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PREFACE

To a great extent, this study has its roots in Southern Africa. It was
during a semester abroad at the University of Namibia when my inter-
est in African politics, the state in Africa and regionalism in sub-Saharan
Africa began to take shape. In the course of my studies, I understood
that there certainly existed several deep-rooted social and political char-
acteristics on national and regional levels that distinguished the state
and political context in Africa from other regions such as Europe. The
legacy of colonialism and post-colonial patterns of interdependence to
powerful actors overseas—and to South Africa as the dominant regional
power—appeared in many respects to have an effect on countries, gov-
ernments and peoples in Southern Africa. But there was also enthusi-
asm about African renaissance and a spirit of optimism towards regional
integration within the framework of the Southern African Development
Community (SADC) which seemed to be a genuine regional solution to
regional challenges and a beacon of hope for socio-economic develop-
ment. Interestingly, I first came across the organisation when I registered
as a student at the University of Namibia and was surprised by the fact
that a substantial discount on study fees applied for students from SADC
countries. Since then, the SADC became my constant companion and I
became increasingly aware of the organisation’s high political relevance,
media presence, activities and dynamics.

For decades, the major part of political science research on regionalism
has focussed on the integration process in Europe. This has led to an implicit
Euro-centrism in most regional integration theories which weakened their
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explanatory power with regard to regionalisms outside Europe. It is there-
fore not surprising that there exists only very little academic literature on the
SADC—at least in bookshelves in the Northern Hemisphere—which goes
beyond describing the characteristics of the organisation. As a result, pre-
judged and rather hasty estimates concluded in most cases and with refer-
ence to the shining “European example” that regionalism in the SADC has
failed or is little more than a paper tiger. This not only confused but chal-
lenged me and ultimately sparked the research project.

Being aware of the research gap, I realised that there was a need to
analyse and explain regionalism in the SADC from a non-Euro-centric
perspective but with a focus on the countries and political situation
within the region. Adopting cooperation theory became a viable solu-
tion. Besides that, a comprehensive analysis of regionalism had to include
additional policy areas besides the economy in order to capture empiri-
cal evidence about the organisation’s wide range of activities. Finally,
I deemed it necessary to provide an assessment of the performance of
regionalism in the SADC in order to come increasingly on par with the
literature and state of research on Europe. Once the project was under
way, I realised that strong patterns of interdependence existed between
regional and extra-regional actors in many policy areas. This implied
external influence. As a consequence, this work adopts a modified situa-
tion-structural approach as a guiding theory for the study of regionalism
which takes this particular structural aspect explicitly into account. This
allowed me to highlight the role of the European Union and its ambiva-
lent influence on regional integration in the SADC.

Before delving into the analysis and findings on regionalism in the
SADC, I would like to thank the people who have made this research a
pleasant and fruitful endeavour. The completion of this book could not
have been accomplished without the support I received from many col-
leagues and experts from academia, friends and family. While being very
grateful to everyone who has been involved in this process, I would like
to express my special thanks to the following individuals.

First of all, I would like to sincerely thank Thomas Gehring for pro-
viding me with every guidance and expertise that I needed during
the past years. His constant support helped me a lot during the time
of research and writing of this book. I am very grateful that I had the
opportunity to develop and discuss this research project as a fellow of
the DFG-funded Graduate School “Markets and Social Systems” at the
Otto-Friedrich-Universitit Bamberg. My research has greatly benefited
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from its interdisciplinary and inspiring academic environment and
the feedback of many colleagues. I am especially thankful to Reimut
Zohlnhofer and Richard Miinch, who encouraged and supported me
throughout these years.

A range of scholars contributed to this book by giving inspiring com-
ments on this and earlier works on various occasions throughout the
past years. Among others, Tanja Borzel, Fredrik Soderbaum and Michael
Zirn offered fruitful suggestions and constructive criticism, particularly
on the theoretical approach and argument of this work. My apprecia-
tion applies as well to several colleagues from the Chair for International
Relations at the Otto-Friedrich-Universitit Bamberg, especially those
who have been involved in research on global regionalism. Their com-
ments became very fruitful for deciding where to position myself and
the book’s argument in the academic debate on theorising and analysing
regionalism. I am especially grateful to Benjamin Faude, whose sound
comments I always appreciate, for providing valuable feedback and input.

This research project would not have been possible without field
research in Southern Africa and the generous support of the German
Academic Exchange Service (DAAD) as funding institution. I especially
thank Peter Draper and the South African Institute of International
Affairs (SAIIA) as well as Jonathan M. Kaunda and the Botswana
Institute for Development Policy Analysis (BIDPA) for welcoming me to
their organisations and for giving me the chance to combine my research
with active participation in everyday business. I also would like to thank
the friendly staff at the SADC Headquarters, who supported my research
by giving me access to official documents and recommending interview
partners. Moreover, I would like to express my gratitude to Dennis T.
Othapile and his family for their hospitality and much practical advice
throughout my research stays in Botswana.

I owe many thanks to Lukas Prinz and Valentin Bésing, who proof-
read several chapters, cross-checked most of the literature and helped me
to compile the bibliography and index. I am also grateful to Anca Pusca
and Anne Schult from Palgrave for their advice, support and patience.

Lastly, I wish to thank my family, especially my parents Armin and Ina,
and all of my friends who encouraged and supported me in many differ-
ent ways during the work on this book and beyond.

Mainz, Germany Johannes Muntschick
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CHAPTER 1

Introduction: Research Interest
and Research Questions

The collapse of the bipolar world order after the end of the Cold War
in combination with increasing international interdependence and inter-
state interaction in the course of globalisation seems to have prepared
the ground for the latest wave of new regionalism (Hettne 1999; Hettne
and Soderbaum 1998; Robson 1993; Soderbaum and Shaw 2003). The
latter manifested in a large number of new and renewed regional integra-
tion organisations in virtually every corner of the world. These include
the Association of Southeast Asian Nations (ASEAN), the Economic
Community of West African States, the Common Market of the South
(Mercosur), the North American Free Trade Agreement (NAFTA) or
the Southern African Development Community (SADC).

However, it is quite surprising that most of these so-called new
regionalisms emerged outside the sphere of the Organisation for
Economic Co-operation and Development and are composed, for the
most part, of developing countries in the world’s peripheral regions, in
particular in the Global South!. This evidence is astonishing because
conventional wisdom and classic regional integration theories assume
that the preconditions for successful regionalism in the Southern
Hemisphere are—for a variety of reasons (particularly economic ones)—
less advantageous and promising compared with those in the developed
and economically more interdependent Global North (e.g. Europe).

Nonetheless, these new regionalisms came into existence and showed
(often considerable) institutional dynamics and performance with regard
to their policy agendas. There is empirical evidence, however, that

© The Author(s) 2018 1
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2 J. MUNTSCHICK

sometimes the development and performance of at least some of these
new regionalisms are unstable and do not always seem to be entirely
under the control of the regional actors only. Instead, powerful extra-
regional actors seem to get involved and influence regional integration
processes and projects on several occasions (Axline 1977; Doidge 2011,
Muntschick 2013).

It is probably no coincidence that the phenomenon of new region-
alism occurred during a time of important integration steps in the
European Union (EU) which culminated in the implementation of the
Single European Act and the creation of the Common Market in the
early 1990s. The example of successful European integration had cer-
tainly been perceived with anxiety and admiration by many countries in
the international arena, not least because this dawning “Leviathan” like-
wise stood for an intimidating economic superpower and for an inspiring
model of sustainable cooperation.

If one takes a look over the rim of the European teacup towards the
Southern Hemisphere, there is no clear evidence that the integration
efforts and institutional strengthening of the EU had a direct impact
on the formation and expansion of new regionalisms in less developed
regions. Because systematic and theory-driven analyses of these interest-
ing cases are still missing, one can only speculate about the motives of
countries to become members in these regional integration schemes and
about the major factors and mechanisms that exerted an influence on
their dynamics, institutional design and performance. Against this back-
ground, and with regard to the increasing academic interest and discus-
sion on the whole issue of new and comparative regionalism (Borzel and
Risse 2016a; Jetschke and Lenz 2011; Rosamond and Warleigh-Lack
2011; Warleigh-Lack and Van Langenhove 2010), the African continent
offers an excellent and comparably untouched field of research. This is
because a significant number of more and less promising regional inte-
gration organisations have emerged and developed there during the last
few decades (Grant and Soderbaum 2003b; S6derbaum 2007).

In regard to Africa, the SADC is recognised as one of the most real-
istic and promising regional integration organisations on the continent.
It ranks as an outstanding example of the new regionalism in the Global
South. Since its foundation in 1992, the SADC has changed its develop-
ment strategy from sector-specific cooperation towards a more compre-
hensive approach of broader vertical and deeper horizontal integration.
The organisation’s common agenda is highly ambitious. However, the
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SADC’s institutional dynamics and progress towards deeper integration
are proven by a growing number of protocols, agreements and regional
cooperation projects. In the issue area of the economy, SADC member
states adopted a Protocol on Trade in 1999 and successfully created a
Free Trade Area (FTA) in 2008. Regarding peace and security, SADC
countries established confidence-building mechanisms and set up a
SADC Standby Force in August 2007. In regard to infrastructure, the
SADC established, among other things, the Southern African Power
Pool (SAPP) in August 1995 (Adelmann 2012; Oosthuizen 2006).

In addition, the SADC has shown remarkable intra-organisational
dynamics. An institutional reform process starting in 2001 led to a centrali-
sation of several competences at the organisation’s secretariat and strength-
ened its capacity to guide and support member states’ decision- and
policy-making in matters of regional integration. Moreover, the SADC’s
organ for security and defence cooperation was restructured and formally
became part of the organisation’s institutional framework. In the same
year, SADC leaders amended the founding SADC Treaty of 1992. The
growth of the organisation in member countries corroborates the impres-
sion that regional integration under the SADC’s umbrella is attractive and
promising for in- and outsiders. This first evidence indicates that today the
SADC is one of the (few) successful examples of regionalism among devel-
oping countries (Adelmann 2012; Jaspert 2010; Oosthuizen 2006).

Aside from success stories, however, empirical observation also indi-
cates that regionalism in the SADC is not entirely immune to stag-
nation and setbacks. It seems, for example, that the establishment of
the scheduled SADC Customs Union is not on track and the effects of
the SADC-FTA are in question. The status and operational readiness
of the SADC Standby Force remain fairly unclear, and its Regional
Peacekeeping Training Centre seems not be on track either. Regional
infrastructure projects like the SAPP are institutions—accord-
ing to some—mere facades and not able to meet the expectations.
Nonetheless, these regional institutions do exist and operate in certain
ways. But there remains uncertainty whether they have actually been
fully implemented and prove effective. This tentative evidence implies
that regional integration is not a one-directional process towards goal
attainment per se but can also go back and forth or even stagnate.
Regionalism in the SADC is obviously not just “sunshine and roses”
but also is prone to challenges and difficulties which lead to an over-
all picture of ambivalence. These perceptions and qualities are what
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add to the SADC’s attractiveness as an interesting and very promising
research case on regionalism.

In summary, the main reasons to identify the SADC as a promising
example of the new regionalism in the South and to select it as an object
of research for this study are as follows: Firstly, the SADC not only is
a very typical and representative model of the latest wave of regional-
ism but also ranks among the most recognised, realistic and promising
regional integration organisations in the South. Secondly, compared
with other new regionalisms on global and continental levels, the SADC
has reached deep and broad levels of vertical and horizontal integration
respectively. The significant gap in systematic research on the SADC
from a political science perspective counts as a third reason that moti-
vates the selection of the SADC as a research object for this book.

Empirical Puzzles

Irrespectively of the allegedly less advantageous preconditions in the
region, countries in Southern Africa have pursued a strategy of institu-
tionalised regional cooperation and, in 1992, successfully established
the SADC as a regional integration organisation in accordance to inter-
national law. The SADC’s achievements, together with the pronounced
activities of its member countries in promoting regional integration and
modernising their common institutions, have given valid grounds for
believing that today the SADC represents a very vibrant and promising
example of the new regionalism in the Global South. The observed “ups
and downs” of regionalism in the SADC, however, give evidence that
the process of regional integration is not necessarily linear and produces
institutions that are not always effective at all times. Based on this obser-
vation, the following major empirical puzzles unfold:

Against the background of allegedly disadvantageous structural pre-
conditions and, in many respects, a great heterogeneity among coun-
tries in the region, it is in the first instance puzzling why regionalism
in Southern Africa actually materialised—apparently even quite success-
fully—within the framework of the SADC. This is even more surprising
because the establishment and maintenance of regional institutions are
invariably costly and it is a matter of fact that most SADC members are
developing countries with very limited financial capacities and relatively
strong (economic) dependence on external actors beyond “their” region.

Secondly, it remains a puzzle why, at certain times, regional integra-
tion in the SADC shows distinct development and alternating dynam-
ics with regard to the creation and modification of common regional
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institutions. Little is known about decisive factors or mechanisms that
influence these dynamics and there are no systematic studies on which of
these are possibly responsible for promoting, complicating or impairing
institutionalised regional cooperation in the SADC. Examples of success-
ful, delayed or paralysed regional integration projects give empirical evi-
dence that fuel the idea that extra-regional actors and external influence
may have played a role in this respect.

Thirdly, it remains puzzling whether regionalism in the SADC is actu-
ally successful and provides a mutually beneficial common club good
for its member countries, or whether the SADC is functionally ineffec-
tive and only an institutional fagade. Questioning this issue is motivated
against the background of occasional claims that regional organisations
in Africa have a record of failed cooperation and are merely symbolic in
nature (Asche 2009; Herbst 2007: 138-141).

Research Questions

Taking the abovementioned empirical observations and puzzles into
account, the book aims to give comprehensive and substantiated answers
to more fundamental research questions in order to explain regionalism
in the SADC. The following questions are of central importance as they
represent the guiding research questions of this study:

e Why do countries in Southern Africa engage in regionalism within
the organisational framework of the SADC:? Why does regional
integration take place, and what explains the emergence of regional
institutions in the SADC?

e What explains the institutional design and dynamics of regionalism
in the SADC? Which factors and mechanisms are responsible for
and contribute to this process?

e How successful is regionalism in the SADC in terms of institutional
performance and effectiveness? Is regionalism in the SADC perhaps
only an expression of symbolism with fagade institutions?

In a nutshell, the main task of this book is to explain the emergence,
institutional design, and performance of regionalism in the SADC. This
includes taking the potential impact of external actors explicitly into
account.

Besides focussing on the research questions only, this book aims to
fill the existing research gaps on theorising (new) regionalism in the
Global South. For this purpose, the author conceptualises an innovative
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theoretical approach in order to conduct a profound and theory-driven
case analysis from a political science perspective. Such an in-depth study
of the SADC not only can generate case-specific knowledge but also
can provide empirical evidence and insights for comparative research on
global regionalism.

1.1 RELEVANCE OF THE ToOPIC AND STATE OF RESEARCH

A qualified and well-founded research topic needs to fulfil at least two
central criteria: Firstly, it has to address a phenomenon that is important
to the real world. This implies social relevance. Secondly, it should con-
tribute to the academic debate about the phenomenon under observation
and thus help to provide more general explanations beyond the observed
case. This denotes scholarly relevance (King et al. 1994: 15-16).

With regard to social relevance, a systematic analysis on the emer-
gence, institutional design, and performance of regionalism in the SADC
is of major importance first and foremost for the organisation itself, its
member states and all policy entrepreneurs involved. All of these actors
have a strong interest to gain substantiated knowledge about how and
why “their” regional organisation operates and develops in certain pol-
icy areas, about its strengths and weaknesses as well as about its per-
formance. Profound empirical information on these issues—as well as
on involved causal mechanisms and effects—is very important for the
regional actors because it provides a basis for benchmarking and adjust-
ments that may lead to improvements. Owing to financial or political
constraints, regional integration organisations in the Global South, such
as the SADC, often lack the capacity to conduct comprehensive scientific
research on their own.

Moreover, this book’s research questions are relevant for the real
world because a number of important international actors (such as the
EU, the World Bank, or individual countries) are (in)directly involved in
the development of regionalism in the Global South and in the SADC
by providing financial and political support. These extra-regional actors,
including their stake-holders or peoples (e.g. the citizens of the EU),
have a strong interest to be informed on how the addressees of their sup-
port actually develop and perform, not least in order to tailor specific
partnership programmes or adjust funding policies (e.g. of the European
Development Fund or national development agencies) vis-a-vis their
cooperating partners.
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With regard to scholarly relevance, a theory-driven and systematic
in-depth analysis of an example of regionalism in the Global South,
such as the SADC, helps to generate case-specific knowledge on a
single organisation’s emergence, institutional design, modus oper-
andi and performance. In addition, the work contributes to the
academic debate on theorising regionalism and systematic research
on regionalism in comparison, particularly with regard to external
influence.

In the SADC’s case, there is evidence that regionalism is prone to
external influence for structural reasons since the organisation and its
member states seem to be dependent on extra-regional actors in a num-
ber of policy areas. Against this background, new empirical evidence,
causal relations and theory-generating insights could help enhance,
improve or qualify the explanatory power and generalisability of existing
integration theories in view of regionalism in the Global South. Possibly,
this could even culminate in the development of a new middle-range the-
ory on regional integration.

Altogether, this study provides explanations and empirical evidence
on how regionalism in the SADC does actually work. This implies focus-
sing on the policies and actions of countries and regional powers at the
regional level but also includes—explicitly—taking important extra-
regional actors and their influence into account. Thereby it addresses a
major research gap in research on (comparative) regionalism in general
and the SADC in particular (Borzel and Risse 2016b; Warleigh-Lack
2008; Warleigh-Lack and Rosamond 2011). Finally, it seeks to provide
an evaluation of regionalism in the SADC by analysing the organisation’s
performance and institutional effectiveness. So far, there has been a lack
of comprehensive and valid information on the success of regionalism in
the SADC, which is of direct concern given that the organisation occa-
sionally faces allegations of being dysfunctional or little more than sym-
bolic in nature.

1.1.1  Theorising Regionalism: Classic Integration Theories

Regionalism is not an entirely new phenomenon since states and non-
state actors have been cooperating on a regional level in varying con-
stellations for centuries. The term “old regionalism” refers to the first
wave of regionalism that emerged after the end of the Second World
War. A number of well-established regional integration organisations,
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particularly in the Western Hemisphere (with the EU as the example par
excellence) but also among developing countries in the South (e.g. the
Arab League or ASEAN), represent the old regionalism until today. One
of its main characteristics is that the old regionalism is in general strongly
inward-oriented in terms of pursuing policies of import substitution and
economic discrimination against the rest of the world. Moreover, old
regionalisms in general comprise members from either the Global South
or the Global North only. Therefore, they are strictly south-south or
north-north regional cooperation arrangements whose member states
rarely hold multiple memberships in more than one regional integration
organisation (Borzel 2011: 10-12; Ravenhill 2008).

Against this background the phenomenon of regionalism became an
intriguing and challenging topic for researchers in the field of interna-
tional relations and for theory development. The research topic has
attracted growing attention of scholars and became increasingly impor-
tant in the academic research community in parallel to Europe’s process
of deepening regional cooperation and successful integration. Since the
European integration process is unparalleled and the EU is certainly a
political entity sui generis, most classic integration theories use this » = 1
sample as a point of departure for generating generalisable assumptions
on regional integration or as an empirical reference point to test and
validate their hypotheses and theoretical approaches or as both. This of
course bears the risk of circular reasoning.

Moreover, they generally claim universal validity of their assumptions
and hypotheses in terms of having found a comprehensive explanation
of the logic of regional integration and the phenomenon of regionalism.
Most of these theories, however, refer in their central assumptions, argu-
ment and empirical analysis to only a single case of a—so far—successful
story of regionalism: the one among developed countries in Europe.

(Neo)Realism

The main argument of (neo)realism is that states strive permanently
to secure their survival. An international division of labour is not
likely, because this could imply dependence on third actors and con-
sequently endanger individual autarky and thus eventually survival.
Lasting international or regional cooperation and integration are not
feasible options for the states. This is because they calculate relative
gains. Any cooperative agreement that gives a relative advantage to
other participants implies a self-weakening (Grieco 1993, 1997; Waltz
1979). Hegemonic Stability Theory, however, argues that international
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cooperation can be possible, lasting and stable as long as a hegemonic
power decides to provide the collective good—and reaps most of its rel-
ative gains (Gilpin 1987; Kindleberger 1981).

Neo- Functionalism

Neo-Functionalism argues that the interaction between strong sub-
national actors and supranational institutions is of crucial importance
for achieving regional cooperation in international relations. Regional
integration is thereby understood as a determined process that begins
in technical and economic areas where countries assume cooperation
to be functionally most efficient (Mitrany 1943). Common institutions
are established and designed according to the regulatory requirements
in the respective issue area (“form follows function”). The process of
international as well as regional cooperation is driven by transnational
and regional non-state actors, policy entrepreneurism, and suprana-
tional institutions and has self-enforcing tendencies. Functional spill-over
effects occur when regional cooperation in one issue area entails prob-
lems in a related policy area which creates demand for further coopera-
tion (Haas 1958, 1964; Lindberg and Scheingold 1971).

Liberal Intergovernmentalism

Liberal intergovernmentalism emphasises the role of sub-national
societal and especially economic actors with regard to national prefer-
ence formation and state policy. A country’s preferences ultimately reflect
the interests of the society’s influential domestic actors and most asser-
tive interest groups. Against the background of strong economic inter-
dependence, which liberal intergovernmentalism assumes to exist among
developed countries in the Western Hemisphere, states engage in inter-
national as well as regional cooperation in order to gain (economic)
advantages for their national interest groups. Inter-state interaction and
an exchange of interests lead to a process of intergovernmental bargain-
ing and eventually to international compromise (Hoffmann 1966). This
reflects the lowest common denominator and is “locked-in” by an insti-
tutional framework in order to credibly commit the involved participants
(Moravcsik 1997, 1998).

