, SADC already has a relatively well-conceived draft framework for
resource mobilisation (SADC, 2008b). What needs to be done is to fine tune the framework and
push for ratification and implementation as soon as possible.

Similarly, for growth and poverty reduction what has been advocated here is the need to
refine the region’s interventions, as soon as possible, to complement member states’ existing
strategies, and to make specific pro-poor interventions, targeting the informal sector since
benefits of growth do not reach the poor without interventions. Although poverty reduction
has been accorded top priority in the RISDP and SIPO, it has not been operationalised in
the sense that it has not been adequately addressed for implementation purposes. The draft
regional poverty reduction framework (SADC 2008d) seems to be well conceived in terms of
coverage, priority areas and the need for a rights-based approach, but it is not coherent enough
for translating policies into implementation. Since economic growth does not automatically
translate into inclusive social development and poverty eradication, regional poverty reduction
strategies need to be clearer on how to eradicate poverty to complement and bolster the national
interventions in the fight against poverty across the region. These interventions should include
building institutional capacity for development and coordination of regional programmes that
benefit the poor, as well as integrating and mainstreaming pro-poor interventions in all regional
programmes.
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Appendix A: SADC institutional Framework

Levels of
Type of SADC Institutional Struc- Interven-
ture Institution/Organisation tion
Governing and Pelicy Decision- SUMMIT: Double TROIKA, SADC CQUNCIL, Regional
making Structures Ministerial Commitiees/Clusters, Standing
Committees
Principal Executive Institution SADC SECRETAR!AT Regional
Other SADC Institutions SADC Tribunal Regional
SADC Subsidiary Organisations Development Finance and Resource Centre Regional
(PFRC), River Basin Organisations (RBOs),
Southern Africa Power Pool (SAFP), Regicnal
Electricity Regulators Association {RERA), Regional
Peace Training Certre (RPTC), ete.
Centres of Excellence Centre of Specialisation in Public Administration and Regional
Management (CESPAM). etc.
Natlonal Coordination Structures SADC National Committees, Nationa! Contact National
Points
National Implementation Structures  Sector Ministries, sector agencies at Member State  National
level

Source: SADC (2008d) Secretariat Capacity Development Framework, 18-20 April 2008, Pailles, Mauritius

Appenrdix B: brganoga'am of the new SADC Secretariat

Executive
Secretary
Audit, Gender, Executive
PR & Surveil-- ¢ - = Assistant
lance
i
Qrgan on Politics. DES Regional DES Finance &
Defence & Integration Adminisiration
Security
Cooperation

77— —

Trade, Food, Infrastructure Haalth, Labour Policy, Human Budget &
Industry, Agriculiure, & Services & Skills Planning & Resources & Financa
Finance & & Natural Development Resource Administration

Investment Rasources Mahilisation
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Appendix C: Real GDP growth (%) in SADC (1995-2004)

1985 1996 1897 1998 4999 2000 2001 2002 2003 2004

Angola 10.7 1.3 7.7 5.5 27 3.6 5.2 16.56 52 -
Botswana 3.2 5.5 5.6 8.1 41 6.6 8.6 2. 7.8 5.7
DRC 0.7 ~1.1 —5.4 -7 —4.3 -6.9 -2.1 3.5 5.8 6.6
Lesotho 4.4 10.0 8.1 -4.6 2.2 1.3 3.2 3.5 3.3 3.4
Malawi 13.8 169 5.0 3.3 6.7 0.8 4.1 21 3.9 4.6
Mauritius 5.6 6.2 5.6 5.8 6.8 9.3 5.6 21 39 44
Mozambique 3.3 6.8 1.3 12.1 9.6 1.9 13.1 87 7.9 -
Namibia 51 3.0 2.6 24 2.9 3.5 2.4 25 3.7 -
South Africa 3.1 4.3 2.6 05 24 4.2 27 3.6 28 37
Swaziland 3.8 3.3 3.8 33 3.5 20 .8 28 - -
Tanzania 3.6 4.2 3.3 4.6 4.8 4.9 57 6.2 57 6.7
Za.rnbia -2.2 6.9 3.3 1.9 2.2 4.0 5.0 3.0 4.0 5.0
Zimbabwe .2 9.7 1.4 0.5 -3.6 =7.9 —2.8 5.7 -8.3 2.5

Sotrce: SADC Development Indicators, SADG 2005
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CHAPTER 4: STATE CAPACITY, INSTITUTIONAL VARIABLES,
AND PoLicy Er ECTIVENESS IN REGIONAL [NTEGRATION: A
SyYNTHESIS PARPER

Mpho G. Molomo

Introduction

This synthesis chapter discusses the conceptual framework for the research theme “State
Capacity in the Southern African Development community (SADC)". The theme of state capacity
in SADC has been explored in Chapters 1, 2 and 3 by Dzimbiri, Maundeni and Maipose.

Dzimbiri offered a conceptual paper entitled “State Capacity: Institutional variables in
regional integration and policy effectiveness”. The basic thrust of his chapter is tc lay a
conceptua! framework for examining state capacity within the context of regional integration
and policy effectiveness in SADC. It argues that national development, regional development
and integration can only take place if there is an institutional capacity to formulate, implement,
monitor and evaluate policies in various developmental and service delivery spheres.

Maundeni discusses “Developmental States in SADC: Their Historical Absence and their
Current Emergence”. Maundeni begins his analysis by outlining the demographic characteristics
of SADC countries, which in several cases include large geographical areas and populations.
These, coupled with a good infrastructure and mineral deposits, are considered necessary
conditions for economic development to take place. However, some SADC countries are rich
whilst others are poor.

Maipose’s chapter discusses “State Institutional Capacity and Strateglc Interventions in
SADC”, Its primary focus is on the main dimensions of institutional capacity and strategic
interventions in SADC. It is widely accepted that economic development depends, among other
things, on a strong state able to deliver economic performance. In broad outline, institutional
or state capacity as discussed by Maipose entails the ability of an organisation or government
to make or implement its policies by focusing on five analytical dimensions of institutional and
state capacity. These five dimensions are: organisational, regulatory, administrative, technical
professional, financial and good governance.

State capacity refers to the political space and maturity, the professiona. depth, the
institutional framework and the economic environment that allow the state to interact with its
people to lead a meaningful and productive life. In the post-Cold War era, we need to situate
this capacity within a neo-liberal setting, The neo-liberal economic framework espoused by
SADC suggests limited state intervention in the economy, with markets being the primary
drivers of economic growth and of distribution of goods and services. But this understanding
recognises that markets alone cannot distribute goods and services, they need the institutional
capacity of the state to provide ar: enabling environment for private entrepreneurs to engage
in business. The state must provide infrastructure for the free movement of goods and services,
and 2 regulatory framework to ensure that actors abide by the rules of the game. It is widely
documented that Africa’s failure to develop is a result of weak state capacity to provide the
conditions for economic development,

SADC is a regional organisation comprising 15 states at different stages of economic
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development, with varying demographic features and credentials. Botswana, Mauritius,
Namibia, Seychelles and South Africa are. middle.income countries. Angola, Tanzania, Lesotho,
Malawi, Mozambique, Madagascar, Swaziland and Zambia are characterised as poor countries;
Democratic Republic of Congo (DRC) and Zimbabwe border on being called failed states.
With some exceptions, SADC develepment capacity is limited by endemic politica! instability,
widespread economic stagnation, poverty, inequalities, and inability to assert a rule-based
authority and macro-economic planning and stability. It is against this background that the three
chapters study SADC’s institutional capacity, regional integration and policy effectiveness.

Summary and analysis of the papers

Lewis Dzimbiri’s chapter discusses state capacity within the context of regional integration and
policy effectiveness in the SADC region. It goes on to give a brief cutline of the typologies of
state as strong, weak, failed or collapsed states. It argues that states exist primarily to provide
goods and secvices for their citizens, which include, among other things, security, health care,
education, and infrastructure. According to Dzimbiri, the. extent, to which these. needs are met
provide ground for determining whether they are strong, weak, failed or collapsed states.

Citing the works of Kaufmann et @l,' Dzimbiri maintains that there is a direct. correlation
between geod governance and state capacity. He maintains that governance, on the one hand,
refers to the “the traditions and institutions by which authority in a country is exercised. This
includes the process by which governments are elected, monitored and replaced” (Chapter
1: pl). On the other hand, “state capacity covers political, institutional, technical, fiscal and
administrative spheres. An effective state should have the capacity to formulate coherent,
plausible and broadly responsive policy guideiines to attain its goals” (ibid.). Whilst [ agree with
Dzimbiri's definition of good governance, I embrace a broader one propounded by the World
Bank, which argues that:

“...predictable, oper, and enlightened policy making; a bureavcracy imbued with professional
ethos; an executive arm that is accountable for its actions; and a strong civil society participating
in public affairs. Good governance concerns the effective operation of public instituticns, and
meaningful partnership with civil society and the private sector in order to meet developmental
objectives” (BIDF4A, 2006).

Accordingly, good governance involves the totality of processes, principles and institutions
that address the effective functioning of government. “hese include complementary processes
which have to do with the “relationship of citizens and parliament,” “respect for the rule of
law, openness, transparency and accountability to democratic institutions; fairness and equity
in dealing with citizens (adding mechanisms for consultations and participative) and efficient
and effective services”. This would also include prudent management of economic resources,
an enabling environment for investment, sound irfrastructure, an equitable distribution
of resources and an effective civil society participating in the development process (ibid).
Despite the great achievements made. by civil society organisations in the pro-democracy
movements in the 1990s, insufficient attention has been given to their centraiity in regional
integration, In essence, efforts to improve governance and administrative efficiency will fail
unless governments have appropriate institutional capacity in the form, of trained and skilled

1 For references not included above, see the references in Chapters 1, 2 and 3.
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personnel, resources and technical capacity to further their development goals.

Dzimbiri sets out to diséuss the role and typology of states in terms of their ability to deliver
political goods to their citizens. Drawing from Dunleavy and O'Leary, he maintains that states
could be defined in functional and organisational terms (Dunleavy and O'Leary, 1994). States
are entities that have structures which perform functions for the betterment of their people.
Such functions include, among others, the provision of infrastructure and other amenities to
satisfy human needs. The extent to-which suck goods and services are met provides the basis
for determining their categorisation as strong, weak, failed or collapsed states. According to
Dzimbiri, strong states are those that have control over their territories and are able to deliver
on the Millennium Development Goals (MDGs). They are those that provide for a secure and
enabling environment where people are free from fear and are able to engage in development
endeavours. Strong states not only have strong executive agencies of the state to effect
government policy, but also provide their citizenry with the space to enjoy political freedoms
and civil liberties. In such a setting, the rule of law exists, there are effective legislative oversight
structures and the population can hold the state accountable for its actions. Moreover, such a
dispensation affords the political neutrality of the state bureaucracy.

Weak states, for their part, are seen as opposites of strong states. They are characterised by
an inability to deliver the political goods discussed above. They have deteriorating infrastructure
and inadequate social services, such as schools, hospitals, clean water, etc. The politics of poor
states are often characterised by tension between the state and civil society. They have weak
policy implementation and oversight structures. According to Dzimbisi, typical examples of
weak states are Malawi, Zambia and Tanzania.

Failed states have the worst indicators of good governance and state capacity. They do not have
effective control of their territories and are characterised by deep conflict because of religious or
ethnic divisions. Legislatures and judiciaries are dominated by the executive and bureaucracies
have lost their professionalism. Collapsed states -are extreme versions of failed states. These
states are not able to maintain Jaw and order, the state apparatus has completely collapsed, and
political goods are cbtained through private or ad-hoc means. Security is equated with the rule
of the strong, and there is a vacuum of political authority. Although Dzimbiri argues that this
typology fits the DRC, I tend to reserve it for extreme cases such as Somalia.

Maundeni carsies the conceptual framework and debate further. The main argument that
he raises is that some SADC countries are endowed with natural resources, huge land areas
and populations but have failed to become rich since the attainment of independence. His
main contention is that these countries did not focus on being rich as reflected in their ‘state
institutions and norms, and their foreign relations and state-business relations’ (Chapter 2,
p20). He draws a distinction between what he calls ‘developmental states’ and ‘weak or failed
states’. Drawing from the categories developed by Johnson, developmental states are those that
prioritise economic development or pursue developmental nationalism (Johnson, 1982). There
are states, like Japan, which prioritised economic development over other constderations such
as redistribution of wealth, and equality in incomes, opportunities and individual wealth, In
contrast, ‘weak or failed states’ are those whose extractive capacities, ability to maintain law and
order, and ability to maintain legal and administrative order, have failed.

Maundeni further discusses the “weak/strong states theory” propounded by Migdal wherein
weak states are characterised by the “absence of hegemony or the outermost structure that
holds society together” (Migdal, 1996. This theory is said to hold water in nearly collapsed states
or contested states such as Zimbabwe, DRC, Zesotho and Swaziland. However, Migdal's thesis
fails to explain situations like Tanzania, Malawi and Zambia where the state has hegemonic
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influence over its people but is characterised by development failuse. 7o further explore these
arguments, this chapter uses as case studies Angola and Tanzania. Angola represents countries
that have experienced protracted wars of liberation and are.also endowed with raw materials
needed for development, but fail to attain the status of 2 developmental state. Tanzania is used
as a case study that has vast mineral wealth, a huge population and enjoys relative. pelitical
stability. The country has experienced an orderly transfer of political power but remains one. of
the poorest states in SADC,

A combination of developmental ideology and strategy, which Maundeni calls economic
nationalism, is considered as the drive that makes a country rich. Maundeni asseris that both
Angola and Tanzania lacked the necessary thrust and orientation to make them sich. For its
part, Angola attained independence in 1975 after a protracted war of liberation, only to be
plunged [ater into a bloody and destructive civil war lasting about two decades. As a result,
the post-liberation state in Angola had to charnel its resources into building a strong military
rather than building a base for development.

The larger picture was that Angola was a part of the ideological divide characterised by Cold
War rivalry. The intent of the Western World supported by South Africa was to ensure that Angola
did not fall into the Eastern sphere of influence. With the end of the Cold War in the latter part
of the 29805, and the withdrawai of Cuban trocps from Angola, the war was localised between
MPLA (government) and UNITA (opposition), drawing their finarctal support to maintain Jarge
armies from cil and diamond revenues respectively. All this happened at the expense of national
development.

Angola failed to develep into a developmental state not because it did not have natural
resources, but because of a_protracted civil war that claimed lives and channelled the country’s
resources into war. The war destabilised al efforts to develop the country. UNITA controlled
large tracts of lard and people around Huambo, and denied access to them, Ar the time, the
Angolan state could best be described as a predatory state, which extracted the country's mineral
wealth te finance its military activities. As a result, Angoia built a strong military culture leading
to predatory politics, which swayed the state away from developmental prioritics. When UNITA’s
destabilisation campaign ended, Angola was sucked into military adventure.in the DRC,

The MPLA espoused Marxism and socialism but at the same time ventured into cffshore oil
mining that involved a partnership between the state and private (including US) international
corporations, which was supported by loans obtained by selling unmined oil, which in turn
put the country into huge debt. The. irony of this arrangement was that Cuban forces secured
the security of the state. The offshore location of oil insulated it from the civil war that was
escalating on land.

The same developmental capacity was not extended to the rest of the economy. Infrastructural
development is considered the cornerstone of a country’s development capacity but the war
targeted and destreyed it. The war forced people to crowd into urban areas, creating slums.
Luanda, the capital of Angola, is a sprawling stum characterised by poor roads, poor sanitation
and sewerage, and lack of ranning water. Huambo, the seat of UNiTA, was also characterised by
squalor and the absence of basic infrastructure. Cuito Cuanavalle was the stage of a major battle
between the South African Defence Force and the Angolan troops backed by Cuban troops.
Cuito is considered the most destroyed city in Africa. To compound this grave problem, it
is estimated that at least 21 million landmines remain buried in the. fertile lands of Argola,
rendering agriculture dangerous and therefore. unproductive. 4

Tanzania, although it had a peaceful transfer of political power, espoused a radical Pan-
African outlook, based on non-racialism, Africanisation and African sccialism, that advocated the
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independence and ultimately the unity of the African continent. Although geographically in the
East African region, Tanzahia was a centre for the liberation of southern Africa. Tanzania hosted
the organisation of African Unity’s (OAUs) liberation committee and was at the forefront of the
Dar es Salaam debates, which were bitterly opposed to white minority regimes in Rhodesia,
South Africa, Angola and Mozambique. President Nyerere of Tanzania was actuaily instrumental
in the formation of FRELIMO ir: Mozambique,

Itwould appear, as discussed by Maundeni, that Tanzania (as well as Zambia, discussed below},
prioritised ideological positions over developmental issues. These countries’ determination to
end colonialism and all manifestations of white settler domination prevailed over principles of
cconomic development. Tanzania broke ties with Britain for its ‘soft’ position on Rhodesiz after
Ian Smith’s declaration of independence i 1965. 1t is also said to kave cut ties with the United
States of America over allegations that the CIA planned to assassinate Nyerere. The centrality
of politics in Tanzania is illustrated by the fact that Nyerere was both President and Minister
of Foreign Affairs. Nyerere prioritised the anion of maintand Tanzania with Zanzibar, and the
emergence of strong regional blocs in east and southern Africa.

On the basis of the strength of its socialist policies, Tanzania discouraged private foreign
investment and created state-run corporations. Its developmental thrust was based on Ujamaa,
which was premised on community-owned and-managed agriculture and other rural services.
Through the Ujamaa policy of African sociafism, the Tanzanian state failed to harness the
people and local resources for development. Industries and mines were nationalised. The
political rhetoric of African socialism aiienated the inflows of international capital necessary
for development. As a result, Tanzania lacked the developmental thrust that characterises
developmental states. The Africanisation policy, although it was “politically correct”, as it
instilled national pride, denied Tanzania access to the expertise of the developmental elite
then represented by expatriates. Africans who occupied senior positions lacked the capacity to
deliver economic development. To make matters worse, Tanzania pol:ticised.the public service
by demanding loyalty to the ruling party, further undermiring the developmental capacity
of the state. The ideological and developmental policies that Tanzania pursued alienated the
bitateral donors. As a result, Tanzania borrowed heavily from the IMF, World Bank and the
African Development Bank, and plunging the country into a huge unsustainable debt. To make
matters worse, Tanzania did not have the infrastructure to use aid effectively.

Perhaps the higgest setback in Tanzania’s quest to achieve developmental capacity was when
under the auspices of African socialism, Tanzania abolished large scale commercial farming in
favour of communal subsistence farming. Under the guidance of Nyerere, development was
conceived as a process driven by self-reliance and collective agriculture rather than private
sector production. In those years, the leadership in Tanzania saw the towns not as centres of
development but as outposts of coionialism. Drawing from the sceptical viewpoint that Europe
underdeveloped Africa, Tanzania under Nyerere was always suspicious of western development
aid. Moreover, the economy was not receptive tc direct foreign investment, but rather relied on
the state’s participation in the economy through pacastatal organisations.

Zambia, under the leadership of Kenneth Kaunda, believed in the philosophy of Humarism,
which geared the Zambian state towards supporting the plight of those who were oppressed in
other countries. Zambia offered them territory to provide military bases for the exiled liberation
movements, the ANC (South Africa) and ZAPU (Zimbabwe). As a result of its political resolve
to oppose all manifestations of colonialism and white domination, Zambia did not prioritise
economic development but focused more on the political and ideological objectives of liberating
the southern African region.
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‘The thrust of the state, in both Tanzania and Zambia, was 1o support African liberation under
the auspices of the. OAU and the Frontline states, in support of political and ideological beliefs.
The. state. bureaucracy was not structured to suppost economic development. The. ministries
of Finance and Development Planning were not prioritised as key ministries, as has been the
case in Botswana, and development was not considered a crucial, undertaking. Moreover,
informed by the whole liberation debate, it was considered prudent to Africanise senior and
middle grade posts in the state bureaucracy. Whilst this looked “politically correct™ under the
circumstances, the civil service ended up being manned by inexperienced Africans resulting in
poor developmental state capacity. Nationalisation, which entailed the state acquiring a majority
shareholding in most.farge private sector enterprises, was undertaken to control the economy.
The.net result of this undertaking was a weak economic base for the economy.

Maipose’s chapter focuses on the institutional capacity and strategic interventions in SADC.
Drawing from the categories developed by Brautigam (1996), it asserts that institutional or state
capacity is a measure of the ability of an organisation or a government to make and implement
its policies and goals. 7t focuses on six analytical dimensions of institutional and state capacity:
organisational, regulatory, administrative, technical and professional, firancial and most
importantly governance, which subsumes many other forms of state capacity. The chapter also
discusses institutional and state capacity by- making reference to leadership, political will and
the quality of governance.

Maipose. departs from the basic premise that SADC has been beset since its inception by
inadequate organisational and operational capabilities, including overwhelming dependence
on foreign assistance and inability to enforce compliance in its member states. His critical
concerns are in the following areas:

* governance and leadership capacity

°  regulatory capacity

» administrative/bureaucratic capacity

e state technical/professional capacity

o institutional and state extractive/financial capacity

A brief discussion of the above points is in order. Development challenges for SADC are
numerous and are manifested by the weakness of member states to impiement its policies and
programmes. SADC is also constrained by a lack of financial and human resources. Governance
and leadership capacity involve the quality of political institutions, good leadership premised on

good governance, the rule of law, transparency and accountability. Maipose laments the lack of
capacity in terms of SADC being able to control cross—border crime, illegal immigrants, etc. The
slow pace with which SADC implements its protocols is an indication of its weak institutional
capacity. In terms of manpower capabilities, SADC is severely understaffed. SADC does not have
financial resources to carry out its policies and remains heavily dependent on donor support.

Maipose discusses the institutional capacity of SADC. The structural-functional approach
holds that the ability of organisations to deliver is, in part, dependent on the structures putin
place to perform specific tasks. Perhaps the biggest setback that SADC faces in terms of delivering
on its targets is its strucrural deficiency. SADC also lacks administrative capacity in the form of
qualified personnel. The professional/technical capacity, which is linked to administrative and
segulatory frameworks, refers to the professional and technical competence of staff. Financial
capacity is of paramount importance because other capacities depend on it: the ability of the



Mpho G. Molomo 67

entity to generate in-house resources and the ahility to source external funds. SADC places 2
high premium on being financially independent of external aid. It expects member states to foot
the bill for running the Secretariat.

Governance and leadership need to be seen as interactive processes that drive the vision,
mission and values of an organisation. With respect to SADC, it involves the capacity to design,
formulate and implement programmes that have regional significance. It entails creating
a framework of cooperation that transcends national boundaties and focuses on the larger
regional matrix. As a regional entity, SADC needs to provide an environment that adheres
to regional standards of democratisation, and to have in place sanctions against those who
hold democracy hostage. Good governance and ethical leadership cal! for a high degree of
accountability and transparency in discharging the regional mandate. This suggests that SADC -
needs to interact more with, and be open to pubiic scrutiny by, civic associations and watch-dog
agencies like the press.

As is the case with all regional networks, SADC needs to build a regulatory framework
that would regutate and enforce trade protocols, enforce the rule of faw, and prevent illegal
activities. Based on the neo-fiberal economic framework subscribed to by SADC, a regulatory
framework should facilitate the free movement of goods and services in the region as well as
internationally.

The restructuring of SADC from a coordinating conference to a community in 1992 was a
major milestone in developing its institutional capacity. In particular, the formuliation of the
Regional Integrated Strategic Development Plan (RISDP) and the Strategic Indicative Plan for
the Organ on Politics Defence and Security (SIPO) was a major breakthrough in conceptualising
regional integration. However, due to limited capacity, SADC has not been able to operationalise
the RISDP and the SIFO. The impact of SADC’s strategic intervention is limited. The SADC
secretariat and the Organ are not able to cope with the demands put on them. SADC lacks a
well coordinated and authoritative machinery to allocate resources and make sure that regional
agreements are implemented in the member states. One of the critical challenges that SADC
faces is the capacity and strategies to eradicate poverty. The RISDP as the strategy to address
poverty has not produced any tangible results. For example, the majority of SADC countries
have not met the MDGs.

Since the SADC agenda is implemented by member states, it is crucial to appreciate the role
of a strong and capabie state, which has been recognised as a key performance indicator of the
Asian Tigers. Tt has also come to light that African countries develop crises as a result of the
weakness in state capacity to promote development. The chalienges facing institution building
in SADC and individual member states arise from endemic pofitical instability, widespread
poverty, economic stagnation, macro-economic incompetence, high aid dependency and
inability to assert rule-based authority.

SADC Structure and capacity anaiysis

At its inception in 2980, the Southern Aftica Development Coordinating Conference (SADCC)
was a loose grouping of Heads of State. It was intended to reduce the region’s dependence on
South Africa and to diversify its sources of external funding. It was clear to these leaders that
political independence was hollow if not matched by some measure of economic independence.
Its modus operandi was a loose and decentralised structure wherein member states ‘were
expected to use their financial -and human resources to coordinate the sectors under their
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jurisdiction. This structure. gave member states the leeway to direct SADCC activities, enhanced
their active involvement.and fostered a sense.of ownership.

The restructured Southern African Development Community (SADC) had a broader and
deeper mandate of economic cooperation and development integration. It centralised all
the administrative functions at SADC headquarters. This exposed the organisation to serious
shortages of capacity. The SADC Secretariat is considerably understaffed, especially in the
professiona! and technical areas, to implement its programmes and protocols. SADC also has
problems of how to compensate poor member states whose revenue pool is affected by trade
liberalisation involving the reduction or removal of intra-SADC tariffs. On issues of democracy
and good governance, SADC has norms and standards to regulate the. conduct of elections,
but these procedures have been flaunted, largely with impunity. Zimbabwe, Madagascar and
Swaziland are cases in point.

Capacity challerges and possible strategic intervertions

One ofthe critical challenges for SADC is the overlap of membership in regional organisations such
as COMESA, the East African Community (EAC) and SACU. To enhance cost—effective utilisation
of scarce resources and harmonisation of a common agenda, SADC needs to ensure that it does
not duplicate what other regional bodies are doing. This would release political energy, and
relieve overstretched financial and human sesources for optimum use in the region. The broad
mandate of SADC, arising from restructuring, wherein hitherto decentralised activities are now
centralised at the Secretariat, has imposed a heavy burden on the organisation. Moreover, SADC
has a diverse network of stakeholders that it needs to work with in order to have 2 coordinated
approach to regional integration. Yet the SADC Secretariat has not developed sufficient capacity
to handle the diverse networks working with it.

The overarching goal of SADC is to facilitate economic growth and deveiopment in all member
countries. Whilst SADC is charged with the respensibility of effecting ecenomic development
through regionai cooperation and integration, the member states are ultimateiy responsible for
formulating and implementing policies. SADC as a regional ertity does not have the capacity
to deliver on development projects but provides a framework for harmonising policies and
removing bottlenecks. It also ensures that programmes undertaken at the nationai level
complement the regional agenda. Without undermining their independence and autonomy,
member states are expected (o network to achieve results for their own: benefit and the regional
collective. At the regional level, the development of policy can be traced to the interface of
national governments with the SADC Sectetariat, the Council of Ministers and the. Summit
of Heads of State. In essence, for SADC member states and SADC institutionai structures to
be effective, they must have some measure of capacity to formulate, implement, monitor and
evaluate various policies within their domain. In this regard, we need to audit the capacity of
the SADC instituticns as well as those of SADC member states.

Regional capacity and capacity building

Dzimbiri set out to explore the various understandings of capacity. In a generic sense it involves
the willingness, the ability, skifls, motivation, relationships of personnel,together with the legal
framework, enabling environment and resources to carry out the intended objectives of an
organisation. For purposes of this chapter, we are interested in the capacity of member states
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and SADC to deliver on the regional mandate. In the first instance, capacity building requires
a capacity needs and resource assessment of the national and regional entities. Capacity is
enhanced by the ability of member states and SADC to recruit and retain qualified personnel
to perform administrative, technical and professional tasks. Where there ate deficiencies,
organisations need to embark on capacity—building processes.

Institutional deficiencies require institutional reform to solve the problems identified. As part
of its institutional reform agenda, SADC restructured its organisation from the decentralised
21 nationally- based sectors to six directorates, which are centrally coordinated at the SADC
headquartersinGaborone. These are: Trade and Finance; Industry and Investment; Infrastructure
and Services; Food, Agriculture and Natural Resources; Social and Human Development; and
the Organ and Policy and Monitoring directorates. The Secretariat has been given the ole
of policy formulation, resource mobilisation and monitoring. At the national level, SADC
established national committees to oversee the implementation of its policies and coordinate
its linkages with other stakeholders such as civil society organisations. Whilst the effects of the
restructuring process are unfolding, questions are being asked about the appropriateness of
thé process. For instance, some wonder about the ownership of the directorates now that they
are coordinated from the headquarters. SADC has a few key deliverables such as attaining the
Free Trade Area by 2008, Customs Union by 2010, Common Market by 2015, 2 monetary union
by 2016, and a single currency and Economic Union by 2018. The critical question is: are these
targets deliverable? Does SADC have the capacity to deliver on these time lines?

Capacity building and regional poverty reductior
interventions

As dlearly articulated in the RISDP, poverty eradication is one of the key pillars of deepening
regional integration and achieving other MDGs. Maipose notes that it is easy to appreciate
how deeper regional integration could contribute towards poverty reduction. Crucial policies
and interventions for regional integration include, among others, removal of trade barriess,
promoting good governance, and regional peace and stability, The removal of trade barriers
encourages regional integration through increased intra-SADC trade, and regional stability
creates a hospitable environment for development led by economic growth. In turn, this
should reduce poverty, Even countries which are not considered as Heavily Indebted Poor
Countries (HIPC) like Botswanz, Namibia and South Africa have adopted the SADC instrument.
To complement the initiatives made by national governments for eradicating poverty, such as
credit for small businesses and small scale farmers, SADC has not created a similar entity, such
as 2 SADC Bank, to focus on pro-poor support initiatives.

States and regional integration

Dzimbiri articulates a framework for understanding regional integration. He adopts Lee's (2003)
definition of regional integration as a process designed to enhance the political, economic,
social, cultural and security cooperation: for member states. It is seen as a process through
which states integrate their political processes to increase political trust, and to integrate their
economies to achieve more rapid economic development. Regional integration requires politicai
will and action on the part of nation states to integrate their economies with a view to enjoying
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economies of scale, building mutua! trust and reducing factors that can lead to conflict between
member states.

Dzimbiri, using the criteria. developed by Leg, (2003), sets out to develop benchmarks for
SADC to fulfil at Ieast eight important functions. These are:

» the strengthening of trade integration in the region
o the strengthening of the enabling environment for private sector development

 the development of infrastructure to support economic growth and regional
integration

e support for strong public sector institutions and good governance.

o the reduction of social exclusion and the development of civil society

» contribution to peace and security in the region

o the huilding of environmental programmes at the regional level, and

e the strengthening of the region’s interaction with other regions of the world.

Dzimbiri maintains that the extent to which SADC achieves the above objectives will go a
long way to determining its capacity to effect regioral integration. He argues that while regional
integration has the potential to speachead econcmic development in the member states ofa
particular region, the ultimate responsibility to formulate and implement relevant policies rests
on the individual member state. Dzimbiri argues that public policy is one way through which a
government can clarify what its intentions are for the wider society. As a broad poiicy objective,
SADC’s regional integration and development.can only be said to be effective if the 15 member
state achieve proper integration in all envisaged aspects. SADC has identified challenges that
affect the region. These include, among others, trade and industry, education and health,
infrastructural development and service delivery: SADC has developed numerous protocols that
represent the legal framework for regional cooperation. To implement these protocols there is
a need for member states to be.able to formulate and implement SADC.

Synthesis

Regionalism is a multi-dimensional phenomenon invelving diverse. domains of activity and
interaction, including the cultural, poiitical, legal, eccnomic, technological, military, and
environmental. The appeal for regional integration is underlined by the fact that problems that
face the nation states transcend national boundaries. Such problems include the regulation of
trade, control of the BIV/AIDS pandemic, action on global warming, and control of international
crime cartels. Regional integration is a dialectical process that presents an interface between
states at regioral levels. Regional integration is a process that is driven by member states. it
entails, among other things, the political will to cede some sovereignty to the regional entity
to enable. it to take autonomous decisions. It would appear, though, that:despite the fact that
the SADC treaty commits member countries 10 a.commurity, leading eventually to integration,
member states stil think nationally rather than regionaily.

To fully appreciate SADC's institutional capacity with a view to delivering on its mandate, it
is important to understand its genesis. Regional integration as corceived in SADC is a product
of particular histerical processes and circumstances in the southern African region. The
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Southern African Development Community (SADCC) was a brainchild of the Frontline States
(FLS), which had a longhistory of political cooperation that entailed the coordination of the
liberation struggle. It was created out of the realisation that political liberation that was not
match by economic independence remained hollow. The greatest strength that underpinned
the success of SADCC was the political affinity of member states deriving from a common
historical experience and opposition to white settler domiration and colonial oppression.
Perhaps the institutional deficit that we need to appreciate is that SADC has to address intrastate
conflicts, whilst its predecessor, SADCC was preoccupied with interstate conflicts. SADCC was
basically a coordinating conference, which coordinated donor assistance and various areas of
cooperation,

The SADC 'Freaty of 1992 was founded on the common legacy that makes Southern
Africa different from other regions of the world. At the political level, SADC seeks to develop
common political values based on the principies of democracy and good governance sustained
by popular participation, the respect for the rule of law, the protection of human rights and
poverty alleviation. When SADC was transformed into a community, it adopted one of the most
comprehensive forms of integration, which according to Lee, citec by Dzimbiri, is development
and economic integration. Such a holistic approach entails political cooperation, economic
coordination, market integration and security cooperation.

To begin with, the transition from economic coordination to economic integration or
development integration is a major challenge for SADC because it does not have the institutional
capacity to support such a framework. It could be argued that it is only South Africa and the
inner periphery (Botswana, Lesotho, Swaziland and Namibia) that had experience with trade
integration under the auspices of the Southern African Customs Union (SACU). Although
skewed in favour of South Africa, SACU stands as perhaps the strongest trading arrangement
in Southern Africa. Under SADC, it further became clear that economic development in an
unstable political environment was not sustainable.

The political and security landscape in Southern Africa has proved that the threat to peace
and security in the region does not arise from: the threat to state security but human security.
At the political level it entails the establishment of a supranational body to enforce democratic
norrs and standards agreed to by a community of democracies in the region. Democracy and
good governance are essential for political legitimacy and accountability. It was expected that
with the end of the cold war, democracy would deepen not only at national but also at regional
Ievels, Perhaps the greatest setback of SADC is that, despite the drive towards greater political
and economic integration, member states are not willing to cede any part of their sovereignty to
the regional entity. Worse still, countries tend to promote national projects that are inconsistent
with regional projects. A more extreme case concerned the incidents of xenophobia perpetrated
by South Africans on foreign nationals, including those from the SADC region.

The great security threats that face the region are those of poverty, unemployment and HIV/
AIDS?. Therefore the snccess of SADC in all its facets depends on the establishment of an
institutional capacity that will deliver on the broad economic reconstruction of the region.
Harmonisation and infrastructure development have been SADC'’s greatest preoccupation, to
overcome the constraints faced by iandlocked countries as well as creating alternative trade
routes and port facilities. As 2 result of these efforts, southern Africa s interconnected with ail
weather roads, railway networks and port facilities to facilitate trade and investment.

SADC needs an overarching framework that would mobilise business ventures in all the

2 See Afrobarometer data 2003, 2005 and 2007,
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countries to lead the region tc prosperity. The Organ on Politics, Defence and Security (OPDS)
is the institutional framework tc secure peace and security. Since its inception, it has been
tested by conflicts in Lesotho, DRC, Zimbabwe and Madagascar.

Clearly, SADC does not exist and operate in a vacuum. It operates within a given global
environment, and to succeed it does not only need beneficial exchanges between itself and
national member states and civil society organisations, it needs external partnerships with
external governments, other regional organisations and multilateral agencies. Investments
and trade are considered the cornerstones of regional integration. Undoubtedly, i the post
Cold-War period, investments and trade take place in the neo-liberal framework that assumes
integration into the global economic system.

If SADC is to project itself as an emerging market, it has to build capacity to effect regional
integration. Regionalism is taken as an entry point for countries to negotiate better terms of
trade in global markets. Regionalism implies a borderless region characterised by free trade,
free capital flows, free. movement of geods and services, free movemert of Iabour, and
democratisation, Although trade protocols have been put in place to facilitate regional trade,
the region is yet to develop a well- articulated and inteprated framework for regional trade.
The trade infrastructure that exists to facilitate regional trade gives primacy to bilateral trade
between Scuth Africa and other countries in the region, and very iittle trade among the latter.
The economic playing field in SADC is not level: the tariff structure stands at different levels
despite a concerted effort to harmonise them. For trade to flourish in southern Africa, SADC has
to engage the business community to have a stake in national and regional markets.

The southern African region remains at a crossroads. Although multiparty elections have
been held in the majority of SADC countries, the institutionalisation of democratic politics is yet
to be entrenched in some of these countries. As discussed in Molomo (2007), SADC has adopted
its own electoral norms and standacds, but it is yet to institutionalise democratic politics, which
means creating empowering power relations between people and states in the region. It needs
to be recognised that regional integration invariably impinges cn the lives of people, and as
such, the pecple must be given some latitude to confer or deny it recognition and legitimacy.
Apart from the. formal participaticn cf rational governments, civil society organisations must
alse have a formal forum where they can interact with SADC. Such an approach would lead to
greater coherence and convergence cof regional policies and processes. .

The institutionalisatior: of democracy is also encapsulated in the emergence of regional civil
society organisations that serve asa countervailing force to ensure that national governments and
regional entities are accountable to their people. These organisations have been instrumental
in the pro-democracy debates and were instrumental in breaking the oligarchic tendencies that
were manifest in southern Africa. They also pressure their governments to ratify interrational
conventions and norms of democratic governance. Although most:SADC countries are members
of the African Union, most are yet to ratify the peer review mechanism that would ensure that
they adhere to accepted democratic norms and standards and are also accountable to their
people (NEPAD, 2003).