Constructivism

Constructivists assume that actors’ interests, motives, ideas and iden-
tities are socially constructed by reflective actors who are capable of
adapting to challenges imposed by the action of others or a changing
context or both. Norms, ideas, beliefs and other institutional or cultural
factors have an important impact on countries’ interests, choices and
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behavioural practices. They are determinants for action but not stable
and may change over time. This is because they are constructed by histo-
ries and cultures, domestic factors, and—most importantly—interactions
with other countries. Hence, most important is how countries interpret
their social context because their perceptions influence their behaviour
(Ruggie 1998; Soderbaum 2002: 41-42; Spindler 2005; Wendt 1992).
Accordingly, regionalism is driven by ideational and inter-subjective fac-
tors rather than by a purely rationalist logic of cooperation (Acharya
2016: 120).

Political Economy

Neoclassical economists and theories of the political economy school
of thought regard economic profit as the main driving force for inter-
national cooperation. Patterns of strong economic interdependence
between countries increase individual prospects for absolute gains.
This precondition is the sine qua non for successful international and
regional (economic) integration (Ravenhill 2008). In line with the ideas
of Balassa and others (Balassa 1961; Ricardo 1977; Viner 1950), coun-
tries are expected to benefit from rising economies of scale or exploiting
comparative cost advantages in a larger, integrated market. Accordingly,
regional integration is often simply understood as economic/market
integration on a regional level that follows a predetermined linear pro-
cess: FTA, customs union, common market, economic and monetary
union, and complete economic and political union.

Conclusion on Classic Integration Theories

It is no surprise that a good deal of truth is found within each of
these mainstream theories and approaches that have been introduced so
far. All of them have strong explanatory power with respect to region-
alism in Europe from their specific point of view. It is almost impossi-
ble to falsify them because they have been modelled on the subject they
aim to explain and because Europe itself is a very exceptional case. This
is because a comparably wide range of advantageous preconditions to
regional integration can be found in Europe, such as influential political
elites, strong and transnational civil society actors, high levels of socio-
economic development, strong intra-regional (economic) interdepend-
ence and shared values, beliefs and culture.

While the overall conditions for regionalism were very favourable in
Europe, this does not mean that mainstream integration theories apply
all over the world where the local political and economic setting could
be significantly different than the European case. Particularly in the
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Southern Hemisphere, where developing and non-industrialised coun-
tries prevail, such advantageous preconditions for successful regional
integration—that do exist in Europe and the North—are often less dis-
tinctive or even missing entirely. This leads to the conclusion that the
quality and explanatory power of the mainstream integration theories
probably fall short in analysing and explaining regionalism in the Global
South.

1.1.2  Theorising the New Regionalism: Recent State of Reseavch

The scientific debate on global regionalism uses the term “new region-
alism” in the context of the latest wave of regionalism which emerged
after the end of the Cold War in parallel to the growing globalisation.
In contrast to old regionalisms, the new regionalisms are more outward-
oriented and put a greater focus on economic integration. Markets and
global competition are major driving forces for these new regionalisms
that pursue explicit strategies of regional trade liberalisation, export pro-
motion and non-discrimination against the rest of the world. They often
comprise members from the Global South and North. It is not uncom-
mon for members to hold membership in more than one new regional-
ism which leads to the phenomenon of overlapping (new) regionalisms
(Borzel 2011: 10-12; Laursen 2010).

A review of the recent academic literature and research on the new
regionalism reveals that there is only a small number of comprehensive
theoretical approaches and few theory-driven analyses that deal with this
challenging new topic. The majority of the studies on the new region-
alism from a political science perspective can be roughly divided into
two categories as they apply two different strands of theories: One line
of reasoning is dominated by the international political economy school
of thought, whereas the second is explicitly critical to the first and takes
concepts of constructivism into account. Because they represent the state
of the art in recent research, both strands of theory on the new regional-
ism will be introduced in more detail and compared with classic main-
stream integration theories.

International Political Economy Perspective

Mattli argues that a combination of specified demand and supply fac-
tors is crucial for successful regional integration. In line with the politi-
cal economy school of thought, he emphasises the prospect of achieving
economic gains as a major incentive for states to engage in regional
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cooperation. Demand originates generally from private economic actors
who follow gain- and profit-seeking interests and lobby for economy-
related regional rules and regulations. Favourable supply conditions
imply the willingness of political leaders to accommodate the upcoming
demand for regional (economic) integration by appropriate measures
such as adequate formal commitment institutions. Mattli concludes that
regional integration is likely to happen only when economically moti-
vated demand is met by favourable supply conditions. He argues that his
theory is universally valid and bears explanatory power for regionalism all
over the world (Mattli 1999). It comes as surprise, however, that Mattli
disregards regional integration projects on the African continent in his
landmark work.

Globalisation and the emergence and expanding of global markets are
the starting points in Stefan Schirm’s theoretical approach. He argues
that globalisation and global markets have a strong impact on countries
as both “imply a deterritorialisation and denationalisation of economic
activity because their operational logic transcends the functional logic of
the states” (Schirm 2002: 12). Against this background, governments
regard regional integration as the best way to meet the global (eco-
nomic) challenges for two reasons: Firstly, economic reforms, trade lib-
eralisation and market creation on a regional level strengthen a region’s
economic efficiency and competitiveness. This implies positive effects
and profits for all participant countries. Secondly, economic reforms are
often politically and socially more acceptable on the national level if a
government is “forced” to implement them by regional commitments
instead of national agendas (Schirm 2002: 10-23).

One has to welcome Schirm’s theoretical global markets approach
because he does not confine his empirical study on regional integra-
tion to Europe or the North. With the case study on NAFTA, Schirm
already touches the sphere of new regionalism but it is only his analysis
of Mercosur where he tests his hypotheses on a hard case of the South
(Schirm 2002: 102-135). Similar to other authors, Schirm academically
ignores the regional integration organisations in Africa.

New Regionalism Approaches

The so-called New Regionalism Approach was developed during the
mid-1990s and is rather a conglomerate of literature than a single con-
sistent theory. It includes a variety of critical, mostly social-constructivist-
orientated theoretical approaches that relate and correspond to certain
degrees with each other (Bgas et al. 2005; Grant and Soderbaum 2003b;



1 INTRODUCTION: RESEARCH INTEREST AND RESEARCH QUESTIONS 13

Hettne and Soéderbaum 1998; Soderbaum and Shaw 2003; Telo 2007).
Authors from this school of thought do not adhere to a plain rational-
ist concept of agency but rather amalgamate the central ideas of criti-
cal international political economy and reflective constructivism. All new
regionalism approaches tend to go beyond “conventional state-centric
and formalistic notions of regionalism” (Grant and Soderbaum 2003a:
2) and emphasise the complex, multidimensional and sometimes con-
tradictive concepts, causes and processes concerning regions, region-
alisation and (micro-)regionalism. In view of an increasingly globalising
world, they argue that the international system experiences a phase of
restructuring with states increasingly losing influence to non-state, trans-
national actors and networks.

Most new regionalism approaches have been designed to explain
regionalism outside Europe. Few case analyses have been conducted that
explicitly apply the new regionalism approach. But the existing ones deal
mainly with regionalism in Africa. However, these works do not seem to
intend to conduct comprehensive analyses of entire regional integration
organisations but rather focus on selected (transnational) micro-level
cooperation projects—thereby sometimes neglecting the role of the state
(Grant and Soderbaum 2003a; S6derbaum and Shaw 2003).

Avrea Studies Research and Empivical Works

Whereas there are only a few theory-driven works, there exists a
comparably large number of empirical works on new and old region-
alisms. It is mostly regional experts from the field of area studies who
have contributed many in-depth studies on regionalism in the Global
South, Africa and even the SADC. For this reason, there exists a small
array of detailed and useful empirical works that constitute a treasure of
high-quality secondary sources (Adelmann 2003, 2012; Lee 2003; Mair
and Peters-Berries 2001; Oosthuizen 2007; Vogt 2007). However, this
strand of empirical literature on the SADC is generally rather descriptive
and does not attempt theory-driven analyses. Therefore, with the excep-
tion of the selection of the aforementioned books, the majority of empir-
ical studies on the SADC are often illustrative and anecdotal in character.

Moreover, the existing literature on the SADC does not attempt an
analysis and assessment of the performance and institutional effective-
ness of the regional organisation in general or its cooperation projects
in particular. At best, there exist studies on single integration projects,
the majority thereof focussing on the state of market integration and free
trade, but other important policy areas where regional cooperation does
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actually take place are generally neglected (Chipeta 1997; Iwanow 2011;
Sandrey 2013). Hence, there is a large research gap in terms of a system-
atic and comprehensive evaluation of the performance and institutional
effectiveness of regionalism in the SADC. This is quite surprising because
the SADC receives significant amounts of external funding, and donors
would be expected to monitor and assess how their money is used. On
the other hand, it is perhaps not surprising, because there has been no
confirmation of the existence of a comprehensive evaluation of the per-
formance of the EU either.

Conclusion on New Regionalism Theories and the State of the Research

The majority of recent research and theories on (new) regionalism
either belong to the international political economy school of thought or
form part of the new regionalism approaches that make reference to con-
structivism in a sense. They address the latest wave of regionalism and
partly aim to overcome Euro-centrism by explicitly including the analy-
sis of regionalism in the Global South. While classic integration theories
generally focus only on a vertical perspective on the study of regional-
ism, the recent theories take—or at least aim to take—possible horizon-
tal effects into account as well (Borzel 2011; Jetschke and Lenz 2011;
Warleigh-Lack 2008). Most of the latter explanatory models and theo-
ries, particularly those relating to diffusion theory, are still fairly Euro-
centric in character because they conceptualise the EU as a model for
global regionalism.

Hence, there is a lack of analytical and theory-driven studies on
regionalism that take the potential impact of extra-regional relations and
the influence of external actors systematically into account without tend-
ing to take a Euro-centric perspective. The very few existing works are
either conceptual in character and without a comprehensive in-depth
case study (Zimmerling 1991) or too narrow in scope in terms of focus-
sing on the policy area of the economy only (Krapohl 2016). Other
recent publications recognise the fact that regional integration organisa-
tions mutually influence each other by demanding and supplying gov-
ernance transfer (Borzel and Van Hiillen 2015). This implies at least a
logic of extra-regional influence. Borzel and Risse state, in one of the
latest and most comprehensive publications on comparative regional-
ism, that there is empirical evidence of supportive and interfering exter-
nal influence on regional integration processes in the Global South which
deserves further attention by scholars but is still an under-researched
topic (Borzel and Risse 2016b).
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This study on regionalism addresses the existing academic void and
research gaps. It provides a comprehensive and theory-driven analysis
of regionalism in the SADC that takes extra-regional relations and the
potential influence of external actors explicitly into account. The study
addresses questions regarding the emergence, institutional design, and
performance of institutionalised regional cooperation in the SADC and
thereby aims to provide a profound evaluation of the entire regional
integration organisation as a whole. Hence, this study is probably the
first systematic and comprehensive analysis of regionalism in the SADC
from a political science perspective.

1.2 Synorsis: KEy ARGUMENT, MAJOR EMPIRICAL FINDINGS
AND DELIMITATIONS OF THIS STUDY

The aim of this book is to explain the logic of regional integration and
the emergence, institutional design, and performance of regional-
ism in the Global South on the example of the SADC. With concrete
research questions guiding the theory-driven analysis, this study argues
that regionalisms in the Southern Hemisphere can neither be regarded
as isolated entities in the international arena nor be explained and under-
stood by looking at them from a confined regional perspective only. In
fact, these regionalisms are part of a globalising and increasingly interde-
pendent international system which makes them subject to the influence
of extra-regional actors. This happens for plain structural reasons and
affects primarily those regionalisms that consist of developing countries
that show patterns of strong and asymmetric extra-regional relations to
actors beyond the region.

Taking these important background conditions into consideration,
the book develops a theoretical approach to the analysis of regional-
ism which makes reference to Ziirn’s situation-structural model but
expands it by taking the impact of extra-regional actors additionally into
account. The result is a pair of lines of argument on the emergence, insti-
tutional design, and performance of regionalism that can be described
as an internal and an external logic. Deduced from assumptions inher-
ent to these two logics are the work’s central hypotheses on regional-
ism and extra-regional influence. The key argument, in a nutshell, is that
the emergence, institutional design, and performance of regionalism
depend in the first instance on the inherent structure of the underlying



16 J. MUNTSCHICK

cooperation problem among countries on a regional level. In line with
the first logic, powerful regional states are assumed to act as catalysts to
regional integration while strong relations of regional actors to powerful
extra-regional actors, in accordance with the external logic, implicate an
ambivalent impact on regional integration efforts, institutions and their
performance. In addition to this functional logic of regional integration,
the study elaborates an alternative explanation for regionalism that makes
reference to mechanisms of diffusion, isomorphism and symbolism. The
purpose of this residual argument is to strengthen the explanatory power
of this analysis by including the possible existence of non-functional and
inoperative regional integration institutions.

The SADC represents one of the most recognised, dynamic and
promising examples of the new regionalism in the Global South. This
makes the SADC an ideal and representative case for analysis. In order to
find answers to the research questions, achieve the research objective and
produce a substantiated piece of work, the author has focussed on the
SADC’s most important policy areas of regional integration. These are
the issue areas of the economy, security and infrastructure. Dividing the
single case of the SADC into five sub-cases makes sense from a methodo-
logical point of view because the selected sub-cases count as hard cases
and represent the organisation as a whole.

The major empirical findings from theory-driven case analysis, in a
nutshell, are as follows: The SADC represents a typical example of the
new regionalism of the Global South. The organisation, for the most
part, is composed of developing countries. South Africa plays a key role
in the SADC because of its status as a regional hegemon which is based
on its advanced economy and superior military capabilities. Economically,
several SADC countries are strongly dependent on South Africa, but
more member states—including the SADC as a whole—are even more
dependent on extra-regional actors, namely the EU, in terms of trade
and exports, investments, or donor funding and (development) assis-
tance. This structural pattern of asymmetric interdependence between
the SADC and the EU provides the latter with leverage over the first and
has proven to have an ambivalent impact on the emergence, institutional
design, and performance of regional integration projects in the SADC.
While the EU had virtually no influence on the formation of the SADC-
FTA and the institutionalisation of the “Organ” for security coopera-
tion, Brussels had a cooperation-conducive impact on the build-up of the
SADC Standby Force and—to a lesser degree—on the establishment of
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the SAPP’s integrated electricity market. An interfering external impact
on regionalism in the SADC occurred in the case of the scheduled SADC
customs union which had been undermined by the EU’s EPA policies.
Apart from this ambivalent external influence, it was in general South
Africa that acted as the most dedicated proponent and assertive designer
of regionalism in the SADC. This underpins the importance of regional
key countries for successful regionalism.

Delimitations of this work relate to the theoretical approach and to
the scope of the empirical research subject. The situation-structural
approach implies a rational logic of thinking as it conceptualises the
states as utility-maximising actors. Therefore, the theory to some extent
neglects the potential meaning of ideas and norms for the actors’ pro-
cess of preference formation in the context of regionalism. Moreover,
the situation-structural model concentrates on structural patterns and
on states as central actors in international relations. Therefore, it neglects
non-governmental organisations, individual policy entrepreneurs, politi-
cal parties and lobby groups to some degree with regard to their actual
influence on regional integration processes.

The selection of five sub-cases within the SADC as a single-case study
could be subject to criticism as well. Although the analysis certainly deals
with the crucial cases insofar as it focusses on the SADC’s most impor-
tant regional cooperation projects, there exist other issue areas beyond
the economy, security and infrastructure where SADC countries initial-
ised regional cooperation (e.g. tourism, health care, wildlife and anti-
corruption). While these less important cases could certainly provide
additional empirical insights and thus widen the scope of this work, it
is still impossible to take all regional cooperation projects under the
SADC’s umbrella into consideration since this would go beyond the
scope of this study.

1.3 (ORGANISATION AND STRUCTURE OF THE BOOK

This book is divided into two major parts: The first part provides—
besides an introduction to the research topic and state of the art—the
theoretical framework, central assumptions and the research-guiding
hypotheses. The second part is dedicated to theory-driven empirical anal-
ysis and case study research. The analysis of the five empirical case studies
is guided by the central research questions and makes reference to the
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underlying theoretical framework. In regard to its structure, the book
unfolds as follows:

This chapter explains the main research interest of this book and clari-
fies the social and scientific relevance of the topic. It outlines the under-
lying empirical puzzle and presents the guiding research questions.
Moreover, the chapter provides a comprehensive introduction to the cur-
rent state of research on regionalism and makes reference to classic inte-
gration theories and recent new regionalism approaches.

Chapter 2 puts a focus on theory and provides the analytical frame-
work for this study. It gives definitions on regions and regionalism and
elaborates on the link between regionalism and cooperation theory. It
proceeds with developing a situation-structural model to the analysis of
regionalism which seeks to explain the emergence, design and perfor-
mance of regional cooperation projects and their inherent institutional
frameworks. What is most innovative of this theoretical approach is that
it takes the impact of extra-regional relations and external actors on
regionalism explicitly into account. The chapter closes with a residual
assumption on regional integration which refers to symbolism as an alter-
native explanation. Lastly, it informs the reader about the research design
and methodology of the study.

Chapter 3 gives an introduction to the history of regionalism in
Southern Africa and presents an overview of the SADC as an organisa-
tion. This includes information about its constituent members, central
policy agenda as well as its institutional superstructure and main organs.
With its focus on the institutional framework conditions, the chap-
ter aims to provide important background information and analytical
insights on the nature of regionalism in the SADC. This shall pave the
way for a better understanding of the setting in which the five sub-case
studies are embedded.

Chapter 4 analyses regional economic integration and explains the suc-
cessful establishment of the SADC-FTA. It highlights the demand for
regional market integration in SADC’s member states from a structural per-
spective and explains the provisions of the SADC Protocol on Trade which
determines the institutional design of the FTA. The role of South Africa
as the regional economic hegemon together with other representative key
countries will be the focus of analysis. Finally, the chapter determines the
performance of the SADC-FTA and evaluates its prospects for the future.

Chapter 5 reveals that extra-regional actors can have a negative impact
on regional economic integration in the SADC. The chapter refers to the
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organisation’s agenda on market integration and, in a first step, elabo-
rates the regional demand for the envisaged SADC customs union. In
a second step, it highlights the SADC members’ trade relations to the
EU and in the light of this evidence explains the interfering impact of
Brussel’s European Partnership Agreements on deeper regional eco-
nomic integration in the SADC.

Chapter 6 investigates regional security cooperation and pays spe-
cial attention to the institutionalisation and performance of the SADC’s
Organ on Politics, Defence and Security. For this purpose, it firstly illus-
trates the regional security complex and clarifies the countries’ demand
for institutionalised security cooperation in the SADC. Secondly, the
chapter explains the institutionalisation of the SADC’s central security
organ while making reference to conflicting inter-state interests and to
South Africa. The chapter concludes with an assessment of the SADC’s
confidence-building and conflict management measures.

Chapter 7 explains why and how SADC countries pushed ahead with
security cooperation in terms of regional military integration and put
efforts in establishing a regional standby brigade together with a train-
ing centre. It pays special attention to the impact of extra-regional actors
and donors’ funding since the development of the SADC Standby Force
occurred at a time when the region lacked an actual external threat.
Finally, the chapter discusses the operational readiness of the brigade and
its training centre in this context.

Chapter 8 turns to infrastructure and focusses on regional electricity
cooperation in the SADC within the framework of the SAPP. It high-
lights the regional imbalances in electricity generation and consump-
tion and explains the countries” demand for a regional electricity market
and interconnected regional power grid. In the course of evaluating the
performance of the regional electricity market, the chapter reveals the
importance of extra-regional donors’ funding for the operating capacity
of the power pool.

Chapter 9 is the conclusion and synthesises the main theoretical and
empirical insights of this work. It provides an interpretation of the find-
ings in view of generalisations and theory-building and gives an outlook
on the prospects and future development of regionalism in the SADC.
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NOTE

1. The Global South is understood as a “meta- region” that covers areas with
predominantly non-industrialised, developing countries in the Southern
Hemisphere; in outdated terms, it is often referred to as the Third World
(S6derbaum and Stilgren 2010: 2). The term South neither has a norma-
tive connotation nor refers to system or development theories.
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CHAPTER 2

Theoretical Approach: The Situation-
Structural Model as an Analytical Tool
to Explain Regionalism

The phenomenon of new regionalism in the South can be neither ana-
lysed nor sufficiently explained without looking beyond the selected
region under observation. This is the logical implication of an increas-
ingly interdependent and globalising world that feeds back to politi-
cal thinking as well as theorising international relations. In view of the
above, the author develops a theoretical approach to the analysis of
regionalism that builds on the situation-structural model (Ztirn 1992,
1993) to the study of international cooperation. The applied theoreti-
cal model is innovative insofar as it takes the external dimension and the
impact of extra-regional actors on regionalism explicitly into account. In
this respect, the term external, synonymous to extra-regional, shall refer
to a relation to any actor (country or organisation) that is not part of a
group that has been previously defined as a (geographically or politically)
confined region (cf. Zimmerling 1991: 57).

2.1 INTRODUCTORY REMARKS

Any political science analysis that seeks to gain profound knowledge of
regional cooperation, regionalism and the emergence, design and effec-
tiveness of regional integration organisations demands an adequate
theoretical approach and a clear definition of the underlying terms and
concepts. However, the many years of studying global regionalism by a
countless number of professionals have “blessed” the academic litera-
ture of this field of research with nearly as many concepts and an array
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of specialist terms. This chapter’s primary purpose is to introduce cen-
tral concepts and terms that are important for understanding this book’s
object of research. This includes a clarification of important notions by
clear definitions as well as a delineation of conceptual ideas. Moreover,
this chapter provides the theoretical framework for the analysis, which
is of key importance in order to explain the logic of regional integration
from a political science perspective as well as to better understand the
empirical observation.

In a nutshell, this study adopts a constraint rationalist theory to
explore the conditions under which regional cooperation takes place and
becomes successful. It seeks to explain why and in which way interna-
tional institutions—here, regional institutions—are established or, to put
it differently, constructed by states. Cooperation problems in a regional
setting of complex interdependence are assumed to be the decisive fac-
tors that lead to the emergence of institutionalised regional cooperation
and global regionalism. This phenomenon will be analysed and explained
by applying an extended situation-structural model that takes the pos-
sible impact of extra-regional actors on regional cooperation problems
explicitly into account.

2.1.1  Conceptuanlisation of Regions and Regionalism

Generally speaking, a region is a spatial area that shares a certain set of
common characteristics by which it can be distinguished from other
areas. A glance at the scientific literature reveals that concepts of regions
and regionalism are neither consistent nor fixed with regard to their
meaning. This is because they are used in a different manner in differ-
ent disciplines. In geography, for example, most definitions of a region
generally accentuate geographical proximity but can also put a focus
on common natural features such as climate, topography or vegetation
(Cahnman 1944). In sociology, in contrast, a region is an area where a
certain socio-cultural homogeneity exists that manifests, for example, in
terms of a common social class, occupation, ethnicity, language, customs
or religion (Cox 1969).

In political science in general and in the field of international rela-
tions in particular, regions are often understood as macro-regions, that
is intergovernmental or supranational subsystems within the international
system, whose constituents are states that are geographically close and
share some degree of interdependence (Hettne 2005: 544; Nye 1968b:
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VII). Thus, geographical proximity is still an important factor because
without this limitation “the term “regionalism” becomes diffuse and
unmanageable” (Hurrell 1995: 333). Following these views, regionalism
shall be understood as planned, multilateral, and state-led organisation
of interdependence within a confined regional space that manifests in
various, multidimensional or specific regional projects and accompanying
formal institutions (Bach 2003: 22; Breslin and Higgot 2000: 344; Stein
1993: 316).

Although a number of theoretical approaches and scholars might pos-
sibly challenge this rather reductionist and allegedly abridged percep-
tion of regionalism for good reasons (Hettne and Séderbaum 1998;
Soderbaum and Shaw 2003), a state-centric approach will be applied in
this book because it favours the analysis of structural features and causal
relations on the macro level. Furthermore, to presume that the states
remain the central actors in international relations is not least a major
guiding principle of virtually all mainstream theories in this field of
research.

Some scholars have a dyadic understanding of regionalism (Bhalla and
Bhalla 1997: 21; Ravenhill 2008; Warleigh-Lack 2008). They subdivide
the phenomenon according to empirical observations as well as theoret-
ical explanatory models into the two categories of so-called “old” and
“new” regionalism.

Old regionalism is a phenomenon of the Cold War period. It is
strongly institution- or government-driven and puts an emphasis on
issues related to planned development, security and intra-regional trade.
This is sometimes referred to as inward-oriented regionalism (Hettne
1999: 7-8). Regional integration organisations that belong to the so-
called old regionalism aim particularly for import substitution and trade
discrimination against the rest of the world. They generally do not over-
lap and their members are part of either the Global South or North
(Bhalla and Bhalla 1997: 21).

New regionalism, in contrast, is a phenomenon of the post—-Cold War
world and the age of globalisation. It is strongly market-driven and puts
an emphasis on regional trade liberalisation, export promotion, invest-
ment and non-discrimination against the rest of the world. That is why
it is sometimes referred to as outward-oriented or open regionalism
(Hettne 1999: 7-8). Regional integration organisations of this type do
sometimes comprise members from the Global South and North and
their constituents do often belong to more than one regional integration



28  J. MUNTSCHICK

organisation. This is said to lead to the frequent overlapping of two or
more organisations that count as new regionalisms (Bhalla and Bhalla
1997: 21).

This book recognises some differences between both categories but
does not adopt the idea of a clear-cut distinction or antagonism (Hettne
and Soderbaum 2008: 62) between the old and new regionalism.
Instead, it suggests a rather universal and timeless theoretical approach
towards explaining regional cooperation and the emergence of regional-
ism. This shall become clear in the following sections of this chapter.

The term “regionalism” should not be confused with the terms
“regional cooperation” or “regional integration”. Regional cooperation
may occur in all fields of politics when countries’ actions “are brought in
conformity with one another through a process of policy coordination”
(Keohane 1984: 51) in order to achieve a common goal for mutual ben-
efits. Regional cooperation is often issue-centred and does not necessarily
have to be accompanied by the creation of common formal institutions.!
Therefore, joining and leaving such loose cooperation arrangements do
not involve high costs, which means that loyalty to the cooperating part-
ners can be rather limited.

Regional integration is generally considered to have a more binding
character compared with regional cooperation because it implies the
establishment of formal institutions and demands a (partial) surrender
of states’ sovereignty rights. This is highlighted by Haas’s definition of
“political integration” which he understands as a “process whereby polit-
ical actors in several distinct national setting are persuaded to shift their
loyalties, expectations and political activities toward a new centre, whose
institutions possess or demand jurisdiction over the pre-existing national
states” (Haas 1958: 16). Such a new centre—for example, a regional
integration organisation—goes beyond more or less committing regional
cooperation initiatives (such as a common Declaration of Intention or
Memorandum of Understanding) because it always gains a certain legiti-
mate capacity to act on its own. Defective action and exit from (or entry
into) such institutional arrangements become comparably difficult and
costly for any member involved.

For practical reasons, however, the terms “regional integration” and
“regionalism” shall be applied rather synonymously in the course of this
book although the notion “regional integration” can strictu sensu refer
to a static as well as a dynamic state of affairs—depending on the context
(Bach 2003: 22; Hurrell 1995: 334).
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2.1.2  The Nexus of Regionalism and Cooperation Theory

Regionalism shall be understood as a cluster of various, multidimen-
sional regional cooperation projects bounded by a territorial dimension
confined by its member states. This lean conception has the advantage
of making the phenomenon of regionalism tangible for basic theories of
rational action and (international) cooperation. With respect to interna-
tional relations theories, this understanding of regionalism fairs well with
the theory-driven debate on the emergence and functioning of non-
hierarchic international /regional regimes (Gehring 1996: 232; Gehring
and Oberthiir 1997: 17). The conceptual characteristics of regionalism—
according to this book’s definition—and international regimes match
very closely and have a common theoretical background. This is most
obvious if one takes the central meaning of institutions into account:
Regionalism can be subdivided into a multitude of issue-specific institu-
tionalised regional cooperation projects, whereas international regimes
can be understood as issue-specific cooperative agreements among a spe-
cific number of countries within a region (Gehring and Oberthiir 1997:
15; Hasenclever et al. 1997: 57; Stein 1982: 317).

Following this understanding, a regional integration organisation rep-
resents not only the individual member states as a group but also the
embracing superstructure of all issue-specific institutionalised regional
cooperation projects that are part of the organisation. The strongly inte-
grated and highly differentiated EU serves as a good example for this
understanding of regionalism because it can be interpreted as a multi-lay-
ered system of nested international cooperation projects with respective
institutions under the umbrella of a common organisational superstruc-
ture (Gehring 1994: 216; 2002; Hoffmann 1982: 33-35; Moravcsik
1998: 15).

Deepening regional integration is a continual process whereby the
member countries of a regional integration project/organisation increas-
ingly create, enhance and modify common regional institutions in order
to better realise absolute cooperative gains. The dynamics of regional
integration are reflected accordingly in the number, array and sequence
of consecutive regional cooperation projects and their related institu-
tional manifestation (e.g. common regulations, protocols and institu-
tional bodies or physical achievements). Therefore, positive dynamics
imply a growing horizontal and vertical expansion and consolidation of
regional institutions whereas negative dynamics imply a standstill and
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tendencies of institutional disintegration. Critics may argue that this
conceptualisation of dynamics is too static. However, this idea follows
Andrew Moravcsik, who understood the dynamics of regional integra-
tion as a series of interlinked “grand” bargains; and he demonstrated
the appropriateness of his concept in the case of the European inte-
gration (Moravesik 1998). The logic behind this conceptualisation of
dynamics does make sense because the impact of an existing institution
may lead to a new situation in international relations and trigger states’
demand to engage in further cooperation and establish related follow-up
institutions.

Since regionalism is conceptualised as a cluster of various issue-specific
or multidimensional institutionalised regional cooperation projects, it
must be emphasised that regionalism should not be confined to a single,
isolated issue area.? In this current era of neoliberalism and economisa-
tion, however, this statement is often challenged: With the economistic
paradigm dominating global practice and thought at the present time,
it is particularly the followers of economic and politico-economic
approaches to the study of international relations who often misleadingly
equate regionalism with plain regional market integration (Mansfield and
Milner 1999: 592; Winters 1999: 8). However, this view on regionalism,
with its focus on the economic sphere and a narrowly defined economic
logic of international and regional interaction, is too simplistic (Hurrell
1995: 337). In fact, it does not provide satisfactory explanatory power
for other important issue areas beyond the realm of the economy and
thus falls short to explain why regional security cooperation has often
been the nucleus of many regionalisms (e.g. ASEAN, AU, EU or SADC).

From an epistemological point of view, inherent to this work’s under-
standing of regionalism is a constraint rational-choice approach to inter-
national relations. This perception allows an application of game and
cooperation theory as a starting point for the analysis of the emergence,
design and effectiveness of institutionalised regional cooperation and
therefore follows the neo-institutionalist school of thought in a broader
sense. Although this procedure is surely not the most comprehensive
way to interpret and explain reality in every detail, the proposed theo-
retical approach is best suited for this book’s analysis because it allows an
illustration and modelling of (problem) structures, causalities and devel-
opment trends on an abstract macro level by means of reduction in com-
plexity (Keohane 1982: 329-331).
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2.1.3  Complex Intevdependence and the Demand
for Institutionalised Regional Coopevation

According to the (neo)realist school of thought, the international system
is structured by anarchy and characterised by the absence of any hier-
archic order or global coercive mechanism. A norm-setting and rule-
enforcing institutional arrangement—for example, a Weltstant (world
state )—does not exist. Against this background of insecurity, states are
basically well advised to pursue their interests without consideration
for third parties in order to maximise their individual welfare, accumu-
late gains and thus ultimately safeguard their survival. In view of these
underlying assumptions, egoistic action becomes rational action and it is
the relative gains that finally count for every actor and make a difference
to its competitors (Grieco 1997; Waltz 1979). However, anarchy in the
international system does not necessarily imply the threatening, coopera-
tion-averse and eventually war-torn scenario that has been bluntly exem-
plified by Thomas Hobbes in his opus Leviathan. In contrast to (neo)
realism, cooperation theory and rational institutionalism argue that ego-
istic, utility-maximising actors are principally enticed to cooperate under
conditions of anarchy if they face specific situations where a strategy of
cooperation is mutually beneficial and leads to absolute gains (Axelrod
and Keohane 1993; Keohane 1982; Oye 1985; Taylor 1987).

The incentive for international cooperation emanates first and fore-
most from the structure of the international system and its inherent col-
lective action (or cooperation) problems. The latter refer to recurrent
constellations of interests where actors’ individual rationality entails strat-
egies and actions that may “lead to a strictly Pareto-inferior outcome,
that is, an outcome which is strictly less preferred by every individual
than at least one other outcome” (Taylor 1987: 19). In international
relations, cooperation problems are principally based on a structural phe-
nomenon called international interdependence—which can be described
as “mutual dependence” (Keohane and Nye 1977: 7).

Cooperation problems in international relations are based on pat-
terns of complex interdependence between various actors in various
specific issue areas of international politics.? Generally speaking, “inter-
dependence in world politics refers to situations characterized by recip-
rocal effects among countries or among actors in different countries”
(Keohane and Nye 1977: 7). This understanding implies that policies,
actions, and policy outcomes of one individual state are not isolated
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events in international relations but rather are interlinked and, to a cer-
tain extent, a function of the strategies and actions of its counterparts
(Keohane and Nye 1987: 730-731, 737-740; Stein 1982: 301). In fact,
one actor’s egoistic and unilateral policies and actions in a certain issue
area almost inevitably produce externalities for all other actors involved.
Therefore, an interdependent relationship can bear costly effects inso-
far as it principally restricts the respective actors’ autonomy—at least as
long as joint gains are not generated from a state of interdependence by
means of policy coordination and collective action (Keohane and Nye
1977:8).

The concept of complex interdependence extends the notion of
interdependence for three reasons: It emphasises the plurality of (possi-
bly interdependent) issues and the absence of hierarchies among issues
in international politics. In contrast to (neo)realist thinking, a primacy
of power, security or force is not presupposed. Furthermore, the con-
cept assumes that states will refrain from the use of military force towards
each other for asserting their interests under such conditions of complex
interdependence because they are easily vulnerable due to the circum-
stance of a multifaceted mutual dependency (Keohane and Nye 1977:
21). Therefore, complex interdependence implies, in particular, that
interdependence is multi-layered and occurs in virtually every policy field
of international politics such as trade, infrastructure, climate, environ-
ment or security. For this reason, security-related cooperation problems*
in international relations, for example, are based primarily on security
interdependence while economic cooperation problems are based on
economic interdependence (Wallander and Keohane 1999; Ziirn 1992).

Against a background of complex interdependence, actors’ demand
for coordination or cooperation accrues not only from the actors’ per-
ception of an existent and recurrent cooperation problem but particularly
from their cost-benefit calculations concerning possible solutions thereof.
Any rational-egoist actor’s preference® will be in favour of a coopera-
tive strategy if the (expected) absolute gains of such action surpass the
related costs and pay-offs of unilateral strategies and an uncoordinated
status quo. In this respect, cooperation may not only create a collective
good but help actors to achieve individually Pareto-superior outcomes
while any unconstrained individual strategy of action would lead instead
to Pareto-suboptimal results (Ziirn 1987: 9-10). Stein systematised this
logic and highlights two general situations under which rational-egoistic
actors have strong incentives to cooperate: firstly, “dilemmas of common
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interest” where any resolution requires the involved actors’ active
engagement and the commitment for collaboration and collective action;
secondly, “dilemmas of common aversion” where actors seek to avoid an
undesired outcome by means of coordination (Stein 1982: 316).

Once a dilemma of common aversion is resolved through coordina-
tion, the solution is expected to be rather stable and even self-enforc-
ing as long as rules are specified and all actors act accordingly. However,
once a collective good has been created by a sufficient number of actors
following a cooperative strategy of action, the actors’ demand to sustain
the cooperative arrangement by sticking to the same collective strategy of
action could always be challenged by the incentive of “free-riding”. The
latter implies following a unilateral, non-cooperative strategy of action in
order to maximise individual benefits to the disadvantage of the collec-
tive. Rational-egoistic actors’ enticement to become free-riders is based
on simple cost-benefit calculations because the most attractive option
is always to consume the benefits of a collective good without bear-
ing the costs for it (Gehring 1994: 214-215; Krasner 1982: 194-196).
Therefore, an initial demand for cooperation does not necessarily guar-
antee a lasting collective solution. It is the actors’ mixed motives and
their latent tendency to free-ride that ultimately are responsible for the
“dilemmas of cooperation” which occur in many situations where social
interaction takes place—for example, in international relations and world
politics (Axelrod and Keohane 1993; Taylor 1987).

Therefore, the nature of complex interdependence among actors does
ultimately produce every cooperation problem and specifies its struc-
tural characteristics. With regard to the latter, this has a decisive effect
on the actors’ actual predisposition in terms of demand for a particu-
lar institutional solution. The nature of the pattern of interdependence
among actors significantly shapes an actor’s strength of demand to coop-
erate and brings the necessary institutions into being. Hence, any actor’s
demand for an institutional solution to an existing cooperation problem
depends on two central factors:

Firstly, the demand for institutions depends to a varying extent on
the structural character of the underlying cooperation problem (Young
1982: 288). With reference to the terminology and taxonomy of game
theory, it will be zero in situations of harmony and increasingly strong
in situations resembling mixed-motive games such as coordination games
(with distributive conflict) or dilemmas of common interests (Rittberger
1990: 360-361; Ziirn 1987: 6, 36, 44—45). According to Keohane and
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others, the most common cooperation problems in international rela-
tions resemble mixed-motive games (i.e. a situation in which actors’
interests are to some extent in conflict and at the same time partly con-
verging) such as prisoner’s dilemmas (Hasenclever et al. 1997: 46; Stein
1982: 308).

Examples include issues of climate and marine protection, trade liber-
alisation, and nuclear arms control. The issue area of security is no excep-
tion since security-related collective action problems are called security
dilemmas (Herz 1950; Jervis 1978; Wagner 1983: 337). The latter are
reminiscent of a classic prisoner’s dilemma where states face a constant
military threat—or at least security risks—due to mutual uncertainty and
lack of information about the military capabilities and intentions of their
counterparts (Wallander and Keohane 1999: 25-29). Despite these, other
types of cooperation problems in international relations do exist and may
correspond to coordination situations or assurance games such as prob-
lems of international standardisation or problems involving coordinated
action against an external threat or attack (Oye 1985; Stein 1982).

Secondly, increasing levels of interdependence among actors gener-
ate increasing demand for cooperation and institution-building for plain
structural reasons (Hurrell 1995: 350; Keohane and Nye 1977; Young
1982: 287). This is because the cooperation problems increasingly
emerge in parallel to a growing number of connecting factors among
actors. Likewise, the degree of intensity of an interdependent relation
affects the demand for cooperation insofar as a strong level of mutual
interdependence generally implies—ceteris paribus—the prospect of
higher cooperation gains compared with what can be expected under
similar conditions with a low level of mutual interdependence (Young
1969: 741-743). With a view to international relations, these theoreti-
cal assumptions are easy to understand with regard to infrastructure con-
nections and trade relations. For example, in regions with predominantly
developing countries and therefore a rather low level of intra-regional
economic interdependence, demand for regional economic cooperation
will be generally weaker than in regions characterised by a strong level
of intra-regional economic interdependence. For structural reasons, one
can therefore expect to see more institutions emerging under conditions
similar to the first scenario than under conditions similar to the second.
However, the strength of interdependence among actors—this must be
pointed out—may principally vary not only from region to region in
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geographic terms but also from one policy area to another—even within
the same region (Young 1969: 727).

Different structures of cooperation problems imply demand for dif-
ferent institutional solutions. Correspondingly, there will be a variance
in the institutional design and the degree of formality of the regulative
institutions coming into being. The reason for this is that the nature of a
cooperation problem specifies appropriate demands towards an adequate
institutional solution that best meets the involved actors’ requirements in
assuring mutual cooperation and facilitating the generation of coopera-
tion gains.

Informal or rather weakly formalised institutions are expected to
materialise in situations reminiscent of (recurrent) coordination games
with distributive effects. This is because institutionalised cooperation
may develop quite “automatically” after a short period of time through
repeated interaction on the condition that actors apply reciprocal strat-
egies of tit-for-tat (Axelrod 1987). A cooperative solution, once it is
found, will be self-enforcing under these conditions and the problem of
cheating hardly exists. For these reasons, institutions in the form of coor-
dination regimes are generally less formalised since the need for strong
compliance mechanisms that ensure cooperative behaviour is low. Instead
they provide an arena that facilitates the resolving of conflicts of interests
(e.g. concerning the distribution of cooperative gains) and finding of a
corresponding solution (Hasenclever et al. 1997: 48—49).

Comparably stronger and more formalised institutions are likely to
emerge in situations resembling (recurrent) dilemmas of common inter-
est. Rational actors facing a prisoner’s dilemma situation, for example,
have the dominant strategy to defect, even though this would lead to
Pareto-inefficient outcomes. Even under iterated conditions, strategies
of reciprocity, and constant pay-off structures, the chance for a spon-
taneous cooperative solution is rather low because cheating and unilat-
eral free-riding remain tempting options for all actors at any time (Oye
1985: 12-13). In order to achieve a Pareto-superior solution and put
absolute cooperative gains for all actors into effect, dilemma-type situa-
tions require concrete and formalised ex-ante institutions in the form of
collaborative regimes. Rational actors anticipate this necessity and frame
their demands in this respect according to their cost-benefit calculations
(Gehring 1994: 214-215; Hasenclever et al. 1997: 48—49).

In summary, demand for institutionalised cooperation depends,
in principle, on two factors: firstly, on the degree of interdependence
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among actors; secondly—and more decisively—on the specific structure
of the underlying cooperation problem. For this reason, the degree of
formalisation and the specific functions of different cooperative institu-
tions are manifold.

2.1.4  The Added Value of Institutions as Catalysts for Cooperation

International and regional cooperation does not come about by itself.
It has become clear that it is in particular dilemmas of common interest
where cooperation is difficult to achieve because actors have incentives
to free-ride. Here, institutions come into play because they can make a
difference:

According to rational institutionalism and regime theory, interna-
tional institutions may act as catalysts of international cooperation—
provided a recurrence of the respective cooperation problem (Keohane
1984; Krasner 1982; Scharpt 2000; Stein 1982). This is because they
reduce the incentives for free-riding and instead make a different strat-
egy of action (here, a cooperative strategy) more rational for the actors
involved. In a nutshell, institutions facilitate, consolidate, ensure and—
at best—advance and deepen cooperation among rational-egoistic actors
under circumstances where unilateral, unconstrained action otherwise
would not provide for individually and collectively improved pay-offs
(i.e. mutually beneficial outcomes) (Hasenclever et al. 1997: 32-36).

The added value of institutions seems clear in regard to this enu-
meration above, but how do they achieve this difficult task? Generally
speaking, institutions provide a variety of different mechanisms that nev-
ertheless have a similar effect: facilitate and stabilise cooperation by cre-
ating circumstances that make actors more secure and comfortable to
respond to each other in a cooperative manner for the sake of reaping
mutual benefits. In the context of our international system that is char-
acterised by the absence of a global hierarchical authority and the peri-
odical occurrence of (potential) interstate conflict, institutions help to
remove mutual mistrust and uncertainty among states, stabilise mutual
expectations and reduce transaction costs (Keohane 1988: 386).

According to Keohane (1984: 85-109, 1988, 1998), Ziirn (1992:
140-150) and others (Hurrell 1995: 350; Oye 1985: 11, 20-22), these
objectives can be achieved because international institutions:
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e Generate and enhance a “shadow of the future” (i.e. enhance the
actors’ willingness to follow strategies of reciprocity, perpetuate the
political relationship between them over time and stabilise their
mutual expectations with regard to future behaviour)

e Promote transparency and systematic monitoring

e Reduce information costs or provide information (e.g. through
monitoring)

e Promote cooperative behaviour and reputation (e.g. by institution-
alising interaction, providing an arena for exchange and discussion,
and by defining standards that allow the measurement and review of
compliance and performance)

e Identify or discourage (or both) defection and free-riding (e.g. with
the help of monitoring or sanctioning mechanisms or both)

e Encourage actors’ commitment to cooperation and “lock-in” coop-
eration agreements (with monitoring mechanisms and by, for exam-
ple, increasing costs of non-compliance, defection and free-riding)

e Foster cross-linking various political issues (this implies that actors’
positive experiences of cooperating in one policy area may lead to
cooperation in another, somehow related issue area; additionally,
issue linkage implies that failing to comply in one issue could have
negative /costly effects with regard to cooperation in a related pol-
icy area).