The political situation in Zimbabwe has in recent years been volatile, and SADC has not been
able to resolve it satisfactorily. The essence of regional integration is the creation of institutions
that have. the politicai clout to enforce regionally accepted decisions. However, SADC was not
decisive wher: it became clear that the March 2008 elections in Zimbabwe were not free and fair.
The state of democracy in that country has reached a low point, and its people suffer repression.
Although the former president of South Africa, Thabo Mbeki, with: the use of quiet diplomacy,
is credited with negotiating a government of national unity, Zimbabwe is yet to witness lasting
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peace. The volatile situation in that country not only led to a total collapse of the economy
but also adversely affectéd SADC's relations with its international cooperating partners. On
numerous occasions, SADC has forfeited international assistance on account of solidarity with
Zimbabwe.

Drawing from the structural functionai approach (Merkl, 1977), it is important to recognise
that institutions are a pre-requisite for well functioning organisations. In this regard, strong
regional institutions are necessary conditions for effective regional integration, When SADC
transformed itself from a coordinating conference to 2 community in 1992, it ought to have
established institutions that would implement the provisions of the treaty. But that is not how
SADC was conceived. The restructured SADC cortinues to depend for its delivery on the goodwill
of national governments. Tts modus operandi depends on national coordinating committees to
deliver on set targets. Given this state of affairs, the greatest challenge has been the institutional
capacity to facilitate the implementation of the RISDP and the SIPO.

Perhaps one area where SADC has made major strides is in functional cooperation, namely
the creation of a regional infrastructure and its inter-operability. Among other things, SADC
has developed a SADC driver’s license, and significart strides have been made respecting the
creation of all weather roads that link the various SADC countries (as noted above). Perhaps
more jmportantly, through this connectivity landlocked states in SADC have found great relief
by accessing the port facilities of the other SADC countries. However, there are still shortfails in
the supply of electricity and water. Moreover, the integration has not reached high levels given
the fact that there is stili no significant trade between many of the SADC countries.

Conclusion

Dzimbiri’s chapter offered a detailed conceptual account of regioral integration in general, and
the specific situation of SADC in particular. Ik articulated the framework of strong, weak, failed
and collapsed states. It further discussed the capacity building strategies for SADC to emerge as
a viable regional entity. It concluded by posing questions which indicate that much still needs
to be done to achieve effective regional integration in SADC. The conclusion that emerges from:
Maundeni’s chapter is that, until recently, most SADC states did not have a developmentai
focus; they prioritised war and radical ideologies, and marginalised ministries of finance and
development planning, which are central to economic development.

Following the end of the Cold War, the drive towards privatisation and democratisation
sponsored by the iMF and Worid Bank, pushed the agenda in all SADC countries toward liberal
politics and economic reform.

Maipose’s chapter concludes that SADC suffers from a serious institutional capacity deficit.
It does not have the capacity to implement poverty reduction strategies. Nor does it have the
financial and kuman capacity, including especially professional/techaical capacity, to deepen
regional integzation. Perhaps the best strategic intervention is to enhance networks management
skills to bring on board the diverse stakeholders in the strategic embrace of SADC.

Overall, it has been noted that SADC needs to erhance governance capacity to provide
effective leadership for deeper regional development and integration. Based on a close reading
of the three chapters, it is clear that SADC still has a long way tc go to institutionalise and
develop effective policy implementation capacity. SADC has put in place noble ideais of regionai
integration but insufficient capacity in terms of human and financial resources to implement its
policies. More fundamentally, it lacks the political will to enforce its decisions. Perhaps more
importantly, some SADC member states suffer a deficit of democratic governance.
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CHAPTER 5: ForGING REGIONAL FOREIGN POLICIES IN
SADC: A FrRaMEWORK FOR ANALYSIS

Gilbert M. Khadiagala

Introduction

This research is informed by the need to understand foreign policy-making in southern Africa
against the backdrop of efforts to build common collaborative institutions within the rubric
of the Southern African Development Community {SADC). The key question addressed is the
extent to which SADC states, individually and collectively, have managed to advance foreign
policy objectives to deal with the imperatives of identity, security, and prosperity. This question
has relevance because, while the practice of common approaches to foreign policy-making is
relatively novel in the rest of Africa, southern Africa has over the years accumulated experiences
and patterns of coliective problem-solving which are relevant to broadening the regional foreign
policy domain.

Articulating common foreign policies is, at heart, a puzzle of how to harmonise and coordinate
distinctive national foreign policies, particularly in the context where SADC remains an inter-
governmental organisation. The process of coordination and harmonisation is often not entirely
neat, hinging as it were, on contestation and bargaining among member states about resources,
roles, and responsibilities. Moreover, finding consensus on issues of identity, security, and
prosperity depends or: creative efforts that transcend narrow national interests.

This paper provides a conceptual framework for analysing foreign policies. Broad conceptions
of the actors and processes involved in foreign policy-making sets the stage for analysis of foreign
policies in southern Africa. The chapter draws from other African experiences in revealing the
distinctive patterns in SADC and examines the opportunities for future harmonisation of foreign
policy as there is a gradual deepening of the structures of regional identity.

Towards a framework for foreign pol.cy analysis

Foreign policy is conceived as the articulation and externalisation of interests and demands on
the basis of available resources, capabilities, and opportunities.! While interests and demands
capture diverse behaviour, ranging from war to strengthening trade relations, resources and
capabilities determine the achievemen: of these objectives. The dominant realist tradition in
international relations speaks of the centrality of power and resources as salient vehicles that
afford states the means to exert themselves in their external environment. By this jogic, the
availability of tangible and intangible sources of power constitutes the analytical framework
for understanding differences among foreign policies of states. Resources furnish the latitude
for action, but foreign policies also reflect the opportunities and constraints in the external
arena. For this reason, foreign policies could be broadly conceived as the array of vehicles and
instruments for managing the external world (Hudson, 1995; Wish, 1980; Gerner, 1992).

1 For wide-ranging analyses of foreign policy see Caporaso ef al. (1987), Hermanr: ef al. (1987) and Caldwell et
al. (1993).
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An equally powerful tool in the analysis of foreign poticy is the institutional arena for the
articulation of interests and demands. Theories of institutions speak of rules and structures that
facilitate decision making; embedded in institutions are individuals whose actions are enabled
and disabled by these rules. In national contexts, foreign policy-making institutional domains
vary from foreign and trade ministries to presidencies and other agencies tasked with projecting
national intesests abroad. In all institutional domains, leadership always matters, pasticularly
at the higher echelons of power. The importance of foreign ministries and presidencies in
foreign policy-making is iflustrative of the prominence that states have historically accorded to
matters beyond their borders. For the most part, analysts of foreign policy assume that there
are coherent (and sometimes, as in democracies, competitive) national elites who project their
power and capability in the external environment.?

Ideas about actors, interests and. institutions furnish a model of foreign policy-making,
but the picture is incomplete without a sufficient explanation of the amorphous notion of
the external environment. This requires delineating the multiple arenas — bilateral, regional,
continental, and international — that underpin the external environment. It is also critical to
specify the. targets of foreign policy. If states are projecting power and exerting influence, what
components of the international arena are these activities aimed at? What is the purpose of
foreign policy? Who s it intended for? Targets are indistinguishable from what scholars in the
1960s and 1970s popularised as “issue-areas”, depicting the range of goals and contexts that are
critical to appraising foreign policy (Rosenau, 1966).

In the evolution of the modern state system, foreign policies were typically the province of
nation: states in their capacities as the carriers and repositories of sovereignty. Undergirded by
pewer and resources, sovereignty insulates national actors from the vagaries of the external
environment while also enabling ther to adyance a particular state's interests vés-d-vis the
rest of the world (Buzan, 1984; Ayoob, 1985). Sovereigaty defines the state as the primary
provider of identity, security, and prosperity. With time, however, the coalescence of states
around multilateral and international institutions has provided chances for collective foreign
policy-making. Where states have increasingly subcontracted some. sovereign responsibilities to
international organisations and bodies, more opportunities have emerged for the harmonisation
of foreign policies.* More significantly, foreign policy harmonisation and cocrdination have
often occurred in the paradoxical ciccumstances of both the strengthening and diminution
of sovereignty. That is, collective institutions have grown where functional and stable states
gradually appreciate the limited gains from narrow nationalism and begin to prefer the expanded
gains from the proliferation of supra-national institutions.

Foreign policy-making in Africa has reflected the tensions between sovereignty and supra-
nationalism, and the problems of balancing national objectives in the circumstance of a
constrained external environment.® Dogged increasingly by the lack of resources to make
significant differences in the wider international arena {other than through the projection
of claims and grievances), African foreign policies have been confined primarily to bilateral
relations with neighbouring African courntries, and to a lesser extent to the rest of Africa.

Consistent with the fragility and weakness of the postindependence era, foreign policy-

2 Oninstitutionai theories and foreige policy-making see Evans ef al. {1993); Keohane ef al. (1995).

On views of leaders and roles in foreign policy see Holsti (1970).

Scholars of liberal internationalism underscore the importance of international jostitutions. See for instance,

Keohane and Nye (1979 and 1984).

5 For analyses of African foreign policies see Lyons and Khadiagala (2001), Clapham (1996}, Dunn and Shaw
(2001).

M W0
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making in Africa was dominated by a few individuals, particularly presidents, underscoring
the slow movement towird institutionalisation (Wright, 1999). The limited number of actors
involved in foreign policy mirrored the narrow interests that, for the most part, defined the
foreign policy domain. Outside Southern Africa, where nationalist conflicts raged into the
1990s, the majority of African states confronted few external security threats except for border
and power struggles in some sub-regions. The content of foreign policy and diplomacy thus
revolved around vigorous participation in international institutions in the search for rescurces,
recognition, and respect.

In the face of profound economic and political weaknesses, most African states gravitated
toward their regional neighbourhoods in efforts to forge collective approaches and identities,
together with a focus on the Organisation of African Unity (QAU) (Babarinde, 1999). The
density of inter-governmental interactions since the 1960s, however, belied the fact that the
novelty of sovereignty also undermined the construction of viable regional frameworks. Newly-
independent states had few incentives to surrender the sovereignty that they had yet to harness.
This is why throughout the 1960s and 1970s, the attempts at regional integration that sought to
tame Africa’s batkanisation ran against the formidable dynamics of national pride and flags, the
epitome of fragile sovereignties. For instance, in East Africa, the inherited colonial institutions
of economic regionalism could not withstand the competitive nationalisms and fragmentation
that marked the independence era, leading to the breakup of the East African Community in
the mid-1970s.6

The collapse of the protective umbrella of the cold war worsened the problems of weak
states that had depended on superpowers for resources. It also exposed the brittle internal
institutional foundations of states such as Zaire {the Democratic Republic of the Congo) under
Mobutu Sese Seko, By the early 1990s, the link between weak states and weak regionalism
had come full circle, demonstrated in the upsurge of civil wars and the inability of regional
institutions to deal frontally with these challenges.

In West Africa, the Economic Community of West African States (ECOWAS) under Nigeria’s
leadership began to whittle down the veneer of sovereignty that had concealed conditions that
wrought wars and internal decay in Liberia and Sierra Leone. The ECOWAS interventions came
too late to prevent West Africa from descending into regional conflagration as demonstrated
in the escalation of the civil wars in Cote d'Ivoire, Liberia, Sierra Leone, Guinea, and Guinea
Bissau. Nonetheless, the interventions by ECOWAS also estabiished the pattern of African
regional interventions in the affairs of member states.

There is still 2 long way to go before sturdy institutions of collective problem-solving
can emerge in Africa from the lessons of the previous years about the weakness of regional
institutions in a context of state-centred sovereignties. Thus, in this regard, while the African
Union (AU) and the Regional Economic Communities (RECs) are attempting to realign African
foreign policy interests and objectives toward more unified directions, the forces pulling in
the opposite direction, anchored on distinctive nation-states, remain strong in most parts of
Africa.

Is Southern Africa the Exception?
Contests between decolonisation-based and minority-based security systems helped give

6 For excellent discussions of the weaknesses in African regionalism see Mazzeo (1984}, Asante (1997).
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southern Africa. distinctive foreign policy patterns that are still relevant.to understanding the
possibilities of deepening foreign poticy coordination and harmonisation.” The mobilisation by
the Froatline States (FLS) alliance since.the mid-1970s for the liberation of the white minority-
ruled countries in the region, and its determined efforts to ward off the. threats from those
regimes, served as a foundation for elite coalescence about foreign policy objectives. On the
other hand, white governments, faced with the onslaught of African nationalism repositioned
themselves under South African leadership to strengthen their historical links in the political,
economic, and security realms. Despite the power disparities that weighed disproportionately
against the FLS, the outcomes to the contest between the Frontline and the White Redoubt hinged
primarily on the internal and external pressures exerted on the white minority governments. In
addition, the FLS were able to steadily exploit the vistas opened up by the liberation of Angola
and Mozambique to push their liberation objectives with the help of supportive international
actors.

During the long confrontation beiween the FLS countries and the countries in southern
Africa which continued to be ruled by a white minority, foreign policy-making among the FLS

avoided some of the divisive features that marked the rest of Africa by building strong personal

links within the ‘eadership. Socialisation through the liberation movements across the region
also assisted in creating a wider camaraderie that insulated the FLS from the debilitating fissures
of sovereignty. For this reason, foreige policy-making mirrored the pattern of presidential
dominance but with more positive outcomes,

Overtime, the FLS institutionalised regional cooperation through the formation of the southern
African Coordinatior: Conference (SADCC) in 1980, SADCC gave the FLS a regional institution
that was limited in its economic. objectives, pending the maturation of the decolonisation
process through the liberation of South Africa and Namibia. Unlike their northern neighbours
who erected weak intergovernmental institutions to conceal the fealty to sovereignty, SADCC
had a realistic perspective. of anchoring regionalism on the coordination of a few functional
roles as the region awaited the end of minority rule (Lee, 1989; Baregu ez.al., 1983).

Post-apartheid southern Africa witnessed two major trends that were significant to foreign policy
trajectories. First, the region was able to boost the institutions of economic regicnalism by drawing
both from the limited experiments of the SADCC and the. leng historical trade, infrastructural,
and investment links that already existed. This is the.context in which South Africa “re-emerged”
as the core driver of SADC, Second, given the decline in the significance of the decolonisation
imperatives that had propelled the FLS, the key challenge for foreign policy-making was whether
the inordinately individualistic style of decision-making would continue to prevail. Closely linked
to this issue was whether conflicts would arise between “old guard” FLS leaders and the “new
institutional” regionalists. Most. of these issues were resolved by SADC’s decision to create an
Interstate Committee. for Defence. and Security in 1993 and a sector on Politics, Diplomacy,
International Relations, Defence, and Security in 19942 Efforts to reach a consensus about
common security and defence were enshrined in the Organ on Politics, Defence, and Security
(OPDS) that SADC ratified in June 1996 with the following objectives, to:

o protect the people and safeguard the development of the sub-region against the
instability arising from the breakdown: of law and order, interstate conflict, and external
aggression

7  For analyses of the Frondine States (FLS) see Khadiagala (1994).
8  For analyses of the security horizon in the post-apartheid phase see Malan (1998); Vale et al. (1995).
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* promote political cooperation between member states and the evolution of common
political value systems and institutions

* develop common foreign policy in areas of mutuai concern and interes:, and to lobby
as a sub-region, on issues of common interest at international forums

* cooperate fully in sub-regional security and defence through conflict prevention,
management, and resolution

* mediate interstate and intrastate disputes and conflicts

° use preventive diplomacy to pre-empt conflict in the sub-region, both withir and
betweer: states, through an early warning system

* promote and enhance the development of democratic institutions and practices withir:
member states, and to encourage the observance of universal human rights

* develop collective security capacity and conclude 2 Mutual Defence Pact for responding
- to external threats, and a sub-regional peacekeeping capacity within national armies
that could be called upon within the sub-region, or elsewhere on the continent

* develop close cooperation between the police and security services of the sub-region,
with a view to addressing cross border crime, as well as promoting a community-based
approach on'matters of security, and

¢ address extra-regional conflicts that impact on peace and security in southern Africa
(SADC, 1966).

The core provisions of the OPDS underlined the determination to move in the direction of
harmonisation of foreign policy within the organisational rubric of a “common value system
in politics and economics.” Subsequently, most of the regiona. interactions in southern Africa
have tried to reconcile the differentiation between economic and security roles against the
background of the emergence of new members and new problem-areas on the foreign policy
agendas of SADC and its constituent units. How the region has weathered these challenges is
a pointer to the ability of SADC to forge common foreign policies-and to harmonise conflicting
national objectives.

Back to the framework: toward regional foreign policy
coordinationr

The promise of common foreign policy articulated in the OPDS provides an interesting start
for thinking about the obstacles and opportunities of foreign policy harmonisation. Overall,
the experiences in reaching the goals spelled out in the OPDS reveal that there are enormous
problems in forging common foreign policies because of unresolved questions of defining
interests and specifying targets of foreign policy. Attempts to harmonise policies across a wide
range of foreign policy domains remain stunted by the adherence to sovereignty. Common
foreign policies take time to articulate and elaborate, dependent on a smooth tzansitior: from
weak intergovernmental regionalism to more robust supra-nationalism. Europe provides
a cautionary tale: despite fifty years of building supra-national institutions, crafting the EU’s
Common Foreign and Defence Policies remains essentially 2 work in progress.
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Unlike most. of African sub-regions, however, SADC's record in foreign policy coordination
has benefited from valuable lessons that tested the.soiidity and stability of existing institutions.
The divisions within SADC between a Zimbabwe-led faction that intervened in the Democratic
Republic of the Congo (DRC) to save the government of Joseph Kabila from the invasion of
Uganda and Rwanda in August 1998, and a South Africa-led faction that opposed the move, point
to one of the lessons of institutional persistence in the face of divisions. Earlier, the intervention
of South Africa and Botswana in Lesotho to restore constitutional rule had ruffled few feathers
within SADC, partly because SADC was then in the initial stages of building common regional
standards on democratic governance and partly because few SADC states would have objected
to South Africa’s intervention in a country it regards as too imporiant to fail. Both instances of
intervention demonstrated the difficulties of achieving region-wide consensus on some of the
broader principles that underpinned the search for a common foreign policy. But. the most
significant lesson is that the intervention in the DRC propelled the search for a comprehensive
solution to the crisis that was captured in the SADC-led Lusaka Peace Process that started in
1999 and ended in the Pretoria Agreemenits for Peace and Stability in the DRC.?

The other pertinent lesson for SADC has been the incremental engagement in the Zimbabwe.
crisis since the elections which Ied to political turbulence. Intervening to mediate in Zimbabwe
was an intricate. diplomatic game for SADC, particularly since there was mounting pressure
on it to impose sanctions by Western countries. At one level, overcoming the clamour for
sanctions was decisive in. establishing a regional position on an intra-regional problem, a feat
that required significant coordination of interests and positions. Moreover, while differences
occurred within SADC over the Zimbabwe question, they were not sufficient to torpedo what
became the regional consensus on a negotiated settlement that included the three Zimbabwean
parties.

SADC’s mediation of the crisis in Madagascar following the ouster of President Marc
Ravalomanana by 2 military directorate in March 2009 is another instance of attempts at
collective approaches to an unconstitutional change of government. After the suspension of
Madagascar from SADC, the organisation struggled to find a coherent approach tc the crisis. As
David Zounmenou has noted, it was

«...undermined by confusion and blatant lack of coherent leadership. No less than six mediators
were dispatched to Madagascar with little success. The Southern African Development Community's
(SADC) initial reactions proved ineffective and its radical approach undermined any attempt at a
peaceful resolution of the crisis. Speculation about a military intervention to reinstate Ravalomanana
heightened tensions and motivated a hastened judicial process that sentenced him to four years
imprisonment and a $70 million fice for abusing office -- making it difficult for him to retem to
Madagascar."®

Nonetheless, SADC quickly regained the momentum and appoiated former Mozambican
President Joaquim Chissano to lead the mediation from June 2009. Although the mediation
produced an agreement, the Charter for the Transition, in August 2009, the standoff between the
political factions ir Madagascar continued when the military-appointed President Andry Rajoelina
abrogated it by unilaterally appointing a 31-member cabinet. As the crisis grinds on, it will continue
to test SADC’s ability to promote collective policies on democratisation in the region.

I
9 For analyses of South African and SADC dipiormacy in Lesotho and the DRC, see Landsberg (2002); Dlamini
(2003).
10 Cited ir *SADC Leaders Reject Madagascar Govercment', Reuters, 9 September 2009.
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New institutions in SADC such as the Free Trade Area (FTA), the Customs Union, and
the contemplated Commfon Market may be other critical avenues of boosting foreign policy
coordination, The movement toward supra-nationalism creates a dynaric toward the
advancement of common foreign policy interests. This route to policy coordination stems from
the classical functionalist argument that the disintegrative forces that underpin sovereignty
become less salient as the integrative market and economic forces take precedence. In this
respect, greater harmonisation in economic and trade issues is a promising channel of regional
foreign policy because economic coordination: has put in place institutional benchmarks that
can be broadened in other areas of collaboration. Although the negotiations for the Economic
Partnership Agreements (EPAs) have in part precluded collective approaches on trade issues by
dividing SADC into competitive geographical configurations, SADC still has the fandamental
building blocks for collective decision-making around economic issues.

The other mechanisms for common perspectives on foreign policy could be inter-SADC
diplomatic efforts in limited multilateral forums as a way to build the practice and culture of 2
regional identity. For instance it would not be difficult to contemplate experiments in collective
decision-making in extra-African institutions such as the old Non-Aligned Movement (NAM), the
new structures such as Forum on China and Africa (FOCAC), and the Tokyo Initiative on African
Development (TICAD). These are safe arenas in which a “southern African voice™ would be
relatively easy to mobilise. In future, these modes of coordination could expand to more issue-
based concerns in other multilateral forums, including the United Nations agencies.

For regional institations, issues allow consensus and coalescence around some, while
ignoring those that may be more contentious. For instance, rather than attempting to evolve a
regiona! position on the International Criminal Court (ICC), it may be more logical for SADC to
try to establish common positions on climate change, an issue that may permit more room for
agreement. On the other hand, it may be difficult for SADC to take distinctly opposing stances
on some AU issues such as the Grand Debate on the Union Government without being subject
to charges of contradicting the broader AU mandate and mission. The region should strive to
harmonise its positions on less divisive African issues. As these forms of coordination become
more common, individuai states could gradually become more comfortable ceding authority in
other areas of foreign policy.

In the long-term, regional foreign policy coordination will require institutional capacity and
coherence. Capacity denotes the ability of SADC institutions to learn to integrate foreign policy
issues that may not be within their limited functional mandates, for instance migration, trade,
and industry. Coordination of foreige policies will not occur without competent institutions
and actors that define interests and project them outside the region. Capacity issues point to
a number of questions. How much has SADC developed the institutions to manage the tasks
entailed in foreign policy-making? Does SADC need new institutions or do the current ones
suffice? Coherence is reiated to the capacity of core institutions of decision-making such as
the SADC Troika, Heads of States, Ministers, and the SADC Secretariat to evolve the practice
of consensus-building around foreign policy issues. The experiences from Zimbabwe and
Madagascar are instructive to understanding questions of coherence, but with: the multiplication
of roles and responsibilities, it would be interesting to see how issues of coherence play out in
the future. Some of the central questions related to coherence are as follow: How high or low
should the locus of decision-making be on foreign policy issues? If SADC is “democratising”
foreign policy, what does this mean in terms of who makes decisions? At what level of decision-
making is coordination more feasible? Does the institutional division of labour within the
leading institutions permit better coordination of foreign policies or does it hinder it?
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Questions of capacity and coherence are also inextricably tied to the. pature of leadership
in SADC on foreign policy issues. South Africa's leadership on major issues in SADC is well-
known, but the bigger puzzle is whether there is an emerging pattern of South Africa’s use of
SADC to preject foreign policy objectives and decisions. Leadership in individual and collective
terms is central to the formulation of collective foreign policies, but leaders are also hampered
by the constraints of managing members who probably do not share the same overarching
vision arsiculated in the foreign policy domain. in the Zimbabwe case, while Botswana and
Zambia took the minority view on negotiations, the majority SADC position prevailed because
South Africa. had the muscle to shepherd the majority perspective. In future, the challenge
is whether SADC can evolve coalition-type leaderships on salient issues as a way to mobilise
greater consensus around them.

Conclusior

Collective foreign policy-making in Africa and elsewhere is a slow process of learning,
accommodation and compromises because of the persistence of sovereignty and the diversity
of interests and experiences in managing complex external environments. Universally, foreign
policy concerns in regional instifutions remain less amenabie to collective action because. they
form a big bone of contention among member states who de not share the same foreign policy
targets. By this logic, convertional foreign policy concerns, particularly external alliances and
membership in extra-regional institutions remain the domain of states that may be unwilling
to compromise their positions, despite intra-regiona! consensus on other important issues.
Southern Africa, though, fashioned a practice of building foreign policy coordination around
some core issues at the height of the apartheid and decolonisation era that seems to have
solidified the momentum toward enhanced harmonisation for the future. The past legacies of
interaction now serve as an essential infrastructure for regional articulation and projection of
common interests and problems within the limits of institutional capacities and political will.
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CHAPTER 6: Sgcumw DIMENSIONS OF REGIONAIL
RELATIONS AND INTEGRATION

Gavin Cawthra

Introduction

The consolidation of peace and security forms part of the Southern African Development
Community (SADC) common agenda, and policy frameworks are in place for the coordination
of the political, intelligence and policing sectors.

This paper explores how SADC and its member states pursue the objectives of peace and
security in terms of their international relations, whether common foreign and defence policies
can be detected, and the approach to conflict management.

The point of departure is the reseacch already carried out under the framework of FOPRISA,
which has built up a fairly comprehensive picture of security co-operation in the region. It
pulls these findings together to address the questions already asked in the formative research,
identifics gaps in this research and makes an overall assessment of the status of security
cooperation in the region, before moving on to address the following issues:

Values: whether shared values have been developed and underpin SADC and member
states’ approaches to security.

» Institutionalisation: the degree to which security cooperation has been incorporated
into durable and viable institutions.

o Subsidiarity: the extent to which SADC has successfully integrated itself, in terms
of its international security relations, into the AU and UN frameworks, and the
exteat of overlap with other Regional Economic Communities (RECs) including the
coordination of the regional brigades which constitute in each sub-region the building
biocks of the African Standby Force responsible for deploying military, police and
civilian contingents in peace support operations.

* Diplomacy and mediation: the nature of SADC diplomatic and security interventions
in the region, with SADC’s most recent ceisis, Madagascar, used as a case study.

o Collective self-defence: the effectiveness of and issues involved in collective self-
defence through the Mutual Defence Pact in the context of international and regional
relations

Previocus research

In the first year of FOPRISA research (2007), the focus was on approaches to the security sector
in the region and the key SADC structures deveioped for security cooperation. This included
examining the organisational dimensions, public safety and justice issues.

The second phase of the research focused on implementation, grounded in an understanding
of the comparative international context of regional security. The studies concentrated on the
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Mutual Defence Pact, the Strategic Implementation Plan for the Organ on Politics, Defence and
Security Cooperation (SIPO) and the African Peace and Security Architecture (APSA) and SADC’s
rose-in this, including its relationship with the security structures of the African Union (AU).

Year three of the FCPRISA security research concentrated on peace missions. Papers were
prepared cn the evolution of peace support operations (PSOs) in the region, post-conflict peace
building (PCPB), notably in the DRC, training and preparation for PSOs, and the key challenges
facing SADC with regard to PSOs and PCPB.

The final round of the research, of which this paper forms a part, focused on the foreign
policy and international cooperation dimensions of SADC’s approach to security. This paper
will now examine some of the key issues arising from this research, which have not yet been
resolved.

Values

It is not really contested that the development of common values is key to the consolidation of a
common SADC approach to security and international relations, as argued by Nathan and others
{Nathan, 2004). What is less clear, however, is bow these values will evolve: what mechanisms,
procedures, processes and instituticns will be put irto place to undergird such an evolution,
and precisely what these values are,

The SADC Treaty sets out a wide range of values in relation to governance, democracy
and human-rights, and these are repeated and amplified in the SADC Protocol on Politics,
Defence and Security Cooperation and the SIPO which is the implementation strategy for the
Organ established by the Protocol. There are in additicn a growing number of treaties and
protocols which set out common values, notably the SADC Principles and Guidelines Governing
Democratic Electicns.

The SADC Treaty sets out the following values (SADC, 1992):

°  Sovereign equality of all member states;

»  Solidarity, peace and security;

e Human rights, democracy, and the rule of law;
*  Equity, balance and mutual benefit; and

o Peaceful settlement of disputes

Article 5 of the Treaty outlines the objectives of SADC. It commits the Member States to
‘sromote common political values, systems and other shared values which are transmitted
through institutions, which are democratic, legitimate and effective’. It also commits Member
States to ‘consolidate, defend and maintain democracy, peace, security and stability’ in the
region.

The SADC Principles ard Guidelines Governing Democratic Elections go further by specifying
the followirg principles:

»  Full participation of citizens in the political process;
*  Freedom of association;

»  DPolitical tolerance;
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° Regular intervals for elections as provided for by the respective national constitutions;
* Equal opportun;ty for all political parties to access the state media;

* Equal opportunity to exercise the right to vote and be voted for;

* Independence of the judiciary and impartiality of the electoral institutions; and

*  Voter education (SADC, 2004).

These principles recognise that there is more to democracy thar: elections. They constitute
a far-reaching exposition of democratic principles. It is to SADC’s credit that it has sought to
implement them in a wide -ange of elections that have been carried out siace the principles were
adopted at a summis in Mauritius in 2004, through the deployment of electoral observer missions
(most recently in Botswana and Mozambique). However, the application of the principles in
some countries, notably Zimbabwe, has been disputed by some international observers and
analysts. In Swaziland, there is little attempt to apply these principles, and elections have been
repeatedly delayed in Arigola.

On paper, a¢ any rate, there is a clear expression of commitment to democratic principles
within SADC. Whether these have been applied in practice is disputed by many, and some analysts
argue that there has been little progress towards the implementation of shared values (Nathan,
2004). Other analysts point out that although formal declarations are made about democracy,
these do not translate into emancipation or participatior, as the state remains used by a natrow
elite as 2 way of making money, leading to ‘skin-deep procedural democracies’ (Tsie, 2008: 91).
Or, put another way, the SADC project remains state-centric rather than people-centric, as in
other RECs, which ‘have not moved heyond minimalist state-centric trade-related cooperation’
(Olivier and Ko:negay, 2009), and the nature of the state is basically neo-patrimorial, in which
informal processes of patronage are built into and supersede the formal democratic processes
of the state (Chabal, 2009).

As 1 have argued in a previous paper, however, values cannot simply be assumed, they have
to be constructed over time. The intensity of interactions around issues such as elections and
democratic consolidation will in time determine whether the values espoused by SADC will
actually take root in member states and undergird the organisation as a whole (Cawthra, 2008:
117). It will of course take many years (if ever) before participative and social dimensions of
democracy become embedded in the regior, or, to use currently popular paclance in the region,
for the establishment of democratic developmental states.

There is a growing formal commitment to other values, through the increasing number of
protocols adopted by SADC. These iaclude the Social Charter (2005) which commits SADC
member states to the Universal Declzration of Human Rights, conventions of the International
Labour Organisation with their variety of freedoms in relation to labour rights. There are also
protocols against corruption, on education and training, and on the facilitation of movement
of persons, all of which contain fundamental statements of values in relation to democracy and
human rights. Common positions and values may further be detected in the declarations of the
SADC Summits, although SADC has generally been reluctant o pronounce on human rights
issues in member states. Some movemeant may be detected, however. For example, for many
years SADC Summit communiqués related to Zimbabwe focused on the issue of land, while
for the past year or so they have been more concerned with governance, especially the issue of
establishing and implementing a unity government in terms of the Global Political Agreement
(GPA).
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rikewise, SADC has spoken with one voice regarding the unconstitutional change of
government in Madagascar which took place in March 2009, based on the principal that such
changes of government are unacceptable (also in terms of AU policy). At an extraordinary
Summit of the Organ on Politics, Defence and Security Cooperation (OPDSC) on 31 March 2009,
Madagascar was suspended from SADC, and a call was made for the usurper, Andry Rajoelina,
to relinquish power and restore the former president, Marc Ravalomanana. Althcugh SADC
subsequently softened its position in favour of negotiations (see below), it nevertheless stuck
firmly to the value of not accepting an unconstitutional change of government, even preventing
Rajoelina from addressing the UN General Assembly in October 2009.

There also appear to be fairly strongly converging values around poverty alleviation strategies
(Osei-Hwedi, 2008), free. trade and relatively open markets. Ia this regard, the establishment
first of the SADC Free Trade Area and then in October 2008 of the African Free Trade Area,
together with Common Market of East and Southern Africa (COMESA) and the East African
Community (EAC), constitute significant developments, although: there are many challenges.
Countries become members of values-based institutional frameworks, although there are
countervailing pressuces on countries to make separate trade agreements with the EU, and
overlapping memberships are a problem. It is not. possible for countries that are members
for example of the SADC Free Trade Area and COMESA to provide trading privileges to both
institutions, and there are some free trade.areas, such as in the Maghreb and ECOWAS that have
achieved almost nothirg. Such agreements as emerge will in any case be made more on the
basis of interests than values.

A cautious conclusion may therefore be drawn that there is a growing convergence of
values within SADC, although not ali these values will be shared by all and some are open to
considerable critique: the issues of the nature of democracy and of commitment to human
rights in particular.

[nstitutional’sation
The level of institutionalisation is an important element in SADC's ability te project common
positions and adopt common policies, as it is the intensity of interactions within structures that
in part determines this. SADC is committed to the development of common foreign policies, but
itis a long way from being a unitary actor. As van Nieuwkerk has shown (2009}, the organisation
has found little to speak on with a common voice, be it the war in Iraq or international trade
negotiations (although it has found common purpose with other African countries on some
- issues, such as the reform of the UN, through the Ezulwini Consensus). This is hardly surprising.
Even the EU, with its high levels of institutionalisation, finds it difficult to develop common
foreign policy positions. National interests tend to prevail,

SADC is not a supra-national organisation, in the sense that SADC bodies are likely to replace
some of the functions of states, as some of the. institutions of the European Union have, nor
is it likely to become one in the near future. It semains an inter-governmental organisation,
with a relatively small permanent secretariat, especially with regard to its political and security
functions, This means that it remains quite a weak organisation. As we will see in the section on
diplomacy and mediation, it can draw on very few indigenous technical and support services
when it comes to implementation of policy. The Directorate of Politics, Defence and Security
remains tiny relative to its functions, and many of the officials that are in place are in technical
positions, for example attached to the SADC Brigade (SADCBRIG). This is not just a function of
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a lack of resources or funding (donots appear to be willing to provide for more support staff)
but a deliberate policy. in part, it is to avoid dependence on donors. There is a perception that
if donors were to fund technical and other staff, they would secure undue influence, especially
in the politics, diplomacy and security fields (it is seen as less problematic in the development
ared). In past, also, states are arguably reluctant to cede their hard-won sovereigaty to a
putatively supra-national structure. They prefer to retain control over their own affairs than to
be answerable to common institutions.

Some analysts explain this in terms of the character of SADC, where the summit of heads of
state and government is by far the most important decision-maker, in other words, SADC is seen
as a ‘club of presidents’ (and a king and a prime mirister). To some extent this can be seen as

a legacy of the old Front Line States (F_S) alliance which preceded SADC as the political and -

security coordination mechanism. The FLS met informally at heads of state level without any
significant degree of institutionalisation (in part for security reasons). This led to high levels of
flexibility regarding decision-making as well as allowing heads of state off the hook in terms of
implementation if they so chose. This system of iow accountability and low transparency would
appear, however, to be inimical to the dictates of democracy, and it remains a challenge to
transform some of these principles as SADC evolves,

This is not to say that there hasn’t been progress. An integrated committee of ministers
has been established and meets regularly, while the OPDSC is active through two committees
which meet at the leve! of ministers and officials, the Interstate Defence and Security Committee
(ISDSC) and the Interstate Politics and Diplomacy Committee (IPDC). The IPDC appears to be
much less active than the ISDSC. On the functional level, directorates have been established at
SADC headquarters, but on the whole these remain quite under-resourced.

In conclusion, there are low levels of institutionaiisation of functions within SADC, relatively
fewsupport and technical staff, and the density of committee-based interaction remains relatively
low. This is perhaps not such a bad thing. Already there is a heavy burden in terms of time and
responsibilities on the mostly quite weak states that form SADC's membership, and it does allow
(at least in theory) for more nimble responses. But it must inevitably put a cap on, or at least
inhibit the development of, common policies and programmes, notably in relation to external
relations. At the end of the day, a firm institutional basis is necessary for policy consistency,
projection and implementation. One the other hand, if states themselves lack such capacities it
would be unrealistic to expect SADC to able to construct them.

Subsidiarity

As a sub-regional organisation or REC of the AU, SADC forms part of the UN global collective
security system. Its regional and international relations cannot be understood outside of this
framework. Despite this, SADG does not often act collectively within the structures of the AU
or the UN, except when it comes to putting forward candidate states for election to various
political positions (for example on the AU’s Peace and Security Council).

Overall, articulation between the sub-regional, regional and international realms is weak,
although efforts have been made to improve this in recent years. The AU-UN ‘hybrid mission’
in Darfur has, for example created particular challenges, as UN systems and decision-making
structures and processes do not necessarily articulate with those of the AU.

The AU’s Peace and Security Council (PSC) in effect replicates some of the functions of the UN
Security Council, including powers of mediation and asbitration, It provides a comprehensive
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framework for dealing with the prevention, management:and resolution of conflicts, including
peace operations, at a continental level, Importantly, the. Chaster also gives the AU the right
to intervere in member states in extreme cases, such as genocide or widespread violations of
human rights.

Its key security components include the. Continental Early Warning System (CEWS), which
has a situation rcom to track wider security challenges, advises the. PSC on potential conflicts
and recommends courses of action. It is meant to interact with regional early warning centres,
and with the Panel of the Wise which is responsible for mediation-type activities. On a day to day
basis, the work of the PSC is carried out in large part through the African Commission.