International institutions make lasting international cooperation pos-
sible because they lead to a change in actors’ behaviour and provide—
once established—concrete instructions on behaviour/action by means
of regulative mechanisms (codified in their inherent norms, principles
and rules) that consolidate and foster cooperation (Krasner 1976; Stein
1982: 317). This understanding corresponds to the book’s earlier con-
ceptualisation of regionalism where similarities to international regimes
(on a regional level) have been outlined.

However, one could ask whether these general assumptions also count
for the policy field of “security”. Do international institutions make any
sense or difference in this issue area of so-called “high politics”? The
answer is yes they do! All of the abovementioned assumptions and func-
tions concerning international institutions remain valid with respect to
the policy area of security. This fact needs an emphasis because main-
stream integration theories (in particular, those related to the political
economy school of thought) often seem to neglect this “inconvenient”
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issue area. Followers of (neo)realism even hold the view that lasting
international cooperation is rather improbable in this issue area of secu-
rity since conditions of an international self-help system prevail. They
assume that cooperation among states may occur only in form of short-
term ad hoc alliances or as a result of hegemonic coercion (Gilpin 1987;
Kindleberger 1981).

In contrast to the latter, followers of cooperation theory and rational
institutionalism postulate that security problems based on mutual threat
or external risk likewise can be interpreted as collective action or coor-
dination problems that generate common interests, demand collective
action or coordination efforts and can be solved with the help of insti-
tutions (Buzan and Waver 2003; Morgan 1997). In the language of
game theory, situations like the first are reminiscent of a classic security
dilemma. The latter is a dilemma of common interest where all actors
prefer a peaceful coexistence but have the dominant strategy to follow
at least a policy of deterrence. The second situation resembles a dilemma
of common aversion where all actors seek to avoid to be left alone acting
against a common threat since they derive the greatest benefit from the
mutual assurance to take joint action (Wallander et al. 1999: 6-8; Ziirn
1992: 174-184).

Analogous to the added value of international institutions, security
arrangements and security management institutions can reduce uncer-
tainty and mutual threat by providing transparency, information or mon-
itoring mechanisms (Jervis 1982; Rittberger and Ziirn 1990: 52). They
help to extend the “shadow of the future”, control risk, offer an arena
for communication and consultations, facilitate policy coordination (e.g.
against an external threat), and ideally promote and reward cooperative
behaviour among its members. Thus, security institutions operate prin-
cipally in the same way as any other institutions and likewise can help
to achieve Pareto-superior outcomes for all actors involved (Rittberger
and Ziirn 1991; Wallander and Keohane 1999: 21-23). Needless to say,
these general assumptions on the added value of international security
institutions apply to the regional level as well.

In sum and with reference to all issue areas of international politics,
institutions—and in particular their inherent codified norms, principles
and rules—alleviate more Pareto-efficient cooperation and help par-
ticipating states to achieve gains from collective action. They facilitate
integration because they can act as a “tracking system” for further and
deeper steps of cooperation and “lock-in” cooperation arrangements
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over time by assuring the participants’ credible commitment (Keohane
1984; Moravesik 1998). In their capacity as catalysts of interaction and
mutually beneficial regional cooperation, the regulative and “civilising”
elements of international institutions increase collective and country-
specific absolute welfare and foster a stable and peaceful international
environment. Thus, on condition of their effectiveness, international and
regional institutions ideally contribute to sustainable development in a
broader sense (Rittberger 1990: 360-361; Ziirn 1987: 6, 36, 44-45).

2.2  THE SITUATION-STRUCTURAL MODEL

The theoretical approach of this book builds on rational institutional-
ism and cooperation and game theory. Its main purpose is to scientifi-
cally analyse and elaborate the emergence, design and effectiveness of
regionalism by taking potential external influence explicitly into account.
However, Keohane argues that “rationalistic theories of institutions need
to be historically contextualized” (Keohane 1988: 393) because plain
rationalist analyses fall short in clarifying and explaining the (concomi-
tants of) occurrence, appearance, configuration and functioning of non-
hierarchic international and regional institutions thoroughly.

Against this background, Ziirn’s situation-structural model (Ziirn
1987, 1992, 1993) shall serve as the guiding theoretical framework for
this work’s analysis of regionalism. An important reason to select Ziirn’s
approach relates to the fact that situation-structuralists address the issue
of cooperation problems and institutionalised international cooperation
regardless (!) of certain predefined policy areas or an exclusive geograph-
ical setting. Accordingly, situation structuralists assume that whether
actors create international institutions and what the nature of the respec-
tive institutional solutions will be depend only on the specific situational
structure and situational context of an international cooperation prob-
lem (Hasenclever et al. 1997: 53). Since the situation-structural model
does not have narrow self-imposed restrictions, notably with regard to
geographical settings and policy areas, it best serves to analyse global
regionalism because the scope conditions and explanatory power of this
theoretical approach are comprehensive and universal.

In order to gain valid research findings, it is important to accurately
model the situation structure of the real-world cooperation prob-
lem under investigation according to game theory terminology—and
this is best done in the form of a matrix. With regard to the field of
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international relations, this can be challenging because one has to strictly
avoid ex-post modelling on the grounds of the observed outcomes.
According to Ziirn, the procedure on how to properly model a real-
world situation structure is as follows:

In a first step, a clear-cut issue area for analysis (e.g. a particular coop-
eration problem with distinct “boundaries”) has to be selected. Secondly,
the most important actors involved (e.g. a certain group of states) have
to be identified. Thirdly, the central behavioural options perceived by
these actors (for themselves) have to be worked out and the actors’ ordi-
nal preferences have to be determined. This shall be done with the help
of recognised qualitative and quantitative research methods and this
includes gathering empirical evidence and also explicitly reflecting on the
historical background of the specific conflicting situation and the par-
ticipating actors (Rittberger 1993: 12; Ziirn 1992: 151). With respect
to determining the structure of a real-world situation on the basis of
exogenous information, it is important to deduce the actors’ preferences
independently of their actual behaviour. In order to avoid ex-post model-
ling and circular reasoning, preferences must never be traced back to the
actors’ observed action (Rittberger and Ziirn 1990: 38-39; Ziirn 1993:
65-60).

With this technical procedure on how to abstract a complex pattern
of interaction and how to model the situation structure of a real-world
cooperation problem in the field of international relations in mind, the
next steps are to explain the emergence, institutional design and effec-
tiveness of institutionalised regional cooperation and provide details on
the logic of regional integration.

2.2.1 Regionalism Under Primarily Regional Conditions: Internal
Line of the Argument

This subchapter focuses on the analysis and explanation of regionalism
under primarily regional conditions. This specification on “regional con-
ditions” actually shall not be understood as a restriction, because it is
entirely in accordance with the standards of situation structuralism where
a chosen issue area shall be constrained by “clear enough boundaries so
that it can be modelled being distinct form other interaction patterns”
(Zirn 1993: 65). For this reason, this chapter explains the common
logic of “classic” situation structuralism on how to analyse and explain
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institutionalised regional cooperation which I call the “internal line of
the argument” because of its focus on the regional setting.

2.2.1.1 Problematic Situntions and the Demand for Institutionalised
Regional Cooperation

In order to explain the demand for institutionalised regional coopera-
tion, it is first necessary to identify the underlying cause of this demand.
According to situation-structuralists, demand for institutionalised
regional cooperation can be traced back to patterns of interaction and
the inherent structure of a situation. A (recurrent) cooperation problem
or, to be more precise, problematic situation® on the ground of com-
plex interdependence in international relations provides the basic incen-
tives for states to engage in mutual cooperation and establish regulative
institutions (Taylor 1987: 19; Ziirn 1987, 1992, 1993). This is the fun-
damental prerequisite and sine qua non for any demand and subsequent
emergence of institutionalised regional cooperation. A problematic situ-
ation in regional relations is therefore the independent variable with
regard to the rise of regionalism.

Against the background of the aforementioned basic assumptions of
game and cooperation theory (Axelrod 1987; Oye 1985; Stein 1982),
problematic situations can be modelled and illustrated by means of dif-
ferent types of games (Ztirn 1993: 69-70). The situation-structural
approach distinguishes four ideal types of problematic situations on the
basis of their situation structure:

e Coordination situations without distributional conflict (“assurance”
game)

e Coordination situations with distributional conflict (“battle of the
sexes” game)

e Collaboration situations (dilemma situations; “prisoner’s dilemma
game”)

e Suasion situations (“Rambo” game).”

The classification above has a meaning for theorising the formation
and development of regionalism. This is because different types of situa-
tion structures imply different degrees of propensity to the emergence of
international cooperation and the formation of common regulative insti-
tutions (Rittberger and Ziirn 1990; Ziirn 1992, 1993).
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In accordance with the ordinal order of the list, cooperation is com-
parably easy to achieve in problematic situations corresponding to coor-
dination games without distributional conflict (assurance games) and
slightly more difficult to accomplish in those reminiscent of coordina-
tion games with distributional conflict (battle of the sexes games). This is
because rational utility-maximising actors in such problematic situations
tend to identify a mutually beneficial cooperative solution rather quickly
and have thereafter no incentives to unilaterally defect from cooperation
once a tangible solution has been recognised and consolidated.

In contrast, cooperation is more difficult to achieve in situation struc-
tures resembling the dilemma type and is most difficult to accomplish in
so-called “Rambo” games. This is because these latter types of collective
action problems have no salient solutions, and rational utility-maximising
actors are unlikely to follow a cooperative strategy ab initio. Moreover,
they always have strong incentives to free-ride. In the case of Rambo-
type situations, one actor reaches the individually optimal outcome only
by following a strategy of defection (Rittberger 1993: 15).

Hence, it depends in principle on the character and structure of an
underlying problematic situation—i.e. the type of game—as to what
degree a realisation of international cooperation is likely and how strong
the need and demand for regulative institutions will be (Ziirn 1993:
69-70). Institutionalised regional cooperation with its specific design
and inherent set of rules at its core—i.e. regionalism in the sense of
the states’ codified response to a specific problematic situation in inter-
national relations—is therefore the explanandum and constitutes the
dependent variable in the course of this analysis.

In addition, the situation-structural model assumes that intervening
context variables can affect situation structures and have an influence
on the solvability of a cooperation problem. Recurring to the ordinal
list above (this time in reversed order), each of these four different types
of problematic situations is, to a different degree, prone to intervening
context variables regarding the formation of an institutionalised solu-
tion. Context variables are assumed to be most relevant and influential
in problematic situations corresponding to Rambo games and (to a lesser
degree) dilemma games. In contrast, they have principally less relevance
in problematic situations corresponding to coordination problems with
distributional conflict (battle of the sexes games) and only rather little
relevance in the case of coordination problems without distributional
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conflict (assurance games). The reason for the different situations’ dif-
ferent degrees of conduciveness to the influence of intervening context
variables resides basically in their inherent structural pattern and thus
in their different degrees of propensity to international cooperation (as
explained before). Therefore, the relevance of intervening context vari-
ables for achieving cooperation and an institutionalised solution increases
in parallel with a problematic situation’s “level of difficulty” in terms of
solvability (Ziirn 1992: 168-220, 1993: 69-70).

According to Zirn and the game theory literature, a number of
potential context variables may become relevant and exert influence
on the formation of institutionalised cooperation (Ziirn 1993: 70).
However, the factor “power” is generally seen as the most pivotal con-
text variable—not least since power is a recognised key aspect in the
international relations field of research (Keohane and Nye 1977; Martin
1992: 783-786; Stein 1993: 319; Ziirn 1993: 70). For this reason, the
factor “power” shall gain focal attention in this book and serve as the
decisive context variable with regard to the theoretical framework and
empirical analysis. Therefore, aspects of power distribution between
states are carefully scrutinised in the course of the analysis.

2.2.1.2 Regional Power Distribution and Its Impact on the Establishment
and Design of Regional Institutions
Keeping its meaning as the most important context variable in mind,
the factor power not only has strong influence on the occurrence of
international cooperation but has a significant impact on the nature
of an institutional solution—in other words, its institutional design.
However, what exactly is “power” and how can it be conceptualised
for this theoretical framework? Freely adapted from Max Weber, power
can be defined as “the ability of an actor to get others to do something
they otherwise would not do (and at an acceptable cost to the actor)”
(Keohane and Nye 2001: 10). Other scholars determine power as “go-it-
alone power” in the sense of freedom to act without constrains (Gruber
2000). Classic international relations theories determine a state’s power
position in the international arena by the strength of its capabilities in
relation to other countries (i.e. by the nature of the relative power distri-
bution among all actors) (Grieco 1988; Morgenthau 1948; Waltz 1979).
This book conceptualises power in a slightly different way and supple-
ments the assumptions of (neo)realist thinking. Owing to the theoretical
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framework’s orientation on structure and interdependence, this work
follows Keohane and Nye’s argument and idea of power. Both do not
say that “classic” power resources are totally obsolete, but emphasise
the close relation of patterns of interdependence and potential power
resources in a given issue area. They argue that “it is asymmetries in inter-
dependence [...] that are most likely to provide sources of influence
for actors in their dealings with one another” (Keohane and Nye 2001:
268). According to this understanding, power implies not only control
over (power) resources and actors but control over events and outcomes
(Keohane and Nye 1977; Young 1969: 747).

This line of argument points out that a state’s relative power does not
primarily rest on its absolute power in classic terms of military or eco-
nomic capacity. Instead, a country’s power is situationally determined
by its overall and particularly issue-specific power position on the basis
of asymmetric interdependence. This aspect must be kept in mind with
regard to modelling situation structures and the operationalisation of
power as a (potentially) intervening context variable.

Now that we have clarified the nature and origin of power, the ques-
tion remains how the factor “power” can actually exert an impact on
the design of regional institutions. In contrast to spontaneous orders,
regionalism belongs to the class of negotiated orders which are “charac-
terized by conscious efforts to agree on their major provisions, explicit
consent on the part of individual participants, and formal expression of
the results” (Young 1982: 283). In order to understand their process of
formation, it is necessary to have a closer look at the preceding inter-
action—and possibly bargaining—of the involved actors (Young 1982:
282-284).

Assuming that all rational utility-maximising actors have the common
interest of obtaining absolute gains from mutually beneficial collective
action and cooperation in problematic situations, they nevertheless have
divergent and egoistic preferences with regard to the distribution of the
contingent costs and assets as well as in respect to the particulars of rel-
evant control and sanctioning mechanisms. These subordinate conflicts
on relative gains have been described as “second-order problems” and
resemble coordination games with distributional conflict according to
game theory modelling (Krasner 1991; Zangl 1994: 284-287). In any
case, the involved actors will have to address and solve the issue of sec-
ond-order problems before any effective international or regional coop-
cration will take place (Snidal 1985: 934-935).
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In order to achieve the individually best outcome, actors engage
consequently in negotiations over the institutional embedding and
design of a common cooperation project. This is an important as well
as conflict-ridden endeavour because the cooperation project’s regu-
lative institutions with their inherent principles, norms and rules set
the actors’ rights and responsibilities. This includes to determine the
involved actors’ cost-benefit ratio (i.e. their relative gains and indi-
vidual pay-offs). Hence, every individual actor has strong incentives to
pass the costs of an institutionalised solution as much as possible to the
others (Zangl 1994: 285).

Although sophisticated arguments may also play a non-negligible role
(Gehring 1994: 216), international negotiations on such second-order
problems among egoistic, utility-maximising actors are characterised in
the first place by bargaining. According to intergovernmental bargaining
theory, a country’s bargaining power position can be similarly deduced
as state power (i.e. from the character of overall—and particularly issue
area specific—interdependence between the actors involved). A structure
of asymmetric interdependence determines the relative bargaining power
of the negotiators because it implies an actor’s dependency on a certain
outcome and indicates its plausibility of a “threat of non-agreement”
based on the availability of attractive unilateral policy alternatives and exit
options (Gehring 1995: 207-211; Hirschmann 1945: 16; Keohane and
Nye 2001: 9-10, 268-270).

An actor’s weak issue-specific bargaining position is rooted in its lim-
ited exit options and strong dependence on the cooperative agreement in
negotiation. This implies a strong need for a cooperative solution, high
cooperative benefits, and lack of attractive unilateral policy alternatives.
On the contrary, a strong or superior bargaining position derives from
an actor’s independence (or at least indifference) to the negotiated coop-
erative agreement. This implies less need for the cooperative solution,
less meaning of the enclosed benefits, or an existence of attractive uni-
lateral policy alternatives—including alternative coalitions—and therefore
an availability of plausible exit options (Keohane and Nye 2001: 9-11;
Moravcesik 1998: 60-67).

In inter-state bargaining on the regional level, those states that are
dependent on their counterparts in a certain issue area and do not have
credible exit options at their disposal are likely to find themselves in a
comparably weak position during negotiations, particularly if they are
not able to plausibly post a threat with an alternative coalition formation.
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In contrast, states in a central position—that is, those on which others
are dependent—occupy a stronger power position and thus represent
essential cornerstones for the occurrence and success of a cooperative
arrangement and its institutional framing. On the regional level, such
key countries are in a position to foster or inhibit the process of regional
integration and may predicate their engagement and participation in
regional cooperation projects on their weaker regional partners’ willing-
ness to compromise and make concessions (Gehring 1994: 216; 1995:
207-211; Moravcesik 1998: 64-65).

If inter-state negotiations on regional cooperation problems are suc-
cessful and result in a mutually acceptable agreement, the negotia-
tion outcomes need to be institutionalised in order to obtain a binding
character and ensure credible commitment of the involved participants
(Gehring and Oberthiir 1997: 16). The nature of the institutional
enshrinement—that is, the institutionalised regional cooperation pro-
ject—then will reflect not only the constellation of the participating
states’ underlying preferences but most prominently the relative power
positions of the involved negotiators. This logic has been proven cor-
rect with regard to the process of European integration in general and
specific regional cooperation projects in Europe, for example the Treaty
of Amsterdam, in particular (Moravesik 1998; Moravcsik and Nicolaidis
1999: 73-75).

With the factor “power” being the most meaningful context variable,
hegemonic actors such as regional great powers play, for plain struc-
tural reasons, a pivotal role with regard to the emergence, design and
effectiveness of regionalism (Keohane 1988: 387; Ziirn 1993: 70). This
central assumption is in line with a great deal of scientific literature that
offers alternative explanations for regionalism but likewise highlights the
crucial meaning of regional powers for successful regional integration
(Buzan and Waver 2003; Mattli 1999; Schirm 2002).

2.2.1.3 Performance and Effectiveness of Regional Institutions

Regional institutions facilitate and stabilise cooperation by various
means. In particular, this includes reducing mutual uncertainty (e.g.
through the provision of information or reduction of information
costs), enhancing the “shadow of the future” (i.e. perpetuating the
political relationship), avoiding defection of participating actors (e.g.
through monitoring and sanctioning mechanisms), and fostering their
commitment and reputation (Oye 1985: 11, 20-22). By these means,
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institutions facilitate more Pareto-efficient cooperation, avoid collectively
suboptimal outcomes, and allow participating actors to siphon off coop-
eration gains (Rittberger 1990: 360-361; Ziirn 1987: 6, 36, 44-45).

However, these aspects are rather general and vague in character. In
order to evaluate the performance and effectiveness of regional institu-
tions, which in other words means the impact or success of regionalism
(Underdal 1992: 227-229), a clear framework is necessary. The aca-
demic literature dealing with “regime effectiveness” and the fundamental
question of whether regimes matter at all provides a good starting point
for this task (Krasner 1982: 189-194; Mayer et al. 1993: 421; Raustiala
2000; Young 1992). Reference to these approaches is reasonable since
the conceptual similarities of international regimes and this work’s
understanding of regionalism are indeed distinctive.

In order for a regime (or, in this case, an institutionalised regional
cooperation project) to become effective, at least two conditions must be
fulfilled in advance: implementation and compliance. This is because sim-
ply signing and ratifying an international agreement concerning regional
cooperation does not mean that it will become effective (Miiller 1993:
44-46; Underdal 1998: 6).

Implementation, defined as “measures that governments take to trans-
late international accords into domestic law and policy” (Underdal 1998:
20), is the first and most necessary step for such cooperative arrange-
ments to become functional and take any effect. However, appropriate
implementation does not guarantee effectiveness, because paper doesn’t
blush and norms or rules may not be enforced in some cases for a variety
of reasons (Ziirn 1997: 54-56).

Compliance is the second necessary condition and shall be understood
as “matter of whether and to what degree countries do in fact adhere
to the provision of the accord” (Underdal 1992: 26). Compliance, how-
ever, should not be seen in binary terms as either “compliant” or “non-
compliant,” because it can be a complex matter if an accord’s obligations
are comprehensive, manifold and complex as well. For these reasons,
compliance shall instead be understood in terms of a relative degree.
This has the conceptual advantages insofar as an actor can be regarded as
“compliant” even if 100% fulfilment of obligations cannot be ascertained
(yet) (Chayes and Handler Cayes 1993; Young 1992: 162).

Provided that satisfactory (degrees of) implementation and compli-
ance are present, a regional cooperation project’s provisions may eventu-
ally show performance and effectiveness. While the academic literature
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distinguishes a variety of possible regime consequences and types of
effectiveness (Kohler-Koch 1989: 44-49; Mayer et al. 1993: 424), this
book adapts a simplified and very feasible approach to the so-called
“problem of effectiveness”. Following Oran Young, an institution—
or a regime—is first and foremost regarded as effective “to the extent
that its operation impels actors to behave differently than they would if
the institution did not exist or if some other institutional arrangements
were put in its place” (Young 1992: 161). However, this notion empha-
sises only the aspect of actors’ change in behaviour. Effectiveness there-
fore shall be understood as “problem solving effectiveness” (Downs
2000: 34) with the degree of goal attainment determining the perfor-
mance and success of an institution (Downs et al. 1996). According to
Young, goal-oriented effectiveness is “a measure of the extent to which a
regime’s (stated or unstated) goals are attained over time” (Young 1994:
144). These views imply a non-dichotomous and rather elastic concept
of institutional effectiveness—corresponding to the understanding of
compliance—which is understood in terms of relative improvement with
respect to a certain reference point (Underdal 1992: 231; Young 1992:
162). Thus, institutional performance and effectiveness do not imply
that a cooperation problem is totally solved by the involved institutions,
but rather that actors change their behaviour according to the institu-
tional provisions as well as that a certain degree of goal attainment can
be observed (Kohler-Koch 1989: 46-47).

Measuring the concrete performance and effectiveness of an institu-
tion is a difficult task (Underdal 1992: 229-230). However, it is possible
to evaluate the impact and effectiveness of institutionalised cooperation
by measuring the difference between the actual outcomes with reference
to the situation that would prevail in the absence of the relevant institu-
tional solution to the problematic situation (Keohane 1988: 380). This
contra-factual method sets the non-existence of the institutional arrange-
ment as a reference point against which the actual achievements and rela-
tive improvements are compared. Hence, measuring effectiveness shall
happen on a strictly ordinal level even if numerical values contribute to
the evaluation (Underdal 1992: 230, 235-237).

Coming back to regionalism, the measurable effects of regional insti-
tutions are likely to correspond to the strength of interdependence
between the participating states in a confined issue area. If a low level
of mutual interdependence precedes the establishment of a regulative
regional institution in a certain problematic situation, the institutional
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effects and gains from regional cooperation are likewise assumed to be
relatively low—at least in comparison with a similar regional institution
that has been established on the basis of the same problematic situa-
tion but, in contrast, against a background of a pattern of comparably
stronger intra-regional interdependence.

2.2.1.4 Assumptions and Hypotheses According to the Internal Line of the
Argument

According to the situation-structural model, the likelihood for insti-
tutionalised regional cooperation (and accordingly the chance for suc-
cessful regionalism) depends first and foremost on the structure of the
underlying problematic situation and, to a lesser degree, on patterns of
intra-regional interdependence and the presence of a regional power.
Irrespective of whether the geographic location is in the generally more
developed Global North or in the comparably less developed South,
the emergence of regionalism and the shape of its related institutional
frameworks will ceteris paribus principally follow the same logic in both
hemispheres (i.e. worldwide). Institutions are expected to provide coop-
erative solutions in the same way on all continents for prevailing collec-
tive action problems.

Therefore, in regard to the insights from the situation-structural
model, the major assumptions on regionalism according to the internal
line of the argument unfold as follows:

e Institutionalised regional cooperation is, on an ordinal scale, most
likely to occur if the underlying structure of the genuine regional
problematic situation corresponds to a coordination game without
distributional conflict (“assurance” game) and likely to happen if it
resembles a coordination game with distributional effects (“battle
of the sexes” game). Institutionalised regional cooperation is more
difficult to achieve in problematic situations corresponding to a
dilemma game (“prisoner’s dilemma”) and least likely if the underly-
ing situation structure resembles a suasion game (“Rambo” game).

e Strong degrees of intra-regional interdependence in the issue areas
cause a strong demand for a cooperative solution as, in contrast,
weak intra-regional interdependence implies less demand for institu-
tionalised cooperation.

e Patterns of asymmetric interdependence among interacting states
on a regional level entail an uneven relative power distribution.
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Those countries in a superior power position—i.e. a regional power
on which others are dependent—play a key role and are able to
most significantly influence the emergence, institutional design and
success (in terms of effectiveness) of regionalism.

e If a regional problematic situation and corresponding demand for
mutually beneficial institutionalised regional cooperation on the
basis of interdependence do exist, regionalism is likely to show
good degrees of performance, effectiveness and success.

Against the background of the situation-structural model and the
abovementioned assumptions, the following central hypotheses on
regionalism under regional conditions according to the internal line of
the argument can be deduced:

e The more the underlying structure of a regional problematic situ-
ation corresponds to a dilemma game or even coordination game,
the more likely the emergence and success (in terms of effective-
ness) of regionalism. The more it resembles a suasion game, the less
likely the emergence and success of regionalism.

e The stronger the degree of intra-regional interdependence and the
more pronounced the presence of a state in a regional power posi-
tion, the greater the latter’s influence on the institutional design
and the more likely the emergence and success (in terms of effec-
tiveness) of regionalism.

2.2.2  Regionalism Against the Background of Strong
Extra-Regional Relations: External Line of the Avgument

One could argue that, according to the aforementioned assumptions and
hypotheses, the process of regional integration in the Global South fol-
lows basically the same logic as it does in the more developed Northern
Hemisphere (e.g. in Europe or North America). While this is ceteris par-
ibus principally true, such a presumption would neglect distinct struc-
tural conditions to which regions and many countries in the South—e.g.
in Southern Africa—are exposed. It is a proven fact that—in many issue
areas, particularly in the economy—states and regional organisations in
the Southern Hemisphere show strong and asymmetric extra-regional®
relations to third, external actors. This is the most obvious difference
between developed and economically strongly interdependent countries
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in the North (whereupon most mainstream regional integration theories
have been tailored and unfold good explanatory power) and between
developing, economically less interdependent and comparably more
“extra-dependent” countries in the South (Axline 1977: 101; Nye 1965:
883).

Regarding the important issue area of the economy, this asymmetry
can be demonstrated not only by the direction and quantity of trade and
investment flows but also with regard to foreign aid, structural adjust-
ment and donors’ funding. For plain structural reasons, this kind of
economic disequilibrium distinguishes the (economic) situation in the
Southern Hemisphere from the one in North—if one dares to generalise
(Krapohl and Fink 2013; Krapohl and Muntschick 2009).

A similar pattern can be observed in the issue area of security with
regard to military and security interdependence. All risks and threats to
national security have the common feature that states are interdependent
so that any unit can cause negative security externalities that affect oth-
ers. Security interdependence—sometimes referred to as military interde-
pendence (Nye 2008)—is based primarily on (reciprocal) perceptions of
rivalry, threat and fear that are intensified by uncertainty (Buzan 1992:
170). Against this background, states and organisations in the Northern
Hemisphere, particularly Western great powers, are far more powerful
than their southern counterparts when it comes to military capabilities
and defence spending. The relational aspect of this asymmetry becomes
even clearer if one considers the unidirectional military aid flows, pres-
ence and strongholds of external forces in several southern regions
(Crocker 1974; Gregory 2000; Keohane 1990: 38).

Be it a legacy of colonialism or not, this shadow structure of asym-
metric extra-regional interdependence—in a way, a structural back-
ground variable—cannot be argued away. It has a significant impact on
the emergence, dynamics, design and effectiveness of regionalism and
regional integration organisations that for the most part are composed
of developing countries (Young 1969; Zimmerling 1991: Chaps. 3-5).
From a theoretical perspective, this is because such a pattern of asymmet-
ric extra-regional interdependence between regional and extra-regional
actors implies an unequal power relationship. This connection—accord-
ing to the logic of power and interdependence (Keohane and Nye
1977)—nhas already been highlighted and explained earlier with reference
to a confined regional level.
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In order to take the factor of external influence to the analysis of
regionalism theoretically into account, this important structural aspect
shall be conceptualised as an additional intervening context variable.

In doing so, the “classic” situation-structural approach is extended
by an extra-regional dimension and thereby enriched by a second logic,
which shall be called the “external line of the argument”. Thus, any
aspects of extra-regional interdependence and potential external influ-
ence shall be taken into account with regard to modelling the situation
structure of a real-world problematic situation. If present, this factor is
assumed to take significant effect on the structure of a problematic situa-
tion, the level of second-order problem negotiations, and the nature and
effectiveness of an institutional solution. Hence, the following additional
assumptions on regionalism unfold.

2.2.2.1 External Impact on the Structure of Regional Problematic
Situations and the Demand for Institutionalised Regional
Cooperation
A background pattern of strong and asymmetric extra-regional interde-
pendence between regional and external actors may have an impact on
the structure inherent to a genuine regional problematic situation. This
is because it can affect the allocation of pay-offs related to the array of
“choices” available to the actors (i.e. their policy options) in two direc-
tions: by raising the attractiveness and gains of a strategy of either defec-
tion or cooperation.

Firstly, patterns of strong and asymmetric extra-regional interdepend-
ence can cause a problematic situation’s underlying structure to shift
towards a more cooperation-aversive situation and consequently impede
the solvability of a prima facie entirely regional collective action problem.
A genuine dilemma-type situation, for example, can accordingly be trans-
formed into a situation structure corresponding to a “Rambo” game in
which those actors who have more attractive extra-regional alternatives at
their disposal become the uncooperative “Rambos” on a regional level.
In game theory terms, it is then an extra-regional option that provides
(at least for one regional actor) the highest pay-offs but implies a strategy
of defection with regard to the collective regional good (Axline 1994:
26; Hansen 1969: 269-270).

In practice, such a situation can arise if regional actors prefer to coop-
erate with comparably more promising external parties on the basis of
strong relationships instead of engaging in (perhaps mutually exclusive)
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cooperation projects within their less promising region (Muntschick,
2012). The stumbling process of European security integration gives an
example of this destructive logic: For plain structural reasons, the EU’s
efforts to form a deeper common European Security and Defence Policy
will probably not become successful as long as selected EU member
states, which are also members of NATO, regard defence cooperation
with extra-regional partners (e.g. with the USA within the framework
of NATO) as more beneficial compared with an intensified engagement
in a (competing) regional institution on the EU level (Howorth 2007:
Chap. 5).

Secondly, patterns of strong and asymmetric extra-regional inter-
dependence can also become supportive to the formation of regional
cooperation projects. This is if external parties assist regional actors to
overcome collective action problems and provide incentives for an insti-
tutional solution on a regional level by, for example, providing side
payments,’ increasing absolute cooperative pay-offs, reducing costs of
implementation, control and compliance and improving institutional
functionality (Axline 1994: 24-25; Burns and Buckley 1974; Nye 1965:
883). By these means, a genuine dilemma-type or even “Rambo”-type
situation can be alleviated into a situation that is more conducive to
cooperation, e.g. a coordination game with distributive conflict, in which
the external inflows constitute the essence of the collective good (com-
mon pool resource) that is subject to distribution by means of coordina-
tion (Martin 1992: 774-777; Rittberger 1990: 360).

In practice, such a situation can arise if external actors make a pro-
vision of financial or logistical resources conditional on regional coop-
eration efforts or the existence of regional institutions. With regard to
the economic issue area, this could, for example, stimulate economic
block-building among developing countries that aim to gain better
inflows of foreign direct investments (FDI) or donor funding by means
of regional integration (Kennes 1999: 38-39; Schirm 2002; Winters
1999). A similar logic exists with regard to the issue area of security since
an extra-regional threat by a hostile external state can be conducive to
the formation of a regional security institution—for example, a defence
alliance—among a group of weaker countries. In extreme cases, it could
even be that regional actors become enticed to cooperate only because
the expected cooperation gains are largely fuelled from the outside
(Muntschick 2012).
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The successful process of early European integration gives a good
example of this supportive logic: The United States fuelled regional
cooperation among former enemies in Western Europe with signifi-
cant amounts of money that they channelled through their European
Recovery Program (Marshall Plan). This measure provided incen-
tives for regional cooperation and paved the way for further European
cooperation projects—and not the least for the EU as we know it today
(Behrmann 2008; Hitchcock 2010).

In view of these two scenarios, it becomes clear that, in principle,
external influence may unfold an ambivalent impact on any process of
regional integration. Whether this more often has an interfering or
supportive effect remains a question that demands further empirical
research. One could possibly argue that for structural reasons exter-
nal impact is more likely to unfold an interfering rather than a support-
ive effect on regional integration. This is because it is not obvious that
rational extra-regional actors (who are perceived to be rational utility-
maximising actors) bear the costs for the regional integration efforts of
third countries or an organisation for simply altruistic reasons.

Be that as it may, a problematic situation that offers potentially fruitful
chances for mutually beneficial cooperation needs to be pre-existing on
the regional level in any case as a necessary condition in order for exter-
nal impact to unfold its supportive or interfering impact.

2.2.2.2 External Influence on Regional Power Distribution and the
Establishment and Design of Regional Institutions

External influence is not confined to affect only the structural level of
genuine regional cooperation problems. Moreover, a pattern of strong
and asymmetric extra-regional interdependence between external actors
on the one hand and regional parties on the other hand has the potential
to impact the latters’ relative power positions with regard to inter-state
bargaining on a regional level. Making reference to the aforementioned
line of the argument concerning asymmetric interdependence and the
distribution of relative (bargaining) power, a similar logic applies with
respect to a relationship between regional and external actors. This can
be transmitted to the distribution of (bargaining) power in a certain
regional issue area. Hence, patterns of strong and asymmetric interde-
pendence can principally alter the conditions of interaction for regional
actors on the problem-solving level during inter-state negotiations.
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Strong extra-regional relations can improve a state’s bargaining power
position on regional issues on a regional level because it may imply that
additional alternative policy strategies, alternative coalitions and plau-
sible exit options beyond the scope of the region could be available
(Moravesik 1993: 499-503). For states privileged by this kind of extra-
regional relation, this external dimension extends the scope of action
significantly. This is because states with a wide range of external con-
nections are less dependent on issues related to their own region, that
is region-specific cooperation problems and the negotiation and solution
thereof (Moravesik 1997: 523; Sebenius 1983: 301-314).

However, this kind of regional actors’ externally boosted bargain-
ing power is rather unstable since it is determined by the behaviour of
their extra-regional counterparts which remains out of their own control.
Therefore, this kind of enhanced bargaining power may fade as soon as
external actors decide to make the relevant extra-regional policy alterna-
tives, exit options or related incentives by unilateral means less promis-
ing, impracticable or unavailable for their dependent counterparts on a
regional level.

Accordingly, a strong and asymmetric relationship to extra-regional
actors does not only hold the abovementioned advantages for regional
actors who engage in inter-state negotiations on a regional level.
Moreover, a structural pattern of strong and unidirectional asymmetry
puts extra-regional actors in a position to potentially exert measures of
coercion or persuasion. The potential impact of external actors on genu-
ine regional issues becomes even stronger if this influence directly per-
meates to the level of regional second-order problems. In practice, such
external influence materialises if regional actors take positions in regional
inter-state negotiations that are strongly motivated by external actors’
input and their means of pressuring or enticing (Axline 1977: 90-91;
1994: 23-20).

Therefore, the external impact on a regional actor’s bargaining power
can be principally of an ambivalent character. Since strong and asym-
metric relations to external actors in most cases imply an availability of
additional, possibly attractive, options and policy alternatives for regional
actors, it can be assumed that this feature has primarily a negative impact
for the emergence, dynamics and success of regionalism in the South,
not least because extra-regional actors can eventually be in a position to
make regional actors design a regional cooperation project according to
their own external intentions.
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In sum, the creation of common regional institutions and the insti-
tutional choice in the South are, in principle, more likely to be (in)
directly influenced by external actors compared with other regional inte-
gration projects where member states are less dependent on “outsiders”
(Harbeson 1994: 292). Thus, institutions not only may function in an
inward-oriented manner for “locking-in” agreements and committing
their members to a certain policy but are more likely to have an addition-
ally outward-oriented purpose with respect to fulfilling the expectations
of external patrons (Mattli 1999: 58-59; Schirm 2002: 20-23).

As a consequence, the nature and design of these institutions are more
likely to show an “external fingerprint” compared with similar institu-
tions in the North. This is not surprising because if extra-regional actors
pay the “regional piper” they can expect to call the tune. It may also
imply that institutions in the South are more likely to be intergovern-
mental in character. This is because the involved regional actors are
principally more prone to follow policies involving cooperation with
extra-regional actors instead of focussing on their own region. Therefore,
they may be less enthusiastic about “chaining” themselves with inflex-
ible, strictly binding or even supranational institutions. Such a phenom-
enon of state behaviour was not uncommon during the early stages of
European integration as well.

2.2.2.3 External Influence on the Performance and Effectiveness
of Regional Institutions

Strong and asymmetric extra-regional interdependence between regional
and external actors may have an impact on the operability and effective-
ness of regional institutions. External impact not only can transform the
inherent structure of problematic situations and thus influence the likeli-
hood of an institutional solution a priori but also can undermine or sup-
port the performance and effectiveness of an already-existing institution
at a later stage (Young 1992: 185-189).

Externally induced damage to an existing institution’s performance
and effectiveness happens if regional actors defect from their com-
mitment to implement or comply with the regulative framework of
a regional cooperation because of extra-regional incentives. This can
be the case if regional cooperative gains diminish or fail to materialise
because of an availability of more attractive—or mutually incompat-
ible—alternative options that are based on extra-regional relations.
While members of regional institutions who let their commitment
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slide or finally opt out for the sake of extra-regional cooperation are
directly responsible for institutional malfunction and ineffectiveness, it is
nevertheless the structural pattern of strong relations to external actors
that causes this effect and therefore indirectly exerts influence.

On the other hand, external support to existing regional institutions
may enhance the institutions’ functionality and have a catalytic impact
on their performance and effectiveness. This is the case if dedicated
external actors foster regional cooperation by raising incentives or low-
ering the costs of establishing and maintaining the necessary institu-
tional framework of the regional cooperation projects. Possible measures
include the external provision of additional information, logistical sup-
port to enhance institutional capacity and other forms of side payments
directly affecting the operability of the institutions (Young 1992: 189;
Zimmerling 1991: 212-240). Be it for altruism or realpolitik, external
actors’ support to the institutional framework of regional cooperation
projects will not only enhance the overall effectiveness but most likely
also increase the regional actors” commitment as well (Kennes 1999:
37-39; Sebenius 1983: 308-313). This is because the resulting pay-ofts
strengthen the participants’ preferences for regional cooperation and the
beneficiaries are more likely to obey the institutions’ provisions in order
to keep the external source of support bubbling. Under such circum-
stances, regionalism is likely to flourish.

However, for those regional institutions that are primarily fuelled
externally, an end of this external support may cause institutional break-
down if benefits are not yet self-generated effectively and independently.
Thus, external influence on the performance and effectiveness of region-
alism is not always a stabilising factor since the supportive impact cannot
be taken for granted and might be unstable over time.

2.2.2.4 Assumptions and Hypotheses According to the External Line of the
Argument

It is a given fact that numerous states in the South—particularly develop-
ing countries—exhibit patterns of strong and asymmetric extra-regional
interdependence to external actors in a variety of important policy areas
(particularly in the field of the economy). Provided that such an asym-
metric relationship exists, external actors are for plain structural reasons
in a position to (in)directly exert influence on regional matters con-
cerning the establishment, institutional design and effectiveness of such
regionalisms. Hence, even the “success” of regionalism in the South
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could strongly depend on external actors’ policies and actions that are
beyond the region’s own scope.

If these structural patterns of strong and asymmetric extra-regional
interdependence and the related impact of external actors as intervening
variables are taken explicitly into account, the following major assump-
tions on regionalism according to the external line of the argument
unfold:

e Patterns of strong and asymmetric extra-regional interdependence
between states on a regional level and extra-regional actors entail
an uneven relative power distribution. If external actors are in the
superior power position vis-a-vis regional actors, they are able to
exert influence on the emergence, institutional design and success
(in terms of effectiveness) of regionalism.

e This kind of external influence may:

e Disturb and interfere with regionalism if it transforms the inher-
ent structure of a genuine regional problematic situation towards a
more cooperation-averse situation, provides regional actors in nego-
tiations on regional second-order problems with attractive alterna-
tive exit options, or undermines the capacity of regional institutions
to achieve effectiveness.

e Facilitate regionalism if it alters the inherent structure of a genu-
ine regional problematic situation towards a more cooperation-
conducive situation, constrains the availability or practicability of
potentially attractive alternative exit options for regional actors in
negotiations on regional second-order problems, or supports the
capacity of regional institutions to achieve effectiveness.

e If a pattern of strong and asymmetric interdependence prevails
on a regional level in parallel to one between regional and exter-
nal actors, the influence on regionalism is contested between the
involved regional and external powers.

In theory, external influence on regionalism can be principally ambiva-
lent in character: it can have interfering and supportive effects on regional
cooperation efforts on a regional level. However, for plain structural rea-
sons, a negative impact of external actors on regionalism is probably
more likely to occur. This is because an altruistic, cooperation-supportive
behaviour cannot be assumed to be the dominant strategy of action for
those external actors who become involved in third actors’ regional issues
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(Muntschick 2013c). Hence, extra-regional support to regionalisms may
materialise under certain conditions—somewhat like “manna from the
sky”—but may likewise unexpectedly cease for reasons beyond the region’s
own control.

In accordance with the extended situation-structural model and the
additional assumptions, the following central hypotheses on regionalism
and external impact, according to the external line of the argument, can
be deduced:

e The stronger the degree of asymmetric extra-regional interdepend-
ence between states on a regional level and extra-regional actors,
the more likely that the underlying pattern of a genuine regional
problematic situation will be prone to external influence and
will transform into a more cooperation-averse situation structure.

e The stronger the degree of asymmetric extra-regional interdepend-
ence and the more distinct the presence of an extra-regional actor
in a power position vis-a-vis the region, the greater the possibility of
external influence on the design of regional institutions and there-
fore the less likely—and also less stable—the emergence and success
(in terms of effectiveness) of regionalism.

2.3 ALTERNATIVE ASSUMPTION: REGIONALISM AS A RESULT
OF [SOMORPHISM AND SYMBOLISM

The aforementioned theoretical framework basically attributes institu-
tionalised regional cooperation and the emergence of new regionalisms
to functional pressures and specific problematic situations in interna-
tional relations (Keohane 1984; Ziirn 1992, 1993). However, some
constructivist strands of the academic literature challenge this rationalist
line of argument quite fundamentally. Some scholars argue that institu-
tions are not necessarily a result of cost-benefit calculations and strategic
choices made by rational actors. Instead, institution-building could be
rooted in a “non-functional” rationale with states constructing and con-
figuring institutions seemingly not for the purpose of solving collective
action problems (e.g. DiMaggio and Powell 1983; Martin and Simmons
1998; Meyer and Rowan 1977).