A strong role is given to Africa’s regional economic communities (RECs), particularly with
regard to early warning and the African Standby Force (ASF). The ASFE is desigred as five self-
standing sub-regional brigades more-or-less coinciding with the AU’s division of the continent
into five sub-regions. The ‘more-or-less’ is quite important, as the regional brigades are linked in
three cases to RECs which do not exactly coincide with the sub-regional divisions. SADC notably
includes Angola, the DRC and Tanzania which technically fall outside of the southern African
sub-region. This makes the devolution of decision-making, force preparation and training by
the AT to the sub-regional brigades rather complex. Although a memorandum of understanding
governing relations between the different levels was agreed in Kampala, Uganda in September
2007, key issues will need to be worked out in practice regarding decision-making, mandates,
command and centrol.

The situation is further complicated by the. role of regicnal actors from cutside. the region,
such as the EU, which is an active player in the peacekeeping in the DRC and Darfur. The EU
answers to its own internal decision-making processes and criteria, although the AU and the EU
do meet at ministerial and cther levels.

Dipionracy and mediation

Madagascar is the latest crisis to face SADC through the events around and following the coup
or unconstitutional change of government in March 2009. It forms the basis of a case study
within which some of the elements of, and challenges facing, SADC’s approach to regional
and international diplomacy, and mediation, might be considered. While other crises cortinue,
notably the DRC and Zimbabwe, as the newest_ckallenge, Madagascar, perhaps shows most
clearly the current thinking around values, diplomacy and regional and international relations
within SADC. At the core here is SADC’s commitment to uphold the AU’s Lomé Declaration
which calls for the isolatior and suspension of membership of governments which come to
power by unconstitutioral means.

The crisis in Madagascar developed as a power struggle between President Marc Ravalomanana
and the mayor of Antananarivo, Andry Rajoelina, who began to mount a challenge by mobilising
tens of thousands of demonstrators in the capital after his television channel had been shut down by
the Government. In February 2009, the crisis escalated when troops opened fire on demonstrators,
killing more than 100 people. A powerful military unit mutinied, and on 17 March, having lost the
support of the military, Ravalomanana attempted to hand power to a military tribunal, which however
turned over the keys of office to Rajoelina, arguing that a popuiar uprising had taken place. Although
this constitutes a very unusual type of coup - - and the transfer of power way shortly endorsed by the
High Constituticnal Court — it was nevertheless almost immediately condemned by both the AU and
SADC, and Madagascar was suspended from membership of Hoth bodies.
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International mediation followed, involving a complex pantheon of actors, of which SADC
formed a prominent part. As well as the contestants to the presidency, two former presidents,
Albert Zafy and Didier Ratsarika, were brought into the negotiations, in the apparent recognition
that the current crisis has historical roots. The AU remained the lead agency in the negotiations,
former President Alberto Chissano of Mozambique was appointed as principal mediator, and
Maputo became the site of the major negotiations, most notably on 22 May 2009, when an
agreement was reached between all four parties for the establishment of a range of transitional
governance structures, to lead to national elections in 18 months. Since then, however, the
process has been more-or-less deadlocked, with no agreement over the aflocation of key posts,
and with Rajoelina eventually declaring a new ‘unity’ government, which was rejected by
SADC.

SADC initially took a very firm line on the coup, with the Executive Secretary, Thomaz Salomao,
calling on Rajoelina ‘to vacate the office of the president as a matter of urgency, paving the way
for unconditional reinstatement of President Ravalomanana’ (Mail and Guardian 31.3.2009).
More controversially, threats were made to use SADCBRIG to restore the former order. General
Dlamini of Swaziland, who was then the political head of Exercise Golfino, 2a SADCBRIG exercise
being carried out mainly in South Africa, declared that the brigade was ready to take military
action if necessary. Unsurprisingfy, this caused a major reaction in Madagascar, with the military
making preparations to counter a ‘SADG invasion’ and Rajoelina miiking it for all it was worth
to shore up his support. In this he was assisted by press reports that Ravalomanana was trying
to recruit South African mercenaries to invade the country. Needless to say SADCBRIG was
in no position to carry out such a threat (see below). Its consequences would probably have
been disastrous for peace and stability, but it is 2 measure of SADC’s determination that it was
apparently willing to contemplate such extreme measures.

By June 2009, SADC's position had moderated. Instead of calling for the immediate reversal
of the change of government, it favoured a negotiated all-party settlement, the negotiations
around which were to be led by Chissano. This in turn led to a much greater acceptance within
Madagascar (including with the Rajoelina camp) of SADC's good offices. SADC again fell into
disfavour, however, when it for once presented a unified fror:t at the UN, preventing Rajoelina
from addressing the General Assembly in October. This caused the Rajoelina government to
threaten to refuse visas to officials from SADC member states, thus throwing a spanner in the
wheels of the negotiations.

On the surface it would seem that SADC has taken a unified, principled, value-based stard
on Madagascar. However, there have been difficulties. It was probably unwise to threaten to
use force. The initial negotiations were led by King Mswati III of Swaziland as chair of the
OPDSC, who, given that he has never been democratically elected, was seen by most observers
in Madagascar as lacking in credibility (and was dismissed as a Ravalomanana lackey by the
Rajoelina camp). And most observers believe that SADC lacked in-depth mediation capacity.
Certainly, SADC had effectively marginalised-itself until the appointment of Chissano, and some
observers believed that its strong reaction to the unconstitutional change of government was
more out of ‘regime solidarity’ with Ravalomanana (where governments in power prop each
other up and are very resistant to criticising each other) and to prevent copy-cat actions in other
member states, than out of principle (Cawthra, 2009).

In this regard, it seems a priority that if SADC is to continue with high-profile mediation
efforts, including liaising with: the AU, the UN and other actors, it needs to develop more in-depth
capacity to support mediation efforts (see ‘institutionalisation’ above), for example in the form
of a dedicated desk or secretariat. Although it appears that a secretaciat will be established in
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Antananarivo to facilitate the Madagascar process, this will not be 2 permanent SADC structure.
Laurie Nathan has suggested that such a mediation desk could carry out functions including the
following (Nathan, 2005):

»  Undertaking research and liaison with country, regional and functional experts
»  Coordinating evaluations of mediation initiatives

o Development of a body of lessons learnt and best practices

Providing technical and strategic advice on mediation

e Communicating with adversaries and other parties as emissaries

*  Maintaining records and correspondence

Certainly such a function could have contributed to smoothing the passage of SADC’s
mediation efforts with regard to Madagascar, especially in the early period, and would alsc have
contributed to the institutional development of the organisation. In this, there could certainly be
greater articulation with, and use of the resources of, the UN. The United Nation’s Department
of Political Affairs in New York, for example, is planning to second dedicated personnel to
assist SADC in its diplomatic endeavours, but this will require developing a tighter working
relationship between Gaborone, Addis Ababa and New York.

Coilective self-defence and intervertions

Akey aspect of SADC’s international relations; and that of its member states, is its commitment to
collective self-defence, as set out in the Mutual Defence Pact (MDP). As [ have argued elsewhere,
mutual defence would seem at first glance to be counter-intuitive: there. is no real external
threat; the SADC project is primarily about collaborative security (whereby states should co-
operate on a wide range of security issues including non-military and internal issues) rather
than external defence; the capacity for coordination of such a project is probably lacking; and
the mere fact of having such a pact-can be seen as a potential threat to neighbouring countries
outside of the protected area (Cawthra, 2008). ’

However, if the MDP is seen less as a force-muftiplier and more as a confidence- and security-
building measure, then it begins to make more sense. For a start, there. is an. opt-out. clause in
that states need only to respond to an attack on another country in a way in which they deem
appropriate. They are. not obliged to spring to one another’s defence in a military manner,
but could opt for diplomatic action, for example. Second, the MDY includes a non-aggression
element, in that it prohibits signatory states from allowing them to be.used for the. purposes
of destabilisation or aggression against their neighbours, calls for the avoidance of the use of
violence, or the threat of violence, and promotes in all instances peaceful resolution of condlicts
in the first instance. In other words, armed force is to be used only as 2 final resoit-(SADC, 2003;
Maeresera, 2008).

Nevertheless, there remain key challenges for implementing the MDP within SADC. First,
capacities are lacking. Joint military operations require inter-operability, including some. level
of standardisation of equipment, doctrine and battle tactics. SADCBRIG provides an emerging
framework for this, but its capacities are limited despite the. joint training exercises that have
been carried out, such as Exercise Golfino in 2009. Second, since SADC forms part of the APSA
(see. ‘subsidiasity’ above) there obviously needs to be some articulation between the. SADC
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Mutual Defence Pact and that of the AU. The problems start at the broad political Ievel. Tt is
most likely, if there were to be an armed attack on-a SADG member state that this would come
from, or at Jeast be channelled through, a feliow African country. The bizarre situation would
then arise that 2 SADC country would be theoretically obliged to spring to the defence of both
countries involved {assuming retaliatory action was taken against the instigating country): one
in terms of the AU pact, and the other in terms of the SADC pact. The problems continue
from there on, in terms of the operational and political relationships between the RECs, their
respective brigades and the APSA.

Military action is called for in terms of the SADC Treaty not just to counter aggression,
however. Intervention is not only required or justified in dire circumstances, such as gross
violations of human rights-and genocide, but also in less severe circumstances such as threats
to the constitutional order. As we have seen above, it was during the course of 2009 threatened
against Madagascar, albeit in a rather cavalier manner (SADC 2992). This raises a raft of challenges
and issues, including that of determining the threshold and decision-making processes for
intervention, Why, for example, has it never even been contemplated in Zimbabwe, yet was so
readily grasped as an option regarding Madagascar, and why has SADC not formally as 2 united
entity intervened in the DRC, instead leaving this to the ‘allied forces’ of Zimbabwe, Angolz and
Namibia? It also raises the issue of whether SADCBRIG would be an appropriate instrument for
this, or whether individual state forces could be charged with the task, as in the DRC in 2997.
And the question of the relationships of subsidiarity with the AU and the UN arises again.

In principie, any military intervention, under any circumstances, cannot merely be authorised
by SADC or the AU, It requires the authority of the UN Security Council, and this is recognised
by SADC. This may not only take time and adroit political footwork, but it might require SADC
to work much more proactively towards adopting a common front in the AU and the UN on key
political challenges, at an early stage. The AU itself seems to be affected by the same challenges
as SADC: that is, issues related to decision criteria, political will and resources. Its interventions
in both Somalia and the Comores have been contested by some as being in the self-interest of
some neighbouring countries. With respect to the Somalia operation, the AU has been woefully
incapable of bringing adequate forces to bear, in part because SADC countries like South Africa
have refused to be part of the mission.

Conclusion

This paper has picked up on a number of unresolved issues and challenges arising from the
research carried out under the rubric of FOPRISA into security cooperation in southern Africa
over the past three years. In the light of the theme of the 2009 politics and security related
research theme of FOPRISA, ‘SADC's international relations’, it has concentrated on the regional
and international dimensions of these issues. Its point of departure was the issue of values,
which underpin all issues of policy. It discussed whether shared values have been developed
that underpin SADC and member states’ approaches to secuzity, concluding that while there has
been a considerable value-convergence around certain principles within SADC, in many cases
these remain skin-deep and their application is questioned.

It then went on to examine the extent of institutionaiisation within SADC and the degree to
which security and foreign policy have been given a firm institutional base on which SADC can
project its own interests and those of its member states. It concluded that SADC is likely for the
foreseeable future to remain an inter-governmental rather than a supra-national organisation.
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‘Ihe extent to which SADC has successfully integrated itseif, in terms of its international
security relations, into the AU and UN frameworks was the third focus of the. paper. Here it
was noted that despite progress, considerable groundwork needs to be done to ensure an
appropriate articu'ation between the different levels.

The challenges regarding diplomacy and mediation were examined through the lens of
SADC’s most recent crisis, the unconstitutional change. of government in Madagascar in 2009.
This led to a number of conclusions regarding the need to strengthen the regional organisation’s
diplomatic and mediation capacities, including through the capacity of a dedicated desk or
secretaiat.

Finally, issues related to collective self-defence, as a critical element of foreign relations, were
discussed. Here 100, vital deficiencies in relation to policies, decision-making, structures and
capacities were identified.
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CHapTeR 7: SADC’s Conimon ForeigN PoLicy

Anthoni Van Nieuwkerk

«...develop common foreign policy approaches on issues of mutual concern and advance such
poiicy collectively in international fora.”
SADC OPDSG Protocol

introduction

The purpose of SADC is to improve the quality of life of the people of southern Africa. The
vehicle driving this vision is regional irtegration in the socio-political, economic and security
domains. An integrating region is assumed to benefit from global economic opportunities
(especially considering the presumed advantages of market size, and increased bargaining power
in international negotiations) and hence be better able to establish stability, reduce poverty,
advance developmental objectives, and anticipate and respond effectively to international
challenges. However the region is battling to meet the Miliennium Development Goals (MDGs).
Does SADC have adequate mechanisms in place, and political leadesship, to engage the world
in pursuing stability and poverty alleviation, and in promoting wider development?

An additional question emerges when we reflect on SADC's relations with the international
community, meaning the states, institutions of global governance, intergovernmenital
organisations and international non-governmental organisations that make up the international
system. ‘This question relates to the region’s coordinated foreign policies. Members of the
erstwhile Southern African Development Coordinating Conference (SADCC) and Frontline
States (FLS) alliance shared common aims and (with some exceptions) worked together to
counter apartheid and minority rule in the region. It was a turbulent and violent period,
whereby southern African states had to deal with apartheid destabilisatior: as well as Soviet,
Cuban, Anglo-American and other influences (Chan, 1990). Following the South .African
transition to democracy, the aims and objectives of regional cooperation shifted to the pursuit
of development and human security. Significant institution-building and policy development
followed, and relations with the donor community were restructured with the adoption of the
Windhoek Declaration in 2006, However, as Khadiagala (2001) notes, ‘The externai burdens of
destabilisation have been replaced by the gradual weakening of state authority and legitimacy in
a regional environment that exhibits the legacies of economic inequalities and a global context
that is fess generous than before’. How then does SADG pursue common foreign policies — an
ohjective of the SADC Protocol on Politics, Defence and Security Co-operation?*

Furthermore, to what extent is the SADC peace and security architecture geared to, and in
harmony with, continental and international institutions, to anticipate and respond to seemingly
inevitable and deepening insecuritics? How does the region respond to the global financial
crisis and the increasingly complex global trade negotiations arena? Can SADC member states
and the SADC Secretariat draw on a high-level cadre of skilled professionals to negotiate and
bargain with the international community in advancing SADC's developmental agenda?

1 Objective 2 (C) of the Protocol states: “develop common foreign policy approaches on issues of mutual concern
-and advance such policy is collectively in international fora” (from www.sadc.int accessed 2 April 2009)
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Guiding research question

Against this background, the Southern African Defence and Security Management. (SADSEM)
research team explored the extent to which member states of SADC, individually and collectively,
were able to advance their developmental interests through foreign policy initiatives and
international cooperation, Informed by the framework for analysis regarding regional foreign
policies in SADC by Khadiagala, this paper focuses on SADC'’s commoxt foreign policy approach.
Trade and security dimensions are dealt with by cther team members.

Methecdology

This paper is based on a combination of reseacch approaches, including a literature survey,
analysis of key policy documents, statements of governments and SADC, and select interviews
with key decision-makers and practitioners at SADC and naticna level.

In order to examine the ‘development’ and ‘advancement’ of SADC's foreign policy
approaches ‘cn issues of mutual concern’, as suggested in the SADC Organ on Politics, Defence
and Security Cooperation (OPDSC) Protocol, we undertook a content analysis of the SADCC
and SADC Summit communiqués, from 1980 until 2009.2A chronological List of summits and
communiqués is displayed in Addendum 1. The critical issues of concern relating to foreign
policy are listed in Addendum 2 (SADCC statements and positions) and addendum 3 (SADC
statements and positions). The. researcher was unable to access Organ decisions, especially
the Interstate Defence and Security Committee (ISDSC) or Interstate Politics and Diplomacy
Committee (ISPDC), except for those. meetings which released communigués (typically Extra-
Ordinary Summits cf the Organ Troika). In any case, an argument can be made that it is only
at SADC Summit level where common foreign policy positions are taken and communicated.
Subsidiary structures do not seem to have that authority.

Conceptual ciarification: foreign policy

International relations are about the central question of how societies co-exist. Foreign policy
is the name for a subset, namely, how states inter-relate. Webber and Smith (2002) asgue
that governments are confronted by a post—cold war world characterised by fundamental
shifts, and that in response they search for national identity and foreign policy effectiveness
in this transformed world. The transformation talked about here includes globalisation which
challenges. the competence of national governments, the growth of regional economic and
political integration, and the emergence of major transnational policy issues (such as the
environment or international crime), But most of all, the North-South divide in the international
oolitical economy constrains the foreign policy menu of the members of the global South, and
of Africa in particular.

Against this background, we can develop some idea of the meaning of foreign policy. As
Webber and Smith point cut, contemporary foreign policy is focused sharply on the ways in
which, and the extent to which, national governments have succeeded in dealing with the
challenges of a substantially transformed world. In addition, collectives of states, whether in

2 Content analysis is a methodology in the social sciences for studying the content of comsunication. Ole Holsti
(1969) offers  broad definition of content analysis as “any technique for making inferences by objectively and
systematically identifying specified characteristics of messages.”
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loose or tight arrangements, tend to pursue activities which resembie foreign policy. Indeed,
these ‘foreign policies’ tan be seen as a major part of the context in which national governments
have become enmeshed. It may even be the case that the foreign policy pursued by a national
government is in some sense synonymous with these other ‘foreign policies’. The Common
Foreign and Security Policy (CFSP) of the EU are instructive as it illustrates the logic ofa common
foreign policy approach,

The CFSP is the organised, agreed foreign policy of the European Union (EU), mainly for
diplomacy and actions relating to security and defence. CFSP deals only with a specific part
of EU External Relations, mainly Trade and Commercial Policy and some other areas such as
funding for third countries.

The Council of Ministers adopts joint actions or common positions:

* Joint actionsaddress specific situations where action by the EU is considered necessary
and lay down the objectives, scope and means to be made available to the EU. They
commit the member states.

o Common positions, on the other hand, define the approach that the EU takes on
a certain matter of geographical or thematic nature, and define in the absteact the
general guidelines for the national policies of Member states.

To summarise then, all national governments must respond to the demands of their regional
and international setting. Applied to our research project, we will examine to what extent
member states of SADC hold common positions on regional and international magters.

SADC decision-making structures

We need to examine in some detail the policy-making machinery of SADC. As noted above,
it promotes economic integration in order to ‘improve the quality of life of the peoples of
the region’ (SADC, 1992). SADC’s genesis reflects this priority. When the Southern African
Development Coordinating Conference (SADCC) was formed ir 1980, it adopted the slogan
'Southern Africa — towards economic liberation’. Liberation was seen as a necessary condition
for improvements in the quality of life in Africa.

The current (1992+) SADC vision is one of

“_..a common future, 2 future within a regional community that will ensure economic well-being,
improvement of the standards of living and quality of life, freedom and social justice and peace and
security for the peoples of southern Africa.”

Institutional evolution

Regional cooperation in the 1980s, even if informal and limited, succeeded in realising a
number of regional development projects, mainly in the infrastructure and food security sectors
(Lambrechts, 2001). The activities of the Frontline States alliance, inits quest to eradicate colonial
rule and apartheid in southern Africa, brought about a sense of regional identity and briefly
promoted a shared political vision (Omari, 2000). The SADCC was transformed into SADC in
1992, reflecting the changing regional and external environment. Newly-democratic South Africa
joined SADC in 1994, raising hopes for accelerated economic integration, but in 1998 a major
regional war erupted, involving the DRCand a number of other SADC (and non-SADC) states. At
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the same time, an attempted coup destabilised the small country of Lesotho. SADC’s uncesolved
security structures (the Organ on Politics, Defence, and Security Cooperation, OPDSC, known as
the Organ, although chaired by Mugabe, was not yet formally made part of the SADC structures)
played a controversial roie in the attempt to resolve these.crises (Williams, 2001). In following
+he logic of ‘no development without stability’, broad institutional refinement was therefore
necessary.

In 2001, an extraordinary SADC Summit approved. the proposed recommendations for
far-reaching changes in SADC’s institutional structure for executing its 1992 mandate. These
included changes in SADC’s governing structures at the regional and national level, but most
importantly a plan for the centralisation of the 21 sector co-ordinatieg units and commissions
located in 12 of its member countries. These units were brought together in four clusters in a
strengthened SADC Secretariat in Gaborone (Tjgnneland, 2005).

At the Council of Ministers Meeting and Summit in Blantyre in August 2002, these changes
in SADC structures were further consolidated by amendirg the SADC Treaty. In addition the
Summit signed a Protocol on Politics, Defence and Security Co-operation which provided foran
Organ on Politics, Defence and Security Co-operation under the SADC Summit: The Organ has
its own set of regional structures and mechanisms for policy formulation and implementation.

The Summit is the supreme policy-making institution of
SADC.

It is led by a Troika system consisting of the Chairperson, Incoming Chairperson and the
Outgoing Chairperson, It meets twice a year: first, before 31 March each year to focus primarily
cn regional economic development matters and the SADC Programme of Action; the second, in
August/September, is dedicated to political matters. Decisions are taken by consensus and are
intended to be binding.

The OPDSC also operates on a Troika basis. The Troika members are selected by the Summit
from among the members of the Summit except that the Chairperson of the Organ Troika
cannot at the same time have the Chair of the Summit (neither can a member simultanecusly
belong to both T-oikas). .

The Protocol provides for an elaborate structure of the Organ. Under the Chair and the
Troika, there is a Ministerial Committee comprised of the SADC ministess responsible for foreign
affairs, defence, public security and state security. It operates much like the SADC Council of
Ministers and has a partly overlapping membership.

~he. Inter-State Politics and Diplomacy Committee (!SPDC) comprises the ministers
respensible for foreign affairs. It does perform such functions as may be necessary to achicve
the objectives of the Organ relating to politics and diplomacy. 2t may establish such substructure
as it deems necessary.

The ISDSC comprises ministers responsible for defence, public security and state. security.
It was formed more than 20 years ago by the Frontline States (it started off as the Defence Staff
Committee, and became the ISDSC when South Africa joined after 2994). It has a faisly elaborate
substructure, especially the Defence subcommittee and a range of sub-sub committees on
functional areas of co-operation.

Finally, the. Organ is supposed to be supported by the Directorate for Politics, Defence
and Security Affairs based at the SADC Secretasiat in Gaberone. It functions under the overall
supervision of the SADC Executive. Secretary and is headed by a Director for Politics, Defence
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and Security. The Directorate’s tasks, as interpreted by its Director, relate to politics, defence
and security issues as defined.in the Treaty, Protocol and the Strategic Integrated Plan for the
Organ (SIPO). It focuses primarily on strategic planning and policy analysis and development;
the monitoring and evaluation of the implementation of Organ decisions; and the provision
of administrative backup to the Organ. It also supervises the activities of the SADG Regional
Peacekeeping Training Centre (RPTC) based in Harare (Ndlovu, 2006).

SADC common foreign policy decision-mzking: loose or
tight, voluntary or binding

In a previous FOPRISA paper, our analysis of SADC political cooperation suggested a
developmental path from informal, ad boc to formal, rules-based governance. This is in line
with Qosthuizen (2006: 325) who notes that SADC provides an ‘evolving, institutionalised, rules-
based forum within which the members meet regulaly to discuss and argue about political and
security issues’. It appears that this level of institutional evolution is necessary before common
foreign policy approaches or positions can be formulated and implemented.

We concluded then, and now, that the SADC leadership is rhetorically committed to full
integration in both the socio-economic and security arenas (and to the eventual merging of the
two into one, human security, agenda). The practice reveals the maintenance of a stable (but
not always efficient) institution, used by members to behave in a disaggregated manner, driven
by the overriding demands of national interest and sovereigaty. To what extent does the record
of Summit declarations Support or contradict this view?

The evolving SADC common foreign policy approach

The following section offers some insights into what we believe to be clearly-articulated common
foreign policy positions of SADC.

We start off by looking at the SADCC Summit communiqués for purposes of context. The
focus of SADCC, from its creation in 1980 until it was transformed into SADC in 1992, was
to develop and implement common responses to threats by apartheid South Africa, and by
colonial and minority rule more broadly. 7o this end, SADCC Heads of State and Government
deveioped and expressed strongly atticulated commion positions on four themes (Addendum 2
contains the year-by-year identification of key statements on common positions):

*  Maintain donor relations. Establishing, maintaining and strengthening relations with
those in the donor community (International Cooperation Partners, ICPs) responsible
for funding the SADCC programme of actior. Particular attention was given to the
SADCC relationship with the Nordic group of ICPs. Other donors were mentioned
only sporadically and in the context of debt or drought relief (the US, G7).

°  Condemn apartheid. Condemnation of the South: African government’s policies of
apartheid and regional destabilisation.

*  Support decolonisation. Towards the late 1980s, suppott for the processes of change
in Namibia, Angola and Mozambigue, and South Africa — although on the latter it
maintained its position on sanctions until ‘irreversible change’ had taken place.
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e Prepare for a liberated South Africa. When it became clear that South Africa was
entering a. transition to democracy, SADCC began to prepare for South African
membership, which required 2 fundamental change in the purpose and structure of
the organisation.

Following the creation of SADC in 1952, we can discern patterns of continuity and change in
the character of the organisation’s external relations. The major change was the end of apartheid
and destabitisation which previously necessitated the SADCC and FLS leadership to undertake.
diplomatic initiatives aimed at countering this threat, as well s requesting donor assistance for
recovery and development purposes. When democratic South Africa joined SADC, it changed
this aspect of the organisation’s international relations. The need to condemn South Africa, or
to maintain the call for sanctions, fell away. The need for a harmonised and joint approach to
donors for development aid still persisted, of course, as did the call for assistance to Angola
(including sanctions against UNITA). Other countries in transition (Namibia, Mozambique) also
needed international support.

However, the key feature of SADC's contemporary foreign relations relates to two themes:
conflict resolution, and economic and trade issues (Addendum 3 contains the year-by-year
identification of key statements on common positions). The major shift came with the appearance,
or deepening, of violent inter- and intra-state contflict. In the. period under review, major wars
broke out in the DRC and neighbouring Great Lakes Region, and violent conflict or political
tension and mismanagement became. apparent in Lesotho, Zimbabwe and Madagascar. These

events, together with the difficulties relating to its economic integration and trade relations
agenda, dominated the SADC foreign policy agenda. They received detailed attention, with
various peace-making and mediation initiatives undertaken for each crisis. The management of
elections in the SADC region also receives sustained attention, partly perhaps because of the
realisation that political tensions become sharply focused around election times.

For the record, the other issues on which SADC developed seemingly ad boc common
positions (in the sense of appearing once on the agenda) include: the Nigeria crisis of 1994;
drug trafficking; CITES; the Landmine Ban Treaty; external debr; the Palestine peace process;
terrorism; HIV/AIDS; and the transformation of the AU.

What then does SADC say, either in the form of 2 commen position or joint action, regarding
the burning issues on the international agenda? The issues include UN reform, climate change,
the role of the USA under Bush and Obama, the crisis in the Middle East, the power and
influence of China and India (especially China’s Afiica policy), the role of a resurgent Russia,
nuclear weapons proliferation and global terror, organised and cross-border crime, and so on.
On many if not all of these issues, other collections of states, such as the N on-Aligned Movement
(NAM), or Commonwealth, ot arguably the AU, have offered analyses and common positions.

Various SADC protocols contain a foreign policy dimension.> In,particalar, the protocols on

3 Protocols:

Protocol Against Corruption

Protocol on Combating llicit Drugs

Protocol on Control of Firearms, Ammunition and other related materials
Protocol on Culture, Information and Sport

Protocol on Gender and Development

Protocol on Education and Training

Protocol on Energy

Protocol on Extradition
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security (illicit drugs, corruption, firearms, politics, defence and security cooperation) require
SADC to cooperate with the international community on a range of policy issues. In general,
one can say that these protocols form the policy framework for SADC in its operations and
conduct. They guide state behaviour amongst members and where appropriate, collective state
behaviour towards SADC’s external environment. However, there are two problems with the
view that SADG protocols guide its foreign policy behaviour. Fist, few of these protocols are
ratified and adopted by individual member states. And even if they are accepted s frameworks
for behaviour, SADC does not appear to actively apply protocol language and guidelines in
developing responses to those internationa! issues with a potential impact on the Community.

Our general findings seem to resonate with Khadiagala's central argaments (in this volume).
In his framework for analysis, he suggests that the construction of common regional foreign
policies is marked by three key requirements. The fizst relates to focus: “There are enormous
problems in forging common foreign policies because of unresolved questions of defining
interests and specifying targets of foreign policy...advancing collective foreign policies that
go beyond coordination remain stunted by the adherence to sovereignty.” Our analysis of
the common positions adopted by SADC identified only two areas of common focus: conflict
resolution, and trade and economic integration issues. More will be said of conflict resolution
(see below).

On trade integration, it has become clear that the so-calied road map (free trade -area,
customs union, common market, monetary union and a regional central bank by 2018) is over-
optimistic. The European Union’s approach of getting SADC members to sign interim Economic
Partnership Agreements (EPAs) serves further to divide the region’s common approach to trade
and economic integration, instead of facilitating it. Indeed, national interest continues to ovetride
regional interest. Note however that Khadiagala is more sanguine regarding integrative market
and economic forces: “...greater harmonisation in economic and trade issues is a promising
channel for making regional foreign policy because economic coordination has put in place
institutional henchmarks that can be broadened in the areas of collaboration” (foc. cit.).

Regarding the second factor, Khadiagala notes “The SADC interventions in the DRC and
Zimbabwe demonstrate the difficulties of achieving region-wide consensus on some of the
broader principles that underpin the common search for foreigr policy.” How does the track

Protocoi on the Facilitation of Movement of Personis
Protocol on Fisheries

Protocol on Forestry

Protocol on Healtk

Protocol on Emmunities and Privileges

Protocol on Legal Affairs

Protocol on Mining

Protocol on Mutua! Legal Assistance in Crimina: Matters
Protocol on Politics, Defence and Security Cooperation
Protocol on Shared Watercourse Systeras

Revised Protocol on Shared Watercourses

Protocol on Tourism

Protocol on Trade

Protocol on Transport, Communications and Meteorology
Protocol on Tribunal and Rules of Procedure Thereo!
Protocol on Wildlife Conservation and Law Enforcement
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record on contflict resolution compare to trade integration? Although there has been success
in reaching consensus on what SADC should announce as its agreed policy, there has been
much less success in making a difference to actual evenis.? As Khadiagala notes, in both cases
(Zimbabwe and DRC), the key lesson is that.South Africa managed to forge a regional consensus
to bring about negotiated settlements. As for Madagascar, he rotes that “as the ctisis grinds
cn, it will continue to test SADC’s ability to promote collective policies on democratisation in
the region”. The mixed fortunes of the Zimbabwean inclusive government under the Global
Political Agreement:also point to the limits of SADC's mediation interventions.

"he third factor relates to institutional capacity and coherence to coordinate regional foreign
policy. Khadiagala asks a range of questions relating to SADC's capacity and policy-making,
to which a recent.analysis by Kaunda provides a clear answer: “Generally, SADC is ineffective
because ofits institutional weaknesses. The institutional weakness is compounded by inadequate
financing of the. organisation’s secretariat. The implementation of the RISDP is slow, uneven,
and inconsistent. That of SIPO is expected to be similarly challenged by the. same constraints.
The RISCP and SIPO are not co-ordinated and harmonised in implementation, despite. their
interrelatedness and complementarities. SADC's organisational structure is not sufficiently co-
ordinated, and the secretariatis politically disempowered” (Kaunda, 2007: 81).

It is unclear to what extent SADC is well served by a corps of well-trained, professional
diplomats. Additional research ought to be undertaken to Iook into the capacity constraints and
needs of the SADC diplomatic. community, especially relating to the chailenge. of developing
regional foreign. policy approaches and positions. Many analysts and practitioners have
commented on. the obvious dispatity between SADC and ‘Northern’ teams of officials when
negotiating treaties, agreements, protocols or legal texts. The current global political ecoromy
of knowledge enabies diplomats and fereign ministries to know mere, work faster and smarter,
but that requires them to be wired into the evolving world. This in turn requires specialised
training, another area of further investigation for SADC.

In conclusion, in order to meet. the challenges of a globalising, insecure and unequal
world, SADC needs to pay much more atteniion to the.operationalisation of its Organ Protocol
requirement to “develop common foreign policy approaches on issues of mutual concern”
and “advance such policy collectively in international fora.” It is a task not easily achieved, as
described by Khadiagala and as we found with SADC’s track record.

The SADC common foreign policy approach seems best illustrated by the 2003 and
2007 Summit declarations which “re-affirm the indivisibility of SADC and solidarity with the
government and pecple of Zimbabwe”. Our analysis shows that the SADC collective leadership
continues to be driven by the compulsion “to look after their own”, and to ensure state and
regime security. Whether such a collective mind-set is able to deliver on stability, growth and
development beyond elite benefit, remains to be seen.

4 My thanks to Charles Harvey for making this poiat.
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Addendum 1: Chronological list: SADCC and SADGC Heads of State
and Government Summits as well as SADC Organ Troika Summits

‘SADCC, 1980 -1891

1880

Lusaka: 1st Aprii

1981

Salisbury: 20th July

1682

Gaborone; 22nd July

1983

Maputo: 11th July

1984

1585

1086

1987

Gaborone: 6th July
Arusha: 9th August
uanda: 22nd August

Lusaka: 24tk July

1988
Maputo: 15th July

1989
Harare: 25th August

1990
Gaborone: 26th August

1991
Arusha- 26th August

SADC,1992-2008 ,

J992

1993
1994
1995
1996
1997
1998
1999
2000
2001
2002

2003

2004

2005
2006

2007

Windhoek: 17 August '
Mbabane: 5 September
Gaborone: 29 August
Johannesburg: 28 August
Pretoria: 11 December
Gaborone: 28 June
Maseru : 24 August
Luanda: 2 October
Blantyre: 8 August
Grand Bale: 13 -14 Sept
Pretoria: 23 August
Maputo: 17th -18 Aug
Maputo: 16 January
Windhoek: 6 -7 August
Lusaka: 14 -15 August
Windhoek: 9 March
Blantyre: 12-14 August
Harare: 10 -7 Sept
Blantyre: 14 January
Luanda: 1 -3 October
Lesotho: 4th July

Dar es Salaam: 25-26 Aug
Dar es Salaam: 15 May
Grand Bale: 16 -17 Aug
Gaborone: 17-18 August
Maseru: 17-18 August

Summit

Summit

Summit

Summit

Special Summit on Nigeria

Launch of the SADC Organ

Summit

Summit of the Crgan on Politics, Defence and Security
Summit

Summit on DRC

Summit

EOCS

2nd Summit on DRC

Summit

EOS on SADC Institutions

Summit on Task Force on Deveiopments in Zimbabwe
EOS on conflict in the SADC region
Summit

Surmmit on HIV/AIDS

Summit

Summit on Agriculture and Food Security
Summit

Surmmit

Summit

Summit

Summit
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SADC, 1992 —.2009

2008 Midrand: 23 October EOS on Integration
Dar es Salaam: 28-29 March  EOS on Lesolho, DRC and Zimbabwe
Lusaka: 16-17 August Summit:
Lusaka: 17 August Crgan
_usaka: 13 April EO on Zimbabwe
Manzini: 25 June EOS-0 on Zimbabwe, Malawi
Sandton: 17 August EOS-0 on Zimbabwe
£085-0 on DRC, Zimbabwe, Lesotho
2009 Sandton: 17 August EOS on DRC and Zimbabwe
Ezulwini: 20 October Summit
Sandton: 9 November EOS on Zmbabwe
EOS on Madagascar

Pretoria: 26-27 January
Sandton: 20 June

Notes:  Sumimit refers to Summit of SADC Heads of State and Government
EOS: Extra-Ordinary Sunmmit of SADC Heads of State and Government
FOS-0: Extra-Ordinary Sumniit of the Organ Troika
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Addendum 2: SADCC Common Foreign Policy Approaches: Year-by-
year analysis of iSsues

Year

SADCC common foreigh policy approaches on Issues of mutual concern

1980

1981

1982

1983

1984
1985

1986

1987

1988

1989

1990

1991

1992

Strategy for economic coordination, deveiopment and reduced dependence upon South
Alfrica
Relations with ICPs

Struggle for economic liberation, justice and peace in southern Africa
Relations with ICPs

Relations with ICPs
Condemnation of South Africa’s regional destabilisation policies

Relations with ICPs
Conderanation of South Africa’s regional destabilisation policies

Relations with ICPs

Relations with IGPs (Nordic/SADCC Initiative}
Condemnation of Soutk Africa’s regional destabilisation policies

Relations with [CPs (Nordic/SADCC Initiative; Lomé&/ACP}
Condemnation of South Africa’s regional destabilisation policies; position on sanctions

Relations with ICPs and debt burden

Relations with the US {economic support pragramme, and objection to exclusion of
Mozambique and Angoia)

Condemnation of South Africa’s regional destabilisation palicies

Relations with G7 regarding debt relief
Condemnation of South Afica’s regional destabilisation policies; noted its withdrawal from
Angola Negotiations for Namibian independence

Prepares to replace SADCC MOU with a new agreement

Relations with ICPs

Calls on UNSG and international community o support Namibian independence process
Calls on SA to release, unban and negotiate’

Calls on international community to increase pressure and sanctions on"SA

Welcomes "talks' in SA, regrets violence in SA, calls on sanctions to be maintained
Supports the UN for convening the World Conference on Children

Urges international cornmunity to maintain sanctions on SA
Calls for assistance: econarmic recovery of Angola and Mozambigue

Calls on ICPs to assist with drought relief / food security
Commends Mugabe for facilitating Mozambique peace process
Declares violence In SA as a threat to regional peace and securily

Reconfirms position on sanctions
Offers support to SA peace process

Invites SA to join SADCG
Approves SADC Declaration, Treaty and Protocol
Reatfirms the consensus on SADCC and PTA (no merger)
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Addendum 3: SADC Common Foreign Policy: Year-by-year analysis of

issues

Year _Common foreign policy approaches on issues of mutual concern

1993 Summit:
Calls on SADC Foreign Ministers to attend and support Angola in the UNSC debate on crisis in
Angoia
Reaflirms its earlier positions that SADC and FLS have a crucial role te piay in the
democratisation of South Africa
Decides that the SADC Treaty wil: enter into force in October

1994 Summit:
Welcomes South Africa as the 11" member of SADC
Condemns behaviour of Lesotho security force, King Letsie li
Urges intemational community to support DDR in Mozambique and to intensify pressure on
UNITA
Decides that PTA should be divided into SADC and non-SADC areas
Approves the establishment of a Seclor on Politics, Dipiomacy, International Relations,
Defence and Security

1995 Summit:
Reviews and defers decisions on shape of the Sector on Politics, Diplomacy, IR, Defence and
Security
Thanks ICPs for assistance to overcome drought
Special Summit on Nigeria:
Decides that ts contribution towards the resolution of the Nigerian crisis will be charnelled
through Commonwealth, QAL and UN

1996 Launch of the Organ:
Reaffirms that the SADC Organ constitules ar appropriate institutionai framewark by which
SADC countries would coordinate their policies and activities in the areas of politics, defence
and security
Elects Mugabe as Chair of the Organ
Expresses satistaction with constitutional reform process in Swaziland
Commends East Africans ‘n dealing with crisis in Burundi; piedges help in implementing Arusha
Summit decisions
Expresses satisfaction with the work of the CMAG; urges it to continue consultations with the
government of Nigeria
Summit:
Expresses sericus concern over the miltary coup in Burundi; supports sanctions against
Buyoya regime; supports the Arusha initiative
Expresses alarm at drug trafficking; calls for strong measures -
Urges members to assist Zimbabwe in ensuring a successful CITES conference; ‘retires’ its
positior: on the down-listing cf elephants
Summit of the Organ:
Appeals o all countries te refrain from acts that may negatively affect the resolution of the
Angolan conflict; calls on the international community to continue lo provide material support to
the peace process; resclves to send senior team to UNSC to present the regionai position on
thg Angotan peace process; calls or the UNSC to take action against UNITA

1987 Summit:

Chairman calis on member states to demonstrate courage, vision and determination o
transform SADC irto a major rele player in continental and global affairs

SADC supports OAU and UNSC positions reiating to sanctions against UNITA

Agrees DRC has major strategic significance to the region and polential for cooperation in
various sectors

Reaffirms its confiderce in Nyerere as facilitator in Burundi peace process; supports the call of
the Dar es Salaam Great Lakes Regional Summit

Agrees that the SADC declaration or anti-personnei landmines would contribute towards
regional and international support for the Totai Ban Treaty in Ottawa

Agrees on a common position on ACP-ELU negotiations for post-Lomé arrangements
Accepts DRC and Seychelles as SADC metnbers Y
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o

Common forelgn policy approaches on Issues of mutual concern

Year

1998 Summit or: the DRC:
Urges member states to ensure effective implementation of UN sanctions against UNITA
Calls on international community for assistance
Regrets the outbreak of war ir: the JRC
Condemns explosions at US embassies 'n Tanzanla and Kenya
Expresses reservations regarding US missile attack of presumed terrorist 1arget in Sudan
Calls on international community for logistica: and diplomatic support for negotiations in the
Great Lakes Region (GLR)
Reaffirms its 1995 decision and commits to supporting the objectives of establishing the African
Economic Community (AEC)

1999 Extra-Qrdinary Summit of SADC Heads of State and Government:
Commits itself to seek ar. end o the military conflict in the DRC:
Recognises the government of Prasident Kabiia
Calls for an immediate cease-fire and process of political dlalogue
Mandates the Chair of SADC to create mechanisms for implementatior; of the decision
Commits the contribution of resources for democratic elections and mobilisation of the
international community to this end
Expresses concern regarding the worsening potitical situation in Angoia; the non-compliance of
members relating to sanctions against UNITA,; illegal mining and sale of diamonds by UNITA
Expresses satisfaction with the peace process in the DRC, especially the cease-fire agreement
of 10 July 1999; reiterates its commitment tc assist with conflict resolution efforts; calls on the
international community to support these; expresses appreciation to EU for financial support to
SADC negotiations process
Recalls the 1998 events in Lesotho and the SADC military intervention; calls on wesotho to
continue open dialogue
Condemns the secessionist attack ir. the Caprivi; reaffirms the territorial Integrity of Namibia;
supports the actions of the Namibian government to restore order
Expresses concern at the region’s external debt burden; calls for a revised Heavily Indebted
Poor Country (HIPC) framework; calls on the G7 to write off the debts of poor countries.
Regarding post-Lomé&, calls for the adoptior: of a holistic approach to future co-operation
arrangements with the EU
Rededicates itself to the timely establishment of the AEC; calis for the strengthening of RECs
Re-affirms its commitment to South-South co-operation
Thanks iCPs for continued support.