Making reference to regionalism, some doubts may arise with regard
to the applicability and explanatory power of plainly rationalist argu-
ments (Robson 1993). According to some scholars (e.g. Borzel and
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Risse 2009a, b; Farell 2007; Jetschke and Lenz 2011), cooperation
theory, mainstream institutionalism and plain functionalist forms of rea-
soning fall too short in explaining the puzzle why regional integration
organisations have been mushrooming in the aforementioned developing
regions despite disadvantageous preconditions. Fuelled by prima facie
empirical evidence, some existing regional integration organisations of
the new regionalism—particularly in the Southern Hemisphere—seem
to show insufficient degrees of operability, functionality and effective-
ness (cf. Gray 2012; Soderbaum 2007). Critics argue that such appar-
ently dysfunctional and inefficient examples of regionalism are not likely
to be based on actual underlying regional cooperation problems. As
parts of the relevant literature reveals, this (first) impression sometimes
culminates in the assumption that the new regionalisms in the South—
especially the ones in sub-Saharan Africa (cf. Asche 2009; Proft 2000)—
are no more than delusions and Scheinriesen'® with facade institutions
(Hansen 1969: 262; Mattli 1999: 66; Yang and Gupta 2005).

According to this line of the argument, the emergence, dynamics and
design of at least some of the recent regionalisms are therefore possibly
the result of a non-functional logic and different kinds of causal mecha-
nisms. In the research field on regionalism, the most elaborated alterna-
tive explanatory approaches make reference to the rich body of literature
on diffusion.!!

Theoretical models based on international policy diffusion have
become central research topics in political science in general and more
particularly for the study of regionalism (e.g. Borzel 2011; Borzel and
Risse 2009b; Farell 2007; Jetschke and Lenz 2011). Therefore, it is nec-
essary to take these alternative explanations to the analysis of regional-
ism into consideration. Within the framework of this study, this shall
materialise by formulating a rival assumption that is based on the core
arguments proposed by the relevant literature on diffusion, institutional
isomorphism and symbolism. The theoretical foundations for the argu-
ment above are as follows:

According to early sociological literature on diffusion, it is principally
possible to adopt all kinds of (social) practices and (cognitive) institu-
tions independently from functional pressure. Instead, the plain desire to
gain legitimacy can be a major driving force for any form of institution-
alisation or, more precisely, institution-building. This can culminate in
actors taking practices and institutions for granted as appropriate without
critically questioning their purpose and without further searching for or
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testing alternatives (Scott 1995: 108-109). A similar logic can apply with
respect to the creation of formal structures and institutions. Under these
circumstances, formal institutions could have priority objectives that aim
not on satisfying concrete functional demands but instead on proving
the involved actors’ adequate handling of an issue and appropriateness
of action, in particular for the purpose of gaining legitimacy (Meyer and
Rowan 1977). Hence, social practices and institutions as well as even for-
mal structures and institutions may simply diffuse because of their sym-
bolic properties and the related surplus value (Gilardi 2008: 82-87).

Transferring this line of thought to the field of international relations,
world polity theorists assume that a sort of global culture has devolved
in an increasingly interdependent international system in recent dec-
ades. Inherent to this global culture, which had diffused transnation-
ally from the West to the rest of the world after the end of the Second
World War, is a growing global consensus on what is appropriate with
respect to international actors, goals and policy means (Meyer et al.
1997; Simmons et al. 2006: 787-789). With nation-states and their soci-
eties apparently more and more integrating into a global system and a
world society, established and “appropriate” worldwide models—such as
regional organisations along with their institutional frameworks—repre-
sent benchmarks for other countries that are prone to take these as exam-
ples and align their practices, policies and actions accordingly (Boli and
Thomas 1997: 172-173; Meyer et al. 1997: 157-162; Miinch 2008).

Institutional isomorphism produces a similar argument. Stemming
from observations that organisations in a given field often become
increasingly similar over time, DiMaggio and Powell argue that under
conditions of general uncertainty, insufficient organisational legitimacy
and resource dependency, organisations generally tend to model and
adapt to their allegedly more legitimate or successful counterparts in
the same respective field. Isomorphic change in the first place affects the
organisations’ (formal) structures with the similarity becoming the more
pronounced the greater the (financial) dependence of an organisation
on another (DiMaggio and Powell 1983: 150-156; Meyer et al. 1997:
152-154).

The mechanisms of international policy diffusion, which provide plau-
sible accounts of how an international actor’s policies and practices are
affected by another international actor, can be subdivided into a plethora
of categories. According to the literature on diffusion, the central mecha-
nisms are coercion, competition, learning and emulation (Gilardi 2008:
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79, 90; Simmons etal. 2006: 789-801). Institutional isomorphism
occurs through similar mechanisms which can be of a coercive, norma-
tive or mimetic nature (DiMaggio and Powell 1983: 150-154).

The diffusion mechanisms of emulation and mimicry shall be the
focus of attention in this book, not least since part of the literature
on regionalism more or less openly suspects that several of the recent
regionalisms are rather dysfunctional, ineffective and little more than
institutional paper tigers. Moreover, a delimitation to emulation is jus-
tified because some observers report that many of these regional inte-
gration organisations apparently show a strong degree of institutional
homology with similar formal structures—but allegedly for non-func-
tional purposes (e.g. Borzel and Risse 2009b; Jetschke and Lenz 2011;
Meyer et al. 1997: 152). Therefore, emulation and mimicry mechanisms
are best suited to corroborate the book’s theoretical approach and key
arguments for an alternative, non-rationalist explanation of regionalism
on the ground of international diffusion.

The diffusion mechanism “emulation” functions by logic of appropri-
ateness where actors in a given context adopt strategies and behaviours
of their peers which they have regarded as adequate and best practices,
notwithstanding their actual practicability or effectiveness. In a politi-
cal context, this implies that governments may adopt policies or create
institutions that are not intended to solve actual cooperation problems
but rather established by plain activism and for purely symbolic reasons
(Gilardi 2008: 98-99; Simmons et al. 2006: 799-801). This latter form
of emulation is called symbolic imitation. It is a strategy whereby govern-
ments adopt policies or practices primarily in order to gain recognition
and legitimacy by the added ceremonial value. In this context, an institu-
tion’s symbolic pay-ofts are much more important than its actual out-
puts (Braun and Gilardi 2006: 311-313; Meyer and Rowan 1977: 349).
Correspondingly, mimetic isomorphism describes a process in which
organisations are simply modelled on supposedly more legitimate and
successful organisations. This behaviour of institutional “copy-and-paste”
is rather a reaction to uncertainty with symbolic properties than a true
response to concrete functional pressure (DiMaggio and Powell 1983:
151-152; Meyer et al. 1997: 158).

Against this background, symbols can be of crucial importance for
political institutions because they contribute to the construction of
their (social) reality and visualise their existence and relevance. This is
because symbols epitomise fundamental ideas and guiding principles and
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therefore convey an institution’s coherence, integrated profile and cor-
responding capacity for action. An immaculate symbolic representation
may help to disguise a lack in concreteness, rationality, functionality and
efficiency of an organisation’s structures and practices (Gohler 1997: 24,
31, 48-52; Jetschke and Liese 1999: 295). Therefore, the additional
value of symbols not only compensates for a potential deficit of institu-
tions but also may contribute to enhance its stability, power, legitimacy
and (international) recognition. Moreover, a shiny reputation adds to an
institution’s attractiveness regarding, for example, the inflow of financial
resources from third actors. For aid-dependent developing countries,
this could be an incentive to create symbolic or fagade institutions which
“operate” on only a surface level to the outside world (Blatter 2001:
32-34; Simmons et al. 2006: 800).

Altogether, this line of argument provides a potential alternative
explanation to the emergence, design and effectiveness of (international)
institutions in general and regional integration organisations in par-
ticular. The central ideas of isomorphism and symbolism constitute this
work’s alternative assumption for explaining the recent new regional-
isms as they represent a substantiated theoretical approach that to some
degree competes with rationalist cooperation theory. Accordingly, the
alternative assumption shall read as follows:

e If an institutionalised regional cooperation project does not show
any intended, evaluable institutional effects, it is likely that the
observed manifestation of regionalism is not based on a concrete
problematic situation but is merely the result of isomorphism and
symbolic imitation with (fagade) institutions that have been created
to serve non-functional purposes.

In the recent examples of the new regionalisms in the international
arena, this alternative assumption implies that regional integration organ-
isations with apparently dysfunctional institutions are likely to be the
result of diffusion mechanisms, such as emulation and especially mimicry,
or plain symbolism. According to some authors, these rather symbolic
regionalisms prevail most notably in the South (cf. Gray 2012; Herbst
2007: 137-141; Terlinden 2004).

The EU seems to play an outstanding and important role in this con-
text. According to a rich body of literature, the EU is the most impor-
tant and influential agent of international and inter-regional diffusion.
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This relates not only to certain ideas, norms and policies but also to
the diffusion of global regionalism. In this respect, Europe has always
been a promoter of regional integration in other parts of the globe
because the EU is seen as the world’s exemplary, most elaborated and
most successful regional integration organisation (Borzel and Risse
2009a, b; de Lombaerde and Schulz 2009). Nonetheless, a more recent
work of this strand of research has also pointed to the limits of external
Europeanisation (Borzel 2010).

Against the background of the aforementioned central assumptions on
theories of international diffusion, institutional isomorphism and sym-
bolism, the alternative hypothesis of this work is as follows:

e The lesser the degree of observable and measurable institutional
effectiveness of a specific regional cooperation project or a regional
integration organisation, the more likely that it represents a dys-
functional fagade institution and is an example of institutional iso-
morphism, emulation and symbolic imitation.

2.4  RESEARCH DESIGN AND METHODOLOGY

The book’s analysis of the SADC, guided by the research questions,
represents a theory-driven case study that uses a variety of profound
research methods and techniques based on empirical social science.
Together with its underlying research design, this guarantees a solid anal-
ysis, valid results and sound explanations.

The selection of the SADC as the case of analysis has been motivated
by the fact that it represents one of the most prominent and simply best
examples of the new regionalism in the Global South. This is because
the organisation (i) is well recognised on an international level, (ii) is
generally considered to be functioning, stable and even dynamic, (ii)
has reached a considerable breadth and depth of regional integration in
terms of scope, but (iii) received little academic attention from political
science so far and therefore is still under-researched.

Strictly speaking, this book comprises a single-case study in which the
SADC is “the case” and unit of observation. According to Yin, single-
case studies are in general “the preferred strategy when ‘how’ or ‘why’
questions are being posed [...] and when the focus is on a contempo-
rary phenomenon within some real-life context” (Yin 2003: 1). This
is because single-case studies offer sufficient space for documenting
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processes and investigating complex (social) situations and units that
may consist of multiple variables of potential importance for understand-
ing empirical observations and causal relations. Therefore, case studies
prove highly valuable if an in-depth scientific examination, rich descrip-
tion and comprehensive analysis of a complex yet unexplored phenom-
enon are the tasks to do (de Lombaerde et al. 2010: 30-31; Odell 2001:
169-171).

Simply analysing the SADC as a single case, however, could raise a few
problems from a methodological point of view: this relates, for example,
to an insufficient number of observations on the dependent variable, ran-
dom case selection, the risk of case selection bias, a questionable validity
and generalisability of research results, or the infeasibility of hypothesis
generation (George and Bennett 2005: 22-34; Keman 2008: 68-71).

A viable solution to avoid this » =1 problem is to generate more
observations on the dependent variable. On that account, this study
increases the number of cases insofar as the analysis of regionalism in the
SADC is divided into five sub-cases according to the method of the most
crucial /critical case design (Levy 2008: 12-13; Przeworski and Teune
1982; Yin 2003). Crucial/critical cases represent exemplarily a larger
whole and have in this regard “strategic importance in relation to the gen-
eral problem” (Flyvbjerg 2006: 229) and research object under observa-
tion. Applying the method of crucial /critical case design avoids not only
random case selection but also selection bias (King et al. 1994: 128-138).

Subdividing research on a single case of regionalism by means of
probing hypotheses on a number of sub-cases of different issue areas not
only leads to more reliable analytical results but also has already proven
successful in terms of theory-building. Moravcsik’s book on European
integration is an outstanding example in this respect. He avoided the
obvious 7 =1 problem by disaggregating his analysis of regionalism in
Europe into different issue areas at different points in time. Accordingly,
he selected five “grand bargains” that became subjects for testing his
hypotheses on (European) regional integration, which finally led to gen-
eralisations, theory-building and the birth of liberal intergovernmental-
ism (Moravcesik 1998).

Following this method of crucial /critical case design (Levy 2008:
12-13; Przeworski and Teune 1982; Yin 2003), this work employs an
analytical segregation of the SADC into crucial sub-cases in order to
generate general conclusions on regionalism in the SADC as a whole.
This procedure is conclusive because it corresponds to the book’s
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understanding of regionalism as a cluster of various, multidimensional
regional cooperation projects bounded by a territorial dimension con-
fined by its member states. Accordingly, it is the different issue areas and
various regional cooperation projects under the umbrella of the SADC as
an organisation that represent the universe of (sub-)cases.

In line with the above understanding, the universe of (sub-)cases
within the SADC in terms of policy areas comprises politics, defence and
security, economic development, disaster risk management, infrastruc-
ture, agriculture and food security, natural ressources, meteorology and
climate, health social and human development as well as poverty eradica-
tion and policy dialogue—according to the organisation’s statement on
regional intergation themes. Additional, cross-cutting areas of coopera-
tion include also gender, science and technology, information and com-
munication, environment and sustainable development, private sector,
statistics and discases.!?

Above all, the SADC Protocols represent the “core areas” where sub-
stantial and institutionalised regional integration actually should take
place in the SADC. This is because they are legally binding documents
that commit member states to specific cooperation objectives and con-
crete procedures codified in all its particularities. Examples include the
Protocol on Trade, the Protocol on Mining, the Protocol on Health, the
Protocol against Corruption and the Protocol on Politics, Defence and
Security Cooperation.!3 It is therefore the array of protocols and the pol-
icy areas they address which constitute the universe of (sub-)cases where
institutionalised regional cooperation in the SADC may actually take
place.

Taking this into consideration and employing an analytical seggrega-
tion of the SADC in accordance with the method of the most crucial /
critical case design (Przeworski and Teune 1982; Yin 2003), this work’s
analysis is based on the following sub-case selection: Firstly, there is no
doubt that the economy, security and infrastructure account for the most
important and crucial policy areas of regional integration in the SADC.
Secondly, the most important and critical regional cooperation projects
in these three issue areas are (i) the SADC Free Trade Area and the
scheduled SADC Customs Union (issue area of the economy), (ii) the
Organ on Politics, Defence and Security as well as the SADC Standby
Force (issue area of security) and (iii) the Southern African Power Pool
(issue area of infrastructure). With these five sub-cases standing for
the SADC’s most important policy areas of regional cooperation and
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therefore representing regionalism in the SADC as a whole, the =1
problem of a single-case study is solved.

What justifies this selection? The rationale for these choices stems
from research conducted by area studies experts, assessments of political
scientists from Southern African institutes, statements of SADC officials
and not least the organisation’s self-perception according to agendas and
official documents. The variance of the selected cases appears to be even
greater with regard to the independent and context variables because one
can expect different degrees of issue-specific extra-regional interdepend-
ence in the selected policy areas. This approximates the applied research
design to a most different case design and therefore contributes to the
validity and generalisability of the analysis’s empirical results and theoret-
ical implications (Przeworski and Teune 1982). Following the idea that
the general often lies in the particular, one can expect that regional inte-
gration in the SADC’s other, non-crucial policy areas follows a similar
pattern and (functional) logic as explained in view of the organisation’s
three central issue areas (economy, security and infrastructure).

In order to avoid the drawing of hasty generalisations from a small
number of cases by simply demonstrating supporting evidence for a the-
oretical argument, this book has proposed a set of testable hypotheses
derived from two competing schools of thought (rational institutionalism
and the situation-structural model versus isomporphism and symbolism).
Using alternative theories and competing explanations prevents circular
reasoning on the case and will enhance the objectivity and reliability of
the whole case study analysis (King et al. 1994: 35-38). Probing com-
peting hypotheses obliges the analyst to carefully weigh up the evidence
in order to be in the position to make an informed decision in favour of
a certain explanation.

The exploration of this book’s research questions and the analy-
sis of regionalism in the SADC adhere to the research principles men-
tioned above and follow the concept of a plausability probe (Eckstein
1975: 108-113; George and Bennett 2005: 75). A plausability probe
of an innovative “candidate-theory” (Eckstein 1975: 108) helps to fig-
ure out its validity and “service potential” without having to undertake a
large-scale analysis with a great number of multifaceted cases. For these
reasons, this book’s analysis refrains from explicit and strict hypothesis-
testing in the narrow sense.

However, this case study analysis not only is theory-driven but
also seeks to elaborate a (middle-range) theory on regionalism and
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extra-regional influence. For this purpose, this work’s overall positiv-
ist research is also inspired by the concept of “analytic narratives”. This
concept “combines analytic tools that are commonly employed in eco-
nomics and political science with the narrative form, which is more com-
monly employed in history” (Bates et al. 1998: 10). Analytic narratives
aim to go to the bottom of things by paying careful attention to descrip-
tive and qualitative materials, grasping the complexity of situations, con-
text and other empirical evidence that narratives in a broader sense may
offer. Besides the empirical in-depth exploration of cases, analytic nar-
ratives are at the same time parsimonious and analytic insofar as they
“extract explicit and formal lines of reasoning” (Bates et al. 1998: 10)
and apply rational choice and game theory to model the puzzle, situa-
tion or process under observation. This method of theory-guided mod-
elling facilitates the explanation of outcomes (e.g. the establishment of
a regional institution) very well because it captures the “essence of a
story”, focusses on central actors and helps to identify the relevant causal
mechanisms (Bates et al. 1998: 8-13). Conducting case study research
according to this concept probably best corresponds to the theoretical
approach applied in this book. This is because Ziirn had emphasised that
a situation-structural analysis of international cooperation requires prior
modelling and reconstruction of the relevant problematic situation in
international relations with reference to context and the historical setting
(Ztirn 1992: 115).

Careful process tracing is the guiding principle for the empirical part
of this research. Making use of this method generates detailed knowl-
edge on the relations between the independent variable and the observ-
able implications. This helps to reveal fundamental causal meachanisms
and rule out potentially intervening but ultimately meaningless factors
(George and Bennett 2005: Chap. 10; Levy 2008). Where process trac-
ing seems difficult or unsatisfactory because of, for example, a lack of
available information, empirical key results will be controlled for contra-
factuality in order to strengthen their validity (George and Bennett 2005:
117-120). Such a method is partcularly useful to determine institutional
outcomes, performance and effectiveness in terms of pre-post comparison
(i.e. before the establishment of an institution and thereafter).

The empirical analysis and knowledge collection are conducted mainly
with the help of qualitative research methods. Content analysis of pri-
mary sources and (official) documents gets first priority. As they pro-
vide the most reliable evidence, such “hard” sources are best suited to
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support any empirical findings and the arguments based upon them.
Field research at the SADC Headquarters, particularly in the organisa-
tion’s library and archive, was very fruitful for this purpose.

Numerous semi-structured, explorative and systematising expert
interviews have been conducted for gathering additional information
and eventually complement the content anylysis of documents (Bogner
and Menz 2005: 36-38). Besides interviewing officials from the SADC
and the EU, the author has chosen to interview foreign consultants to
the SADC Secretariat; experts of relevant research institutes in Belgium
(e.g. European Centre for Development Policy Management), Botswana
(e.g. Botswana Institute for Development Policy Analysis), Namibia (e.g.
Namibian Economic Policy Research Unit) and South Africa (e.g. South
African Institute for International Affairs, Institute for Global Dialogue
and Institute for Security Studies); experts of development agencies (e.g.
Deutsche Gesellschaft fiir Technische Zusammenarbeit) and well-reputed
experts from Southern Africa’s academia for this purpose.

Apart from evaluating the content analysis of primary sources, the
author evaluated newspaper articles and consulted numerous second-
ary sources for the empirical research. During the research process, the
author considered more than 600 secondary sources, of which a quin-
tessence of almost 500 secondary sources became uscful to comple-
ment and cross-check the information collected from primary sources or
expert interviews. For their exceptional and exclusive informational con-
tent as well as their topicality, the most valuable books and articles on
the SADC were generally found and published in the Southern African
region.

Where applicable and availabale, quantitative data is used to comple-
ment empirical information gathered by qualitative methods. A tech-
nique of triangulation (Flick 2007: 44-54; Yin 2003: 14) provides an
opportunity to make use of relevant indicators and is very suitable to
strengthen depictions of structural characteristics, patterns of interde-
pendence and measurement of effectiveness (de Lombaerde and van
Langenhove 2006; Tavares and Schulz 2006). For the purpose of col-
lecting adaequate and up-to-date quantitative data, the author consulted,
among other things, the World Integrated Trade Solutions (WITS)
database, the Trade & Policy Strategies (TIPS) SADC Trade Database,
the Regional Integration Knowledge System (RIKS), the Stockholm
International Peace Research Institute (SIPRI), and other country-
specific or institutional databases. However, research has proven that
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quantitative data in the SADC context is often less reliable, fragmen-
tary or even simply unavailable compared with data from regions in the
North, such as Europe and the EU.

Procedural Steps of Analysis and Operationalisation

The procedural steps of analysing regionalism in the SADC follow a simi-
lar pattern and can be divided into the three analytical stages detailed
below:

Firstly, the regional cooperation problem in a given policy area is
identified and modelled to its specific situational structure at the time
the involved actors intended to initialise cooperative action. In this
context, the actors’ preferences and potential demand for institution-
alised regional cooperation are determined. Furthermore, patterns of
intra- and extra-regional interdependence as well as the involved actors’
power positions are worked out in detail in order to model the under-
lying problematic situation. In this regard, the potential influence of
extra-regional actors on the genuine structure of regional cooperation
problems is explicitly taken into consideration.

Secondly, the analysis addresses inter-state negotiations leading to
the particular institutional outcomes (i.e. the cooperative arrangement
with its specific institutional design) in order to identify and explain the
involved actors’ degrees of assertiveness and influence. Moreover, the
inter-state negotiations and the character of the resulting institutional
arrangements will be critically scrutinised in order to determine potential
influence by extra-regional actors.

Thirdly, the performance and effectiveness of the observed institution-
alised regional cooperation projects will be evaluated. These assessments
of institutional goal attainment not only allow substantiated issue-specific
and general statements on the functionality, capacity and cooperation
gains of regionalism in the SADC but also elaborate on reproaches of
institutional isomorphism and symbolism. This allows one to determine
the veracity and success of regionalism.

In summary, arguing in an explanatory manner by probing the plausibil-
ity of hypotheses is a good method to answer the research questions of this
study in a scientific and convincing way. It is no coincidence that the pro-
posed mode of analysis is reminiscent of international regime analysis. Given
the book’s understanding of regionalism, this approach adapts best to the
theoretical framework and is the optimal strategy to analyse the emergence,
institutional design and effectiveness of regional integration in the SADC.
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NOTES

. There is no uniform definition of the term institution. In this book, insti-
tutions shall be understood as “related complexes of rules and norms,
identifiable in space and time” (Keohane 1988: 383).

. An issue area can be defined as “sets of issues that are in fact dealt with in
common negotiations and by the same, or closely coordinated, bureau-
cracies, as opposed to issues that are dealt with separately and in uncoor-
dinated fashion” (Keohane 1984: 61).

. This argument implies that strong or rising levels of interdependence,
notably economic interdependence, do not per se lead to increasing
cooperation or lasting peace in international relations. Such assumptions
of some economists not only are too simplistic but also have been proven
wrong by history: Germany and Britain were best trading partners before
World War I, just as the US and Japan were before World War II (Jervis
1978: 177; Keohane 1990: 38).

. Security cooperation problems in international relations relate to “secu-
rity complexes”. The latter is “a group of states whose primary security
concerns are sufficiently closely linked that their national securities cannot
realistically considered apart from one another” (Buzan 1992: 169).

. Preferences shall be understood as individual and self-centred policy
options that reflect the actors’ utility-maximising calculations on absolute
pay-offs against the background of “issue-specific patterns of substantive
interdependence” (Moravesik 1998: 61). In principle, preferences for
(alternative) policy options can be ranked on an ordinal scale according
to their pay-ofts (Schimmelfennig 2001: 53).

. A problematic situation shall be defined as a “collective action problem
[...] where rational individual action can lead to strictly Pareto-inferior
outcome, that is, an outcome which is strictly less preferred by every
individual than at least on other outcome” (Taylor 1987: 19). To put it
more simply, a problematic situation constitutes an issue area, may trig-
ger demand for processing a cooperative solution and implies a significant
position difference among the involved actors. Sometimes, a problematic
situation is also referred to as a conflict situation (Rittberger and Ziirn
1990: 38).

. In a suasion situation (or “Rambo” game), either one actor has a domi-
nant strategy to cooperate, which the other can exploit, or one actor has
a dominant strategy to defect while the other must cooperate in order to
avoid an even worse outcome (Hasenclever et al. 1997: 51).

. Extra-regional shall refer to a relation with any actor (country or organi-
sation) that is not part of a group that has been previously defined as a
region.
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9. So-called “external seed money” from external sources (mostly donors)
has been identified as an important catalyst for regional institution-build-
ing in a number of observed cases (Berg and Horall 2008: 183-184).

10. Means “illusory giant”; Michael Ende explained this phenomenon very
well and in the most fanciful manner (cf. Ende 2004: Chap. 17).

11. Generally speaking, diffusion can be conceived as a consequence of inter-
dependence and a process through which ideas are spread across dimen-
sions of time and space (Gilardi 2013). International policy diffusion
occurs “when government policy decisions in a given country are system-
atically conditioned by prior policies made in other countries” (Simmons
et al. 2006: 787).

12. Reference made to the SADC’s web pages: http://www.sadc.int/themes
and http://www.sadc.int/issues (05,/05,/2017).

13. Reference made to the SADC’s web pages: http://www.sadc.int/docu-
ments-publications/protocols/ (05/05,/2017).
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CHAPTER 3

The Southern African Development
Community (SADC): An Analytical
Overview of Its History, Policies
and Institutional Framework

Regionalism is not an entirely new phenomenon in Southern Africa
despite what some might think. Several countries—and even territo-
ries under colonial administration—have engaged in various cross-
border regional cooperation projects for more than a century. Some
regional institutions date back to the time of colonialism whereas oth-
ers were established more recently during the time of the Cold War and
Apartheid. Some have survived to the present day whereas others became
obsolete and were dissolved. Nevertheless, they all belong to the cat-
egory of the so-called old regionalism whereas the SADC is clearly an
example of the new regionalism.

This chapter will firstly give a short overview of the history of regional
integration in the SADC region and introduce the most important old
regionalisms to this end. Secondly, it turns to the new regionalism and
highlights central aspects of the SADC as an organisation with respect to
its constituent member states, policy agenda and institutional character.
The major purpose of this chapter is to provide the reader with encom-
passing, profound information on the general and regional framework
conditions in which the SADC operates and in which the organisation’s
five most important regional cooperation projects (i.e. the selected sub-
cases) are located in.

In the course of this, the analytical focus shall be on examining the
underlying institutional framework conditions in the SADC. Knowledge
of these allows one to draw conclusions on the organisational capacity
as well as on the room for manoeuvre of the member states—including
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prospects for dynamics and performance of regional integration in the
SADC. Therefore, elaborating on this historical and organisational over-
view not only provides important background information on region-
alism in Southern Africa but also generates a good knowledge on
the SADC case which shall enable the reader to better understand the
empirical analyses of the organisation’s five major regional cooperation
projects.

3.1 OLD ReGroNnaLisMs: A Brier HISTORY OF REGIONAL
INTEGRATION IN THE SADC REGION

The following subchapters give a brief introduction on the history of
regionalism in Southern Africa in terms of illustrating major regional
integration projects of the past and providing an overview of the old
regionalisms in the pre-SADC period of time.

The Southern African Customs Union

The region experienced a lasting first manifestation of formal region-
alism in 1910 with the establishment of the Southern African Customs
Union (SACU) between the Union of South Africa and the three bor-
dering High Commission Territories of Basutoland, Bechuanaland
Protectorate and Swaziland. Although this old “imperial” regional inte-
gration project was rather “pushed” into existence by the Union of
South Africa as a quasi-colonial power in a political environment obvi-
ously lacking the freedom of decision, it nevertheless still exists and oper-
ates fairly well (McCarthy 2003). The SACU’s approach to regional
integration corresponds precisely to Viner’s model of customs unions
and represents a typical example of the old regionalism (cf. Viner 1950).

Today, the highly institutionalised but rather intergovernmental
organisation is composed of the Republic of South Africa, Botswana,
Lesotho, Namibia and Swaziland. South Africa has a hegemonic position
in the SACU, although the decision-making authority rests de jure in
all member states. Pretoria administers the organisation’s common rev-
enue pool upon whose annual revenue distribution the smaller member
states are heavily dependent. With a revised SACU Agreement adopted
in 1969 and an institutional reform process starting in 2002, the organi-
sation has repeatedly shown institutional dynamics (Kirk and Stern 2005;
McCarthy 2006: 136-138). Despite recent (controversial) speculations
on a disintegration of the organisation in the course of free-trade negoti-
ations with the European Union and interfering extra-regional influence
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by Brussels (Draper and Khumalo 2009), the SACU continues to be the
oldest operating customs union in the world (Muntschick 2013).

The Multilateral Monetary Agreement and the Common Monetary
Aren

The Multilateral Monetary Agreement (MMA) is the legal base for
the only monetary union in Southern Africa. With Namibia joining in
1992, the MMA replaced the preceding Common Monetary Area
(CMA) and today comprises all SACU member states with the exception
of Botswana. The CMA started in 1986 but has its roots in the Rand
Monetary Area that was founded in 1974. According to the MMA’s pro-
visions, the South African Rand is legal tender in all countries belonging
to the institution. However, the smaller members’ currencies are no legal
tender in South Africa. That is why Lesotho, Namibia and Swaziland
continue to have their own distinct denominations which are strictly
pegged to the Rand at par (Jefteris 2007: 93-94; McCarthy 1999). The
fact that the South African Reserve Bank manages de facto the common
monetary policies of all member states of the MMA until the present
time gives the impression of a rather “hegemonically” induced institu-
tion (Tavlas 2009: 4). Like the SACU, the MMA is highly institutional-
ised and intergovernmental in character because the member states have
the ultimate decision-making authority at their disposal.

The Front Line States

The origins of the SADC are rooted to some extent back to the Front
Line States (FLS) alliance. It was formed in 1974 as a loose bond of
the black majority-ruled countries Botswana, Mozambique, Tanzania
and Zambia in reaction to growing regional threats in the course of the
armed struggle in Rhodesia. In defence against the belligerent white
minority-ruled governments, the FLS alliance facilitated regional politi-
cal and security cooperation and the coordination of security policies
and mutual (military) assistance among its members (Khadiagala 2007).
Collective action became extremely important since the Apartheid gov-
ernment in South Africa conducted sabotage and armed raids on FLS
countries in its fight against black liberation movements in the course of
its destabilising “Total Strategy” (Evans 1984; Ngoma 2005: 96). In this
way, the FLS were notably successful as an arena where members ensured
themselves solidarity and acted as a single regional block. Although the
alliance was weakly institutionalised and rather a sequence of summits of
Heads of States (Adelmann 2012: 72), it is the nucleus for institution-
alised regional security cooperation in the SADC. The FLS alliance was
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dissolved only in 1994 when South Africa freed itself from the yoke of
Apartheid.

The Constellation of Southern African States

With the fear of an impending “total onslaught” by communist-led
African countries allegedly stimulated by the Soviet Union and addition-
ally facing the newly formed FLS alliance, South Africa as a white minor-
ity-ruled country perceived itself increasingly isolated in the Cold War
period. A way out of this dilemma was to enhance economic, political
and security cooperation with friendly countries in the region that were
not critical of its Apartheid policies. This culminated in the concept of a
Constellation of Southern African States (CONSAS) proposed by South
Africa’s Prime Minister P.W. Botha in November 1979 (Tsie 1993). The
intention of the CONSAS was not to achieve regional cooperation among
equals but to cement political, economic and security collaboration with
those countries already dependent on South Africa’s economy. Pretoria
anticipated that Botswana, Lesotho, Swaziland, Malawi and (Southern)
Rhodesia together with the internationally not recognised “Bantustans”
were to become members of CONSAS and help to improve the tattered
legitimacy and global reputation of South Africa’s ostracised government.
Although, owing to suspicion and reluctance among the countries of the
“target group”, the CONSAS never came into existence, it demonstrates
the strong South African demand to establish a regional organisation
under its dominance (Christopher 1994; Meyns 2000: 62).

The Southern African Development Co-ordination Conference

It was not least the looming CONSAS concept that made nine black
majority-ruled states in Southern Africa (Angola, Botswana, Lesotho,
Malawi, Mozambique, Swaziland, Tanzania, Zambia, and Zimbabwe)
decide to intensify regional cooperation beyond the scope of the
FLS (Vogt 2007: 60-61). This intent manifested in the adoption of a
common declaration entitled “Southern Africa: Towards Economic
Liberation” (better known as the Lusaka Declaration) in April 1980.! Tt
led to a common Memorandum of Understanding and the formal insti-
tutionalisation of the Southern African Development Co-ordination
Conference (SADCC) in July 1981.

The central goals of the SADCC were to reduce economic depend-
ence from South Africa and enhance regional cross-border development
cooperation among its members as a countermeasure. Moreover, mem-
ber states shared the common interest to coordinate security policies,
infrastructure projects and the inflow of external donors’ money in their
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struggle against the hostile Apartheid government (Amin et al. 1987;
Mufune 1993). Zimbabwe, by then only recently independent, soon
became the driver of the organisation because of its economic strength,
industrial base and strong degree of intra-regional interdependence in
terms of infrastructure and merchandise trade (Haarlov 1997: 28-29).

The SADCC chose a decentralised, issue- and project-oriented
approach for the purpose of development cooperation. Instead of creat-
ing a large administrative body and supranational institutions, the organi-
sation followed a strategy of sector coordination. Each member state
was assigned one particularly policy field of responsibility. For example,
Angola was allocated the energy sector; Malawi, wildlife, forestry and
fisheries; Tanzania, industrial development; and Zambia, the minerals
and mining sector (Anglin 1983; Meyns 1984). Decision-making in the
SADCC was based on consensus—by an unwritten practice. The organi-
sation’s small secretariat was merely a service provider and liaison office
with very limited capacity. The member states willingly accepted the fact
that the SADCC?’s institutions were decentralised and weak in character
because this was cost-efficient and implied that virtually no sovereign
rights—which they had only recently obtained from their colonial mas-
ters—had to be ceded to the organisation (Hanlon 1989; Thompson
1992: 234-2306).

In retrospect, the SADCC’s pragmatic approach to institutionalised
regional cooperation gained at large rather positive assessments (le Pere
and Tjennecland 2005: 14; Mair and Peters-Berries 2001: 301-302;
Oosthuizen 2006: 63, 67-68). The organisation proved effective in the
issue areas of regional food security and infrastructure cooperation. In
particular, the SADCC helped to link some of its members’ major trans-
port routes in order to give them safe access to seaports beyond South
African territory. Despite this change of trade and transport routes, the
organisation failed to reach its ultimate goal: its member states were only
slightly less economically dependent on Pretoria by the early 1990s com-
pared with a decade before. Critics often complain about the SADCC’s
lukewarm actions and argue that some of its regional development pro-
jects were guided by national interests and for the benefit of individual
member states (Adelmann 2003: 25-26; Oosthuizen 2006: 68-69).

Altogether, the SADCC was probably most successful in mobilising
foreign aid, donors’ funding and official development assistance—origi-
nating particularly in Western countries and organisations. According
to experts, more than 90% of total funding to the SADCC came from
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outside the region during the 1980s (Oosthuizen 2006: 64; Tsie 1993:
140). Although these external (financial) incentives fuelled regional
cooperation efforts among SADCC members, they made the organisa-
tion heavily dependent on extra-regional actors.

With the crumbling of the Berlin Wall (1989), the independence of
Namibia (1990) and the end of Apartheid in South Africa (1994), the
geopolitical and regional environment experienced a massive shift. In
the early 1990s, the SADCC stood at the crossroads because the organi-
sation’s founding purpose had vanished along with its former enemies
(Meyns 1997). In the SADCC Heads of States, this started a process
of rethinking and initialised work on a strategic policy paper entitled
“SADCC: Towards Economic Integration”.? This document became the
blueprint for the new SADC declaration.

In sum, the abovementioned more or less institutionalised and some-
times quite “imperialistically” induced forms of state-driven institution-
alised and formalised regional cooperation in Southern Africa all belong
to the category of old regionalism. They shall not attract focal attention
in the course of this book’s analysis since they are not considered to be
part of the recent new regionalism. However, in order to gain profound
knowledge and understand the evolution and logic of regional inte-
gration in the present-day SADC, these earlier and preceding regional
institutions deserve adequate attention as important reference points
throughout the whole analysis.

3.2  New RecionarLism: A Brier OVERVIEW OF THE SADC
AS AN ORGANISATION

After the end of Apartheid in South Africa, the political setting in
Southern Africa changed and became less hostile and divided as well as
more dynamic and prone to regional cooperation. Today, the region is
almost an “island” of stability on a continent that is often said to be rid-
den by crises, conflict and chaos. However, the region and its countries
share a number of trans-boundary challenges and, as a consequence, face
various regional cooperation problems. Most of them are rooted in the
specific structural conditions of the region and relate to the policy areas
of the economy, security and infrastructure. It was these problems on
regional level that fuelled demand in Southern African states to engage
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in institutionalised regional cooperation and led to the creation of the
SADC as a regional integration organisation.

The overall aim of the SADC, which was founded on 17 August 1992
on the constituent states’ own accord, is to generate socio-economic
development and prosperity in the region and its member states in a
broad range of policy areas through measures of regional coordination,
cooperation and integration. At the time of its foundation, regional secu-
rity and infrastructure cooperation were at the top of the organisation’s
agenda. Since the mid-1990s, however, SADC member states adjusted
their development strategies step-by-step from an inward-oriented policy
of import substitution towards a more outward-looking approach to the
global markets. Their organisation increasingly put its focus on regional
economic cooperation and market integration.® In fact, around the turn
of the millennium, the SADC’s basic idea of regionalism experienced a
paradigm shift from closed to open regionalism.

3.2.1 The SADC’s Member States

At present, the SADC comprises 15 member states and covers an arca
of almost 10 million km? with a population of more than 330 mil-
lion inhabitants. Members of the SADC are Angola, Botswana, the
Democratic Republic of the Congo (DRC), Lesotho, Madagascar,
Malawi, Mauritius, Mozambique, Namibia, the Seychelles, South Africa,
Swaziland, Tanzania, Zambia and Zimbabwe. Since its foundation in
1992, the organisation experienced considerable growth in membership
with South Africa joining in 1994, Mauritius in 1995, the DRC in 1997,
the Seychelles in 1997 (resigned membership between 2004 and 2008
for economic reasons) and Madagascar in 2005 (membership suspended
between 2009 and 2014 due to a military coup).*

In general, SADC member states show a considerable degree of struc-
tural heterogeneity. Strong disparities exist with regard to the countries’
size of territory and the number of inhabitants. Moreover, six mem-
bers are land-locked countries (Botswana, Lesotho, Malawi, Swaziland,
Zambia and Zimbabwe) whereas three are island states (Madagascar,
Mauritius and the Seychelles). Besides this, the SADC reflects a strong
geographical and cultural diversity because its member countries are
located in different climate and vegetation zones and their peoples speak
various (indigenous) languages or belong to different ethnic groups
(Christopher 2001) (Table 3.1).
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Table 3.1 The SADC member states (in 2016)

Country Territory (km?) Population (million) GDP (billion, currvent US-$)
Angola 1,247,000 28.8 89.6
Botswana 581,700 2.3 15.3
DR Congo 2,345,095 78.7 35.0
Lesotho 30,355 2.2 2.2
Madagascar 587,051 249 10.0
Malawi 118,484 18.1 5.4
Mauritius 2040 1.3 12.2
Mozambique 799,380 28.8 11.0
Namibia 825,615 2.5 10.3
Seychelles 455 0.1 1.4
South Africa 1,219,090 55.9 294.8
Swaziland 17,364 1.3 3.7
Tanzania 945,200 55.6 47 4
Zambia 752,612 16.6 19.6
Zimbabwe 390,757 16.2 16.3

Data taken from the World Bank Indicators (http://data.worldbank.org/indicator)

At the same time, however, SADC countries share common ground
in many ways. In contrast to regional integration organisations in the
Northern Hemisphere, such as the EU or NAFTA, the SADC consists of
developing and mainly least developed countries.> Most SADC countries
show low levels of socio-economic development, weak economies with
negligible industrial sectors, low intra-regional economic interdepend-
ence, various degrees of political instability, lack of adequate and inter-
linked infrastructure, weak national institutions, and strong dependence
on extra-regional actors—particularly trading partners and donors—to
name just a few (Oosthuizen 20006).

Exceptions are South Africa, Botswana and Mauritius, which are clas-
sified as middle-income economies.® South Africa and Mauritius remain
the only countries in the region with diversified economies and con-
siderable industrial production capacities after Zimbabwe plunged into
political crisis and economic depression after the turn of the millennium.
South Africa takes a special position for its superior economic strength
and advanced level of industrialisation. This gives the country the rank
of'a hegemonic power in the region and within the organisation. For this
reason, the Republic of South Africa (RSA) is not only a regional key
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country in many ways but also in the position to act as “motor for inte-
gration” in the SADC (Amos 2010).

All countries in Southern Africa share a similar history of colonial-
ism and experienced the influence by external actors during the period
of imperialism—and thereafter. Colonial powers from Europe, in most
cases the British, not only established arbitrary borders, colonial adminis-
trations and infrastructure projects for maximising control and exploita-
tion of their subjects from the nineteenth century onwards but cemented
in parallel an asymmetric inter-regional (economic) interdependence
between the colonies and mother countries (Christopher 2001). Today
this legacy of colonialism is reflected not only in many SADC coun-
tries” strong extra-regional trade relations to Europe, their dependence
on external Official Development Assistance (ODA) and the weak-
ness of their national state institutions but also in the fact that English,
French and Portuguese have become national—and the SADC’s—official
languages.

Moreover, some states in Southern Africa—such as Malawi, Zambia
and Zimbabwe (as part of the Federation of Rhodesia and Nyasaland
between 1953 and 1963) or Namibia (as South-West Africa de facto
part of South Africa between 1919 and 1990)—look back upon a com-
mon history because they had been merged together during the time
of colonialism. Transnational liberation movements, wars of independ-
ence and subsequent political instability of governments and states are
also to some extent part of the legacy of colonialism and have affected
several countries in the SADC region, particularly Angola, the DRC,
Mozambique, Namibia and Zimbabwe (Omari and Macaringue 2007:
45-47).

In sum, the region, the SADC as an organisation and its member
states today share a number of trans-boundary challenges and related
regional cooperation problems. Most of them in the first place are surely
not a result of colonialism but rather a consequence of specific struc-
tural conditions in the region—often related to the economy, security
and infrastructure. Against this background, the general preconditions
for successful and sustainable regional integration in the SADC region
seem to be comparably disadvantageous at first sight, at least in compari-
son with those in the Northern Hemisphere, such as Europe or North
America, where countries show higher degrees of socio-economic devel-
opment and stronger patterns of intra-regional economic relations.
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3.2.2  The SADC’s Agendn and Key Policy Areas

The SADC is first of all a regional organisation that aims for develop-
ment cooperation. In this respect, it clearly follows in the footsteps of the
SADCC, its predecessor organisation. The SADC’s vision, major goals,
and strategic objectives are written down in its founding document, the
SADC Treaty.” Condensed into one sentence, the aims of the organisa-
tion are “to achieve development, peace and security, and economic
growth, to alleviate poverty, enhance the standard and quality of life of
the peoples of Southern Africa, and support the socially disadvantaged
through regional integration.”®

Moreover, these long-term goals found written expression in the
SADC’s main strategy documents and give an impression of the member
states’ idea of a developmental regionalism. In this respect, the SADC
Programme of Action of the early 1990s is the organisation’s first mas-
ter plan for achieving these targeted objectives. The document contains
about 500 specific cooperation projects, of which 30 were later identi-
fied as flagship projects with high priority (Oosthuizen 2006: 127).
However, the SADC Programme of Action has always been in large part
a rather utopian wish list addressed to external donors than a plan for
solving concrete regional cooperation problems. Shortly after the millen-
nium, it lost its meaning as member states agreed upon other, more real-
istic and more specific agendas.