2000 Second Summit on the DRC:

Reiterates the validity of the .usaka cease-fire agreement; reaffirms the important role of the
CAuU, SADC and the international community in conflict resclution; appeals to the latter for
humanitarian assistance.

Summit:

Jrges the US Congress to reconsider its policy towards Zimbabwe (to withdraw the Zimbabwe
Jemocracy Act of 2000)
Emphasises the need for adherence to the UNSC sanctions regime against UNITA; appeals to

‘the international community for humanitarian assistance

Appeals to the internationa: community to step up support for the Joint Military Commission
(JMC) in DRC

Expresses concern that external debt remains a major probiem for SADC countries

Expresses support for the process of negotiations for peace in Palestine and Middle East,
Thanks the ICPs for continued support

Regarding the DRC cease-fire agreement, Summit addresses cease-fire violations, deployment
of UN military observers, resources of the JMC and the intra-Congoiese political negotiations.
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Year

Common forelgn policy approaches on.Issues of mutual concern

2001

2002

Extra-Ordirary Summit on SADC Institutions:

Directs the Heview Committee and Secretariat to prepare RISDP

Agrees on Summit functions as outlined in Treaty, approves Trolka system

Agrees on the functions of the Organ

Welcomes UN Peacekeepers and cbservers in the DRC

Expresses concern at renewed fighting in Burundi; ealls for accelerated peace sfforts.
Urges all SADC members to tighten UN sanctions against UNITA.

Summit:

Appeals to the international community te continue to support the JMC; condemns looting of
minerals in DRC; calls on members to prohibit import or transit of these resources

Appeals to the international community to provide humanitarian assistance to displaced people
in Angola

Welcomes and supports Obasanjo’s initiative to mediate between Zimbabwe and the UK,
Expresses concern on the effects of the Zimbabwe economic situation on the region;
establishes a task force to work with the Zimbabwe government

Directs SADC ministers to meet to articulate a strategy on the transformation of the OAU into
the AU and the New Africa Initiative {NAI)

Launches an urgent appeal for food assistance

Commends South Africa for hosting the World Conference on Racism.

Summit on Task Force on Developments in Zimbabwe:

Supporis the conclusions of the Abuja initiative

Welcomes UK financial support for the land reform programme
Welcomes the role of the UNDP in implementing the pregramme
Appeals to the international community to be objective in their reports
Encourages Zimbabwe and the UK to continue with dialogue.

On the DRC peace process:

Welcomes partial withdrawal of Ugandan forces from DRC; urges Uganda and Rwanda to
complete withdrawai

Tasks the Organ to formulate strategy for speedy implementation of Lusaka cease-fire
agreement

Expresses gratitude to ICPs for support of the Lusaka Commission for Africa (CFA)
Mandates the SADC Chair and Orgar Troika to mobilise funding for the Inter-Congolese
Jiaiogue

Calls for stronger sanctions against UNITA

Expresses concern on the Zimbabwe Army statement on the outcome of the election;
expresses concern over propaganda by Western countries against government.

Adopts a declaration against terrorism.

Summit:

Welcomes the retum of peace in Angola; acknowledges efforis by international community in .
provision of humanitarian assistance; appeals for more

Pledges continued support for the DRC and Kablla for re-building the country

Notes the food relief efforts by the World Food Programme (WFP); calls on the Secretariat to
intensify resource mobilisation efforts

Expresses gratitude to the international community for support.
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Year

2003

2004

2005

2006

2007

‘Common forelgn policy approaches onissues of mutual concern
r

On HIV/Alds:

Urges [CPs and IFIs to contribute to the regional fund for the implementation of the SADC HIVf
AIDS Strategic Framework and Programme of Action

Notes the support given by ICPs via the Global Fund and Bush’s Emergency Plan for AIDS
Relief {EPAR); mandates the Troika to negotiate with the US President for the extension of
EPAR to all SADC countries.

Summit:

incoming Chair (Mkapa) urges SADC to speak with one vdice at the World Trade Organisation
(WTOQ) Ministerial meeting

Urges members to mobilise ICPs to suppert Angoian reconstruction

Re-atfirms the indivisibility of SADC and solidarity with Zimbabwe; commits to oppose
Cornmonwealth, EU and US sanctions; urges ICPs to fift sanctions

Approves RISDP and SIPQ; calls for coardinatiors and rationalisation of the two plans

Urges members to integrate New Partnership for Africa’s Development (NEPAD) into national
development plans and SADC programmes

Endorses Council decision for ministers of trade tc prepare for and initiate negotiations with EU
on EPAs.

Summit:

Outgoing Chair (Mkapa) urges more policy coherence and greater political will to lift the vision
and focus from: the national to the regional ievel

Incoming Chair (Berenger) notes the need to strengthen existing ties with: EU and US, and
increase the number of ICPs {inciuding India and China)

Launches SIPO

Deplores unrest in Eastern DRC and attempts at destabilising the DRC

Approves Angolan candidature for post of World Health Organisation (WHO) Regional director
for Africa; requests members to support

Notes that SADC EPA Ministers and EC Commissioners agreed on a joint road map to guide
the negofiations

Expresses gratitude o the international community for support.

Summit:

Outgoing Chair {Ramgoolar:} underlines importance of Africar: unity in ensuring effective
participation in the UNSC

Expresses concern regarding ongoing unrest in eastern. DRC; mandates Ghair of Organ to
work with DRC government or: elections

Welcomes G8 debt reltef proposals

Calls or: iCPs to increase support for education, health and socia. development

Admits Madagascar at 14" member of SADC.

Extra-Ordinary Summit on Integration:

Agrees the effective establishment of the Africar: Union government will occur when the
continent attains higher levels of economic and political integration.

Extra-Ordinary Summit on Lesotho, DRC and Zimbabwe:

Renders support to the DRC government in its quest for peace-building.

Reaffirms its solidarity with the government and people of Zimbabwe; mandates Mbeki to
continue to facilitate dialogue; appeals to Britain to honour its Lancaster House obligations;
appeals for sanctions against Zimbabwe 1o be lifted.

Summit:

Welcomes progress with negotiations in Zimbabwe.

Launches the SADC Brigade.
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Year Common foreign policy approaches on issues of mutual concern:

2008 Summit:
Weicomes Seychelles back as a member ¢f SADC
Welcomes preparations for the COMESA-EAC-SADRC Tripartite Summit as vekicle for
harmonisation and framework for broader continental integration.

Extra-Ordinary Summit on DRC:

Urges members, AU and internationai community to provide humanitarian assislance to
eastern DRC

trgas AL, UN, EAC, GLR and Central Africa to continue supporting DRC peace efforis
Urges all parties to the contiict in the GLR tc desist from acts of aggressicn.

Extra-Ordinary Summit on DRC, Zimhabwe:

Considers and endorses the joint statement of the Heads of State of the GLR Summit of 7 Nov
2008 on the DRC: resclves to deploy a team of experts to assist DRC armed forces, to send
peacekeepers if and when necessary, to dispatch a monitoring mission to the DRC.

2009 Extra-Ordinary Summit on Zimbabwe:

Decides to remain seized with the Zimbabwe situation as guarantor of the Global Political
Agreement (GPA)

Supports the efforts of the DRC goverrment to resolve conflict; urges international community
to continue with humanitarian assistance.

Extra-Ordinary Summit on Madagascar:

Decides to proactively promote and facilitate dialogue

Appoints Chissano to lead and coordinate the all-party dialogue

Decides to work closely and coordinate with AU, UN, 'nternational Organisaticr. of the
Francophonie (IOF) and other stakeholders

Decides to continue 'o coordinate its mediation efforts with AU and UN

Urges the Malagasy parties to cooperate with the SADC coardinated political dialogue.
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CHAPTER 8: ENTREPRENEURSKIP AND HUMAN CAPITAL:
THE MALAWI cASE!

Ivar Kolstad and Arne Wiig

Introduction .

Enterprise development is vital for spurring private sector development, trade and foreign direct
investments. Without erterprises there would not be any trade across space (regional or non-
regional international trade). At the same time, the existence of a private sector is a prerequisite
for providing services to investors and creating linkages to national and international companies
that locate in the region. Enterprise development is also a pathway out of poverty.

It is well known that human capital is important for development in general, and for
individual earnings in particular. In a recent extensive robustness analysis by Sala-i-Martin ef al.
(2004), primary schooling turns out to be the second most robust factor influenciag growthin
GDP per capita out of sixty-seven explanatory variables in growth regressions, on a sample of
cighty-eight countries 1960-96. Later analyses have found a similacly clear positive association
between years of schooling and growth, but results are sensitive to model specification,
particularly which measures are applied for human capital (Hanushek and Woessmann, 2008).
Macro studies indicate that the rate of return to schooling across countries is on average about
10 per cent. Returns appear higher for low income countries, at lower levels of schooling and
for women (Psacharopoulos and Patrinos, 2004).

Similarly, human capital influences occupational choice and performance patterns within
occupations, Van der Sluis et al. (2005) perform a raeta-analysis of micro-level studies with respect
to the relationship between education on entry into, and performance in, entrepreneurship in
developing countries. They find that an increase in education generally pulls individuals out of
farm work, but its impact on the choice of wage work versus enterprise activities is ambiguous,
However, the relationship between schooling and performance is unambiguously positive. In
developing countries-an additional year of schoofing raises enterprise profits by 5.5%. This is
Iower than the impact of an additional year of education on wage income and Iower than the
effect in developed countries, estimated to be 6.1%.

Thereisaremarkable difference between studies analysing the relationship between education
and wage earnings (sec for instance Card, 2005; Harmon and Qosterbeck, 2003) and studies
analysing the relationship between education and entrepreneurial profits. The latter studies
generally do not address issues of “endogeneity” and “selection” (van der Sluis et al, 2005).2
Endogencity refers to the possibility that an uncbserved third variable suck: as talent may affect
both the level of education of a person, and his or her success as an entreprenetur. An estimated
relationship between schooling and profits may thus simply reflect talented peaple getting more
education and being more successful, rather than an impact of schooling on entrepreneurial
success. Selection refers to the problem that becoming an entrepreneur, rather than a farmer or
employee, is itself an endogenous choice. For instance, the most productive people may choose

1 The authors thank Bertil Tungodden and Magnus Hatiebakk for valuabie comments and advice. The usual
disclaimer applies.
2 Vander Sluis et al. (2067) is an exception but is based on data from the USA.
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to become wage eacners rather than entrepreneuss. This means that the entrepreneurs whom
we actually observe at different education levels are rot representative of all entrepreneurs.
In the presence of endogeneity or selection problems, the standard least squares estimations,
typically used in previous studies of entrepreneurial profits, produce biased results.

The technical sclution to endogeneity and selection is to use instruments, i.e., variables that
affect schooling or the decision to become an entrepreneur, but not profits. In this way, one
is able to elicit variation in education and entreprencucship that is exogenous, which can then
be used to estimate unbiased results. This paper addresses these methodological problems by
using distance as an instrument of education, and landownership as a selection variable for
occupational choice? :

Qur results show that controlling for endogeneity increases the importance of education
along the: lines normally found in the literature on wage employment, but cne should
be cautious in. drawing too strong conclusions as there. is a risk that our instrument is not
completely exogenous,

As regards selection, we do not find that selection bias affects the returns to education,
which we. estimate to be just over 6% for an added year of education.* We, do, however, find
that selection substantially increases the effect of health on entrepreneurial profits. This means
that the return of health, relative to education, is higher when selection bias is accounted for. In
other words, studies not correcting for selection wou!d underestimate the importance of health
for entrepreneurial success. This probably reflects a choice of more productive people (of whom
there are more among the heaithy) to become wage earners instead of entrepreneurs.

One implication of this is that more resources should be devoted to health relative to education
when taking selection into account. Anether implication is that there may be an excessive focus
on education relative to health in research into the preconditicns of entrepreneurial success.
Not taking selection into account may thus lead to misguided priorities in policy and research.

In order to fully account for a potential selection bias, one needs a comprehensive dataset
of occupational choices, including the choices of households and individuals that are not
engaged with enterprise activities. Standard enterprise surveys do not have such comprehensive
information as they are drawn frem a populatior of enterprises only. In Malawi, a recent
household survey has been undertaken that includes a comprehensive enterprise module. As
entrepreneurship is perceived as an important strategy for poverty reduction, and relevant-and:
recent data are available ir Malawi, we have chosen to use Malawi as a case in point.

"here are no available studies on enterprise performance based on these data, but Hatlebakk
(2009) performs an analysis of factors that determine occupational choices i Malawi, We are also
aware of one other study on factors that influence the success of entrepreneurial perfermance
in Malawi, Based on a natioral sample of small- and medium-sized enterprises in Malawi,
Chirwa (2008) found that education was the orly individual-level characteristic that significantly
explained profit margins. This study does not; however, address the methodologica issues of
endogeneity and selection bias.

The paper is structured as follows. Section 2 preserts an overview of theoretical arguments
on the importance of education for eatrepreneurship, and a summary of empirical findings.
Section.3 presents the data and methodology used in the paper. In section 4, the results of our
estimations are presented. Section 5 summarises the paper’s conclusions,

3 Card (2002) provides an overview of the literature on using various instruments fo education and distance has
frequently been applied. See Section 3 for further explanation.
4 By retuens to schooling we mean the marginal effect of an added year of education on entrepreneurial profits.
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Theory and evidence on the entreprereurial returns to
education

In the classic Mincer (1974) human capital model, education has a productive impact. Schooling
reflects an investment decision by an agent who compares future net benefits and current costs
of education, inciuding forgone income. The optimal investment decision is where the marginal
return on investment in education {tc the nth'year of schooling) is equal to marginal costs (of
the nth year of schooling). As individuals face different marginal costs and marginal returns,
their optimal decisions vary. Mincer treats earnings as separable in schooling and experience, 2
setup used in subsequent empirical studies, including both formal education and age (as a proxy
for experience) as explanatory variables for profits o wages. More schooling generally improves
performance (otherwise it would not be initiated). However, the theory does not provide ary
clear answer on the impact of education on the performance of different occupational groups.
The Mincer model focuses on income from wages, and does not simultaneously analyse the
selection into or out of entrepreneurship and its relation to performance as an entrepreneur.

The econometric evidence on the role education plays for occupational choice and
performance are mixed. However, generally education improves performance. The mixed
results can partly be explained by differences in methodological approaches for dealing with
selection, endogeneity and unohserved heterogeneity. Mincer (1974) found that the returns
to an exira year of schooling on wages were 10% in the US. Harmon ef al. (2303) found this
figure to be 9% for mer and 16% for women in the UK. These results were robust, cortrolling
for plant size, union membership, part time status, marital status and family size. However,
traditional ordinasy least squares (OLS) estimates of returns from schooling show substantial
variations across countries and gender. Harmon, Oosterbeek and Walker (2003: 120) show
that in developed countries the range varies from 1% (for femaies in the Netherlands) to 17%
(for females in Northern Ireland). On average, relative returns to education among women are
higher in cousntries with low female participation rates and the impact of education is higher for
rich households (the complementarities of ability-and education is highest for the most able,
and this relationship has grown stronger over time). in 2 meta-analysis of OLS studies Harmon,
Oosterbeek ef al. (2003) found that on average the return to education is 6.5% which is in line
with the results of Angrist et al. {1991).

From the literature on schooling and wages, we know there are various strategies for dealing
with endogeneity. One approach is to make the unobserved observable, in this case making the
ability measureable. For countries where we have test scores for cogaitive skills, one generally
finds that the importance of education decreases ‘when controlling for cognitive skills (see
Hanushek and Woessman, 2008). Another approach is to-apply a natural experiment that treats
individuals differently in a way that affects their ecucation level but not the entrepreneurial
outcome, for instance, school reform randomly phased in across districts. Instrument variable
(IV} techniques based on family background variables, time of the'year born, whether parents
were self.employed, policy changes in schooling laws, differences across regions in implementing
laws, and distance to school are among the various IV variables used. IV estimates of returns
to education are generally found higher (often above 20%) than OLS which to some extent is
a puzzle as, on & priori grounds, one would expect that OLS, methods wouid lead to upward-
biased estimates of the true causal effect of schooling. This indicates that the instruments are
weak in the sense that they are not completely exogenous (schoo! reforms are for instance
targeted to specific groups).

Most studies of how education influences the performance of entreprenears apply traditional
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QLS tools and, in developing countries, an additional year of schooling on average increases
enterprise income by 5.5% per year according to the previously mentioned meta-analysis by
van der Sluis ef @/ (2005: 252). The authors bemoan. the lack of sophistication of studies of
entrepreneurial profits and underline the importance of drawing upon the experience from the
extensive literature on the impact of education on labour matket outcomes discussed above. The
research design should apply an integrated medel where the selection and performance decisions
are analysed simultaneously, while at the same time controlling for the fact that education is an
endogenous variable (high ability persons will generally select more education).

Education influences the selection to become an entrepreneur through various mechanisms.?
More education is generally correlated with higher wealth and consequently iower start-up costs
for enterprise activities. The direct impact of education might also differ across occupations
and therefore influence the. initial choice of occupation. If education has a higher impact on
productivity in business activities compared to other occupational choices, more talented
persons become entrepreneurs. When education. improves the entrepreneurial ability but
not the productivity of an individual employee; education will increase both the likelihood
of becoming an entreprenecur and the performance of the entrepreneur. To the extent that
education is more profitable for entrepreneurs than for wage earners, more talented petential
entrepreneurs will become entrepreneurs, and traditional OLS estimates will therefore provide
an overestimate of the effect of education,

Education also influences diversification strategies within 2 household (more education
provides more room for diversification within the household). In particular, education leads to
diversification strategies away from farming activities (Reardon. et al., 2001; Hatlebakk; 2009;
van der Sluis ef al. 2005). Hatlebakk (2009) finds that persons who completed primary school
in Malawi generally terded to work as wage earners, but he does not find a corresponding
significant impact of education on. the choice. to become an entrepreneur. In their review of
studies from developing countries, van der Sluis et a/. (2005: 248) find that more educated
individuals are more likely to become wage earners and/or entrepreneurs. Women are more
likely to become wage earners than entrepreneurs when their education increases. The above
referred separation effect between wage earners and entrepreneurial activities further increases
with the level of utbanisation and in countries where agriculture is dominating. In contrast,
in their review of enterprise literature in industrialised countries van der Sluis ef al. (2008)
do not find that education influences the choice of becoming an entrepreneur. Neither do
they get support for the hypothesis that the return from education is higher for employees
than for entrepreneurs (through for instance a stronger screening effect). Van der Shuis ef al.
(2007) find the opposite based on US data. They use the entrepreneurship status of the father
(assume a positive relationship) and religion (a negative relationship) as instruments for the
entrepreneurship selection equation.

Given the choice to become an entrepreneur, education can have a further impact on business
performance, To measure the impact of education on entrepreneurship performarce, and to
prescribe policy implications, one needs to distinguish between these two effects. As regarding
selection, there are generally two mechanisms or channels that are pointed to in the literature.
On the one hand, education increases managerial ability and thereby increases the probability
of entrepreneurship (particularly if this ability effect is higher for entrepreneurs than for other
occupational groups). On the other hand, education generates better outside opportunities and
thus decreases the likelihood of entrepreneurship. For instance, increased education increases

5 Inthis study, an entrepreneur is defined as someone who owns a business.
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the opportunities for (high) wage income. According to van der Sluis ef al. (2008: 798), theory
does not provide any dlear answers as to which effects dominate the decision to become an
entrepreneur. While theze is much literature on factors determining diversification strategies
of the rura: poor (see for instance Barret et al., 2001, Reardon, 1997), this literature generally
does not analyse how education influences the decision to become an entrepreneur versus a
wage earner.

Tn addition to increased profits, education can have further productive effects on business
performance that are more difficult to measure. Education can, for instance, increase the survival
rate of the firm through the facilitation of improved capabilities of the entrepreneurs, including
capabilities to adjust to new external conditions and to adopt new technology. Education
might also reflect signalling activities by the entrepreneur. Rather than improving productivity, -
education is in many circumstances used to signal existing productivity, If this is the case, an
estimated positive relation between education and profits does not mean that schooling makes
entrepreneurs more productive, only that education represents a signal which the market values
of how innately productive an entrepreneur is. The signalling model is not able to provide
policy prescriptions about the relative importance of education for various occupational groups
— for instance whether entrepreneurs gain more from education than wage employees. For
instance, one might claim that entrepreneurs do not need to signal their productivity as they
are self-employed, but on the other hand the self-employed are also dealing with uninformed
stakeholders such as clients and providers of credit, and might need signalling devices. At this
point, the theory is again ambiguous and it is therefore not obviously clear that education only
plays a signalling role for wage earners.

According to Lazear (2005), entrepreneurship requires general knowledge, and the formal
education system normally increases this, particularly at the lower levels that are most common
in developing countzies. To the extent that wage earners are more specialised, and general
competence does have a small impact on wage earners’ ability, education also has a limited
impact or: the selection to become a wage earner. On the other hand, the distribution of
individual ability is heterogeneously distributed and there might be differences across groups
—for instance that women tend to become wage earners {rather than entrepreneurs) when their
education level increases.

Data and methodo.ogy

The data used in this paper are taken from the Malawi Second Integrated Household Survey
(1HS-2) 2004-2005.6 The survey covers 11,280 households and 52,707 individuals. The survey
also has a2 module on entrepreneurship covering 3,913 enterprises ‘whereof 3,473 provide
information about the type of business. All types of business are included, but most enterprises
are small. Retail trade is the most common type of business (see annex 1). Services constitute
63 per cent of the enterprises, while manufactaring and agriculture comprise 30 and 7 per cent
respectively.

For our analysis we have merged survey modules B (household roster), C (education), D
(health), O (agriculture —rain fed cultivation), and V (household enterprises). This is complicated
somewhat since the modules do not all have the same observation units. In modules B through

6  See www.worldbank org/htmi/prdph/lsms/country/matawi04/docs AHS2%20Basic% 20Information.pdf for
further documentation.
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D, the observation unit is the individual, in module O it is the agricultural plot, and in medule
¥ the enterprise. Module O has been added to modules B through D by aggregating plots
per household. Merging with the enterprise module V is somewhat less straightforward, as
each individual may have more than one firm, and one firm may have more than one owner
(up to two owners are registered in the data), We have addressed this problem by randomly
selecting one enterprise per owner, and excluding enterprises with more than one owner from
our estimations. This leaves about 3,100 enterprises for our main estimations.

The standard approach to measuring the impact of education on entreprencurial profits, is
to estimate an equation like the following:

In{profits) =a + B,age + B, (agq)? + B, (education) +yX, +¢; Y

where profits of firm i are seen as a function of the age and education of the owner of firm i,
following Mincer. (1974). A number of other control variables X, capture characteristics of the
firm such as size, firmmage and statss of registration, and characteristics of the owner such
as gender, marital status, ethnicity, health and so on. Age of the owner is typically taken to
reflect. general experience of the owner, which is assumed to increase with age, but to have a
decreasing marginal effect on profits, herce the squared term. Education is typically measured
as years of education, In our initial estimations and for reasons of comparison, we run an OLS
regression. on an equation of the above form. As our dependent variable, we use the profits
reported by the owner, While one may question the accuracy of reported profits, this appears to
be the best available indicator of entrepreneurial success in our data set.

As noted in 2 number of studies of returns to schooling in terms of earnings of profits, there
are several problems with estimating the returns through ordinary Ieast squares regressions.
Notably, education is unlikely to be exogenous, and results therefore suffer from an endogeneity
bias. For instaace, both profits ard education are likely to be driven by unobserved variables
such as talent. Any estimated association between profits and education may thus reflect more
talented individuals getting more. education and greater profits, rather than an impact of
edizcation on profits. In other words, OLS estimation likely over-estimates the effect of education
on entrepreneurial profits, by not taking into account urderlying variables such as talent.

The problem of the endogeneity of education is typically addressed by using some instrument
for education, i.e., a variable that is correlated with education but not with entrepreneurial
profits. By regressing education on the iastrument, and using predicted education values in
the profit equation, the endogeneity bias is corrected for, A number of different instruments for
education have been used in previous studies, broadly relating to either school system features,
or family background variables.

Following Card (1995) and subsequent studies, we use distance to school as an instrument
for education. The basic idea is that individuals living further away from school are less likely
to go to school, while distance from school is unlikely to affect entrepreneurial profits. This
instrument therefore provides a way of finding exogenous variation in schooling that can be
used to estimate the eturns to schocling. While distance at community level is available in
the survey data, we instead computed distance at the household level using the minimum of
reported time of travel to school across household members.

While several school reforms have been implemented in Malawi in recent decades, such as
the aboiition of school fees in 1994, it proved hard to use these kinds of features to address
endogeneity. Moreover, there is a dearth of family background variables for enterprise owness
available in our dataset, making it hard to find useful alternative instruments.




Ivar Kolstad and Arne Wifg 121

Another problem in estimating the returns to education is that of selection. Whether or
not to become an entreprencur is an endogenous choice, which may depend on the level of
education. On the one hand, education may increase the chance that an individual starts a
business-as he or she may be abie to operate it more profitably. On the other hand, education
may also increase the retuen from other activities such as wage employment, possibly making
individuals select out of entrepreneurship. By not taking into account the endogeneity of the
entrepreneurship choice, standard estimations based on firm data again come with 2 bias.

Addressing this problem in an empirical setting requires finding an instrument which affects the
decision to become an entrepreneur, but not entrepreneurial performance. We use the availability
of Iand per housekold member as ar: instrument to this end, since scarcity of land is likely to make
household members look for alternative ways of making a living, such as starting a business. And
availability ofland isalso notverylikely toaffectbusiness profitability. Otherstudies ofentrepreneurship
in developed countries have used the entrepreneurship status of the father, and religious affiliation as
selectior: variables (van der Stuis ef al., 2007), which, given our data, are not viable strategies.

Results

Table 1 reports the results from our basic specification. The dependent variabie is reported
profits of the firm, The independent variables include three firm-levei variables: age of firm,
registration status, and size (measured by the number of employees from outside the household
of the owner). It also includes location of the owner’s household (urhan/rural), and five owner-
level variables: age and age squared, gender, whether the owner suffers from a chronic illness,
and education measured as years of schooling. A number of additional vasiabies proved highly
insignificant in preliminary estimations, and have been excluded from our basic specification:

Table 1: Main results, Dependent variable: firm profits

i oLs ___IVREG , Heckman !
Firm age 0.022*** (0.004) 0.627*** (0.005) 0.023*** (0.004)
Registered firm 101"+ (0.122) 0.791*** (0.182) 0.933*** (0.14)
Firr size 0.072 {0.046) 0.049 (2.037} 0.1 {0.084)
Urban 0.875*** (0.08} 0.573*** (0.204) 0.75*** {0.096)
Age of owner 0.045*** (0.008} 0.037"** (0.912) -0.023 {0.0"5}
Age squared -6.001*** (0.0001) -0.0004*** {6.6001) 0.0002 (0.0062)
Male owner 0.67*** (0.052) 0.516* (0.117) 0.328"* (0.078}
Chronic lliness -0.094 (0.072) -C.11 (0.083) -0.273*** (0.085)
Education 0.06%*** (C.007) 0.149** (0.066) 0.065*** (0.008)
Constant 5.176*** (0.183) 4.976" (0.518) 8.703** (0.592)
Obs 3141 1961 3026
R-sq 0.28 0.216

Standard errors in parentbeses, *** indicates significance at the 1% level, ** at 5%, * at 10%.
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the number of household members working in the business (another measure of firm size),
ethnic. minority status of owner, marital status of owner.”

The first:column in Table. 1 reports standard OLS results. The. results show that education
significantly affects profits, an additional year of schooling increases entrepreneurial profits by
an estimated 6.1 per cent. This is in line with (or slightly above) similar estimations from other
developing countries as reported above (van Sluis et @l., 2005). Older owners have higher
profits, but at a decreasing rate, and male-owned firms earn on average 67% more than female-
owned. Health is negative, but insignificant. Older firms are more profitable, as are registered
firms. Firm size does not, however, significantly affect profits.

Estimates using the minimum distance of the household to a scheol as an instrument. for
education. are shown in the second column. In line with other studies using this strategy, the
coefficient of education rises sharply. The estimate of the effect of an additional year of schooling
more than doubles, to 14.9%. As has been suggested, this could be due to the poor quality of
the instrument. Notably, distance is likely to play a role in determining the rate of return of
education, as individuals located close to schools may have higher returns due to peer effects
or for other reasons. Since the instrument picks up these individuals, the estimated return may
reflect their return rather than the average return to schooling. Unfortunately, useful aiternative
instruments do not seem to be available in our data set.

The final column in Table 1 shows the results when selection is taken into account. The
selection varizble used is land area per person in the household, which is negative and highly
significant in the selettion equation and thus appears to perform well. The results reveal that
selection does not appear to bias the OLS estimates on returns to schooling much. The rate of
return to education is estimated at 6.5%, only slightly above the OLS estimate. For a number
of the other explanatory variables, however, selection does matter, Importantly, chronic illness
has a significantly negative effect on profits once selection into entrepreneurship is taken into
accourt. Moreover, the estimate of the effect of being healthy is 27%, almost three times as
high as the OLS estimate. In other words, OLS underestimates the importance of health to
entrepreneurship success.

This is important for policy arguments related to improving entrepreneurial profitability.
While OLS results suggest that being healthy has an effect cn entrepreneurial profits comparable
to 1.5 years of education, the health effect corresponds to more. than four extra years of
education once selection is controlled for. This means that standard estimations of the relative
effect of educaticn and health to entrepreneurial success would lead to too great an emphasis
on education reform over health interventions. Or to put it differently, while both formal
educational skills and the capacity to exercise those skills are important components of what we
might term functional human capital, our results suggest that relatively too much weight may
be attributed to formal skills if selection is not adjusted for. In a practical sense, this does not
necessarily mean that too many resousces are currently being spent on education rather than
on health, as there is usually a great gap between research resuits and actual policy. However,
our results do suggest that a reorientation of research on entrepreneurial success, which has so
far predominantly focused on educatior, may be in order.

While one explanation of the results on health may be that people with a chronic illness and
low entrepreneurial potential select out of entrepreneurship and into, for instarce, agriculture
or tnemployment, this is unlikely to explain our findings as the results from our selection
equation suggest that chronic illness increases the chance of becoming an entrepreneur. A

7 But marital status proves important to sclection into entrepreneurship and is hence incleded in that equation.
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more likely explanatior: is that individuals with greater entrepreneurial potential also have more
profitable outside options, for instance in wage employment, and may therefore select out of
entrepreneurship into employment. As healthy individuals are likely to have a higher potential
for profits or high wages than sick individuals, this means that more healthy individuals will
select out of entrepreneurship, consistent with the results from the selection equation. Estimates
that do not take into account the fact that healthy and successful individuals tend not to be
entrepreneurs, and hence are absent from the dataset of entrepreneurs, thus arrive at too low
an estimate of the importance of health to entreprencurial success.

Selection is also important for the results of a rumber of other variables. The gender difference
in entrepreneurial profits is approximately halved when taking selection into account, which is
consistent with previous results that women tend to prefer wage employment. The age of the
owner becomes insignificant when taking selection into account, suggesting general expetience
of the owner is not as important as OLS resulis would have us believe. The advantage of being
in an urban area is somewhat reduced when selection is controlled for.

Tn sum, many previous studies of the determinants of entreprencurial success fail to address
methodological challenges of endogeneity and selection. Qur analysis shows that this produces,
in part, misleading results. While selection does not appear to affect the returns to schooling,
it affects the relative returns of education compared to health, which is important for policy
purposes, as weli as the impact of a number of other determinants. Endogeneity is also likely to
matter for the impact of education, but it is hard to find appropriate instruments in the type of
household data used here. This is a challenge that should be addressed in the design of future
household surveys, and in futere studies.

Concluding remarks

Private sector development is a strategy for poverty reduction in developing: countries, including
the SADC countries. Enteepreneurship is vital for successful private sector development which
in turn facilitates trade and foreign direct investment. It is therefore of the utmost importance
to analyse factors that impede the development of entrepreneurship within a region. This
study has focused on eatrepreneurship in Malawi. As there are linkages between private sector
developments in neighbouring countries, factors that stimulate entrepreneusship in one SADC
country might have spin-off effects in other countries in the region. Lessons from Malawi may
therefore be important for other countries in the region. We have focused on how human capital
influences entrepreneurial successes in Malawi, taking into account the severe methodological
problem of selection bias.

This paper estimates the returns to schooling based on data from 3000 enterprises in Malawi,
using access to land to control forselection. The results show that selection does notaffect returns
to education; 2 year of additional schooling increases entrepreneurial profits by approximately
6 per cent. Selection does, however, affect the impact of other variables on profits. Importantly,
the negative impact of health problems on profits increases matkedly when taking selection
into account, In other words, more funds should be aliocated to health activities relative to
schooling when these results are taken into account.
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Annex 1. Type of enterprise

{Enterprise code. Freq. Per cent.
Other retail 1203 34.6
Handicraft manufacture 264 7.6
Street food saies 245 7.1
Food and beverage retail 223 6.4
Fishing N 182 5.2
Beer brewing 181 52
Distilling 180 52
Baking 103 3.0
Clothing retail 83 24
Forestry and.logging 71 20
Other manufacture 61 1.8
Furniture manufaciure 59 1.7
Used merchandise retail 57 1.6
Other personal services 43 1.2
Clothing manufacture 36 1.0
Bar and restaurant 35 1.0
Bicycle repair 33 1.0
Other food processing and preservation a2 0.9
Butcher, meat processor 30 0.9
Fabricated and structural metal manufacture 28 0.8
Saw milling, timber marufacture 21 0.6
Personal and household goods repair 24 0.6
Other transportation 18 0.6
Barber and beauty saion 17 05
Electronic equipment repair and maintenance 15 0.4
Shoae retaii 14 0.4
Other business services iz, 0.4
Eiectronics and appliance retail 1 0.3
Photographic studio 11 0.3
Brick manufacture 10 0.3
Motor vehicles and parts retail ¢ 0.3
Other —— 63 47
gTotal . 3473. 1 l)BE
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CHAPTER 9: SADC’s INTERNATIONAL TRADE RELATIONS

Brendan Vickers

“To advance towards such deeper forms of integration requires that SACU members forge 2 common
vision on regional industrial development and trade poticy. Piaying the role of an anchor and deiver
of deeper integration in SADC requires that SACU members share a common view on current
processes of integration in SADC.”

Rob Davies, South African Minister of Trade and Industry

“South Africa can no longer do as they wish. Not anymore. We are going to see some significant
changes coming either through or within SACU..."

Daniel Neo Moroka, Botswana Minister of Trade and Industry

Introducticn

Over the last two decades, developing countries have played an increasingly active role in the
world trading system. This reflects a growing appreciation that ‘strategic integration’ into the
global economy, including its trade, technology and investment flows, can contribute to domestic
and regional growth, development and prosperity (UNCTAD,.2006). At the same time, the 2008
global financial crisis has raised the stakes of regionalism. Strengthening regional economic
cooperation and integration can help enhance productive capacities, realise economies of
scale, improve competitiveness and serve as a launching pad for African economies’ effective
participation in the global economy (UNCTAD, 2009).

The Southern African Development Community (SADC) is no exception to these recent
dynamics in the global economy. Member countries are presently negotiating or implementing
multiple trading arrangements at the bilateral, regional and multilateral levels. SADC countries
are no longer mere ‘objects’ of trade talks {or passive victims of the decisions of economic
diplomacy), but are increasingly ‘subjects’ that enjoy participant status in trade negotiations. The
latter broadly complements the *open regionalism’ paradigm that underpins SADC’s regional
integration process through the Regional Indicative Strategic Development Plan (RISDE).
Adopted in 2001 as part of SADC’s restructuring process, the RISDP envisages progressively
deeper stages of market integration. Having successfully launched a SADC free trade area (FTA)
in 2008, SADC countries next aspire to establish a customs union by 2016, 2 common market by
2015, 2 monetary union by 2016 and a single currency by 2018.

However, given the various structural, institutionai and other prerequisites for deeper
regional integration in southern Africa, the latter benchmarks are currently being reviewed
to accommodate a more ‘developmental’ regionalism. Rather than simply focusing on tariff
and non-tariff barriers to greater intra-regional trade flows, this model of regionalism aims to
address regional production, supply-side and trade governance constraints as a precursor to
market integration.!

1  Consistentwith this ‘deveiopmen:al regionalism’ paradigm, SADC is currently developing a Protocol on Industrial
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Figure 1: Africa’s positions (including SADC) at the WTO

WTO Ministerial OAU/AEC/AU.
Conference meeting Venue Date Quicomes
Seatile December 2nd Ordinary Session  Algiers, Algeria  September 1999  Statemnent
1998 of OAUJAEC Ministers
of Trade
3rd Ordinary Session  Cairo, Egypt September 2000 Statement
of OAU/AEC Ministers
of Trade
Doha 4th Ordinary Session  Abuja, Nigeria September 2001  Abuja Ministerial
of OAUSAEC Ministers Declaration on the
November 2001 of Trade Fourth Ministerial
Conference of the
WI0o
Canetin 1st Ordinary Session of Grand Baie, June 2003 Mauritius Ministerial
AU Ministers of Trade  Mauritius Declaration on the
September 2003 Fifth Ministerial
Confarence of the
WTO
2nd Ordinary Sessior  Kigali, Rwanda  May 2004 African Common
of Al Ministers of Position
Trade Kigali Declaration
on the Boha Work
Programme
Kigali Consensus
on the Post-
Cancun Doha Work
Programme
Hong Kong 3rd Ordinary Session  Cairo, Egypt wune 2005 Cairo Declaration
December 2005  of AU Ministers of and Road Map on
Trade the Doha Work
Programme
2nd Extraordinary Arusha, Tanzania November 2005 Arusha
Session of AU Development
Ministers of Trade Benchmarks
for the Sixth
WTO Ministerial
Conference
4th Ordinary Session  Nairobi, Kenya.  April 2006 Nairobi Ministerial .
of AU Ministers of Declaration on
Trade the Doha Work
Programme
3rd Extracrdinary Addis Ababa, June 2007 Addis Ababa
Session of AU Ethiopia Declaration on
Ministers of Trade WTO Trade
Negotiations
Conference of Addis Ababa, April 2008
Ministers of Trade and Ethiopia
Finance
Geneva December 5th Ordinary Session  Addis Ababa, March 2009 Addis Ababa
2009 of AU Ministers of Ethiopia Declaration on
Trade - WTO Negotiations

Set against this background, this chapter seeks to determine whether there is evidence
of a coordinated, shared or common SADC approach vis-a-vis external trade, as part of the
region’s broader international relations or collective foreign policy. As Khadiagala (2009: 1)

Policy Cooperation.
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writes: ‘Asticulating common foreign policies is at heart a puzzle of how to harmonise and
coordinate distinctive national foreign policies, particularly in the context where SADC remains
an inter-governmental organisation’. The latter is not unimportant, since unlike the European
Commisson (EC) in Brussels, SADC and its Secretariat do not enjoy any competence in matters
of external trade. Nonetheless, SADG member states have recognised the merits of closer regional
cooperation and coordination in both intra-regional and extra-regional trade. Notwithstanding
the divergent interests and levels of development across the region, SADC countries have sought
to build joint bargaining platforms for international trade negotiations.

The first part of the chapter determines whether SADC does indeed provide a mandate for a
regional foreign trade policy’, and what the potential benefits of a “Team SADC’ approach are.
Two case studies are then explored. The first addresses SADC's role in the multilateral trading
system centred on the World Trade Organisation (WTO). The second covers the SADC Economic
Partnership Agreement (EPA) negotiations, which are being conducted with the region’s single
most important trading partner, the European Union (EU).

Towards a SADC foreign trade policy?

Established in 1992, SADC is an inter-governmental regional economic community (REC)
comprised of fifleen sovereign states at varying levels of economic development. At a broad
strategic level, the SADC Organ on Politics, Defence and Security (OPDS) enjoins the SADC
membership to ‘develop common foreign policy in areas of mutual concern and interest, and
to lobby as a region on issues of common interest at international fora’. However, from the
perspective of SADC’s trade relations, there is no formal mandate for member countries to adopt
common positions in external trade negotiations or to harmonise the [atter at the regional level.
Instead, Article 29 of the SADC Trade Protocol exhorts that:

“Member states shall, to their best endeavour, coordinate their trade policies and negotiating
positions in respect of relations with third countries and international organisations as provided
for in Article XXIV of the Treaty, to facilitate and accelerate the achievement of the objectives of the
Protocol.”

Annex 5 of the Trade Protocol on “Trade Development’ furthermore enjoins members to
‘develop well articulated and coordinated community positions in international negotiations’
(Article 7).

This distinction between coordination and barmonisation is not unimportant, since
the diverse SADC economies do not share common trade and industrial policies. instead, a
conyentional market integration pazadigm underpins regional integration in southern Africa,
with an FTA established in 2008 and some progress towards liberalising trade in services.?
Importantly for regional foreign policy purposes, the FTA does not generate formal pressure on
member countries to harmonise their external trade positions at the regional level. However,

* deeper integration as envisaged by RISDP, particularly a future SADC customs union with a
common external tariff, may portend the need for more common approaches vis-é-vis external
trading partners.

SADC's emphasis on greater regional coordination may be contrasted with the Southern

2 Within SADC, there.are plans to liberalise six services sectors and ali modes of supply within them: transport,
energy, communications, finance, tourism: and construction
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African Customs Union (SACJ), which provides a formal legal mandate to cellectively undertake
trade negotiations with external trading partners, In this regard, Article 31 of the 2002 SACU
Agreement calls for the establishment of 2 Common Negotiating Mechanism (CNM} and holds
that: ‘No Member State shall negotiate and enter into new preferential trade agreements with
third parties or amend existing agreements without the consent of other Member States’. In
addition, SACU members are tasked with developing common policies in. the. areas of industry,
agriculture and competition.?

However, the slow progress in establishing these policies and institutions -~ particularly the
CNM, but also the envisaged SACU Tariff Board and. SACU Tribunal -- has been the bane of
the. SADC EPA negotiations. It also contributed to the collapse of the SACU-United States FTA
negotiations in April 2000, since. there is no common approach to trade, industey or the ‘new
generation’ issues within SACU, and even less so in SADC. The new generation agenda includes
services, investment, governmert procurement; intellectual property rights, trade facilitation,
environment, labour and competition. Notwithstanding these differences, in October 2007
SAC for the first time did develop a common position for the WTO's nen-agricultural market
access (NAMA) — or industrial goods — negotiations (WTO, 2007).1

There are three poteatial benefits to a closer “Team SADC’ approach vis-g-vis external trading
partaers. First, regional economic blocs generally have a stronger voice internationally through
the collective weight of their market power. Through collective representation, SADC countries
may evolve a division of labour vis-g-vis complex negotiations or even pursue collective gains
by advancing the multiple and diverse trade interests of the region’s members onto one
agenda, International trade negotiations are, by-and-large, conducted in the ‘shadow of power’,
particularly when between large developed and poorer developing countries (Oxfam, 2007;
UNCTAD, 2007). The former invariably hold almost all the cards —~ i.e., market, financial and
negoiiating power — while the latter depend economically and submit politically to Northern
governments, corporations and international financial institutions. Forming regional ‘bloc-type’
coalitions, such as SADC or the Aftica Group in the WTQ, or more specific ‘issue-based’ alliances
is therefore one rational response to this problem of unequal bargaining power (Drahos, 2003;
Narlikar, 2003).

However, most of the SADC cconomies are small, with half of the membership ranked as
least-developed countries (LDCs), while the others are classified as small and vulnerabie. South
Africa stands out as the colossus of the regior, accounting for about 60 per cent of all intra-
SADC trade and about 70 per cent of its GDP. Although the launch of the SADC FTA in 2008
has created a more integrated regional space, this does not necessarily portend greater voice

3 McCarthy (2008) raises three challenges for designing and implementing common industrial policies in SACLL
The first is to find common ground on the definition of industsial policy, given competing interpretations in the.
economics literature. The second challenge is to develop coremon policies for the disparate member states and
specifically to counter the agglomeration forces generated by the much larger and industrially more advanced
South African economy, without having a negative impact on growth overall, The third challenge is whether the
development of common policies is a realistic goal given the widely disparate nature of the SACU economies..

4 The SACU position cautioned that further liberalisation commitments threatened local industries, particularly
labour-intensive sectors that are dominated by small and medium-sized firms (e.g. clothing, textiles, leather
and foorwear). SACU thus advanced the case for greater policy space and flexibility to ameliorate the *historical
injustice" of South Africa's developed country tariff commitments during the previous Uruguay Round (1986-
1994). SACU's bound sriffs rates (17 per cent) are today aimost half the average for comparable developing
countries, including Argentina and Brazil (30 per cent) or India (40 per cent). In support of its case, SACU further
highlighted the diverse nature of its membership, which consists of one developing courtry (South Afriea), one
EDC (Lesotho) and three small vulnerable economies (SVES), namely Botswana, Namibia and Swaziland.
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and influence — o significant ‘positive’ bargaining power to set the agenda -- for SADC in
international trade negotiations. This applies particularly to Northern trading partners, such as
the EU or US.

Second, a collective SADC approach provides an opportunity for the community’s
membership to poo! their intellectual and technical resources to approach international trade
negotiations with an informed position and a coordinated strategy. According to Osakwe
(2004), African countries generally confront four capacity challenges in international trade: (2)
ineffective negotiating capacity (e.g., inadequate understanding of the issues and agenda; lack
of timely access to information and resources on trade issues; lack of analytical skills necessary
to assess the impact of different proposals and agreements on their economies); (b) lack of
capacity to influence or set the agenda-and the pace of negotiations; (c) lack of capacity to fulfi!
commitments to the multilateral trading system without jeopardising important development
goals; and (d) lack of capacity to exploit trading opportunities (e.g., production, supply and
governance constraints).

Finally, a coordinated strategy is important to ensure that the multiple tracks of trade
negotiations ~ e.g., national, regional and international (see Sampson and Woolcock, 2003) —
are all mutually supportive of SADC’s developmental interests and priorities. This is particularly
the case where a clear vision, model or strategy for regional integration exists, as with the
RISDP.

SADC and the multi.atera! trading system

SADC and Africa positions in the WTO

The SADC countries beiong to the 153-member WTO, with the exception of Seychelles, which
currently only has observer status with the organisation.® This reflects the region’s strong belief
in the merits of the rules-based multilateral trading system, which SADC regards as providing
transparency and predictability in international trade. In addition, this commitment to
multilateralism broadly complements the ‘open regionalism’ paradigm that underpins SADC’s
regional integration process through the RISDE.

Given their limited bargaining power as individual WTO members, the SADC countries
have sought to better coordinate their multilateral trade positions, at both the regiona. and
continental levels. This conjures up its own peculiar challenges, given the ‘spaghetti-bow!’ effect
of overlapping memberships and loyalties between SADC, the Common Market for Eastern
and Southern Africa (COMESA) and the East African Community (EAC). Of the three RECs,
COMESA appears best suited to coordinate the national W10 positions of its membership, given
its narrower focus on trade and economic issues. By contrast, SADC has a broader development/
security/governance mandate, which strains the Secretariat’s limited resources. Nonetheless,
senior officials, experts and trade ministers from the SADC states have regularly convened prior
to the WTO’s biennial ministerial conferences,’ in order to review the status of the multilateral
process and to prepare and adopt joint negotiating positions.

5 South Africa was one of the'23 originai contracting partics to the General Agreement or: Tariffs and Trade {GATT)
in 1947, which included eiever developing countries,

6 Article IV of the Marrakesh Agreement Estabiishing the WTO provides that regular sessions of the Ministerial
Conference shal! be held at least once every two years. In Novembes/December 2009, the WTO held its seventh
Ministerial Conference in Geneva, the first repuiar gathering since Hong Kong in 2005,
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SADC and COMESA have also organised joint regional meetings; invitations to participate in
the latter are regularly extended to the African Union (AU) Commission and the Secretariat-of
the African, Caribbean and Pacific (ACP) grouping, According to Bilal and Szepesi (2005), these
engagements help to build stronger linkages between the Africa Group and the ACP positions,
as well as the SADC and COMESA positions. While regionallevel consultations provide an
opportunity to identify specific SADC interests vis-d-vis multilateral trade, in the. end SADC
common declarations are presented to the AU, and inform the broader Africa and ACP positions.
At the continental level, senior officials and trade ministers of the AU —as well as its predecessor,
the Organisation of African Unity (OAU) — have also met ahead of WTO ministerial gatherings.

AsFigure 1 demonstrates, pan-continental initiatives to coordinate multilateral trade positions
predate the launch of the Doha Development Agenda (DDA) in November 2001, During the
pre-Doha negotiations, SADC and the Africa Group — with the exception of South Africa, which
appeared to pursue.its own interests (Keet, 2004) —articulated clear positions on the continent’s
expectations and conditions for launching a new trade round. In September 2001, African trade
ministers met in Abuja, Nigeria, to adopt common negotiating objectives for the forthcoming
Doha ministerial conference, Since that time, African trade ministers, with technical assistance
from the United Nations Econamic Commission for Africa (UNECA) and the African Trade Policy
Centre (ATPC), have prepared and adopted joint positicns for each successive WIO ministerial
conference: Canciin, 2003; Hong Kong, 2005; and Geneva, 2009. These positions all seck to
advance the development dimension of the DDA negotiations, as understood and articulated
by the continent. In sum, this African agenda, including SADC positions, seeks 2 ‘fairer’ WIO
through four broad reforms:

Enhanced market access (real, not nominal) to developed countries’ markets for
products and services of export interest to African countries;

e Balanced and equitable rules to maintain and expand policy space, including
special and differential treatment (SDT) and redressing the ‘asymmetry of economic
opportunity* (Wilkinson, 2006) in existing agreements;

e Strengthened productive capacitics, including the transfer of technelogy; and

e Adequate, predictable and well-financed technical assistance to participate more
effectively in trade negotiations.

Importantly, African countries have also sought to coordinate their bargaining positions and
advance the continent’s development interests through other hybrid Southern ‘bloc* formations,
such as the LDCs (which issue their own declarations and action plans, and include the.bulk of
the SADC membership) and the ACP grouping, collectively known as the Group of 90 (G90).
Several SADC countsies have played an instrumental coordinating role in this regard. Zambia
previously led the LDCs, while, Botswana led the G90 at the time of the Cancin. ministerial
conference in 2003.

Apart from formal AU processes, the Africa Group within the WIO (AGW) — an informal
caucus group of Geneva-based African trade representatives’ — provides another mechanism
for African countries to coordinate their negotiating positions on sectoral and product-specific
provisions arising from the WTO system. However, as Soko and Qobo (2003) note, there is a
need to strengthen the linkages and communication between the AGW members and capital-

7 The AGW does not havea special representational status in the formal WIO processes.
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based trade officials, whifch remain weak. Although they characterise South Africa’s position in
the AGW as ‘ambiguous and awkward’ (Soko and Qobo, 2003: 52), South Africa today appears
far closer to the AGW positions than the past.

African countries, including SADC, have been very active in the WTO and specifically the
DDA. They have produced numerous negotiating proposals and have intervened regularly in
discussions on key issues. Figure 2 lists, by 2005, the number of proposals submitted by African
countries as the AGW, as individual or joint proposals with other African countries, jointly
with developing countries from other regions, or in some cases, with developed countries.
Unsurprisingly, agriculture tops the list of submissions. Not only do the greatest trade barriers
and trade-distorting subsidies lie here, but agriculture is the economic lifeblood for most sub-
Saharan African countries that are locked into commodity-exporting development paths:

Figure 2: Proposals by African countries (including SADC; in the DDA

Proposals Proposals

by African by-African

countries  countries with  Proposals
individually  developing by Africaty
orwith other  couniries countries with

Proposals by African from other developed  Total number
Negotiating Area AGW counfries regions cotniries of proposals
Agriculture 4 7 9 20
NAMA 1 7 4 12
Services 1 8 9
TRIPS 6 1 6 13
SDT 3 7
Trade facilitation 2 1 3 2 8
Commodities 2 2
RTAs 1 1

Soteree: SEATINIIGD 2005

“Agriculture is the major souzce of empioyment in the region and accounts for about 70 per cent of
total employment. It also plays a key role in economic growth, accounting for roughly 24 per cent of
the region’s GDP and 40 per cent of its foreign exchange” (ATPC, 200420,

However, egregious support for Northern farmers undermines Africa’s actual and potential
comparative advantage in agriculture and agro-processing. This has dire implications for poverty
reduction.

The second item on the list of submissions is non-agricultural market access (NAMA) which,
inter alia, includes the issue of continued tariff escalation. This means that exporters of value-
added or processed products face higher tariffs than duties levied on raw materials. Indeed,
some developed countries maintain taiff peaks of 300 per cent to 500 per cent on goods of
export interest to southesn African producers, Thereafter follow submissions on services; Trade
Related Intellectual Property Rights (TRIPS), particularly concerning public health emergencies;
SDT; trade facilitation; commodities; and Regionai Trading Agreements (RTAs).

Evaluating SADC’s international relations in the WTO

Although SADC countries do not have common trade and industrial policies to inform their
external trade negotiations, they do corfront similar challenges when seeking greater integration
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into the world trading system. In order to strengthen their bargaining power in the WTO, SADC
countries have adopted joint positions, first at the regional level (often in tandem with COMESA
declarations) and thereafter at pan-continental level. These. joint positions are often mere
political and declaratory than substantive and technical. They also reflect a shared normative
vision of development for the continent. Through active proposal-making in the WTO (see
Figure 2), the Africa Group has thus sought to shift the debate and focus of the negotiations
from their mercactilist preoccupations, towards a greater emphasis on development.

Narlikar (2003) draws ar important distinction between ‘bloc-type. coalitions’ and ‘issue-
based alliances’. Bloc coalitions such as the Africa/AGW, ACP, LDCs and G90 are motivated and
united by ideological and identity-based factors. In the WZO, for example, the SADC/African cri
de coeur typically appeals to norms of fairness, equity and distributive justice for the continent
in world trade. Serious discontent persists, harking back to the asymmetries of economic
opportunity created by-the ‘grand bargain’ of the previous Uruguay Round (Witkinson, 2000).
In particular, this is directed at the intransigence of developed countries to rebalance the
multilateral regime’s rules, notably in agriculture where the greatest trade distortions lie, By
contrast, ‘issue-based’ alliances are temporary and formed for mere instrumental reasons. They
seek to address a specific interest or threat. Once the latter kas been resolved, they tend to
dissipate.

Notwithstanding the salutary work of unifying African countries prior to WIO ministerial
gatherings, our preliminary aralysis of SADC and Africa as active regional ‘blocs’ in the WIO
reveals a picture of precarious unity. Three early examples illustrate the tenuous nature of these
two bloc formations: the launchirg of the Doha Round and the adoption of the Doha Ministerial
Declaration in November 2002; the Singapore Issues; and agriculture and preferences. These
tensions broadly centred on South Africa’s divergent trade interests, particularly during the
years when Alec Erwin was Minister of Trade and Industry (2996-2004) and perceived by his
African colleagues to be acting in Northern interests. More recently, however, South Africa has
championed and defended continental positions (Vickers, 2009; also Figure 1).

The politics of the launching of the Deha Round, 2001

SADC countries prepared joint positions for the WTO’s first ministerial conference in Singapore
in 1996, and for the second ministerial conference in Geneva in 1998. Both were bioadly
informed by the Africa Group's proposals at the WTO. Specifically, the AGW demanded that
priority be given to outstanding implementation issues arising from the previous Uruguay Round
(1986—-1994). SADC followed the AGW, which tabled preposais on agriculture and raised issues
of market access, domestic support and expert competition.

In preparation for the WIO’s third ministerial cenference in Seattle in 1999, the official
continental position remained ron-committal on launching a new trade round. It also reflected
the broader developing world position, led by the Like-Minded Group (LMG),? for keeping the
‘new issues’ in ongoing study groups and out of WIO negotiations. However, in the run-up to
Seattle —and subsequently Doha in 2001, where the DDA was launched — South Africa appeared
to part ways with the officially-endorsed SADC and Africa positions. The latter held that without
a full review of the. existing Uruguay Round agreements (including attention to aimost 100
specific implementation concerns), there could not be any launch of a major new round. By

contrast, South Africa was in favour of an ambitious new trade round.
I

8 'The LMG included key African countries (e.g. Kenya, Uganda, Tanzania, Zimbabwe and Egypt}. South Africa was
not 2 member.
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Starting at Seattle in }999, where efforts to launch the Millennium Trade Round collapsed, to
the eventual adoption of the Doha Ministerial Declaration two years later, South Africa played
an instrumental role in brokering consensus for a new trade round. While acknowledging
the official African position, South Africa stated that it would operate on the principle that
delegations were entitled to pursue their own national positions and strategic objectives,
since African countries were not firmly united on these issues (Keet, 2004). In particular, then
Trade and Industry Minister Alec Erwin pited his influence among wary SADC and African trade
ministers, starting with Lesotho, to acquiesce to launching the DDA as an omnibus round
that included the new issues (Jawara and Kwa, 2003). According to Keet (2004), South Africa
actively countered the Africa Group’s carefully constructed arguments and joint positions on
the mandated negotiations and reviews within the ‘built-in agenda’ arising from the previous
Uruguay Round (1986-1994).

In recognition of South Africa’s role as a middle power interlocutor between the developed
and developing worlds, Erwin was appointed as one of six ‘Friends of the Chair’ at Doha and
tasked with facilitating the rules negotiations. Erwin was criticised by civil society for colluding
with the undemocratic modalities of the WTO and his appointment was not well received by his
African colleagues at Doha.

The Singapore Issues

The Africar continent officially opposed and collectively resisted the introduction of a range
of new issues for negotiation in the WI'O. The so-called ‘Singapore Issues’ were originally
introduced by the EU as part of its deep trade agenda for the WTO, covering trade facilitation,
transparency in government procurement, competition policy and investment. Although South
Africa did not support the ambitious scope and reach of the EU's agenda, it was, in opposition to
its continental partners, prepared to consider a modified, less ambitious and carefully defined
agenda (Soko and Qobo, 2003: 52).

By adopting a different position to the Africa Group, South Africa was motivated by two
considerations. On the one hand, South Africa argued that within Doha’s broader reciprocity
dynamic, a wider negotiating agenda would permit trade-offs to extract implementation
commitments from developed countries (DT12001). On the other hand, South Africa appreciated
that globalisation -and technological advance were rapidly reshaping the world economy and
global competition. The WTO and its membership had to adapt and accommodate these new
dynamics. Furthermore, because of its diversified and sophisticated economy, South Africa had
to consider and pursue negotiating issues in the WXO that most of its SADC and African partners
were not yet ready to grapple with, or in which they demonstrated little material interest.

At the 2003 Canciin ministerizl conference, the Africa Group (as part of the G90, ted by
Botswana) successfully resisted negotiations on the Singapore Issues for three main reasons:
legitimate concerns over the potential resources required to implement any new agreements;
unrealised demands for prior progress on the implementation agenda; and an understandable
desire to restrict intrusions into governments’ policy space (Draper and Khumalo, 2005).
In contrast to the Africa Group’s blocking strategy, South Africa adopted a more pragmatic
approach vis-4-vis the EU's deep trade agenda. In a bid to rescue the round from impasse,
Erwin proposed a pragmatic trade-off between agriculture, cotton and the Singapore Issues.
However, the G90 rejected this intervention, which left South Africa isolated within Southern

9 At the end of the Jruguay Round, it-was-agreed that there wouid be new negotiations, starting in 2000, ir: the
areas of agriculture and services.
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rarks, particulacly Africa (Lee, 2006). In sum, wrote Soko and Qobo (2003: 52):

“South Africa’s Doha negotiating posture is lustrative of a dilemma faced by intermediate economic.
powers in the globai economy. This explains why even though the country has identified with the
trade problems faced by its less developed African counterparts — and has actively pushed for their
resolution — it has also sought to advance its trade policy objectives in respect of the new WIO
issues in which it has a keen material interest.”

Agricuiture and preferences

SADC adopted a common position for the WTO's fourth ministerial conference in Cancin in
2003, which was an input to the Africa and ACP positions. High on Africa’s agenda for Cancilin
were. reforms to agricultural trade that would remove subsidies in the North, and provide
greater access to global markets. However, sub-Saharan African countries, including SADC, do
not necessarily share-a common perspective on farm trade reform in the WTO. At least three
approaches or groups are discernible.

The first group consists of competitive ageicultural producers, which stand to benefit
from reductions in developed country farm subsidies, particularly where this promotes price
increases for their output. These countries — such as South Africa and the cotton producers
of West Africa (e.g., Benin, Burkina Faso, Chad and Mali) — are seeking greater market access
for their exports, hence they have strong offensive intesests vis-G-vis the WIO's farm trade
negotiations. By contrast, the second and third groups have more defensive interests. The
second. group consists of the preference-dependent economies that, in the short-term, stand
to lose substantially through the erosion of their privileged access into key Northern markets,
Some SADC economies remain dependent on these unilateral preferences: sugar in the case of
Mauritius and Swaziland, and beef exports from Botswana and Namibia, which are particularly
important for rural prosperity. These countries therefore seek to defend their preferences in the
WTO, EPAs, and elsewhere. The third group of African countries covers the net food importers,
which depend on EU-subsidised food imports for their food security. ‘They, too, are rationally
defensive, particularly if the EU's commitment to eliminate export subsidies by 2613 will raise
food prices.”®

Whereas the Singapore Issues emerged as the proximate. deal-breaker at Cancin,''thie
negotiating endgame exposed the intricacies of agsicultural reform in the WTO and the tenuous
unity of the Africa ‘bloc” in this regard. Instead of maintaining a collective fagade, the preference-
dependent economies — including Mauritius, which ironically chaired the Africa Group — sided
with assorted agricultural protectionists, including the EU and the. Group of 10 (G10) led by
Norway, Switzerland and Japan (Erwin 2003). On the other hand, countries seeking greater
market access for their exports, including South Africa, Nigeria and Egypt, joined the Group of
20 (G20). In the view of Soko and Qobo (2003), the formation of the G20 further undermined
Afiiica’s unity, since its three African protagonists expended the bulk of their diplomatic muscle
on negotiating with the EU and the. US, rather than hamessing the cohesion of the Africa
Group..

10 Kwa (2006) cites various studies, including the World Bank, the Carnegie Endowment for International Peace,
the EC and the Food and Agriculture Organisation (FAO), which suggest that the majority of Africa’s poorest
nations stand to lose substantially from the further liberalisation of bott: agricultural and industrial markets.

1* Ofthe four Singapore Issues, only trade facilitation remains on the Doha agenda.



Brendan Vickers 339

SADC and Africa: bioc-type coalitions versus issue-based alliances
!

While the above examples point to the precarious fit of SADC and Africa as ‘natural’ bloc-type
coalitions in the WTO, the region and the continent have maintained greater unity on more
specific issues, with considerable success. In particular, African countries were instrumental
in facilitating the August 2003 agreement in the TRIPS and Public Health negotiations for
establishing a mechanism that would allow countries with no or insufficient manufacturing
capacity to import medicines for public health reasons (particularly those induced by epidemics
such as HIV/AIDS, malaria and tuberculosis) under compulsory license. Placing cotton as
a separate item on the agenda of the Doha negotiations represents another victory for the
continent and an example of Africa’s recent negotiating efficacy, eyen if there has been liule
progress on the matter."

Tn conclusion, it appears that bloc coalitions, such as SADC or the Africa Group, best provide
a political platform for countries to project broad declaratory statements on trade and
development. For example, prior to the 2005 Hong Kong ministerial conference, SADC trade
ministers adopted the Cape Town Recommendations, which stated, inter alia:

“The Ministers reiterated SADC's commitment to a rules-based, open, non-discriminatory and
equitable Multifateral Trading System, and expressed concern with the continuous marginalisation of
sub-Saharan Africa in the World Trading System and underlined the need to enhance the participation
of SADC Member States, particularly the LDCs, in the MTS {Multilateral Trading System], in order
to achieve economic growth, employment and development for all. A balanced outcome of the
WTO negotiations, reflecting the trade interests of all WIO Members, in particular the developing
countries, is 2 necessary condition for ensuring development gains from an increasing participation
of SADC Member States in the MTS” (SADC, 2005). i

The SADC trade ministers-then set out their expectations for 2 development-oriented round,
couched in-political terms rather than the technical minutiae of the negotiations. On occasion,
blocs may even present and maintain a united front on a specific pan-continental cause, such as
TRIPS and Public Health or cotton. However, when pursuing too many club interests, there is
a risk that the group’s position is reduced to the lowest common denominator, which weakens
the group’s negotiating position. By contrast, specific issue-based alliances, that cut across
countries and continents, allow SADC countries to pursue their own unique trade interests
more strategically, since these may diverge substantially from those of their regional partners.
In any event, SADC is far too small and diverse, and the Secretariat too poorly resourced, to
allow meaningful coordination on the minutiae of specific WTO issues. Bilal and Szepesi (2005)
concur: ‘Common strategic interests take form within WTO coalition groupings rather than
heterogeneous regional groupings’.

As Figure 3 indicates, SADC countries have already affiliated with the key issue-based alliances
in the WTO. These include, inter alia, the G20 demanding fairer global agricultural trade; the
Group of 33 (G33) that seeks to safeguard food security and livelihoods and promote rural
development; the NAMA-11, led by South Africa (de facto including Botswana, Lesotho and
Swaziland by virtue of their SACU membership), which seeks a more pragmatic formula (i.e.,
coefficients, etc) and additional exceptions for making cuts to industrial tariffs; the IMG that
has voiced pro-development concerns and opposed the inclusion of the Singapore Issues

12 Tee and Smith (2008) argue that this has less to do with the relative size and power of states within the WTO
than with the WTO’s awn inability to enforce its rules and obligations, particularly with respect to cotton
protectionism in the United States.
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in the DDA; and the SVEs, less formally defined, but which include small island developing
countries.

Figure 3: Participation of SADC countries in WTO coalitions

El

Bloc-type coalitions Issue-based alliances
Political/declaratory; Technical and substantive;

Proposal-making; Sectoral/product focus;:

Characteristics Biocking strategy Agenda-setting

Africa Group
G33 on SP
and SSM
G10

LMG
'NAMA-11

ACP
G0
LDC
G20
[SVE

Country
Angola
Botswana
DRC
Lesotho
Madagascar
Malawi D S ]
Mauritius S 7 . ]
Mozambique ' ) '
Namibia
Seychelles
South Africa
Swaziland

Tanzania

Zambia

Zimbabwe

Note: The NAMA-11 with an 'z’ denote the de facto membersbip of the smaller members of SACU, by virtue of the
common external tariff, Namibia and South Africa are formal members of the NAMA-11,

SADC and regional tradirg agreements (RTAS)

SADC and the EPA negotiations

In order to comply with WTO provisions, the Cotonou Partnership Agreement that governed
Europe’s trading relations with its former ACP colonies had to be replaced with contractual,
binding and reciprocal EPAs by the end 0f 2007, or face possible legal challenges. Under Cotonou,
ACP countries — SADC included, except for South Africa, given its relative competitiveness —
enjoyed preferential access into the EU market. This arrangement gave ACP exporters a price
advantage over wealthier developing country competitors (e.g,, Asgentina, Brazil, China and
India) and even some poorer countries (¢.g., Ecuador in the bananas case). These preferences
are pasticularly important for SADC, which counts the 27-nation EU as the region’s single
most important trading partner. Southern African exports to Europe are dominated by a few
products, inter alia: diamonds (Botswana), beef (Botswana and Namibfa), petroleum (Angola),
fish (Mozambique and Namibia) and sugar (Mauritius and Swaziland).
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Since the start of the EPA negotiations, the process has been dominated by intra-regional
divergence and mistrust] rather than convergence. This has effectively undermined the RISDP.
SADC did not approach the negotiations as a consolidated REC, exposing the weakness of the
regional integration agenda. Instead, SADC’s fifteen member states initially splintered into two
configurations (and later four). This was consistent with Cotonou Article 37(5), which permitted
the ACP countries to self-designate their own negotiating groups, notwithstanding subtle EC
directives. The first group was the SADC EPA, consisting of the BLNS countries plus Mozambique,
Angola and Tanzania (MAT). South Africa participated in this ‘SADC-minus’ configuration as an
observer only, not an active negotiating party, since the country had previously concluded its
own bilateral Trade, Development and Cooperation Agreement (TDCA) with the EU in 1999.
Tmportantly, the TDCA de facto also applied to SACU by virtue of the common external tariff.

The second grouping was the Eastern and Southern African (ESA) EPA, which for various
reasons presented a more attractive negotiating option for many Southern.African countsies,
especially LDCs and iesser-developed countsies. These reasons included the overlap in SADC/
COMESA membership; the more proactive role of the COMESA Secretariat in faciiitating the
ESA EPA process (compared to a ‘weaker’ SADC Secretariat, which at the time was undergoing
restructuring); and individual country anxieties about possibly negotiating fixed TDCA provisions
under the SADC EPA (Shilimela, 2008). Importantly, the SADC-minus EPA configuration did not
coincide with the boundaries of the existing SADC REC, which the AU recognises as a building-
block of the envisaged African Economic Community,

Following the formalisation of the SADC EPA group, trade ministers conducted eighteen
months of regiona! consultations, between 2004 and 2006, which attempted to salvage the
regional integration agenda in orderto develop a2 common negotiating framework. Submitted
to the.EC on 7 March 2006, the latter outlined five broad objectives. First, South Africa would
be included as a full negotiating party in order to harmonise the region’s trading relations with
the EU. Second, the BLNS accepted the TDCA as the basis for negotiations, provided that their
sensitivities and Lesotho’s IDC status were accommodated. Third, since the MAT countries
are LDCs, they were entitled to the Everything But Arms (EBA) benefits of duty-free quota-free
(DFQF) market access into the EU, which should be extended to all SADC EPA members it
order to harmonise the region’s access to the EU at the best available conditions. Finally, all new
generation trade issues — such as investment, services, competition, government procurement
and competition, among others — should be subject to non-binding cooperative arrangements
with the EC aimed at building capacity at national level. This would be followed by regional
convergence of rules and regulations in the new generation areas, so that there would be a
common regional regime for future negotiations with the EC (Alves, Dsaper and Khumaio,
2009).

The EC formally responded a year later, in March 2007. Brussels rejected outright the SADC
framework, conceding only that South Africa be included in the SADC EPA subject to certain
conditions, notably differentiated market access for goods. In addition, the EC insisted that
1.DCs must offer reciprocity in line with WTO rules and that the new generation issues must be
part of the negotiating process.”

During the nine-month negotiating endgame between March and December 2007, positions
among members of the SADC EPA configuration shifted dramatically. The LDCs agreed to offer

13 ‘This stood in contrast to an agreed position: ia the DDA negotiations that LDCs would be exempted from making
reciprocal concessions (or enjoy 2 ‘round-for-free’). In addition, the bulk of the new generation issues are
currently suspended under the WI'O's DDA negotiations, except for trade facilitation.
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the EC reciprocity and the bulk of the SADC EPA members — except for South Africa and Namibia
~ agreed to negotiate trade in services and. investment, with an intedm period dedicated
to capacity-building. By the. deadline. of the. New Year, five of the SADC EPA states, namely
Botswana, Lesotho, Mozambique, Namibia (with specific reservations to be. addressed)* and
Swaziland initialled an Interim Economic Partnership Agreement (IEPA). South Africa did not
initial the agreement and continues to trade with the EU under the TDCA, while. Angola’s EBA
preferences continue unabated. Both South Africa and Namibia also opted out of the second
phase of the negotiations covering trade in services, investment; competition and government’
procurement (Article 67 of the IEPA).

Botswana, Lesotho and Swaziland (BLS) subsequently signed the IEPA on 4 June 2009, while
Mozambique signed fater, on 15 June 2009. This was dore with the blessing of Angola, Namibia
and South Africa (ANSA), the remaining parties outside of the agreement. Although several
ANSA concerns over the JEPA were superficially resolved at a negotiating round in Swakopmund
in March 2009, Namibia has still withheld the country’s signature because of the EC’s refusal to
amend the IEPA text or to provide adequate legally-binding assurances on these. concessions.
Whereas pressure is mounting on Namibia to sign the agreement: or revert to less favousable.
Generalised System of Preferences (GSP) treatment for its exports, South Africa remains fully
outside of the agreement, largely on principled but also on pragmatic grounds.

For South Africa, the ongoing deadlock concerns three main issues. The first revolves around
the EC’s insistence on the inclusion of a Most Favoured Nation (MFN) clause in the agreement.
This requires that-any advantage offered to Mercosur, India or China in any possible future trade
negotiations be automatically extended to the EC, thereby undermining the geopolitical logic
of greater South-South cooperation.' This is particularly contentious for South Africa, since
the TDCA does not oblige South Africa to offer the EC the better treatment:that it might offer
third parties in other trade agreements. Moreover, the new Zuma administration is intent. on
strengthening trade relations with advanced developing countries. In this regard, it is therefore
important that between January and July 2009, China for the first time emerged as South Africa’s
biggest trading partner, overtaking the United States, Japan, Germany and the United Kingdom
(Business Day, 28 September 2009).

This places South Africa in a quandary. The EC insists that the. MFN provision is the guid
pro quo for its DFQF market: access offer (with a phase-in period for rice. and sugar, affecting
Mozambique and Swaziland), which it has extended to the full SADC EPA, except:South Africa,
This arrangement not only maintains the preferential access of non-LDCs into the EU, but
significantly improves their economic. opportunities too.” At first glance, it appears that the

14 The contentious issues for Namibia included, infer alia: the non-negotiable MFN treatment provisions sought by
the EC,; the freezing of export taxes/evies/charges and thus Namibia's ability to use such measures as incentives
for value-addition and manufcturing; and the abolition of quantitative restrictions on imports with impacts
on cereal production and thus food security in Namibia; inadequate provision for infant:industey protection;
and prescriptive regulations for the administration of the free movement of goods within SADC EPA states ina
manner that may not be compatible with SACU.

15 According to the EC, the amendment of the IEPA text was not technically feasible, given the complex decision-
making structures of the European institutions. However, the EC maintained its commitment to amending the
text in the full EPA (Walker, 2009).

16 Specifically, the MFN clause automatically confers any trade benefits under future agreements with other
countries onto the EJ as long as it concers a country that contributes 1.5 per cent or more to the world
econory.

17 Although Namibia has not signed the 1EPA, its expoits — particularly beef, fish and tabie grapes ~ continue to
enjoy preferential access to EU markets and.are valued at abour N§1.1-billion. per annum, In addition, these
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MEN clause may he a-price South Africa must pay if it is serious about supporting its neighbours’
development. But South Africa also has offensive market access interests in advanced developing
markets, particulatly Brazil, China and India. The reciprocity logic of trade negotiations could
require South Africa to make greater trade-offs ir: favour of its Southern partners, whereas South
Africa may not wish to extend these concessions to the EU.

The second issue that South Africa has raised concerns the definition of the Parties to the
Agreement, which presumes a legal and institutional basis for decision making among the SADC
EPA states that presently does not exist. The third concern revolves around the impact of the
IEPA on SADC’s regional integration agenda, Notwithstanding the EPA’s objective to complement
and support regionai integration, the net effect has been to fragment the 15-members of SADC
across at least four separate configurations (see Figure 4). Each has negotiated market access
arrangements for EU goods that vary considerably from one another, raising the possibility of
trade deflection.”® In South Africa’s view:

“This will complicate — and covid even  Figyre 4: SADC and the EPA

. foreclose — efforis to foster reglonal negotiating configurations
integration. The separate acrangements — -

also create the basis for new trade
policy divisions in the region as they

Ceritral Afrlca

provide market apening obligations and 8 < o
commisments to the EU before the region & & o
has had time to build its own regional ~ Angola
markets and ruies in such new areas a5 Botswana o ,
services, investment, competiion and  DRC | 1
procurement” (Carim, 2009). Lesotho [ ]
. . Madagascar
Moreover, the proliferation of EPA Ma!a»fi
groups in the southern African region —
. . Mauritius g
— each with different market access - -
. Mozambique f
arrangements with the EU — makes the — '
. . Namibia i
establishment of a SADC-wide customs - .
. . Seychelles { ]
union, underpinned by a common - - : ,
. . A South Africa | }
external tariff, impossible (Stevens, Sorazlan] —
2008).” The SADC IEPA has also raised - -
Tanzania i |
concerns over the future of SACU, a year h fiva
before its centenary in 2010, with three Zambia L
¥ ! Zimbabwe !

of its five member states — Botswana, —
Lesotho and Swazitand (BLS). They are

now party to a separate trade agreement with the EU, allegedly in violation of Article 31 of
the 2002 SACU Agreement. Because of the differences in tariff regimes and the rules of origin
under the TDCA and IEPA, South Africa has intimated that it may restrict imports covered by
the agreement or raise border controls to avoid trans-shipment of cheap EU exports (e.g.,

trading relations have become more preferential since 1 January 2008 with the abolition of all duties and quotas.
Namibia previously had a beef quota of 13,000 tons per annum (Goosen, 2009).

18 ‘Trade deflection occurs when imports enter the FTA via the member country with the lowest tariff on non-
member trade, Trade deflection distorts the region’s trading patierns with the rest of the world and deprives the
member country that eventually consumes the import of tasiff revenue.

19 The solution, of course, is for SADC states to harmonise their different trading regimes vis-3-vis Europe.
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clothing and textiles) into South Africa. Botswana’s Trade and Industry Minister, Daniel Neo
Moroka, offers a different perspective:

“There have been stories that cheap goods can enter SA through Botswana. Only 0.1% of goods
destined for Botswana come from the EU directly. Let me put jt bluntly — the majority of companies
that operate in Botswana are headquartered in SA. The purchasing arms of these firms are based in
SA. Because we are landlocked the bulk of imports come through SA. There is no danger of cheap
goods coming through Botswana into SA” (Business Day, 17 July 2009).

More significantly, since the IEPA has perforated SACU's common external tariff, the latter's
standing under WTO rules governing customs unions becomes questionable. The saving grace
for SACU is that the TDCA and IEPA tariffs are largely aligned. Only 53 lines, cut of thousands,
are. covered by different tariffs. The latter essentially accommodate a common list of sensitive
products identified by the BLNS.

Evaluating SADC’s international relations in the EPA negotiations

The EPA experience is a signature. example of how the continent’s common. positicns can
deteriorate into ‘the one and the many’ to the detriment of Africa’s collective interest vis-d-vis
external powers, The AU High-level Panel (2007: 76) Audit Report lamented this fact:

“In 2006, Member States and the recognised Regional Economic Communities abandoned a common
African position on the Economic Partnership Agreements (EPAs). Despite widespread analysis and
public perception that the EPAs offer less than the previous Cotonou Agreement and are potentially
disastrous for Africa’s fledgling industries, domestic.public revenue base and agriculture, Africa has
faced the European Commission with contradictory and divided configurations.”

Among the 15 members of SADC, there was also no clear or cohesive bloc approach towards
the EPA negotiations. This exposed the weakness of the regional integration agenda and
foreclosed the possibility of a SADC foreign trade policy. Although the SADC-minus group did
subsequently adopt a commen negotiating framework, there was little national ownership of
the latter by member states. Why did this situation arise and what caused further fragmentation
of the SADC EPA during the negotiating endgame?

"The fiest factor concerns the apparent primacy of domestic interests over regional concerns.
Cleasly, the decision of SADC's non-LDCs — i.e., Botswana, Namibia and Swaziland — to initial
or sign the IEPA was motivated by narrow commercial interests to avoid trade disruptions. Tl he
EU’s ‘shadow of power’ was palpable, since non-signature meant that trade would revert to
the stricter GSP. Botswana, for example, risked forfeiting its preferential access for beef and
diamord exports into the European market. With 7C per cent of the country’s exporis destined
for Europe, the preference loss could have directly threatened the livelihoods of 600,000 of its
population of 1.2 million (Busitiess Day, 17 July 2009). Botswana’s Trade and Industry Minister
also justified his country’s decision to negotiate services as a ‘sovereign choice’ (Engineering
Netws, 31 July 2009). Namibia cenfronted a similar quandary for its exports of beef, fish and
table grapes to the EU. Given the security of its own '!DCA with the EU, South Africa appears to
have shown insufficient sensitivity to this particular problem.

South Africa also stands accused by its BLNS neighbours of pursing its own interests at
the cost of the region, particularly SACU, by remaining outside of the IEPA. Importantly, this
concern predates the EPA negotiations, including regional concerns raised over South Africa’s
unilateral implementation of quotas on Chinese clothing and texiile imports, the Motor
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Industry Development Programme (MIDP) review and South Africa’s comprehensive review of
the country’s tariff book. This suggests that there are deeper politica! differences in the region
over trade and industrial policies, reflecting the different economic structure of the member
states.

South Afica is the most defensive. The country recently adopted a sector-based industrial
policy, underpinned by an interventionist ‘developmental state’ paradigm, which proposes to
use financial incentives and strategically sequenced tariff reforms to drive industrial deveiopment
and export diversification (DTI, 2007). By contrast, the BLNS countries — such as Botswana,
which is a major net importer of goods from South Africa — are heavily dependent on South
Aftica. They are keen to diversify their trade and irvestment relations and introduce greater
competition in domestic network services sectors, including energy, transport, commugications
and finance (Draper and Khumalo, 2009).

The second factor that confounded a more coordinated SADC approach concerns the
negotiating process itself, By all accounts, the latter was highly problematic and in the view
of one trade expert close to the negotiations: ‘The end result was a chaotic, complex and
challenging process, often dominated by intra-regional negotiations, tensions and mistrust as
the deadline drew closer’ (Kalenga, 2008). Other complicating factors in the process included,
inter alia: negotiators were sent on an ad hoc basis to the negotiations without clear and
rational mandates; national and regional priorities for the EPA were not clearly defined, and
were divergent; and the inclusion of South Africa brought significant challenges in efforts to
deal with divergent policy positions.

A related third factor holds that the SADC EPA’s negotiating strategy and structure were
largely inappropriate. Aithough Botswana formally coordinated the group from the start of the
process, there was no coherent and transparent regional negotiating strategy. The inclusion of
South Africa, which of late has led the process, also resulted in fundamentai trade policy shifts
in favour of the dominant party in the configuration, and the beginning of intra-group tensions
and mistrust. More significantly, SADC allegedly wasted scarce negotiating time and capital on
attempts to develop its own text, instead of building on the EU's text (Kalenga, 2008).

The fina! factor is institutionai, specifically the limited involvement of the SACU and SADC
Secretariats in the EPA negotiations. Within the SADC Secretariat, the roles and mandate of the
EPA Unit were poorly defined and iritiaily not well understood. As a result, the EPA Unit iacked
effective capacity and authority to influence and shape the negotiations, as has been the case
vis-A-vis the WTO negotiations too. In sum, Mushiri contends that support and patticipation by
the SADG Secretariat was not coherent, but half-hearted; and there was little or no collaboration
between SADC and ESA in developing negotiation strategies and positions or undertaking actual
negotiations (Mushiri, 2007).

Conclusion

This study set out to determine whether there is evidence of a coordinated, shared or common
SADC approach vis-d-vis external trade, as part of the region’s broader international relations
or collective foreign policy. Two case studies were considered, namely the multilatesal trading
system cenired on the WTO and the SADC EPA negotiations.

A mixed -picture emerges, While there have been salutary attempts to develop, adopt and
advance collective SADC and broader Africa positions vis-q-vis external trading partners,
it is apparent that domestic policies and interests ofien trump regional concerns during the
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crucial endgame of trade negotiations. This is symptomatic of many regional challenges. Most.
importantly, SADC countries, including SACU, do notshare common trade and industrial policies,
notwithstanding the SADC FTA and RISDP. Moreover, these countries enter into collective trade
negotiations from very different levels of economic development.and structural vulnerability,
with some southern African countries still depencent on trade preferences, particularly for
export earnings, employment or rural prosperity.

In the WIC, it was argued that regional or hybrid ‘bloc-type’ coalitions — i.e., SADC, Africa
Group, ACP, LDCs and. G90 - - provide a political platform for countries to project broad
declaratory statements on trade and development. Bloc-type coalitions are also better suited for
making proposals (e.g., SDT) or blocking an issue or agenda in the WIO (e.g, the Singapore
Issues). Blocs may also present and maintain a united fronton a specific pan-continental cause,
such as TRIPS and Public Health or cotton.

By contrast, specific ‘issue-based’ alliances that cut.across countrics and continents allow
SADC countries to more strategically pursue. their own unique trade. interests. The latter may
indeed diverge substantially from those of their regional partners. A case in point is agriculture:
SADC and its continental partners are. crudely split between liberalisers who demand fairer
exchange through market liberalisation and greater competition, and protectionists who seekto
defend their trade preferences in Northern markets or depend on.subsidised farm imports for
their, food security. Some African counties therefore find themselves at:the cusp of a Faustian
bargain with the EU, since as Alves, Draper and Khumalo (2009: 9) argue:

“Neither Africa nor Europe wants to radically reform the other's common agriculrzral poiicy, unless
it can be.done in a way that mitigates shocks to basic food prices in Europe and does not threaten
Africa’s preferences. So for some African trade negotiators the maintenance of the status quo in
agriculture is not necessarily a problem” 'emphasis added].

The primacy of domestic policies and interests again resurfaced in the case of the SADC EPA
negotiations. These involved a complex mix: net importing countries favoured greater trade
openness and domestic competition; the preference-dependent econoiies were confronted
by a Hobson’s choice of signing the IEPA or forfeiting margins; while South Africa simply
prioritised its owr: domestic trade.and industrial pclicy considerations. In sum, the ‘divide and
rule’ experience of the EPA negotiations has exposed three key challenges to collective foreign
policymaking in SADC: the weak foundations of the region’s integration agenda; the widely
disparate nature.of the region’s economies; and long-simmering regional tensions ard mistrust,
partly related to perceptions of South Africa’s regional hegemony.

Furthermore, it appears that the regional secretariats — SACU in Windhoek and SADC in
Gaborone — have played very limited or ineffectual roles in coordinating the region’s external
trading relations or providing clear policy direction, compared to the. COMESA experience
(Bilal and Szepesi, 2005). I their present form, the SACU and SADC secretariats represent
‘weak intergovernmental regionalism’, 1o paraphrase Khadiagala (2009). This applies to the
preparation and conduct, both national and regional, of WTO and EPA negotiating positions. In.
future, strengthening the coordinating mandates, mechanisms and resources of the secretariats
should be encouraged, since:

“Regional institutions may provide the necessary support and appropriate forum for countsies to
exchange views, share information, generate technicat analysis and poljcy input, define and when
relevant co-ordinate positions and identify best practices. Working at the regional level may also
offer the opportunity to cennect WIO positions to regional strategies and stimulate. positive spili-
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overs between these two ievels of negotiations” (Bilai and Szepesi 2005).
i

At the pan-continental level, even the AU Commission is now seeking a far stronger
coordinating rofe. The AJ High-level Panel (2007: 77) recommends that:

“The Commission, after consulting appropriately, should fully exercise its mandate contained in its
Statutes to play a more assertive coordinating and representational role in the global policy arena;
and Member States who are leading the African group at international negotiations should work
within the Decisions of the Assembly and thereby promote aad uphold the coliective interest of
Africa.”

Ultimately, the bane of the WTO and EPA negotiations (as wel as other extra-regional or
bilateral trade accords) has been the lack of common trade and industrial poiicies, strategies
and vision. This is undesstandable, given the divergent interests and levels of development
across the region. However, as SADC progresses towards deeper integration in future, there will
certainly be pressure for more common policies, institutions and instruments. As Khadiagala
(2009: 7) suggests, ‘The movement toward supra-nationalism creates a dynamic toward the
advancement of common foreign policy interests’. SACU presents a crucial test case in this
regard.

The South African government believes that SACU has the potential to move beyond a
customs union structured around revenue-sharing arrangements. In Pretoria’s view, this
requires pragmatic regional reforms aimed at establishing a common market and an even closer
monetary union, As a first step, SACU must develop a common trade negotiation agenda based
on agreed positions in multilateral trade negotiations. The special SACU Council of Ministers
meeting in Swaziland in September 2009 also supported greater SACU-wide industrialisation
(e.g., production value chains across the member states in agriculture and industry). In addition,
South African Trade and Industey Minister Rob Davies argues that SACU must strengther: its
trading ties with countries of the South to capitalise on high-growth market3, rather than depend
on traditional trading partners:

“For SACU to realise its potential, we need common understarding on how to position ourselves
in a changing giobal economy. Shifting patterns of global trade requice a forwacd-looking response
to develop mutually beneficial trade ard investment relations with: these new sources of giobal
economic growth” {Davies, 2009).

In Davies’ view, failuse to reach understanding on these issues couid trap SACU in *policy
gridlock’ and be rendered ineffectual by global developments beyond the region’s control
(Davies, 2009). As integration progressively deepens in SADC, whether by RISDP benchmarks
or not, similar challenges are likely to emerge in the region’s foreign policy vis-g-vis external
trading partners. It is therefore important that policymakers, trade expexts and scholars from
across the SADC region better understand and draw comparative lessons from the SACU
experience,
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CHAPTER 10: THE SADC Frer TRADE AREA AND THE
Way Towarps'A Customs Union’

Jacob Nyambe

Executive summary

This study is based on interviews and desktop work that were undertaken from March to June
2009. The study was conducted by the Namibian Economic Policy Research Unit (NEFRU)
for the Formative Process Research on Integration in Southern Africa (FOPRISA) Secretariat.
The objectives were: to study the progress of the Southern African Development Community
(SADC) Free Trade Area (FTA) and the envisaged customs union; to study the effects of the
negotiations of Economic Partnership Agreements (EPAs) between the European Union (EU)
and African Caribbean and Pacific (ACP) countries on regional integration in the SADC region;
and to suggest policy recommendations that would assist stakeholders of the SADC integration
agenda, and the SADC Secretariat in particular, on how to overcome existing constraints to
integration.

The findings point to SADC FTA as an important platform for the envisaged SADC Customs
Union. The fact that Angola, Democratic Republic of the Congo (DRC) and Seychelles (collectively
ADS) are not ir the FTA has so far not threatened cohesion of the SADC grouping. Their
exclusion is acceptable when considering the past experience of Angola and DRC— having lost
much of their infrastructure due to wars, and their economic differences with other members
of the FTA. Political and economic challenges have for the time being put the Seychelles out of
the SADC FTA. During the past seven years, Seychelles went as far as pulling out of SADC and its
re-entry comes with careful considerations on what to take and not to take, ADS are not party
to the SADC Trade Protocol.

The envisaged customs union is not achievable, although technical committees are working
hard to put all necessary things in place for the launch in 2010. It is not about when, but
about the fact that SADG will, at some point in future, launch its customs union. The EPA is
controversial for SADC member states and thus handling of EPA negotiations should be guarded
carefully to avoid disintegrating the SADC grouping. The EU should not have made ‘aid for
trade’ conditional but should have made it mandatory upon signing the EPA pact, so that aid
could secve as an incentive to participating countries. o establish a tripartite FTA, involving
all three of the regional bodies, requires that member countries agree on how the required
activities should be implemented. Though the idea of establishing an FTA is a good one, it
tequires commitment from political leaders. As to whether the FIA would solve the dilemma of
overlapping memberships, indeed that may happen but it will be a temporary solution unless
the tripartite FTA could become a permanent home for current regional economic commurities
(RECs). Politically, the tripartite FTA will pose some challenges in which sovereignty issues are
likely to feature at some point. Furthermore, it is essential to understand that some inherent
challenges, such as un-harmonised customs systems, could better be solved at each regional
grouping than at a broader FTA.

1 ‘The views and opinions expressed in this paper are those of the author. Therefore, these views should not be
regarded as an official positior: of the SADC Secretariat, FOPRISA Secretariat, or BIDPA.
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Introduction

"t can be argued that the general principle of convening economic groupings is relatively similar
across the globe. However, despite the similarities, activities and programmes that drive the
group may differ from one grouping to the other. The onus to modernise led to the signing of
a declaration that established SADC in 1992. SADC replaced the Southern African Development
Coordinating Conference {SADCC). The political arm of SADC is more influential than its
cconomic tenet.

SADC has the following objectives: to promote economic growth and socio-economic
development; to promote political values, systems and democratic governance; o maintain
peace and security; to ensure self-reliance and interdependence of member states; to harmonise
national and regional strategies and programmes; to ensure that there is productive employment
of the region’s resources; to conserve the region’s natural resources; o preserve existing
traditional relationships and cultures enjoyed by the. people of the. region; to combat deadly
and communicable diseases such as HIV/AIDS; to reduce povesty in the region; and to ensure
that gender concerns be considered in regional development.

I this study, the underlying assumption is that SADC member states® have the political will
to ensure that their people enjoy the benefits that come with economic development, peace
and stability. It is with this assumption that SADC scaled up its segional aspirations by launching
an FTA in 2008, and is to establish a customs union in 2010, This study is driven by a particular
probiem that is stated below.

Problem statement

The SADC region has set itself an agenda of increasing regional integration. This started with
the FTA in 2008, and is to proceed with a customs union in 2010, 2 common market in 2014, a
monetary union in 2016 and a political union in 2018. Whilst building institutional frameworks,
and implementing programmes and processes to achieve increasing regional economic
integration, SADC faces a number of problems, These include political unrest in some SADC
member states, e.g., instability in Madagascar in 2008 following the un-procedural removal of
the Head of State. This led SADC leadess to suspend Madagascar from SADC. Other continuing
issues inciude the complexities of EPA regotiations, and widespread poverty due to low levels
of economic growth in member states. With all these challenges, itis not known how the SADC
programme of regional integration will move. This is the reason for undertaking this study.

Objectives of the study

¢ To study progress of the SADC FTA and the way to a customs union.

» Tostudy the EU/ACP EPA negotiations, particularly their impact on regional integration
in the SADC region.

 To suggest policy recommendations that would assist stakeholders of the SADC agenda,
and the SADC Secretariat in particular, to overcome existing constraints to integration.

¥

2 Zimbabwe was left ut in the analysis on inflation, real growth and current accouat balance due to outlier figures
that resulted from prolonged economic meltdown in that countsy.
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Research questions
i

¢ Howwill an FTA that does not include all SADC member states affect different member
states?

°  What effect do the EPA negotiations have on regional integration in SADC?

*  What should be considered for the envisaged SADG Customs Union to become a
reality?

Researck methodology

Each year for the past four years, three to four SADC member states have been selected for this
study. Officials from government, private sector and academia were interviewed. This chapter
reports on fieldwork undertaken in Botswana (at the SADC Secretariat and the Southern
African Trade Hub), Lesotho, Mauritius, and Swazilard; and on a literature review. An interview
guideline (see annex) was used during interviews.

Structure of the study
This study centres on the journey between the SADC FTA to the envisaged SADC Customs
Union (CU). The focus has been narrowed to cover the following four mair topical issues:

*  macroeconomic convergence, covering macroeconomic indicators and the FTA,
including tariffs
EJ/EPA negotiations, covering EU and African historical relations, the EPA and SADC,
and progress to date

» the SADC CU, including a general overview of a CU, the SADC CU and its 2030
schedule )

*  perception-based indexes and conduct.

Steategic and policy recommendation are also included. References and annexes follow at the
end.

Status of macroeccnomic converger:.ce indicators

The Regional Indicative Strategic Programme (RISDP) sets out benchmarks on which progress
in member states should be based. These indicators are challenging to comply with due to
macroeconomic mismatches and the unpredictability of policies in member states. The effect
of macroeconomic policies is captured by macroeconomic indicators. However, indicators can
also be influenced by external shocks. SADC targets for macroeconomic indicators appear in
the table below.

Table 1 denotes convergence targets which the SADC has put forward as the necessary steps
towards introducing 2 common currency in SADC. Setting convergence targets is regarded as a
key strategy for achieving this objective. In addition, achieving reduced budget deficits and lower
rates of inflation would help in making the economies of member countries more competitive.
Achieving the economic growth targets would be an important step in reducing widespread
poverty, which is one of the SADC objectives. The strategy of increasing foreign exchange
resetves in relation to imports would also provide some level of preparedness for withstanding
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‘ntroduction

It can be argued that the general principle of convening economic sroupings is refatively similar
across the globe. However, despite the similarities, activities and programmes that drive the
group may differ from one grouping to the other. The onus to modernise led to the signing of
2 declaration that established SADC in 1992. SADC replaced the Southern African Development
Coordinating Conference (SADCC). The political arm of SADC is more influential than its
eConomic tenet.

SADC has the following objectives: to promote economic growth and socio-economic
development; to promote political values, systems and democratic governance; to maintain
peace and security; to ensure self-reliance and interdependence of member states; to harmonise
national and regional strategies and programmes; to ensuse that there is productive employment
of the region’s resources; to conserve the region’s natural resources; to preserve existing
traditional relationships and cultures enjoyed by the people of the region; to combat deadly
and communicable diseases such as HIV/AIDS; to reduce poverty in the region; and to ensure
that gender concerns be considered in regional development.

In this study, the underlying assumption is that SADC member states? have the political will
to ensure that their people enjoy the benefits that come with economic development, peace
and stability. It is with this assumption that SADC scaled up its regional aspirations by launching
an FTA in 2008, and is to establish a customs union in 2010. This study is driven by a particular
problem that is stated below.

Probiem statement

The SADC region has set itself an agenda of increasing segional integration. This started with
the FTA in 2008, and is to proceed with a customs union in 2019, a common market in 2014, 2
monetary union in 2¢16 and a political union in 2018. Whilst building institutional frameworks,
and implementing programmes and processes o achieve increasing regional economic
integration, SADC faces a number of problems. These include political unrest in some SADC
member states, €.g., instability in Madagascar in 2008 following the un-procedural removal of
the Head of State. This [ed SADC leaders to suspend Madagascar from SADC. Other continuing
issues include the complexities of EPA negotiations, and widespread poverty due to low levels
of economic growth in member states. With al! these chailenges, it is not known how the SADC
programme of regional integration will move. This is the reason for undertaking this study.

Obiectives of the study

e To study progress of the SADC FTA and the way to a customs union.

o To study the EU/ACP EPA negotiations, particularly their impact on regional integration
in the SADC region.

e 'To suggest policy recommendations that would assist stakeholders of the SADC agenda,
and the SADC Secretariat in particular, to overcome existing constraints o infegration.

7

2 Zimbabwe was left out in the analysis on inflation, real growth and current account balance due to outlier figures
that resulted from prolonged economic meltdewn in that countsy:



Jacob Nyambe 255

Research questions
L

e Howwill an FTA that does not include all SADC member states affect different member
states?

o  What effect do the EPA negotiations have on regional integration in SADC?

> What should be considered for the envisaged SADC Customs Union to become 2
reality?

Research methodo.ogy

Each year for the past four years, three to four SADC member states have been selected for this
study. Officials from government, private sector and academia were interviewed. This chapter
reports on fieldwork undertaken in Botswana (at the SADC Secretariat and the Southern
African Trade Hub), Lesotho, Mauritius, and Swaziland; and on a literature review. An interview
guideline (see annex) was used during interviews.

tructure of the study

This study centres on the journey between the SADC FTA to the envisaged SADC Customs
Union (CU). The focus has been narrowed to cover the foliowing four main topical issues:

»  macroeconomic convergence, covering macroeconomic indicators and the FTA,

including tariffs

o  EU/EPA negotiations, covering EU and African historical relations, the EPA and SADC,
and progress to date

o the SADC CU, including a general overview of a CU, the SADC CU and its 2010
schedule )

o perception-based indexes and conduct.

Strategic and policy recommendation are also included. References and annexes follow at the
end.

Status of macroeconomic convergence indicators

The Regional Indicative Strategic Programme (RISDP) sets out benchmarks on which progress
in member states should be based. These indicators are challenging to comply with due to
macroeconomic mismatches and the unpredictability of policies in member states. The effect
of macroeconomic policies is captured by macroeconomic indicators. However, indicators can
also be influenced by external shocks. SADC targets for macroeconomic indicators appear in
the table below.

Table 1 denotes convergence targets which the SADC has put forward as the necessary steps
towards introducing a common currency in SADC. Setting convergence targets is regarded asa
key strategy for achieving this objective. In addition, achieving reduced budget deficits and iower
rates of inflation would help in making the economies of member countries more competitive.
Achieving the economic growth targets would be an important step in reducing widespread
poverty, which is one of the SADC objectives. The strategy of increasing foreign exchange
reserves in relation to imposts would also provide some level of preparedness for withstanding
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economic shocks. It is a problem that this steategy does not address the different economic
starting points of member states. As to whether or not the steategy of setting indicators for
member states can be successful depends on the value member states attach to the objective of
introducing a common currency, and whether the strategy can cope with exogenous shocks.

There are some improvements reccrded in recent years with respect to convergence targets.
Three of the indicators in Table 1 will be looked at in detail, namely inflation rate, real growth
and the budget surplus/deficit.

Figure 1: Inflation rate in the SADC region for the period 2007 tc 2009
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Note: An=Angola, Bo = Botswana, DR = Democratic Republic-of Congo, Le = Lesotho, Mad = Madagascar,
Mal = Malawi, Mau = Mauritius, Mo = Mozambigue, Na = Namibia, Se = Seychelles, SA = South Africa, SD =
Swaziland, TZ = Tanzania and Za = Zambia.

Source: Adapted from IMF (2009).

In Figure 1, 2007 ard 2008 data are final while 2009 data are estimated. In 2009, DRC
and Seychelles were estimated to have very high inflation rates compared to 2007. In 2009,
Botswana, Lesctho, Madagascar, Mauritius, Mozambique, Namibia, South Africa and Swaziland
were estimated to have complied with an inflation rate target of a single digit. All other member
states were estimated to have double digit inflation. Determinants of inflation may be both
endogenous and excgenous. Recent exogenous factors include high global oil and food
prices.

In 2009, just over half the members have showed a decline in inflation. There is a high
likelikood that inflaticn may adjust upwards when the demand for commodities increases. The
global crude oil price has risen steadily in 2009 though it is still lower than the peak of US$140
per barrel recorded in the second half of 2008. Oil is a major input in most economic sectors,
In SADC, except Argola, none of the member states produce oil. Even Angola impetts refined
fuel. Thus inflation in all SADC member states is affected by the oil price. In particular, mining
activities, widely prevalent in SADC, are high importers and consumers of petroleum products.

Interest rates for 2009 have remained low in most member states. This policy was used as a way
of stimuating domestic demand, to offset the decline in the demand for eports due to the global
financial and economic crisis. However; the detail on interest rates is not included in this study.
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Figure 2: Real growth in SADC member states for the period 2007 to
2009 !
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Real growth in 2009 was targeted to be at least 7%. However, Figure 2 shows a disappointing
picture for most member states. Malawi is the only member state to maintain a 7% growth rate
hetween 2008 and 2009. The worst hit by the global financial and economic crisis in terms
of their 2009 growth rates are Botswana and the Seychelles. Angola suffered also, although
to a lesser degree and is followed by Namibia and lastly Mozambique. In some instances 7%
was reached in 2008, but that was not sustained in 2009. The 7% target may be high for most
meniber states but it remains an important guiding tool on which to benchmark economic
growth.

Growth fell in 2009, below both 2007 and 2008 levels. Inflows of concessional foreign
finance and export earnings declined in 2009 because of the impact of the global economic
crisis on developed countries. The situation is expected to start improving from the end of
2009 onwards as the global economy recovers. The failure to reach a 7% could also mean that
there are some structural problems that continue to offset expected growth. Fusthermore, the
lending environment was unfavourable in 2009. Real growth impacts on how much revenue is
collected in a fiscal year. Therefore, it will be useful to look at fiscal balance.

In 2008 it was targeted that member states reduce their budget deficits to 5% of gross
domestic product (GDP). This figure is expected to be reduced gradually to 3% in 2012. So
far, estimated figures for 2009 show Malawi, Namibia, South Africa and Swaziland as being
within the 5% target. All other member states have not complied, in that deficits were more
than 5%. The 2009 deficit record of SADC member states is impossible to sustain for a number
of years in that it wili destroy the ability of member states to finance their domestic needs and
also to afford to pay their external public debts. This goes to show that without finding better
ways of managing economies such as employing prudential governance and registering high
foreign: reserves, among others, member states would cortinue to be vulnerable as a result of
budgetary constraints that might put them at risk of failing to properly cater for public services.
Without proper intervention many people in member states may become more entrenched
into poverty. The consequence of this quagmire is a likely upsurge in foreign debt which might
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Figure 3: Budget surplus/deficit in SADC member states for the period
2007 to 2009
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result from external borrowing to fund public deficit. However, the global recession meant that
2009 external circumstances were exceptional.

The SADC FTA

An FTA refers to a group of states that have agreed to eliminaie their tariffs and to lower non-tariff
barriers (NTBs) on substantially all trade amongst member states (SADC, 2008). Theoretically,
an FTA provides the following opportunities: economic benefits due to lower prices, stronger
competition, improved allocative efficiency of scarce resources, induced productivity gains, and
a wider market (Centre for International Economics, 2000).

The SADC STA was preceded by the Southern African Custoras Urion (SACU) whose members
are Botswana, Lesotho, Swaziland and South Africa, and, since 2990, Namibia. This preferential
trade arrangement set a basis for the establishment of a SADC FTA. The SADC FTA came at a time
when SACU-SADC member states had removed ail tariffs except on a few commodities such as
vehicles. Integration requires some sacrifices being made. As early as 2001, some of the.SADC
member states began the process of front-loading tariffs in order to anticipate a subsequent
tariff-phasing down process of the SADC FTA. Front-loading tariffs refers to a process in which
some member states agree to systematically reduce tariffs substantially, while others continue
to maintain them but follow suit at a later time. The other purpose for front-loading tariffs was
to improve the terms of trade within SACU. Back-loading tariffs were also implemented by other
member states including Mauritius, Mozambique, and Zambia. This process of removing or
reducing tariffs by some member states after a group of member states have done so earlier is
what is called back-loading of tariffs. This asymmetric way of phasing down tariffs across several
product lines when trading amongst each other made it easier for other SADC member states to
cope with the need to forfeit tariff revenues. Despite loss of tariff-revenyes, member states have
agreed 1o engage in tariff-phase down for the long-term benefits that come with free trade.

While preparing for the launch of the SADC FTA, inflation rates in member states were expecied
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to be in single digits. This did not happen in that some member states were still maintaining
double digit patterns’(see Figure 1). Despite lack of convergence on some macroeconomic
indicators, and noting that these were not direct pre-requisites, SADC launched its FTA.

How then will member states, which are party to the FTA, benefit from the SADC FTA?
Benefits may not be realised in a short-term period given the global financial turmoil. One of
the possible ways in which benefits could be drawn is to venture into manufactured products
that can be exported to the FTA market. This seems to be possible especially for products of
a tariff category that has been phased down in the FTA concession. The FTA may also create
additional export opportunities for SACU members by permitting better access to cheap inputs
from non-SACU SADC FTA members.

Reducing tariffs or removing them is essential for the SADC FTA to succeed. It requires 85%
of tariffs to fall to zero, with tariffs allowed to be retained on the remaining 15% of sensitive
products. All member states that are in the FTA have complied with zeroing their tariffs except
for Malawi which cited macroeconomic problems as a reason why it has delayed zeroing tariffs.
Thus Malawi remains under derogatory arrangements due to its economic circumstances.

Table 2: SADC FTA tariff phase down process
Groups of SADC member states _Calegory A and B taritf position before and durlng 2009

SACU Front loaded = 85% of the tarifis before the FTA, later removed
all tariffs. Mauritius followed

Non-SACU FTA members Due to back-loading and the FTA = 85% were phased down
{Mozambique and Zambia} and are now zero

Non-SACU non-FTA members FTA tariff phase down does not apply

FTA members 85% tariffs have been phased-down

*5 % remains on certain products and on sensitive ones
Source: Adapied from Frgpstad et al. (2008)

SADC member states that are party to the FTA have removed tariffs on trade with each other,
except on a few products (see Table 2). This shows that most intra-SADC trade is becoming tariff-
free, However, removal of tariffs has come at 2 time when member states need financial bailouts
due to the global financial and economic crisis. The current status quo of SADC economies is
not rosy and thus it leaves more questions than answers.

The SADC FTA ‘market should enable these economies to become more competitive by
engaging more in intra-trade activities. This should prepare member states to be ready to compete
with countries outside SADC. The challenges in the meantime are, first, lack of information
on existing markets and on risks associated with doing business in the region. Second, there
are common and similar products across countries, and these products hardly stimulate new
opportunities, but this situation may change in future. Supply constraints exist and lead to
diseconomies of scale among member states (excluding South: Africa) but as new investments
come on board production capacities will also improve. Lastly, the existence of NTBs in the
region continues to impede free trade. New NTBs will always be developed, when revenue from
tariffs is reduced, anc when member states find themselves in economic difficulties. Failure to
find alternative sources of revenue can easily manifest itself in new NTBs.

Tt is now time to examine the implications of having some members in the FTA, whilst others
are outside. The process of tariff-phase down is a compromise, to ensure that member states
are not forced to but participate willingly in the new trade regime. For example, at the time of
launching the FTA, Malawi asked for more time to attend to its domestic poverty challenges
before joining the FTA. By going that way, Malawi showed its political will but without sacrificing
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the concerns of its citizens. Asymmetric entry has been applied in bigger and more experienced
economic blocks like the EU.

Allowing member states 1o exercise their right:to asymmetric entry makes SADC healthier
than if it were a coercion-type of regional governance which would then leave public concerns
behind. According each member state a right to make decisions that relate to its economic
position is appropriate for maintaining cohesion in a regional structure. The move not to join
the FTA by three member states is not.an element of unwillingness or permanent exclusion,
but a normal way of exercising a gradual process. Some reasons could be political, given
overlapping memberships which the proposed COMESA-EAC—SADC tripartite FTA may attempt
to address. This delay in implementing regional programmes shows that there is no quick fix
to matters of integration. In essence; integration that leaves its people behind in poverty is not
needed. Therefore, this asymmetric move is to prevent the disintegration of the already shaky

grouping,.

Is the EU/EPA agenda "xely to integrate or disintegrate
SADC?

THe EU and African historical trade reiations

In 1975, the EJ and ACP countries entered a watershed preferential trade agreement called
the ‘Lomé Convention’, later called Zomé. I, and followed by Lomé 11, IIf and IV. Although
some of the provisions of the Lomé Conventions are still applicable, Lomé IV has on paper
heen replaced by the EPA. The Lomé agreements provided preferential access to the EU market
for ACP countries for manufactured products, and for some primary commodities subject to
quotas. ™n addition, the European Development Fund, although not comprehensive enough,
previded financial and technical assistance to ACP member states. Through the Stabitisation and
Export Scheme, EU farmers were compensated for revenue shortfalls due to the preferential
arrangements. Some mining companies also benefited from the cenvention. The main weakness
of the conventions is that they failed to pull ACP countries out of poverty as expected by ACP
member states (Nyambe 2009). :

This well known weakness of the convention is circumstantial in that the convention era was
characterised by economic recessicns recorded in the EU during the 1970s and 1980s. During
the same era, the EU faced problems with integrating its diverse members. This shifted attention
towards its internal affairs, including constitutional reforms, and reduced attention that the
convention previously enjoyed. Due to incompatibility of the convention with the rules of the
World Trade Organisation (WTO), the convention had to be phased out at the end of 2007 to
give way to the WI'O compatible EPA.

Economic Partnerstip Agreements in SADC

The past trajectory followed by the Lomé Conventions, especially the failure of the convention
that has been mentioned, provides valuable lessons on how to participate in the EPA negotiations.
Most ACP countries are concerned about a recurrence of the same failure in the EPA. The world
is cuzrently undergoing a global economic and financial crisis, and some EU and ACP countries
have gone through recession. It is not known as to when the global crisis will come to an end.
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Table 3: Lomé and EPA provisions

Lomé Conventicn EPA offers

Preferential market access for ACP in the EU Reciprocity on market access

Was understood, and created improved frade positions  Ald for trade and expected 1o improve
balance of payments of ACP countries

Failed to address poverly Not well understood by ACP countries

During the Lomé dispensation, SADC member states, and especially Botswana, Lesotho, Namibia
and Swaziland (BLNS) benefited in that there was preferential access for beef, fish and grapes entering
the EU masket, although beef and grapes were subject to quotas. Some quotas did not in fact limit
exports —for example Botswana has been unable to fulfil its beef quota for many years.

South Africa negotiated a free-trade agreement with the EU, the EUfSouth Africa Trade,
Development and Cooperation Agreement (TDCA), in 1999. It will remain operational until
2022 when all trade between the EU and RSA will be completely liberalised. Imports from the
EU enjoying reduced tasiffs under the TOCA can: also enter BLNS freely, because there is free
trade within SACU (for almost all products).

Going back to the Lomé dispensation, the EU helped ACP meniber states with technical and
financial suppost to improve their abattoirs, and introduced livestock traceability chips as a way
of certifying the origins of Botswana and Namibian beef.

Coming to the EPA, there are three phases: the Interim EPA (IEPA), the Full EPA (FEPA) and
the Comprehensive EPA (CEPA). Angola, Namibia and South Africa (ANSA) have not yet signed,
but it is only Namibia that may lose. Angola wil: continue to benefit under the “Everything But
Arms” provision while South Africa has the TDCA. By not signing the IEPA, Namibia faces the
problem of finding alternative markets (Nyambe, 2009). Tanzania and Zambia have also delayed
signing the IEPA. Other SACU member states Botswana, Lesotho and Swaziland, and non-5ACU
SADC member states Mauritius, Mozambique, Seychelles and Zimbabwe have signed the iEPA.
The final step, ratification of the IEPA by parliaments of IEPA signatories, is awaited.

the process of negotiating the EPA has not been without hitches. Some ACP countries have
had demonstrations against signing. In what appear to be acquiescent countries, concerns
exist on the impact of going ahead with signing the EPA. This concern ties well with the initial
expectation of the African Union (AU) that the EU shouid negotiate the EPA in 2 manner that
would be mutually beneficial to all parties involved and to respect and consolidate regional
integration, The aim of the AU is to integrate al. economies of member states. Thus, the aim of
the AU would have been satisfied had the EU negotiated with RECs rather than with individual
countries (although this does not apply to the SADC EPA).

At the onset of the negotiations, the EU followed the expectation of the AU tha: suggests
negotiating with RECs, but later began to negotiate the EPA with individual countries, This may
kave been due to two reasons:

* Slow progress of negotiating with RECs, and

« Differential economic structures of countries in the ACP group, and members of the AU
in particular,

The FEPA was expected to be signed before the end of 2009. However, this is unlikely
to happen for most of the SADC member states. The most difficult one is the CEPA which
requires that the service sector, that includes telecommunications, banking and construction,
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be reciprocated to EU competitors. The CEPA is contentious because most of the AU countries
expect to rely on the service sector in future.

What are the consequences of EPA negotiations so far? First, negotiations between the EUand
individual countries have revealed weaknesses in the capacity of African countries to negotiate
trade packages. Second, EPA negotiations have revealed the fragility of RECs in confronting
common concerns, Third, the SADC-EPA negotiating forum has fragmented. Tanzania has
negotiated under the EAC, while Zimbabwe, Zambia, Mauritius and Seychelles have negotiated
under COMESA. This fragmentation shows how much politics is at play. Fourth, ANSA has
grown stronger as a tripartite forum in which its members advise each other on strategies for
negotiating issues of common concern.

Why has signing the EPA taken longer than previously expected by the EU? There are, among
others, three complexities. There is a lack of understanding of the provisions of the EPA on
the side of ACP countries (due to the multifaceted nature of the pact), a lack of expertise to
negotiate trade pacts and to predict likely impacts, and a desire to protect their local economies
by individual member states. On the other side, the EU has enormous trade negotiation
experience. This places African states on a hard surface when negotiating the EPA.

In an attempt to give impetus to the negotiations and signing thereof, the EJ Trade
Commissioner visited some SADC member states early in 2009. In March 2009, Angola,
Mozambique and SACU member states convened at Swakcpmund, Namibia to discuss the EPA
and the way forward. At that meeting, it emerged that the countries represented were getting
closer to signing the IEPA, and this created a way forward for the subsequent FEPA. The EU
made concessions by extending the infant industey protection to include industries that were
earlier excluded. The EU agreed to allow export taxes to continue, but added 2 provision that
any proposed new taxes should first be discussed. '

Recently the EU Parliament pushed for a speedy delivery of EPA signatures, It is feared that
this expectation may frustrate ongoing negotiations. Issues that are still outstanding between
the EU ard ANSA-SADC members include among others Definition of Parties, Most Favoured
Nations clause, refusal or delays by the EU to include a text that.was agreed to at Swakopmund
in 2009 and other issues including the Rules of Origin (RoO).

Weaknesses that EPA negotiations have revealed would require SADC to work hard ‘o strive
for cohesion. SACU is also in a difficult position because Botswana, Lesotho and Swaziland have
signed the IEPA while others have not done so. Recently the concern has been to keep SACU
intact as it is regarded in some circles as a.nucleus of the proposed SADC CU. Despite Iack of
consensus among member states with regard to which way to go, EPA negotiations are on-going
between the EU and SADC member states that have not yet signed.

SADC member states have incurred costs in negotiating EPA with the EU. The time spent
on negotiating could have been spent on other programmes on the SADC agenda, including
preparations for the proposed CU.

The proposed SADC Customs Urion

An overview of customs unijons

A customs union (CU) is an association of member states bound by a particular legal instrument
and having 2 common external tariff they maintain with the outer world. A CU is a more
advanced level of integration than a preferential trade agreement (PTA). A CJ usually builds
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on an existing PTA. However, other RECs may not need to follow the step-by step process as
demonstrated with the case of SACU. SACU was established in 910 and that makes it the oldest
CU in the world. Progress to implement the 2002 SACU Agreement has been slow. Often South
Africa has been cited as having played delaying tactics through bullying other member states.
The trath may be that BLNS are just too weak to make a strong impact compared to South Africa.
Besides South Africa, economies of BLNS are very small and depend highly on the South African
economy.

On the model of integration the SADC is following, it would not be wrong for a region to
attemipt another model. Countries may not necessarily have to follow a particular hierarchical
model of integration. The speed at which activities and programmes are implemented is vital to
the successful advancement of any trade regime. For example COMESA became an FTA in 2000,
but up until June 2009 when it launched its CU, only 14 of the 19 members were in its FTA.
However, COMESA and SADC -are different in that SADC has a wider agenda than the narrow
path pursued by COMESA, and SADC is yet to launch its CU. So, the current SADC model of
integration is useful in that it proffers ample time to member states to prepare for the next step
on the hierarchical [adder of regional integration. The SADC model also allows every step to be
consolidated by the preceding one.

CUs have their own pros and cons. Member states of a CU are not supposed to negotiate
agreements with other trade blocks without the consent of all members. A CU seeks to observe
mutual respect and equality of all signatories. The move to act unilaterally can tamper with
the legal basis of such an establishment. For example, in the SACU there is concern because
some SACU members have signed the IEPA with the EJ leaving the others behind. The SACU
Agreement of 2002 provides for consensus by all members in negotiating with a third party.
Negotiating separately could imply the legal breakup of SACU. There would be severe political
consequences if SACU were to collapse. So far there are no signs that SACU will collapse, but
there are weaknesses which should serve as lessons to the SADC grouping. The pros of belonging
to a CU are enormous and usually outweigh the cons.

On the multilateral level, the World Trade Organisation cautions its members about the
trouble of belonging to two CUs. The General Agreement on Tariffs and Trade Act XXIV
makes it clear that belonging to two CU’s is problematic and as such cannot be condoned.
1t can only work if 2 member state that wants to belong to two CUs joins CUs that share one
Common External Tariff (CET). Not satisfying this condition would be unbearable cost-wise
for a member state belonging to two CUs, because it would be unlikely to be possible to carry
out obligations that are compatible with the expectations of members of both CUs. The three
African regional institutions mentioned earlier are likely to have some of their members opting
out of membership, unless the tripartite arrangement, that wili be discussed later, can in the
near future become a reality.

Is SADC ready for a customs union in 20107

The SADC region plans to launch its CU in 2010. A lot has been achieved in preparing for the
CU and also in preparing the region for further integration. Some of the achievements include
developing a common customs document, harmonising border procedures and reducing delays
atborder posts. Further, together with COMESA, SADC has set-up an NTB Monitoring Mechanism
(NTBMM) to identify NTBs that are in place and to minimise their impact. Examples of NTBs
include: Sanitary and Phytosanitary measures, technical regulation that relates to standards,
procedures that relate to customs clearance, transit fees, and import and export regulations
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(Regional Trade Facilitation Programme, 2009). Despite progress made. so far, establishing the
SADC CU continues to encounter problems.

SADC, in order to harmonise product standards, has set up an expert working group on
Standardisation, Quality Assurance and Metrology (SQAM). Member states have institutes of
stancards that are tinked to each other by way of sharing information, and being represented at
various committees. However; there.is a problem because some members of SADC are: members
of other RECs and they would prefer that SADC should just adopt international standards to
avoid wasteful use of resources when international stardards could easily be adopted. Member
states such as Mauritius export more to the EU than to SADC. Adopting international standards
would be better than applying SADC ones, which should anyway be measured. against best
practice.

In preparation for the CU, SADC has established additional technical groups. This is a
mammeth task given the time left before 2010 comes to an end. It will be interestirg to see
what member states finally settle on. Other committees are working with COMESA, EAC and
SACU on matters of common concern.

Pragmatic issues and cencerns

There is concern in various circles but there is lack of clear-cut information on what may happen
regarding the formation of a CU in 2010, and especially what may be the likely obstacles to
its formation and functioning, Stakehclders were interviewed in some SADC countries. The
findings show that the SADC CU is needed but has to be handled in such a way that it is owned
by member states to avoid imposing it on them, The jousney from the FTA to the CU may not be
a smooth one. Several issues could still be outstanding in 2010. The SADC CU is an ambitious
programme which lacks contact with realities on the ground. These include the need to have
effective mechanisms of accountability. The SADC Tribunal needs to be strengthened to work
effectively because, with a CU, trade disputes brought to the tribunal have up to now been rare
but may turn to be common under a CJ.

Trade is made easier by standard road, rail and telecommunications infrastructure. Currently
these networks are in good condition in less than half of the SADC membership. Customs
procedures and infrastructure at border posts, as well as harmonised customs systems, are still
not up to standard. Issues such as agreeing on a Commen External Tariff (CET) and processes of
transparency for handling CU revenues are outstanding. Agreeing on a CET may be challenging
given that member states have individual revenue concerns. However, knowing that a CU would
provide significant benefits, issues that have long held back progress should by now have been
addressed.

Two cross-border scerarios

‘This study has also found problems (NTBs) that disturb trade flows. It was found that commuters
crossing from Lesotho to purchase marketable commodities in South Africa are frusteated
because taxi drivers often demand that Basotho commuters should only travel in South African
taxds. This issue should be resolved by authorities in the two countries. his is a sorry problem
which, if it receives no intervertion, will continue to be a trade barrier. The crux of the matter
is the element of opportunism by taxi operators.

There is another frustration that is evident between South Africa and Swazitand. Truck drivers
from Swaziland to South Africa have not been allowed to pick up consignments on their way
back after they have offloaded their cargo, while South African truckers do pick consignments
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on their way after having delivered their cargo in Swaziland. This issue is not balanced. By law,
picking up consignnfents on the way is not permitted. The law should be applied equaily to
avoid disadvantaging Swazi truckers. This issue is also a trade barrier. If the two authorities fail
to resolve it, they could seek legal counsel from the SADC Secretariat.

Summary

The SADC project of establishing a CU will be an interesting development for the region.
However it is being considered at a time when many things are happening both at a global
and at a regional level. The desire to launch the proposed CU should not be time bound. This
means that of importance is not 2619 per se but about putting in place necessary structures
and programmes that may strengthen the proposed CU. Given all the issues that have been
raised, especially infrastructural related matters and systems-based operations, a 2010 SADC CU
deadline is not achievable,

Tke potential merger of COMESA, EAC and SAJC into a

tripartite FTA

Regional integration is a process that is both time and resource consuming, SADC is following
the AU’s suggestion of turning RECs into building blocks of the United States of Africa. This
dream is an ambitious project that leans heavily on political drive. It could be helpful in that it
may stimulate economic integration efforts in areas where such efforts are slow. Unfortunately,
many African RECs have registered slow progress. For example, the EAC, SACU, COMESA and
SADC should have long been integrated. In the past, they have been drivea by political agendas
and wars such that it took long before the idea to form one big FTA was accepted. Peace and
political stability is a concern, and SADC is not an exception 1o this threat.

The proposed tripartite FTA is expected to help with reducing reliance on a small market.
Currently this idea is receiving attention from the three regional blocks. It is hoped that
constituting it will be heneficial to many African economies. However, it may take some time
before all the modalities that should be put in place are formally agreed. There are common
areas that have already been identified. These include harmonisation of civil aviation policies,
communication policies, Rules of Origin, and transport policies. It is expected that progress on
these issues as they relate to the tzipartite FTA will soor be announced.

Another issue that may hold up progress in the tripartite FTA concerns power. What will
happen to the Secretariats of COMESA, EAC and SADC when a tripartite FTA kicks off? The
challenge to the sovereignty of the new secretaiat could perhaps be addressed by merging
the current secretariats. The other option would be maintaining existing secretariats as sub-
structures within the regional institutions, although maintaining three sub-secretariats would
be expensive.

Freedomr and a check on ccnduct
Human righkts

Political freedom, civil liberties and economic (socio-economic) rights are heralded as essential
elements that characterise 2 free society. The United Nations kolds that a country’s citizens
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should enjoy all forms of freedom that humanity deserves. The African Charter on Human and
People’s Rights also espouses the rights that should be accorded to humanity. All SADC member
states are members of the AU.

Political leadership that violates the rights of the people should account for such actions.
Perpetuation of violations of human rights could bring a member state before the United Nations.
The SADC Treaty also suggests that human rights should be defended. On paper, it is expected
that undemocratic governance, be questioned and appropriate steps be taken. Intervention by
SADC has been inconsistent. Some political leaders that seriously infringe the rights of their
pecple have not been brought before the SADC Tribunal or any other judicial platform. On the
other hand, some countries have been suspended from membership following a coup, most
recently Madagascar.

This should not mean one is a proponent of suggesting a foreign interference in SADC affairs.
Being supportive of citizens in the same regional structure is essential but it is also important to
deter inhumane acts by neighbours so that all people may be protected from violation of their
rights, Thus, there is a need to find better ways of dealing with violators of human rights as a
way of improving governance in member states.

Table 4 reflects a decline in the perception on matters of economic freedom in the SADC
region. Seven out of the thirteen member states for which there are recent statistics registered
a decline in economic freedom in 2008, although one year’s results do not constitute a trend
and some of the countries with the highest rating were among those showing a decline in
2008. Negative changes could be attributed to the manner in which people are hindered or
not assisted when conducting businesses and when they consume goods and services. This can
become worse if property rights are not respected and judiciary structures are not adequately
empowered to rule on appointed matters without: fear or favour. Hindrance on consuming
goods and services and on operating businesses in a democratic society should be avoided.

Table 4: Development of the Index of Economic Freedom from 1995-
2008

Change
Country 1995 2000 2001 2002 2003 2004 2005 20060 2007 2008 2007-2008
Angola 272 243 433 435 471 Positive -

Botswana 5561 612 627 609 685 695 698 703 684 6B6 Positive
DRC 448 264

Lesotho 49.9 523 491 507 4868 529 570 541 519 Negative
Madagascar 51.7 545 54 565 629 581 616 63.0 614 624 Positive
Malawi 519 537 523 541 513 520 534 579 555 538 Negative
Mauritius. 675 667 654 645 643 643 665 69.0 723 Positive
Mozambique 43.1 514 557 568 581 555 546 551 56.6 56.6 Constant
Namibia 646 637 642 665 616 600 609 638 61.0 Negative

South Africa 614 613 6068 628 660 650 615 663 641 63.2 Negalive
Swaziland 61.4 610 637 602 607 568 580 622 61.6 589 Negative
Tanzania 54.6 569 557 577 541 573 540 593 564 564 Constant

Zambia 545 624 bH74 577 535 519 545 591 579 564 Negative
Zimbabwe 478 444 370 339 339 316 339 340 358 29.8 Negative
SADGC 503 528 568 566 675 561 565 58.1 575 56.5 Negalive

Note: 80-100 means free; 70-79.9 means mostly free; 60-69.9 means moderately free; 50399 neans mostly not free;
and 0-49.9 means repressed,
Source: The Heritage Foundation (2009)
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Perception of Corruption

It is widely accepted that corruption is a serious scourge that wastes scarce resources. All over the
SADC region and elsewhere in the world, corruption has become commongplace. In the SADC
region alone, mechanisms for arresting corrupt practices seem not to have been exhausted.
Allowing corrupt actions to persist can continue to undermine efforts geared towards better
service defivery. Political leadership that values its citizens should ensure that proper tools
for fighting corruption are employed. Furthermore, corrupt practices by those entrusted with
management of public resources shouid be punishable. Below are indexes that pertain to
corruption in the SADC region,

InTable 5, perception about corruption remains stubborn in member states. Unless checked
and addressed, corruption can affect the general picture of member states and of the SADC
region at large. Corruption siphons away scarce resources that are meant to assist the poor.
Table 5 shows that between 2007 and 2008, perceptions of corruption in six member states
have risen.

- Table 5: Trends in the Corruption Perception Index from 1998-2008

; Change
[Country 4998 1999 2000 2001 2002 2003 2004 2005 2006 2007 2008 -2007-2008,
Angola 1.7 17 18 20 20 22 22 19 Negative
Botswana 6.1 61 60 60 64 57 60 5% 56 54 58 Posilive
DRC Congo 22 20 24 22 19 1.9 Constant
Lesotho 34 32 33 8.2 Negative
Madagascar 17 26 31 28 31 832 34 Positive
Malawi 41 44 41 32 B9 28 28 28 27 27 28 Positive
Mauritius 50 49 47 45 45 44 41 42 51 47 55 Positive
Mozambique 35 22 27 28 28 28 28 26 Negative
Namibla 53 53 54 54 57 47 41 43 41 45 45 Constanl
SouthAfica 52 50 50 48 48 44 46 45 486 51 4.9 Negative
Swaziland 27 25 33 3.6 Positive
Tanzania 19 190 25 22 27 25 25 29 29 32 3.0 Negative
Zambia 35 B85 34 26 26 25 26 26 26 26 28 Positive
Zimbabwe 42 41 B30 29 27 23 23 26 24 21 1.8 Negalive
SADC 44 43 38 40 40 32 32 33 33 34 34 Constant

Note: Ranking from 0 to 10 where 0 denotes bighly corrupt and 10 denotes corruption free.
Source: Transparency International (2009)

Poiitical freedom and civii liberties

In vable 6, it appears that political and civil liberties declined slightly in Madagascar, Mauritius
and in Swaziland in 2008. For Madagascar, a low index should be expected in the near future
due to recent political unrest and an undemocratic change of government in that country, On
average, perceptions of political and civil liberties have been constant in SADC. Nevertheless,
the absolute score is unsatisfactory.

Policy suggestions

The SADC FTA has not been well marketed to small entreprencurs to enable them to take
advantage of the opportunities brought by the FTA. Tariff changes have to be communicated to
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Table 6: Development of Political Freedom and Civil Liberties from
1990-2008

Change-
-Country 1930 1995 2000 2001 2002 2003 2004 2005 2006 2007 2008 200708 _
Angola 70 60 60 60 60 B0 60 60 55 55 55 Constant
Botswana 1.0 20 2¢ 20 20 20 20 20 20 20 20 Constant
DRC 6 70 70 60 69 60 60 60 60 55 55 Constant
Lesotho 60 40 49 40 40 20 20 20 25 25 25 Constant
Madagascar 40 20 20 20 2 30 30 30 39 35 35 Constant
Malawi 7 20 30 40 40 40 30 40 40 35 4.0 Positive
Mauritius 20 16 19 10 12 10 ‘0 19 1¢ 20 1.5 Negative
Mozambique 64 40 30 30 30 30 3C 30 35 35 3.0 Negative
Namibia 20 20 2¢ 29 20 20 20 20 20 29 20 Constant

SouthAfrica 50 20 20 20 29 20 29 10 15 20 290 Constant
Swaziland 60 60 60 6C 60 60 70 V0 65 65 60 Negative

Tanzania 60 50 40 40 40 49 48 40 35 35 35 Constant
Zambia 6C 30 5C 53 40 40 49 48 40 35 35 Constant
Zimbabwe 60 50 60 60 60 6L 60 70 65 65 65 Constant
SABC 50 3.6 3.8 38 3.7 36 3.6 3.7 3.7 37 3.6 Negative

Nole: 1.0 to 2.5 means free; 3.0 10 5.0 means parily free; 5.5 to 7.0 means not free,
Source: Freedon: House (2009)

all business operators in member states, not only to big business. Member states that are not
party to the FTA should be allowed to address issues that have hindered them from joining the
FTA. The fundamental issue is to ensure that FTA members should benefit, and help those not
in the FTA to begin to see reasons for joinirg,

Establishing the SADC CUJ in 2010 would be a good idea, but postponing it would also not
be a bad one especially if there first can be more progress on integrating the economies, and
dealing with operational issues on the ground, to enabie the FTA to become meaningful, SACU
member states fear that unless SACU and SADC policies are harmonised, including developing
compatible customs systems and adopting a CET, there might be serious confusion about which
CU to join when SADC laurches its owr. SACU has experience on sharing revenues (though its’
system of sharing is contentious) but adapting SACU policies to a SADC CU may strengthen the
process of creating a SADC CU.

On the proposed tripartite FTA between COMESA, EAC and SADC, this is a step in the right
direction. However, given the narrow path that COMESA has been following and a broader
SADC agenda, there is more work to be done at a political level by leaders in the three RECs
prior to making further progress on the tripartite FTA. The tripartite FTA, like similar structures,
should kave its seceetariat, either by amalgamating the existing secretariats, or by retaining
them as subordinate irstitutions. Ali these are issues that take time to arrive at, and processes of
seeking to resolve them should begin soon,

On how to benefit more from EPA and the way forward, SADC member states should seek to
find better incentives with the EU in the EPA package. The process of negotiating the EPA should
continue. The need to strengthen the regional integration agenda should be prioritised. The
main challenge that remains to be urravelled, though, is ore that requires casting a look beyond
concerns of reciprocity on market access. SADC member states in theie different negotiation
forums should explore how the EU can be convinced to offer ‘aid for trade’ to infrastructural
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development projects of EPA signatories. MFN and definition of parties and RoG remain
outstanding issues for ANSA members. If a solution to the current delays in EPA negotiations
is not found, the process will become a costly exercise to many ACP countries. Negotiating the
EPA has also been frustrating, given worries about what will be political and economic gains
from this deal.

Negotiating the EPA should take place while protecting cohesion of the SADC region.
Destroying either the SADC or the SACU would not be in the interest of the region’s citizens as
it would undo the gains made so far. vhe EPA has been divisive in nature and neither the EU
nor the SADC region are to blame. The timing and the hastiness of the process of negotiations
has not given enough room for member states to have time to consult sufficiently. This speedy
way of negotiating a significant package of this nature comes at a time when SADC member
states (except South Africa) still lack experience in negotiating trade packages with bigger
economic blocks. There is a lack of skilled trade negotiators and trade experts, with experience
of successful trade agreements in the rest of the world, and who can quartify the impact of the

EPA.
" SADC member states should continue to work towards macroeconomic stability, which in
turn 'would create macroeconomic convergence. Stability would help member states to attract
more investors as would low corruption, respect for property rights and a stable political
environment,
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ANNEX 1: Interview guideline
NB: Not all the issues were applicable to all stakeholders

The implementation of SADC Protocols: Progress on the removal of tariffs and non-tasiff trade
barriers.

Institutional implementation capacity: Functioning of SADC National Committees, institution
building, human resources etc.

Standardisation and harmonisation of customs and excise standards, road authority standards,
standardisation of goods in general and of legal institutions.

Consistency of SADC policy objectives with National Policy Objectives — internal consistency
with regard to national development plans and visions, consistency with other regional plans
and objectives (e.g., CMA, SACU, AU/NEPAD, EPAs etc).

The progress or. otherwise of other inter-state initiatives in which member states of SADC are
participating may strengthen SADC (SADC as a stepping stone to African integration, SACU as
a building block for deeper integration within SADC), but it may also direct scarce human and
financial resources away from SADC.

Costs and benefits of the regional integration processes and the perceptions of these on
countries and various interest groups, Fiscal implications of tariff reductions, competitiveness of
the private sector, etc. This is believed to be a key driving force for the speed and sustainability
of regional integration.

Progress towards macro-economic convergence: recent macro-economic deveiopments, impact
of the global economic recession.

Overlapping memberships in Regional Economic Communities and EPAs, How are decisions
formed about which grouping to join? Who is involved in the decision—making process? What
role does the private sector play? Formal/informal communication channels. What is the way
forward for the EPA negotiations?

The role of the SADC Secretariat in the quest for regional integration

Financing of SADC Secretariat: sufficiency for present and planned activities, dependence ont
International Cooperating Partners (donors), and distribution of membership fees. Funding
of SADC National Committees: Sufficiency of funding; contributions by governments, donors,
others.

National and Supra National Legal structures and their adequacy to monitor compliance with
signed protocols.

Relation to the private sector and civil society (including trade unions, churches, media, NGOs,
etc.): Degree of their knowledge of and participation in the process of regional integration as
well as consultation between public and private sector concerning regional integration issues.
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ANNEX 2: List of stakeholders

Ms Nomusa Tibane, Chief' Economist: Ministry of Planning and development. Mbabane

Mr Sizwe Vilane, Director: Swaziland Investment Promotion Authority. Mbabane.

Mr Sabelo Mabuza, Director: Swaziland Investment Promotion Authority, Mbabane.

Ms Zodwa Mabuza, CEQ: The Federation of Swaziland Employers and Chamber of Commerce. Mbabane.
Mrs Dumisile Magagula, Director: Ministty of Finance, Mbabane.

Mr Muzikayise Dube, Director: The Federation of Swaziland Employers and Chamber of Commerce, Mbabane.
‘Mr Henson Dlamini, NAFP. Mbabane.

Mr F. Fakudze, Project manager: Small Enterprise Developmen: Company, Swaziland,

Mr Retselisitsoe Lechesa, Chief Executive Officer: Basothe Enterprise Development Corperation, Maseru.
Mr Newman Ntshangase, Director: Ministry of Foreign Affairs and Trade.

Mr Albert Cibi, Economist: Ministry of Economic Planning, Mbabane.

Ms Zanele Dlamini, Economist: Ministry of Economic Planning, Mbabane

Mr Maghatwe Mnist, Assistant Economist: Ministry of Economic Planning, Mbabane.

Mr Bongani Dlamini, Assistant Economist: Ministry of Economic Planning, Mbabane.

- Ms Nombuso Dlamini, Assistant Economist: Ministry of Economiic Planning, Mbabane.

Ms Dumisile Magagula: Ministry of Finance, Mbabane.

Mt Meusi Shongwe, Programme Officer: Ministry of Foreign Affaizs, Mbabane.

Mr Labane Chokobane, Lecturer: Department of Economics, National University of Lesotho, Roma.
Mr Ramaele Moshoeshoe, Lecturer: Department of Economics, National University of Lesotho, Roma.
Mr Pitso Damane, Director: Ministry of Trade and Industry, Maseru.

Ms Lekoetse Leuta, Chief Development Officer: Ministry of Trade and Industry, Maseru.

Mr Tlohelang Aumane, Chief Development Officer: Ministry of Trade and Industry, Maseru,

Mr Thizko Mokhoro, Director; Department of Standards and Quality Assurance, Maseru.

Molebatsi Rabolinyane, Chief Standards Officer: Department of Standards and Quality Assurance.
S.K. Phafane, President; Lesotho chamber of Commerce and Industry, Maseru.

Lebeka Notsi, Executive Director: Lesotho Chamber of Commerce and Industry, Maseni,

Moepi Sementlane, Director: Ministry of Finance, Maseru.

R. Masenyetse, Principal Researcher: Central Bank of w.esotho, Maseru.

Mr Jabulani Mthetwa: Programme Officer: TIFI, SADC Secretariat, Gaborone.

Mr Happia Kuzvinzwa, Programme Officer: TIFI, SADC Secretasiat, Gaborone,

Ms Briget Chilaia, Director: Southern African Trade Hub, Gaborone.

Dr Sonia Katz, Advisor to TIFI Director: SADC Secretariat, Gaborone.

Mr Charles Chaitezvi, Team Leader: Customs, SADC Secretariat, Gaborone.

Prof Sanjeev Sobhee, Dean: Faculty of Humanities, University of Mauritius, Reduit.

Mt I.. Pin Wing, Principal Industrial Analyst: Ministry of Industry, Port Louis.

Ms Roomz Narrainen, Manager: Trade Divisior: at Mauritius Chamber of Commerce and Industry, Port Louis.
Mr Assad Bhuglah, Director: International Trade Division at the Ministry of Foreign Affairs, Port Louis.
Mr A. Mansoor, Financial Secretary: Ministry of Finance, Port Louis.

Mr Guness Beejadhur, Divisional manager: Mauritius Institute of Standards, Momuka.
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CuapTER 11; A DeveLopmenT RoAD SHow? FROM
MonTERREY AND PARIS TO CoHA AND AccRA: Is THE
WinoHOEK DECI.ARATION IMPROVING RELATIONS BETWEEN
SADC AND ITS INTERNATIOGNAL COOPERATING PARTNERS?

Munetsi Madakufamba and Elling N. Tjenneland

Introduction

In 2006 SADC and its International Cooperating Partners (ICPs) adopted the Windhoek
Declaration. This Declaration was intended to provide a platform and framework for more
. effective international support and aid to SADC. Both SADC and the ICPs committed themselves
to a range of obligations to ensure that aid became more cffective in meeting the overall
objective: reduction of poverty and achievement of the Millennium Development Goals.

The Windhoek Declaration was a local adaptation of the 2005 Paris Declaration on
aid effectiveness. This OECD-initiated document emerged as a main pillar of the global aid
architecture in the new millennium. In 2008, another conference, in Accra, reviewed progress
in implementation and adopted a new Accra Agenda to facilitate better implementation. The
second pillar in the global aid architecture was the mobilisation of increased development
finance. It began with the Monterrey confereace in. 2002 and progress was reviewed in Doha in
late 2008. Both pillars emerged as a response to the UN Miliennium Summit in 2000.

The first part of this paper critically examines the evolving global aid architecture. What do
we know about achievements and impacts? Are there lessons for international support to SADC?
The second part provides a review of the current 2008-2009 state of the SADC Secretariat and
the Windhoek Declaration.

From Micnterrey o Doha: development finance and
resoturce mobilisation

The March 2002 Monterrey Conference on Financing for Development is the key reference
for the current efforts to mobilise additional development finance. This conference in Mexico
followed the 2000 Millennium Summit which adopted the Millennium Development Goals. The
Consensus Document adopted at Monterrey identified the need for action in six areas:

»  Mobilisation of domestic financial resources for deveiopment;

»  Mobiiisation of foreign direct investment and other private capital flows;

* [Interaational trade as an engine for development;

s Increasing international financiai and technical cooperation (development aid);

*  External debt; and
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°  Systemicissues and coherence in development support.

Official development assistance (ODA) was seen as a central pillar in the global partnership
geared towards the reduction of poverty. Heads of State and Government agreed — through
this Monterrey Consensus — to revitalise efforts to unlock all development resources including
ODA. The Monterrey conference “urged” developed countries that had not yet done so to make
concrete efforts toward the aid target of 0.7% of gross national income.

Developing countries welcomed this renewed emphasis on mobilisation of development
finance. African countries, in particular, had emphasised the importance of domestic savings
and improvements in public revenue collection as well as in private capital flows, in the NEPAD
founding statement of 2001. The Monterrey Consensus was seen as an impostant step in scaling
up efforts to mobilise domestic and external resources for growth and poverty reduction.?

Responses and commitments from developed countries came in two main “waves”. During
and after Monterrey, they entered into substantial commitments to increase ODA, including a
commitment by the EU to reach an interim target of 0.39% as a proportion of gross national
income by 2000.

These commitments made no specific reference to Africa, but such promises came in the
secand wave in 2005. Figst, the EU member countries as a group pledged to reach the UN goal
of allocating 0.7% of GNI as ODA by 2015 with an interim collective target of 0.56% in 2010.
In practical terms this would increase EU’s development aid from €46 billion in 2005 to €66
billion in 2010, rising to more than €90 billion in 20153 At least half of the increase should go
to Africa.

The G8 leaders meeting in Gleneagles made a number of important commitments.! The US
and Japan provided extra money to the EU's commitment to reach the UN target of 0.7%. This
was expected to release an additional US$50 billion per year by 2010. Of this US$25 biflion
would go to Aftica, more than doubling aid to Africa compared to 2004,

In addition to the increase in budgeted development assistance, the G8 agreed to a number
of other important steps. These included cancellation of 100% of outstanding debts of eligible
Heavily Indebted Poor Countries to the IME, IDA and the African Development Fund. This was
expected to be worth over US$50 billion once implemented and 90% would go to Africa. This

included writing off US$18 bilion of Nigeria's debt, the biggest single debt deal for an African_

country.

Donor countries also agreed to launch several innovative financing mechanisms involving
new forms of taxation and securitised berrowing to increase development finance. This included
a new airline ticket levy (which finances the purchase of drugs to help combat AIDS, TB and
Malaria) and other measures to mobilise additional funding for health related purposes, as well
as — more recently — clean development mechanisms and other emission trading schemes.

In November 2008 a conference in Doha took stock of achievements since the Monterrey
conference in 2002. Officials from more than 160 countries and nearly 40 Heads of States or
Governments took part in this Follow-up international Conference or: Financing for Development

1 ‘The Monterrey Conseasus and related documents are available from the United Nation’s dedicated website on
Firance for Development. See www.un.orglesa/fd

2 For more on African perceptions, see in UN Economic Commission from Africa (2007).

3  Seealso the 2005 press statement from the EJ: hutpifeuropa.eu/tapid/pressReleasesiction.dofreferenc=
1P/05/699&format=HTML&aged =0&language=EN&guilanguage=en,

4 See www.gB.gov.uk/serviet/Frontipagename = OpenMarket/Xcelerate/ShowPage&e=Page&cid
=1078995502703
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to Review the Implementation of the Monterrey Consensus. The Doha Declaration basically
reaffirmed the principles adopted at Monterrey. The UN member states reconfirmed their aid
commitments, including that 2id should reach 0.7% of GNI?

1t is important to emphasise that although the G8 and members of the OECD Development
Assistance Committee (DAC) are the main providers of development assistance, both aid and
development finance are also coming from other countries. The non-DAC members of the
European Union are increasing their aid contributions and are committed to increase ODA
targets to 0.17% by 2010 and 0.33% by 2015. Turkey and South Korea have also expanded their
aid (each providing about US$800 million in 2008). Arab states and funds, led by Saudi Arabia,
are also significant players. They provided about US§2.5 billion in 2007, including significant
allocations to Africa (mainly to North and Northeast Africa).

More significant is the emerging role of Brazil, India, China and South Africa. These countries
all provide significant development finance, including development assistance, for development
in Africa. Together they have provided a new dimension to South-South cooperation in Africa.

China’s role is particularly extensive and important. China has provided development aid to

* Africa for the last fifty years although its role as provider of traditional development assistance

is still limited. China emphasises co-operation with African countries and has made great efforts
over the past few years to develop and strengthen political ties. This has included a strong
commitment to support development and poverty reduction in Africa. At the Africa-China
Summit in Beijing in November 2006 2 2007-2009 Action Plan was adopted based ona number
of significant pledges by China. These included a doubling of Chinese development aid from
the 2006 level by 2009; preferential loans amounting to US$3 billion and preferential buyer’s
credits of US$2 billion; creation of a development fund of US$5 billion to support investment
by Chinese companies in Africa; cancellation of some debts; and increases in scholarships and
technical assistance (mainly in health, education and agriculture). In addition, China promised
a major expansion In the list of zero-tariff products that African products can export to the
Chinese market.® Further Chinese commitments were made in November 2009.

China has emerged as a major economic and political power on the African continent over the
past ten years. Trade between Africa and China now equals the trade between the US and Africa.
its role is much more significant in rapidly expanding offers of financial and technical assistance
to infrastructure projects linked to the purchase of oil and other natural resources, coupled
with the emerging trade and economic development zones. This appears to be strongly shaped
by China’s own experiences in fostering economic development — including the assistance from
Japan from the late 1970s in providing loans for infrastructure in exchange for access to China’s
natural resources, as weil as China’s own economic development zones. This was successful in
reducing poverty in China. We do not yet know how it will impact Africa.

-Achievements

Since Monterrey, important achievements have been recorded in mobilising development
finance for Africa, but the results available at Doha also indicated setbacks, serious challenges
and obstacles. The evolving global financial crisis and economic recession have led to further

5 The Doha Declaration and other reports and documents from the conferentce are available from htp:/fwvew.
un.org/esa/fd,

6 There is an exponentially expanding Jiterature on China and Africa. Among recent contributions see Ampizh &
Naidu {eds.) (2008), Alden (2007} and Brautigam (2009}.
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consteaints.” In terms of mobilising domestic resources in Africa there has been a steady
improvement. There has been a sigrificant increase of government revenue.as a share of GDP
throughout the continent. It increased by almost 4 per centage poirts of GDP between the
pre-Montesrey period and 2007, reaching an average of over 25% in 2007 for Sub-Saharan
Africa as a whole. The boom in oil and commodity exports and higher commodity prices have
undoubtedly coniributed to this in oil-exporting and resource-intensive. countries, but the
trend is also evident in other African countries which testify to a. general improvement in tax
administration and revenue collection®

At Monterrey, developed and developing countries also committed themselves to facilitate
increased private. capital flows to African countries. This was to be achieved both through
investments (particularly in infrastructure) and through remittances and access to financial
services. Substantial progress has been recorded in foreign direct investment (mainiy in
extractive industries and some services). Furthermore, recerded flows of remittances from the
African Diaspora to Sub-Saharan Africa nearly quadrupled from 2002 and reached US$19 billion
in 2007 (this figure excludes unrecorded remittances which are believed to be significant).

There has also been significant progress in meeting the Monterrey commitments of
increasing ODA® There has been a steady increase in ODA globally, especially to sub-Saharan
Africa. However, the ODA flows fall far short of the 2002 and 2005 coramitments. Much of the
substantial increases in 2005 and 2006, were, moreover, accounted for by debt relief operations.
In 2007, ODA to Africa fell by 18% in real terms, mostly due to the completion of the debt relief
operations, especialiy for Nigeria, in 2006. Figures for 2008 suggest an increase in bilaterat ODA
to Sub-Saharan Africa of about 10 per cent excluding debt relief. Estimates by OECD, based
on forward spending plans, indicate that CDA from DAC countries to Africa will increase over
the coming years, but also that that it will fall far shert of the targets set in 2002 and 2005. At
‘east US$1C-15 billion additional funds will have to be found.if donors are to meet their 2010
commitments.

Emerging challenges

The recent past has seen the emergence of a number of new chailenges which are already
having a profound impact on the mobilisation of development finance. First, most sub-Saharan
African countries were badly hit by food and fuel price shocks in 2008, causing inflation, plus”
fiscal and balance of payments problems. While food and fuel prices have since declined they
are expected to remain high for severai years. This could also lead to substantial increases in
poverty rates in many couniries given that the average household in Sub-Saharan Africa spends
about half of their income on food. Furthermore, the adaptation costs which African countries
face due to the impact of climate. change are becoming increasingly clear (Africa Partnership
Forum, 2008a).

Above all, the globa financial crisis that emerged in September 2008, and the consequent
economic recession, will inevitably affect global growth prospects and the mobilisation of
development finance.!® The global recession has had strong negative impacts on Africa with
major downturns in domestic. revenue, sharply lower export revenues, declining remittances
from the African diaspora and a loss of access to international capital markets. Beginning in

7 Agood overview is provided by the African Partnership Forum (2008b) and the vpdate provided by the Forum
{2010). See also the African Monitor (2009). This report seeks to track'actual delivery on commitments made.

8 Seealso Brautigam, ef al. (2008).

9  Flows of ODA can best be iracked through the QECD DAC database. See www.oecd.org,

10 Sce, e.g., the provisional findings from a major new study by the Overseas Deveiopment Institute {2009).
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2008 and accelerating in 2009 we have witnessed a significant reduction in economic growth
for most African ecdnomies, most strongly for oil-exporting and middle-income countries, but
all countries are negatively affected. There has so far not been widespread resort to trade and
investment restrictions as a response to the crisis, but the danger of protectionism: from the
North —e.g., through increasing import tariffs or agricuitural export subsidies — cannot be ruled
out.

The impact on ODA flows is difficult to predict. Slower growth in OECD economies will
reduce the volume of ODA implied by commitments linked to gross national income. Combined
with tightening fiscal pressures in donor countries this will add to the challenge of meeting
2002 and 2005 commitments by the current target dates. The EU concluded recently that the
“prospects for reaching the EU collective commitment to provide 0.56% of its GNI as ODA by
2010 remain bleak” (EU Commission, 2009). OECD projections suggest that there will be a
marked slowdown in 2009 and 2010, ODA to Africa increased to US$44 billion in 2008, but
this was far less than what was promised. Only 34% of the increase in total aid has gone to
Africa - significantly below the 50% promise. OECD projections indicate that Africa — at best
—will receive US$47.5 bitlion in 2010 (ir: constant 2008 prices) or around 25% below the levels
implied by the commitments made in 2005.

The role of the “emerging powers” has also been highlighted. Will the position of these
powers, and of China in particular, help soften the impact of the global recession? The global
economic crisis may affect Chinese engagement in Africa across three areas: aid, trade and
investment. China has reiterated its commitment to continue to increase its aid and to honour
its promise to double aid between 2006 and 2009. Trade on the other hand, seems set for a
decline in 2009, mainly due to the fall in the price of oil, which dominates Chinese imports
from Africa. Updated investment figures are not available, but there are indications of reduced
interest in African business by Chinese banks and firms, as well as deals that have slowed down
because of the crisis.

Three areas stand out in the current Chinese engagement (Brautigam, 2009b). Some Chinese
industries facing increased competition at home due to market slowdowns are setting up
factories in African countries. Chinese natural resource companies are expanding in a counter-
cyclical fashion, using China’s still massive foreign reserves to buy up assets at bargain prices
from companies unable to wait out today’s lower prices. Finally, Chinese banks continue to
team up with Chinese construction companies to finance and build infrastructure projects.
These trends illustrate China’s interest in and capacity to use the global crisis as a countercyclical
opportunity. The long-term impact is uncertain, but China’s political influence in Africa is likely
to further increase.

From Paris to Accra: What happered tc aid effectiveness?

The issue of aid effectiveness is the other key issue which has dominated global aid architecture
since the adoption of the Millennium Development Goals. Three international conferences have
been important in shaping this debate. The first was in Rome in 2003, where a number of donor
countries agreed to harmonise and streamline their aid activities with one another and decided
to create a body — the Working Party on Aid Effectiveness under the auspices of the DAC — to
take the initiative further. This paved the way for the next meeting in Paris in 2005 where 130
countries and agencies signed off on the ground-breaking Paris Declaration where they agreed
to a potentially fundamental reform of the delivery and management of development assistance
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with performance measures to be achieved by 201C."

In September 2008 the donor community and aid recipients — 150C participants from 130
countries, 30 international aid organisations, 80 civil society organisations and the private sector
—met again in Accea. At this third high level meeting, they agreed on the Accra Agenda for Action
which sought to galvanise renewed efforts for reform regarding Paris Declaration commitments
where performance was perceived to be lagging.

The Paris Declaration remains the core document in the aid effectiveness debate. The
signatories endorsed twelve. indicators for monitoring progress regarding country ownership,
alignment, harmonisation, management for results and mutual accountability. These indicators
apply to both donors and recipients. The bulk of the commitments relate to the aid process itself,
including improving predictability; reducing missions and sharing analytical work, aligning with
country priorities, increasing programme-based approaches and untied aid. Each mdlcator was
underpinned by explicit, quantifiable targets to be reached by 2010.

The. Accra conference reviewed progress and the conference document established 48
new commitments, 34 for donors, 29 for developing countries and 15 shared by both. The
new commitments were basically an attempt to deepen and more clearly differentiate existing
commitments from the Paris Declaration.

The Acera Agenda also scught to expand the Paris Declaration into new areas. These included
aid to fragile states, South-South cooperation and more explicitly recognising the developmental
role of civil society.

Achievements

Some data has now become available on what has ard is being achieved following the 2005
Paris Declaration. A baseline survey was carried out in 33 developing countries in 2005 and this
was followed by a monitoring survey and evaluation synthesis report covering 54 countries in
2008. In preparation for the Accra-meeting, a mid-term review of progress was made (OECD
2008a, 2008b and 2009). This review concluded that progress has been made in developing
shared clarity of purposes, momentum in new ways cf co-operating, and some results on the
ground. However, shortcomings were also identified, and the review notes that a shift of gear is
required if the 2005 commitments are to be met by 2010. Progress in untying aid and improving
predictability of aid flows is less than expected and many partners find that conditionalities are -
being reshaped rather than being reduced.

Above all there is uneven progress by both donors and partners. Partners with the strongest
performance can be found in low-income countries with high dependence on aid and strong
government institutions, Here we can find partners pushing for improved ownership, use of
country systems and better harmonisation. Much less progress is -- as expected — found in
countsies with fragile states where the Paris Declaration may have limited relevance. Also among
donors there are great variations. Multilateral agencies are often less able to adhere to Paris
principles compared to bilateral donors, and among the latter some of the majer G8 countries
are lagging behind.

Most significant however, is the finding that implementation of the Paris Agenda in African

11 The OECD website {(www.oecd.org} has a good sub-site on aid effectiveness. All documents discussed in this
section can be found there. Most of the major donor agencies also have secnons on their websites dealing
with these issues. Several research institutions are monitoring and analysing developmems See especially the
websites of the Overseas Development Institute (www.odiorg.uk) and the Institute, of Development Studies at
the University of Sussex {www.ids.ac.uk).
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countries is lagging substantially behind developing countries.in other regions. In some cases,
there has also beén a decline in Africa such as in the donors’ use of country public finance
management and procurement systems and in the donors’ ability to coordinate missions and
country studies.

The emergence of new actors providing development assistance is presenting new challenges
and opportunities for the Paris Agenda.’? New actors include the increasing number of aid
donors outside the OECD DAG as weli as the growing importance of large (often US-based)
foundations such as the Gates or Clinton Foundations.

The financial crisis

How will global financial crisis and economic crisis impact on the aid effectiveness agenda?
Its main and immediate impact wiil be on the amount of development finance available (see
above), but it may also have a number of wider ramifications for how development assistance is
managed and delivered. First, it may have an impact on the ability of the aid agencies to deliver
aid more predictably. This may —at least for some donor countries — be weakened. Secondly, the
efforts to continue to untie aid may be undermined as donor agencies will be under pressure for
aid recipients to procure more goods and services from their home countries. However, most
of the key donor agencies are expected to remain committed to the Paris and Accra-agenda
and to continue to make efforts to ensure that (some) goals and objectives are being met and
agreed actions implemented. We may see further progress refated to the key issue of donor
harmonisation, but this is likely to be more evident in aid-dependent countries where progress
already has been recorded, where there is a strong element of budget support, and where the
partaers have ownership and remain committed.

Further changes may have more far—reaching and long-term implications for the Paris agenda.
This is linked to the implications of the financial crisis.for the power relations in international
politics, reshaping of international economic institutions and the role of emerging South powers
asactors in African development processes. The current global economic recession is in many
ways unique: in its magnitude and origin; in its rapid spread to all corners of the world; and in
its emerging shift in power from G8 to G20. While policy makers are focused on responding to
the immediate impact of the crisis, there is also a growing effort to develop preventive measures
50 that future crises car: be better contained and managed. This has inevitably implied a new
look at needs for institutional reform of political institutions.

Perhaps the most immediate outcome of the search for international reform can be found
in the high:profile outreach to emerging powess through the G20 forum rather than the
reliance on just the G8. The G20 includes countries like Argentina, Brazil, Mexico, South Africa,
Saudi Arabia, India, South Korea and China. Will this imply real changes in the governance of
international relations and finance? The current crisis has highlighted the need for improved
international financial regulation and institutions capable of monitoring and enforcing such
regulations. Furthermore, there is a need to broaden the representation in the institutions of
global economic governance.

What implications will these developments have for the aid effectiveness agenda? Shifting
global realities have undermined the position of the traditional major powers and donor
countries, New and emerging powers like China and India are playing an increasingly important
role in the global economy and in mobilisation of development finance. Although subscribing

12 Ir addition to the earlier FOPRISA reports on SADC/ICP relations sce also the report fram the recent IDRC study
of emerging donors (Brazil, South Afriea, India and China) in Rowlands (2008).
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to the Paris principles, their policies and practices, especially those related to harmonisation
and untying of aid, have deviated substantially from Paris objectives. The. contributions from
the South powers have primarily been indirect: as providers of development finance (primarily
through investment); through shifting the emphasis to infrastructure development; and by
providing aid which is very much less conditional than that provided by the. traditional aid
donors, which in turn has increased the bargaining powers of many recipients of development
assistance. The role of these South powers in other developing countries will be an increasingly
important dimension in the evolving aid effectiveness agenda.

Accra, Doha and Gaborone: SADC and its co-operating
pariners

How have the global development finance and aid effectiveness debates impacted upon SADC
and the southern Africa region?

Resource mobilisation and development finance

"Zable. 1 below provides a country bieakdown of ODA to SADC member states from 2002 to
2008. The main statistical source on ODA flows — the OECD database — does not capture aid
flows to SADC or other regional programmes. It only records allocations and disbursements to
courtries and “Afcica unspecified”, but it provides a reasonably good incicator of ODA resources
provided to the region in the period up to 2008.

The table shows large annual fluctuations in the total volume of aid from 2002, if debt relief
is included. When deb relief operations are excluded, the. table.reveals that other forms of aid
to the region have increased in real terms in most years, with the largest increases in 2007 and
2008.

Trends in ODA-support to SADC and other regional projects and programmes have been
captured in eartier studies (Tjgnneland, 2008, SADC, 2008). The main new developments since
then have revolved around new efforts by donor agencies to focus on climate change issues
and on north-south transport corridors (following initiatives by the three regional communities
— SADC, COMESA and EAC). There aiso appear to be more ODA resources available than SADC -
can actually absorb, according to frequent complaints by traditional donor agencies. SADC’s
capacity to come up with fundable projects is still considered to be weak. Implementation
capacity is also far too limited. It is expected that a SADC project.and preparation facility unit
will become operational in mid-2010, hosted by the Development Bank of Southern Africa,
This may speed up identification and development of bankable projects, especially in the
infrastructure sector.

External development finance goes well beyond teaditional ODA. There has been a significant
increase in foreign investment from both traditionai and new investors ir the region. There
has also been a significant inflow of other types of development finance — export.credits and
concessional lending from non-OECD members — especially to infrastructure projects.

Of particular importance here is the role of China. Chinese development finance and
investment can be found in nearly all 15 SADC member countries, but it is heavily concentrated
in Angola and South Africa. They are also increasingly engaged in a number of regional projects.
Enesgy projects are emerging as a central feature of this. China had a stzong presence at the
SADC Power Sector Investors Roundtable in Zambia i July 2009. Through Chinese co-operation
with South Africa’s financial institutions (including a Chinese mega-investment in the Standard
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Bank), further Chinese engagement in regional projects is expected.

China’s role in Angola is also critical from a regional perspective.”® China is involved in a
number of infrastructure projects in this country (particularly in transport) with regiona.
implications. China Construction Bank and China’s EximBank provided the first funding for
infrastructure development in Angola in 2002. The funding was provided directly to Chinese
firms and was concentrated or: transport (railways) and energy (electricity networks).This was
followed in 2004 by a major financial package (US$2 billion) for public investment (credit lines/
concessional Ioans through EximBank) in a range of sectors, including energy and transport. A
new oil-backed loan (US$2 billion) from EximBank was secured in 2007 to finance an additional
100 projects. In December 2008 an additional US$1 billion loan from EximBank was secured.

In 2005 a private Chinese institution, the Hong Kong-based China International Ltd,
extended US$2.9 billion towards reconstruction. This credit factlity is managed by Angola’s
Reconstruction Office (GRN) which, until recently, was exclusively accountable to the Angolan
Presidency. How funding has been allocated across sectors is not known, but it was expected
to kick-start 2 number of infrastructure projects, including regional railway links (Benguela,
Mocambedes). China International zan into financial problems in 2007 and had to be bailed
out by the Angolan Government. A new loan from Ckina Development Bank from 2009 was
interpreted partly as compensation for this.

Southern Africa has been badly affected by the onset of the financial recession from late 2008,
both directly through reduced inflow of development finance, faliing commodity prices and
global demand, as wel! as through reduced economic growth in the economic power engine of
the region, South Africa.

The Windhoek Deciaration and aid effectiveness

Most SADC member states are signatories to the Paris Declaration. Three countries — South
Africa, Tanzania and Zambia — are also members of the OECD-based Working Group on Aid
Effectiveness which has been driving the “Paris to Accra” process. How have these global efforts
to improve aid effectiveness impacted on SADC-ICP relations?

The Windhoek Declaration on a New SADC-ICP Partnership adopted at the consultative
conference in 2006 was an attempt to translate the Paris Declaration into a southern Africa
document. The Declaration was widely hailed as the foundation for a fresh start to the donor-
recipient relationship between SADC and ICPs. What aze the results four years down the
road?

The Windhoek Declaration was meant to ensure more effective development cooperation,
based on principles of ownership, alignment, harmonisation and streamlining of operational
procedures and rules, as well as other practices relating to the delivery of development assistance.
The commitments by SADC and by the ICPs were basically a replica of the commitments made
in the Paris Declaration.

The Declaration established an institutional structure for dialogue on political, policy and
tecknical issues, seeking to improve coordination of efforts between SADC and the ICPs and allow
for a Joint Financing and Technical Cooperation Arrangement (JFTCA), see Figure i overleaf.

The Consultative Conference has been the key mechanism for SADC and ICP interaction since
the establishment of SADCC in 1980. The last such conference was held in 2002 {(Adelmann,

13 On this see, especially, Campos and Vines (2008), Corkin (2009) and a forthcoming article by Luis Bonfin and E.
N. Tjgnneland on Angoia and regiona infrastructure.
14 See the first FOPRISA report, Tjgnneland (2006) and SADC Today (2006: 3).
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Figure 1: SADC-ICP Coordination and Dialogue Framework
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Thematic Group A Thematic Group B Thematic Group C
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Source: SADC Secretariat

2008). The Windhoek: Declaration reconstituted the Conference at ministerial level. The
purpose of the Conference was to provide high-level guidance to the decision-making entities
on both sides. Its general mandate includes urlocking issues that require political decisiors or
transmitting such issues through relevant fora such as the Council of Ministers, Member State
governments, the Summit or appropriate bodies of the ICPs. It should ensure that development
cooperation modalities remain in_ harmony with the ever-changing poiitical environment. It
should also keep political authorities and the policy or technical level groups appraised of -
any new approaches, and their implications for development cooperation. Essentially, it was
intended. to serve as the powerful filter of political and policy information in line with an ever-
changing development cooperation landscape.

The Joint Task Force, which had been in operation as a body bringing together a wider group
of ICPs and the SADC Secretariat, links the top-level political decision makers and groups on the
ground in identified thematic areas. It comprises the SADC Secretariat, senior officials from the
SADC Double Troika and ambassadors from SADC and the ICPs.” The Core Group, which had
brought together the ICPs with representation.in Gaborone and the Secretariat, was to manage
and coordinate the day-to-day operations of the task force,

The Declaration recognises the importance of thematic coordination which is intended to
evolve. in a flexible manner within the context of the. Joint SADCACP Task Force. Thematic
groups were envisaged to cover priority areas that were defined by SADC in accordance with
its Common Agenda and as outlined in the Regional Indicative Strategic Development Plan
(RISDF) and the Strategic Indicative Plan for the.Organ (SIPO). '

15 The Double Troika refers to the incoming, outgoing and cucrent Chair of SADC as well as the SADC Organ.
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Table 1: Total ODA disbursements (excluding debt relief) to SADC
member couhtries from OECD DAC countries 2002-2008 (constant
2007 USS$ million}

Year N 2002 2003 2004 2005 2006 2007 2008
‘Reclplent
Angola 397 454 36 274 -67 86 145
Botswana 47 31 36 32 37 63 240
Congo, Dem. Rep. 324 226 444 547 683 671 a08
Lesotho 42 4 41 44 42 62 61
Madagascar 166 187 190 226 257 306 257
Malawi 308 377 353 360 381 384 426
Mauritius 5 =24 17 21 9 44 i5
Mozamblique 901 883 850 865 937 1073 1287
Namibla 126 138 142 99 113 144 142
Seychelles 6 6 7 9 6 1 5
South Africa 554 609 529 522 610 597 855
Swaziland 8 15 7 18 12 i2 17
Tanzania 924 1158 1059 969 1083 1188 1317
Zambia 455 446 454 546 565 648 674
Zimbabwe B 248 207 195 12 219 370 518
Total ODA{excluding debtrellef) 4513 4755 4685 4744 4886 5649 6869 1
TTotal ODA 6904 11360 7605 5954 6612 6573 7314

Source: Data extracted on 0G Feb 2010 from OECD.Stat

Figure 2: Organogram of the SADC Secretariat
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Table 2: SADC Thematic Groups

Araas tor Thematic Coordination.  Lead ICP Status in brief

Trade, Industry, Finance and European Commission Formed in 20086, one meeting.in

Investment {Gaborone} 2009.

Water Germany {(GTZ) (Gaborone) Was operational hefore 20086,
two meetings in 2009.

BIV and AIDS Sweden (S!DA) (_usaka) Was operational before 2006,

has advanced and are now
implementing a Joint Financing
and Technical Cooperation
Arrangement, two meetings in
2009,

Agriculiure and Food Security UK (DFiD) (Pretoria) Est. in February 2007, two
meetings 2009 held jointly
with Natural Resources and

- Environment.
Natural Resources and Environment FAO (Harare) Est. in February 2007, two
meetings in 2009.
Transport UK (ZFID) (Pretoria) Est. in 2008, two meetings in
2008.
Energy Norway (Maputo) Est. in 2007, activities at level

of networking and information
sharing, six meetings, two of
. which were in 2009.

Peace and security Austria (Pretoria) The group is not constituted, but
SADC has requested Austria to
lead and they have responded
tavourably. No meetings as of

December 2009.
Institutional Strengthenirg and SADC/CP Core Group Two meetings since 2008
Capacity Development Mauritius Consultative

Conference, meetings were in
February 2009 and February
2010.

Source: Interviews with SADC Secretariat siaff and donors

Fundamentally, the Declaration requires SADC to showrenewed leadership and assume greater
cwnership in the implementation of its programmes and projects. The renewed leadership isto -
be demonstrated through setting of clear priorities, and ensuring that programmes ard projects
are implemented to attain regional objectives. It also requires that SADC puts the necessary
manragement structures in place to enable external partners to channel funding through SADC’s
oW Structures.

On their part, the ICPs undertook, inter alia, to respect SADC leadership and to assist the
region in building its capacity to implement identified programmes and projects.

Int summary, the Declaration commits both SADC and ICPs to adhere to specific principles
that would improve ownership, karmonisation, alignment, management for results and mutual
accountability. However, in contrast to the Paris Declaration, the. Windhoek Declaration was
never followed by the development of indicators ard timeframes for implementation.

The SADC Strategic Plan: 2008-2011 and 2008-9
achievements
Having adopted the RISDP and SIPO four years ago to provide SADC’s long term policy
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direction, there were self-acknowledged concemns of lack of implementation as confirmed in
the Council decisions of February 2005 and March 2007.¥ Consequently, a retreat of seaior
Secretariat officials was organised, which came up with: a re-prioritised SADC Programme of
Action for implementation over a three-year period 2008 to 2011. The Strategic Plan 2008-291
was approved at the August 2007 Council meeting.

The Strategic Plan, which outlined the financing arrangements of the prioritised strategies
as well as their monitoring and evaluation frameworks, amalgamated the priorities into the
Secretasiat’s directorates and units. The various directorates subsequently developed business
plans for their activities.

The revised Organogram of the SADG Secretariat as adopted by the Council of Ministers in
2008 is summarised in Figuse 2 above

The Secretariat’s progress report for 2008/2009 does not say much about relations with ICPs
and aid effectiveness. It notes that the SADC Secretariat experiences severe financial constraints
and suffers from insufficient capacity. It also notes that there has been much progress in
developing a resource mobilisation strategy, but does not specify beyond stating that relations
" with ICPs are being strengthened. In the 2008-2011 Strategic Plan it is stated that contributions
from external donors are expected to continue to increase in absolute terms, but remain
constant as 2 relative share of the source of income. They are expected to continue to account
for roughly half of SADC’s financial requirements in the period).

Infrastructure and Services

The infrastructure portfolio are Transport, Communication and Meteorology, Energy, Tourism,
and Water. For the 2008/09 year, the directorate’s primary focus did not deviate from previous
years, focusing on “coordinating the transformation of the region into an integrated economy
by promoting the provision of adequate, interconnected and efficient regional infrastructure”.

While it may seem to be one of the reasonably staffed directorates with at least a programme
officer for each of the above sub-sectoss, this global picture in fact belies reality. The Energy Unit
for example has only two officers plus a GTZ-supported technical advisor on bio fuels despite
its vast mandate."” Only the Water Division is well staffed, but mostly with technical officers
supported by donor-funded projects.

One of the biggest challenges facing the dizectorate is a lack of implementation of cross-
border infrastructure projects, and one reason that has been repeatedly cited is limited political
will.”® Due to the trans-boundary nature of these projects, such as the proposed Kazungula
Bridge project which involves Botswana, Zambia and Zimbabwe, the political will has to be
expressed regionally or by the three governments involved, rather than nationally.

Arelated problem has been the inability of the SADC Secretariat or its subsidiasies to produce
bankable projects, a shortcoming that was acknowledged through efforts to set up the SADC
Project Preparation and Development Facility (PPDF). A Memorandum of Understanding was

16 ‘This section is based on persona. interviews and unpublished documents by the SADC Secretariat (2007, n.d.).
See also the 2008 report from FOPRISA on SADC-CP relations by Tjgnneland (2009).

17 Atthe recent (April 2009) meeting of SADC energy ministers it was decided that the Secretariat should undertake
a gap analysis to determine the ideal staffing of ievel of the energy division, the power pool (SAPF) and the
regionai electricity regulator (RERA). A recommendation fror: the Secretariat to hire a technical advisor (power
sector) was put on hoid awaiting the outcome of this gaps analysis.

18 'The need to drum vp political will to accelerate implemen:ation of infrastructure development prompted a
special session of SADG Heads of S:ate and Government during their Summit in August 2007, See also SADC

(2007).
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signed in August 2008 between SADC and the Development Bank of Southern Africa (DBSA) as
an initial step towards setting up of the facility. The facility did not become operational in 2009,
but was expected.to become active following the adoption of operational guidelines in 2010.
Since the PPDF is to be established within the context of the Regional Development Fund, the
process is actually driven by the Trade, Industry, Finance and Investment (TIFI) directorate and
falls under the Ministers of Finance Committee.”

Trade, Industry, Finance and Investment (TIFI)

The main focus of the TIFI directorate in the 2008/09 period has been the Free Zrade Area that
was launched by the SADC Summit in August 2008, and preparations for the planned Customs
Union in 2010.

A lack of financial resources was cited as the main constraint limiting the development of
a comprehensive communication strategy in support of the Free Trade Area (SADC, n.d.).
Failure to agree on 2 common position for the Economic Partnership Agreements with the EU
also had severe negative impacts. While the directorate is also responsible for coordinating
implementation of the Finance and Investment Protocol, its work was hampered by the slow
pace in ratifying the protocol by SADC Member States.

Programme work also centred on trade facilitation and customs modernisation, areas that
are said to be fully staffed and operational while a Non-tariff Barriers monitoring officer was
recruited in September 2008.

However, the directorate was still seriously incapacitated for its vast work programme. As
many as 17 sector economists had still to be recruited by June 2009, although vacancies for the
positions had been advertised in regional media.

Food, Agricuiture and Naturai Resources (FANR)

The main priorities for FANR are food security, against a backdrop of very unstable global focd
prices, and ongoing monitoring and implementation of the 2004 Dar es Salaam Declaration and
Action Plan on agriculture and food security. The directorate is in the process of developing
a Regional Agricultural Policy with funding from FAO, for which 2 regional coordinater and
national consultants have been recruited.

Social, Human Development and Special Programmes.

Unlike other directorates, this did not seem to have a clear focus for 2008/09, apart from a
statement that the directorate was guided by the decisions of the june 2008 Integrated Commiitee
of Ministers. Perhaps this is because the directorate covers a wide atea, including such sub-
sectors as Education and Training, Health and Pharmaceuticals, HIV/AIDS, and Employment
and Labour. It has, however, a strong unit working on HIV/AIDS (largely funded by external
agencies).

Organ for Politics, Peace and Security (the Orgar}

The Organ’s main focus remains the creation of a political environment conducive to achieving
SADC’s broad socio-economic objectives (Tjgnnelard, 2009). The Organ does not have a proper
business or work plan. Its work has been dominated by election observation and mediation and
the SADC standby force, including the organisation of a number of extraordinary SADC and

19 Interviews with SADC Secretariat staff.
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Troika Summits to deal with political emergencies.

The Organ coordinated and deployed the SADG Elections Observer Missions to Angola,
Swaziland, Zambia and Zimbabwe in 2008, and for the general elections in South Africa in
April 2009 and Malawi in May 2009. The Organ was actively involved in post-electoral talks in
Zimbabwe leading to the formation of the inclusive Government in that country in February
2009. It was also involved in mediation in Madagascar, DRC and Lesotho.

The work of the Organ Secretariat has been severely constrained by lack of funds for
operational activities and its skeleton staff.

Cross-cutting issues

The cross-cutting issues are Gender and Development, Science and Technology, Statistics, 2ad
Corporate Services. A major highlight regazding gender was the signing of the Gender Protocol
at the August 2008 Summit in South Africa. The focus will now shift towards the process of
ratification and implementation, Despite its role in producing key planning data up until 2005,
the Statistics Unit has now become largely ineffectual.

Issues related to climate change are quickly becoming important in SADC's work. These
issues are dealt with by the directorates of FANR and Infrastructure.

Following the 2008 Mauritius conference efforts are being made to improve the poverty
reduction focus of SADC, but so far it appears mainly to revolve around the further development
of 2 SADC Poverty Reduction Framework, including the role of a poverty observatory. Funding
from the Southern African Trust has been crucial in facilitating this process.

The challenges

Although SADC has successfully re-prioritised its programmes and produced directorate-specific
business plans, the same momentum does not seem to have filtered into the next level, that
is, the implementation phase. This would allow financial resources to be allocated to specific
projects necessary for the region to attain its stated regional integration objectives.

The situation in the Infrastructure and Services directorate can help illustrate this argument.
Despite acknowledging the critical role that regional infrastructure plays in support of
regional integration, and while SADC leaders have unanimously-agreed to accelerate regional
infrastructure development, there is still no regionally agreed list of priority infrastructure
projects.® Needless to say, there are far too many infrastructure projects for the available
financial resources from Member States, ICPs and private sector. A priority list"would allow
financial resources to be committed to a few key projects.

This state of affairs is a result of lack of capacity at the SADC Secretariat, at subsidiary
institutions and in SADC Member States as'well as difficulties in reaching political agreement.
Insufficient political commitments are ofien manifest through national interests tending to
override regional interests. In other words, for regional projects to take off, leaders need to
think regionally rather than nationally. This also helps explain the very slow implementation
of SADC’s projects for generation and transmission of power, despite the acknowledgement
that the shortage of energy in the region can only be solved through joint efforts and regional
approaches, Despite efforts by the Southern African Power Pool (SAPP), progress in advancing
regional cooperation to ease the energy shortage remains limited.”

20 See Communiqué of the SADC Heads of State and Summit, August 2007, Lusaka, Zambia.
21 See the presentation of the status of SADC's programmes and projects in the SADC (2009) as well as the
presentation of projects a¢ the SADC Power Sector Investors Roundtable in Zambia in July 2009 (many
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Capacity remains a major constraint for effective delivery by the SADC Secretariat. Several
key positions remain unfilled. One. hopes that the: Capacity Building Framework that: was
adopted by Council in August 2008, following a needs assessment, will speed up recruitment
processes as well as guide support frem ICPs. This framework is also intended to ensure that the
Secretariat can receive external funding in accordance with the commitments made through the
Windhoek Declaration. This requires, inter alia, improved systems for financial management
at the Secretariat..

Low absorptive capacity of financial resources is another constraint. It has now become
perennial and cannot to a large extent be divorced from the human resource capacity deficiency
discussed above. The risk here is a potential vicious cycle if donors withdraw their funds in the
event that they are.not used within the agreed timeframes.

Thematic co-ordiration

Three years on since the adoption of a new SADC-ICP partnership, the institutional structure
provided for by the Windhoek Declaration is largely in place (Figure. 1 above), It is, however,
not always functional. The consultative. conference took place in Mauritius, but the political
representation from ICPs was very low, especiaily compared to the high-profiled consultative
conferences of the 1980s and 1990s. The Joint Task Force and the core group, which were quite
active before Mauritius, have only met once through a core group meeting in February 2009. -
This meeting discussed. SADC's Capacity Building Framework.? On the. other hand, 8 of the 9
thematic groups have been established and are functional.

In addition to the original nine groups, the SADC Secretariat initiated a new thematic group
or: Education, Science and Technology in September 2009,

Itis worth noting, while various thematic groups have been created and have started meeting,
that their work kas barely moved beyond the level of networking and information sharing to
that of pooling resources for joint financing and implementatior, There are a few cases where
harmonisation has moved beyond information sharing. In some cases, notably in Water and
HIV/AIDS, two or more donors have pooled resources with one donor managing funding and
support on behalf of the other(s).

The shortcomings in harmonisation can be illustrated by the slow progress in starting a
sub-site on the SADC website on SADC/AC? relations which would include posting of analytical
work and project documents,

Some of the thematic groups have developed work plans which can provide a framework
for donor funding. This has facilitated improved alignmenrt and ownership. Generaly, thematic
groups seem to work best where the thematic co-coordinatoris based in Gaberone with dedicated
staff and support (water) or, if they are based elsewhere, have dedicated staff/resources and can
make frequent visits to Gaborone (HIV/AIDS and energy).

Someofthe groupsstruggle to function. Doncrrepresentatives interviewed generallycomplain
of a lack of direction and leadership from SADC directorates or units, a shortcoming that can be
in part attributed to the existing capacity constraints at the Secretariat. It is also partly because
donors do not seem to know how to provide capacity building support to the. directorates.
An opportunity is, however, presented by the Capacity Building Framework. The Core Group
meeting of February 2009 agreed that all capacity building support 1o the Secretariat, whether
from the thematic groups or individual donors, should be channelled through the Capacity

presentations are available from the Southern Africa Powes Pool (SAPP) website,
22 Record of the Core Group Meeting, 5 February 2009 {unpublished).
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Building Framework. The EU was expected to commission a2 new institutional assessment of
the SADC secretarial towards the end of 2009 to assess SADC's progress in strengthening the
Secretariat and its management.

Although the initial intention was to create thematic groups in line with the SADC priority
areas, albeit with some flexibility, it can be noted that some of the groups as presently
constituted have a much narrower focus than the SADC intervention areas or directorates and
units. Only TIFZ, FANR and the yet to be established Peace and Security group appear to have
the same focus as the existing SADC institutional structure as represented by the directorates.
Other sub-sectors, and cross-cutting themes, have been largely overlooked for now in terms of
thematic coordination, or perhaps left to be covered by individual donors or the Core group.
This apparent mismatch between SADC priorities and thematic areas has the potential to create
incoherent funding mechanisms vis-d-vfs the regional integration agenda.

The effectiveness of thematic groups and the overall impiementation of the Windhoek
declaration have also been hamstrung by turnover among donor staff. It was noted that most of
the ICP staff who were involved in developing the Windhoek Declaration had since moved on.

A major challenge remains; there appears to be limited co-ordination between what happens
at the level of the thematic groups and the overall co-ordination through the core group/joint
task force. The combination of weak capacity and leadership from the directorates and poor
co-ordination from the Core group may lead to a situation where the thematic groups could
degenerate into donor-funded project management units.

Concludirg remarks

SADC continues to experience an acute deficiency of the human and institutional capacities
needed to implement the identified priorities of the different directorates and units. This can be
attributed to a variety of causes including lengthy recruitment procedures, and the ripple effects
of the centralisation that came with the restructusing exercise that started in 2001, SADC is,
therefore, well advised to reform its current recruitment policies if it is to fill current vacancies
more quickly and attract the right skills for future positions. With the August 2008 decision to
abolish the Integrated Committee of Ministers, a key product of the restructuring exercise, one
wonders whether this could be an initial sign of a major policy u-turn to come.

While it may be too early to assess the work of thematic coordination groups as provided for
in the Windhoek Declaration on SADC-ICP Partnership, one can observe that the partnership
lacks cohesion given that the thematic areas as constituted from the onset are at variance with
the stated SADC priorities, To succeed, it will require much better communication between the
thematic groups and the core group and better interaction between the core group and the
Secretariat, This mismatch has no doubt contributed an extra burden to the already inadequate
SADC human capacity, as the organisation must actively participate in the meetings of the
thematic groups. A potential way oat of this may be for SADC to delegate this responsibility
to its subsidiary organisations, where they exist, as in the case of the Energy Thematic Group
where SAPP and RERA play an active role.

By and large, the implementation of the Windhoek Declaration is moving ahead, albeit slowly
in a number of areas. The progress may correspond to a global trend in implementing the Paris
agenda, but progress in the SADC case is probably less than average and behind progress in
some of SADC’s member states. There appears to be need for a much firmer commitment with
specified deadlines for implementation on both sides. There are, however, other challenges
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facing the implemenrtation of the Windhoek Declaration compared to the Paris model. The Paris
Declaration was focused on individual countries while the Windhoek Declaration applies to a
regional entity. Crucially, the Windhoek Declaration is silent on one of the most critical obstacles
to progress, the need to ensure alignmert between national and regional programmes.
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