A prioritisation of the long-term goals and a substantiation of the
rather vague intentions of the SADC Treaty can be found in two doc-
uments that today are the key instruments for the SADC’s common
agenda on regional integration: The Regional Indicative Strategic
Development Plan (RISDP) and the Strategic Indicative Plan for the
Organ (SIPO). Both plans have practical relevance for SADC’s regional
integration process because they act as comprehensive guidelines, set spe-
cific objectives and include concrete projects. They were approved by the
Summit in August 2003 and therefore express the common intention of
all member states.’

The RISDP is a 15-year plan with a focus on regional socio-economic
development and economic integration. Besides some cross-sectoral areas
of cooperation like poverty eradication and the fight against communi-
cable diseases, its essential part is on regional trade liberalisation, mar-
ket integration and development of infrastructure. In this respect, the
RISDP gives clear statements on regional cooperation priority areas,
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provides for strategic directions and formulates concrete objectives
such as regional economic block-building by creating a SADC Customs
Union. A major overall objective is to make the SADC more competitive
and integrate the region into the global economy.!® Thus, the RISDP
clearly stands for a policy of open regionalism. A supplementary imple-
mentation framework with monitoring and evaluation mechanisms had
been approved by the SADC Summit in 2004, and a first overall review
of the RISDP took place in 2010.11

The SIPO is the SADC’s key strategic plan for political, defence and
security cooperation. Its overall objective is to foster political stability
and security in the region and thus create conditions for lasting peace
among the organisation’s (formerly to some extent hostile) member
states. Launched in 2004, the SIPO relates to the RISDDP since it rec-
ognises a peaceful environment as a necessary precondition for socio-
economic development and regional cooperation in other issue areas.
Although its objectives are rather vague and less detailed compared with
the RISDP, the SIPO contains guidelines on the implementation of the
Protocol on Politics, Defence and Security Cooperation and provides,
among other things, for the establishment of a regional peacekeeping
force.!> From 2009 onwards, the SIPO had been revised and consoli-
dated in a lengthy process until the SADC Summit decided to approve
the Harmonised Strategic Indicative Development Plan for the Organ!3
(often referred to as SIPO II) in August 2010 (van Nieuwkerk 2012:
11).

The two strategic plans on regional socio-economic and security
cooperation give an outline of the SADC’s idea of regionalism and
long-term goals of regional integration (Oosthuizen 2006: 120). Since
the RISDP and the SIPO are not legally binding and for the most part
provide rather vague aims and objectives, they act more as declarations
of intention than as obligatory policy directives. Besides adopting these
two, SADC member states have adopted a multitude of other, legally
non-binding documents such as Charters, Declarations and Memoranda
of Understanding which give formal expression to common agendas.

Nonetheless, the most important and legally binding documents,
besides the SADC Treaty, are the organisation’s Protocols.!* They reflect
the main policy areas of regional cooperation in the SADC and pro-
vide for member states’ credible commitment to regionalism. Protocols
enter into force after they have been ratified by a two-thirds majority of
SADC members. However, Protocols are legally binding only for those
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countries that have actually signed and ratified them. Therefore, the
member countries are ultimately responsible for the implementation of
a protocol’s provisions. States that do not initially join an adopted pro-
tocol have, in principle, the right to accede to the agreement at a later
stage.1®

In sum, the overall aim of the SADC and its member states is to
achieve socio-economic development and peace in the region by means
of regional coordination, cooperation and integration in a broad range
of policy fields. According to the SADC’s common agenda and central
agreements, the issue areas of economy, security and infrastructure are
in this respect of outstanding importance for the SADC to achieve its
main goals. In contrast to the old SADCC?’s idea of a primarily inward-
oriented, “closed” regionalism and strategies of import substitution,
today’s SADC follows an inward- as well as outward-oriented approach
to regionalism. This idea of an open, new regionalism becomes clear by
the fact that the organisation has put its focus on regional block-build-
ing and market integration since the mid-1990s. Today both measures
are decisive development strategies for coping with the challenges of an
increasingly interdependent and globalising world. The SADC’s strong
interaction with external actors in terms of increasing and institutionalis-
ing inter-regional relations with partners in the North and South under-
pins the organisation’s growing outward orientation.

3.2.3  The SADC’s Main Organs

The organisational structure of the SADC seems rather complex and a
bit confusing at first glance. Describing every single institutional body
certainly goes beyond the scope of this book. Moreover, this has already
been done in detail in other works (Oosthuizen 2006; Vogt 2007). For
this reason and in order to focus on the essentials, the following outline
of the SADC’s organisational structure provides only an introduction
of the organisation’s main institutions that either hold major power or
bear central functions. According to the SADC’s own statement,'¢ these
are the Summit of Heads of State or Government (Summit), the Organ
on DPolitics, Defence and Security Cooperation (OPDS), the SADC
Tribunal, the SADC Council of Ministers (COM) and the Standing
Committee of Senior Officials, the Sectoral and Cluster Ministerial
Committees (SCMC), the Secretariat, the SADC National Committees
(SNC) and the SADC Parliamentary Forum.!”
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The Summiat of Heads of State or Government

The Summit is the SADC’s supreme policy-making institution, gives
policy directions and exercises control over all functions of the organi-
sation. The Summit consists of all member states’ Heads of State or
Government. Decisions are based on consensus, which classifies the
Summit as a clearly intergovernmental institution to the core. A Troika
system, consisting of the Summit’s current Chairperson, the Deputy
Chairperson and the previous Chairperson, holds responsibility for
directing the Summit, making quick decisions outside regular meetings
and guaranteeing smooth operation over time.

The Organ on Politics, Defence and Security Cooperation

The OPDS, also known simply as ‘the Organ’, is the SADC’s second
most important institution. Shrouded in some kind of mystery, it has a
wide range of specific objectives but ultimately is responsible to promote
peace, security and stability in the region by facilitating confidence-build-
ing and defence cooperation among the member states (Hammerstad
2003). In past years, regional military exercises and peacekeeping
efforts have become increasingly important. Under the umbrella of the
Organ, the SADC formed a Standby Force and established a Regional
Peacekeeping Training Centre. In the course of the SADC’s institutional
overhaul in 2001, the OPDS finally became a formal body of the organi-
sation after its status had been somehow detached and unclear for several
years. Similar to the Summit, the Organ is managed by a Troika system
whose representatives are elected by the SADC Summit. The operative
structure of the OPDS consists of the Ministerial Committee and two sub-
committees, the Inter-State Defence and Security Committee (ISDSC)
and the Inter-State Politics and Diplomacy Committee (ISPDC).

The SADC Tribunal

The Tribunal is the SADC’s supreme judicial and dispute settlement
body. It was established by Article 16 of the organisation’s founding
treaty in 1992 but started operating only in 2005. The Tribunal has the
power to ultimately interpret the SADC’s treaties, protocols and so on in
case of invocation and has exclusive jurisdiction over disputes between the
SADC and member countries, disputes among member countries, dis-
putes between the SADC and its employees, disputes between natural/
legal persons and the SADC, and disputes between natural /legal persons
and member states. Owing to a Summit decision in 2010, however, the
Tribunal is at the moment effectively suspended. The reasons behind this
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were several Tribunal rulings against Zimbabwe in favour of expropriated
white farmers. With President Mugabe’s pressuring the Summit to con-
sider a curtailment of the Tribunal’s mandate and negotiate a new juris-
diction (Ndlovu 2011), the future of this courageous institution remains
still unclear.

The SADC Council of Ministers and the Standing Committee of Senior
Officinls

The Council of Ministers is a vital institution of the SADC.
Responsible only to the Summit, it advises the latter on priority strate-
gies and (development) policies with a particular focus on regional socio-
economic and security cooperation. In addition, it monitors the correct
functioning of the organisation and ensures the implementation of its
policies. The COM usually consists of the member countries’ ministers
of foreign affairs as well as those responsible for finance or economic
planning. The Standing Committee of Senior Officials is composed of
one permanent/principal secretary from every member country. It oper-
ates as a technical advisory board to the COM.

The Sectoral and Cluster Ministerial Committees

The Sectoral and Cluster Ministerial Committees are relatively new
institutions and took over the responsibilities of the former Integrated
Committee of Ministers. The latter was abolished in November 2007
by Summit decision as it was considered to be malfunctioning and over-
strained in its tasks (Kosler 2010: 168-169). The SCMC give policy
advice to the COM and are responsible to monitor the activities and
progress of regional cooperation in the SADC’s central issue areas of
integration. In addition, they promote synergetic effects across different
policy sectors and oversee the implementation of the RISDP’s provisions
in their fields of competence. Altogether, six SCMCs currently exist.
Each SCMC consists of the relevant ministers from every SADC member
country.

The Secretarint

The Secretariat is the principal executive institution of the SADC
where all administrative tasks are bundled. It is located in Gaborone
(Botswana) and headed by the executive secretary, who is the highest
representative of the organisation. The SADC Secretariat is responsible
for strategic planning and the facilitation, coordination and management
of the organisation’s programmes and regional cooperation projects.
It provides policy analysis, promotes and reviews the harmonisation of
national policies and strategies, helps to implement the decisions of the
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Summit and the COM, monitors the implementation of the organisa-
tion’s policies and programmes, manages its finances, engages in fund-
raising, applies sanctions against a member state (if necessary) and
represents the SADC to the outward world. The secretariat experienced
a significant upgrade in the course of the SADC’s institutional overhaul
starting in 2001. Its position within the whole organisation has been
strengthened by a delegation of responsibilities and a centralisation of
tasks. The main policy areas of regional integration—despite the sensi-
tive issue area of security—are today managed by five directorates, which
are all under the umbrella of the secretariat and report to its executive
secretary. These are the directorates for Trade, Industry, Finance and
Investment (TIFI); Infrastructure and Services (IS); Food, Agriculture
and Natural Resources (FANR); Social and Human Development and
Special Programmes (SHDSP); and Policy, Planning and Resource
Mobilisation (PPRM).

Against the background of all of these tasks and functions, the sec-
retariat is sometimes referred to as the SADC’s “motor for integration”
and compared to the European Commission. However, its formal power
remains very weak. Therefore, it fulfils mainly an advisory function—
despite the institutional reform and centralisation process (Tjonneland
2005). Part of the secretariat’s institutional weakness can be explained
by the fact that is often the playground for national rivalries and that it is
chronically underfinanced and lacks sufficient (qualified) staff.!8

The SADC National Committees

The SADC National Committees were formally established in 2001
in the course of the organisation’s institutional overhaul. They act as an
institutional interface between the SADC and the corresponding, issue
area—specific mirror departments at the member states’ national level.
Therefore, the SNC fulfil a dual function: A major objective is to ensure
that member states and national stakeholders can provide input to the
SADC and participate in the organisation’s regional programme and pol-
icy-formulating process. On the other hand, the SNC’s task is to assist in
monitoring and coordinating the implementation of SADC policies and
projects on a national level. In practice, however, owing to financial con-
straints and vague guidelines, the SNC have not played a major role yet.

The SADC Paviiamentary Forum

The SADC Parliamentary Forum was formed in 1997 as an auton-
omous institution of the SADC. The forum represents all Members of
Parliament of the SADC member states’ national assemblies and consists
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of five representatives of each country’s national parliament. Its major
objectives are to foster regional inter-parliamentary cooperation and
to provide a platform for elected representatives, people and NGOs to
become more involved in the SADC’s activities and regional integration
process. However, the role and influence of the Parliamentary Forum
are still very limited because it is only loosely attached to the SADC and
lacks legally binding power and institutional capacity. Therefore, it cur-
rently resembles a bit of a toothless talking shop.

3.3 RESUME

The empirical information and analytical insights on the history of
regionalism in Southern Africa and on the character of the SADC as an
organisation lead to the following two major findings:

Firstly, the historical overview on the old regionalisms reveals that
regional integration in the SADC region has always been a state-driven
and state-centric endeavour with common institutional frameworks that are
highly intergovernmental in character. This is because states were reluctant to
cede part of their national sovereignty to regional institutions and designed
the latter in a way that allows them to maintain their decision-making
authority in all major affairs. It is for this reason that no supranational institu-
tions had been established and that many of the abovementioned old region-
alisms were only weakly institutionalised. The dissolved FLS and SADCC
give good examples of this matter of fact. Only those old regionalisms that
were driven by South Africa as regional hegemon (e.g. the SACU and the
MMA) show higher degrees of institutionalisation—and have proven to be
stable and operating for decades until today.

Secondly, it has become clear that the SADC comprises a heteroge-
neous group of mostly developing countries of which South Africa is in
a key position as superior (economic) power. While the SADC inherited
some visions and organisational characteristics from the SADCC, South
Africa’s accession to the SADC certainly made a difference to the old
SADCC since the country is generally considered to be an important
factor for the success of regionalism in Southern Africa as the SACU
and the MMA show. Even though the SADC is an example of the
inward- and outward-oriented new regionalism, the organisation still
follows some traditions of the aforementioned old regionalisms, particu-
larly in terms of being state-centric and strongly intergovernmental in
character. This is proven by the fact that the SADC Summit of Heads
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of State or Government is the organisation’s ultimate policy- and deci-
sion-making body whereas the Secretariat and the Tribunal—which can
both soonest be described as supranational organs—remain weak and
underfinanced.

It is for this reason that all major regional cooperation projects under
the umbrella of the SADC are highly intergovernmental in character
because they have been demanded, negotiated and adopted by the mem-
ber states themselves (i.e. on the Summit level). These major regional
cooperation projects have been institutionalised by framing them into
SADC Protocols (or similar arrangements) that are legally binding for all
participating member states. This indicates a comparably strong degree
of institutionalisation in the SADC—at least on the level of specific coop-
eration projects. The organisation’s overall agenda on regional integra-
tion, laid down in large part in the RISDP and the SIPO, is comparably
less institutionalised since both framework documents are non-binding
in character. However, they constitute the SADC’s broader vision of
regionalism in which every single Protocol is factored and embedded in.
Therefore, the five selected sub-cases in the following chapters represent
key components of regionalism in the SADC in the form of highly insti-
tutionalised cooperation projects in central policy areas.

Summarising these insights, one can conclude that the SADC is a
state-driven and intergovernmental regional integration organisation
with a comparably weak institutional framework on an organisational
level wherein, however, several highly institutionalised regional coopera-
tion projects are embedded.

NOTES

1. SADCC (1980): Record of the Southern African Development
Coordination Summit Conference. Held at Mulungushi Conference
Centre, Lusaka, on 1 April 1980. Annex V. pp. 35-39.

2. SADCC (1992): Towards Economic Integration—Policy Document pre-
pared for the 1992 Annual Conference. Belville: Centre for Southern
African Studies.

3. Reference made to the SADC’s web page: http://www.sadc.int/about-
sadc/overview /history-and-treaty/ (12,/03 /2017).

4. SADC (2005): Record of the Summit. Held in Gaborone, Republic of
Botswana, 17-18 August 2005. SADC/SM/1,/2005/1-A. 27.

5. Categorisation according to the United Nations: http://unohrlls.org/
about-1des/ (05,07 /2017)
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6. Categorisation according to the World Bank: http://siteresources.world-
bank.org/DATASTATISTICS /Resources/CLASS.XLS (12,/03,/2017).

7. SADC (1992): Treaty of the Southern African Development Community.
Article 5.

8. Reference made to the SADC’s web page: http://www.sadc.int/about-
sadc/overview/ (12,/03,/2017).

9. SADC (2003): Record of the Summit. Held in Dar Es Salaam, United
Republic of Tanzania, 25-26 August 2003. p. 5.

10. SADC (2004a): Regional Indicative Strategic Development Plan.
Gaborone: SADC Secretariat.

11. SADC (2012): Desk Assessment of the Regional Indicative Strategic
Development Plan 2005-2010. Gaborone: SADC Secretariat.

12. SADC (2004b): Strategic Indicative Plan for the Organ on Politics,
Defence and Security Cooperation. Gaborone: SADC Secretariat.

13. SADC (2010): Revised Edition. Harmonised Strategic Indicative Plan for
the Organ on Politics, Defence and Security Cooperation. Maputo.

14. As of August 2012, the SADC has produced 27 Protocols, of which 19 have
entered into force so far. Information according to the SADC Secretariat:
http://www.sadc.int/files /2013,/6249 /1610,/10.1 xIs (14/12 /2016).

15. Reference made to the SADC’s web page: http://www.sadc.int/about-
sadc/overview/sa-protocols/ (12 /03 /2017).

16. Reference made to the SADC’s web page: http://www.sadc.int/about-
sadc/sadc-institutions (12 /03 /2017).

17. Details on the SADC’s most important institutions are based on the
SADC’s web page.

18. Interview with Mike Humphrey (EPA Support Facility Programme
Manager) at the SADC (09,/27,/2010).
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CHAPTER 4

The Protocol on Trade and the Creation
of the Southern African Development
Community Free Trade Area

The adoption of the Protocol on Trade in August 2000 and the subse-
quent establishment of the Free Trade Area (FTA) in August 2008 are
outstanding examples for regional integration projects within the frame-
work of the Southern African Development Community (SADC). The
SADC-FTA not only reflects the member states’ interest and willingness
to cooperate in an important issue area but also ranks among the major
achievements of regionalism on the entire African continent. The follow-
ing chapter analyses and explains why SADC member states pursued a
strategy of institutionalised regional economic cooperation towards the
successful creation of the SADC-FTA. Furthermore, it shall give answers
on its institutional design and inherent rules as well as how the FTA
actually operates and performs.

4.1  TrADE RESTRICTIONS AND TRADE POTENTIAL:
THE DEMAND FOR REGIONAL MARKET INTEGRATION

In general, the SADC countries’ demand for regional market integra-
tion is for structural reasons assumed to be motivated by two strands of
regional problems—in terms of obstacles to trade—and two correspond-
ing strands of expected positive effects. This is because regional market
integration has an outward- and inward-oriented dimension:

In regard to outward orientation, the less developed SADC countries
increasingly regarded regional market integration from the mid-1990s
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onwards as the optimal strategy to slowly integrate the region into the
competitive world economy. The creation of an economically liberalised
and integrated regional market ought to be the first “stepping-stone” on
this way and prepare the member countries for the economic challenges
of globalisation. A regional economic block with common institutions—
such as a SADC-FTA would be—could help to strengthen the region’s
economic standing and bargaining power in a globalising world where
individual countries become increasingly faced with powerful (eco-
nomic) actors from the North and other regional blocks (Weeks 1996:
106-108). Furthermore, regional market integration and related cred-
ible commitment institutions would make the own area more attractive
for foreign direct investment (FDI) inflows which are assumed to have
a positive impact on the host countries’ development. This is because
regional economic integration provides potential investors a relatively
larger, easier accessible and liberalised market with better chances for
increasing economies of scale compared with a single state or an uncoor-
dinated group of countries (Moran et al. 2005).

Besides having these rather outward-oriented aspects, regional eco-
nomic integration in the SADC is an inward-oriented project that aims
to address regional problems: Against a prevalent pattern of intra-regional
economic interdependence within the region, countries demand regional
trade liberalisation and expect prosperity from institutionalised economic
cooperation because this allows them to better benefit from compara-
tive cost advantages and economies of scale. Ideally, this would result in
increasing intra-regional trade and investment flows and thus contribute
to cconomic development (Ricardo 1977; Viner 1950). In this context,
developing and economically less interdependent countries often pursue
measures of regional integration in order to clear obstacles to an expected
growth of intra-regional economic interdependence in the future and
thus act preemptively to a prospective problematic situation rather than to
an actually existing one (Weggoro 1995: 40—44). Such action involves for
example addressing the problem of non-tariff barriers to trade (NTBs).
The latter are serious obstacles to any trade liberalisation efforts, and
countries seeking to increase intra-regional trade must take appropriate
measures to remove N'TBs parallel to tariff reduction in order to gain pos-
itive effects of free-trade arrangements (Ebrill and Stotsky 1998).

The SADC countries’ economic preferences prior to the negotia-
tions on the Protocol on Trade can be deduced from structural char-
acteristics such as their pattern of economic interdependence and the
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corresponding benefits expected from regional trade liberalisation. One
can deduce the character and degree of economic interdependence on
the basis of trade data and investment flows. However, sole reliance
and non-critical use of intra-regional trade shares as determinant fac-
tors for economic interdependence have been strongly criticised: They
may lead to distorted results and misinterpretations because the indicator
“intra-regional trade share” always correlates with the size and number
of member countries of a region and therefore is biased by these two
dimensions (de Lombaerde and van Langenhove 2006; Tavares and
Schulz 2006: 241). Simply said, the more countries in the world join one
specific regional organisation the relatively larger the intra-regional trade
share of this very organisation (as well as of its member states) will be.
This is because the number of possible extra-regional outsiders decreases
under such conditions.

In order to encounter the geographical bias inherent to the intra-
regional trade share measure, the intra-regional trade intensity index!
shall be applied as an additional, complementary indicator in order to
carefully determine the actual pattern of economic interdependence
within the SADC and among its member states. The intra-regional trade
intensity index works well for this purpose because it controls for the
abovementioned problem of a region’s geographical extent insofar as it
introduces in this respect a neutrality criterion. It measures the ratio of
a region’s intra-regional trade share to the region’s share in world trade,
and index values above zero indicate that the region’s intra-regional
trade is relatively more important than trading with the rest of the world
(Tavares and Schulz 2006: 241).

Formal intra-regional trade? in the SADC area has always been rela-
tively low—at least in comparison with regional integration organisations
in the Northern Hemisphere that consist of more industrialised and devel-
oped countries (e.g. the EU or NAFTA). During the period of 1992—
1999 (i.e. a few years prior to the conclusion of the Protocol on Trade),
formal intra-regional trade in the SADC oscillated between only 4.1 and
6.8% of total trade.? However, these figures neglect unrecorded and infor-
mal trade flows that amount up to more than an additional 30% of for-
mal trade in Southern Africa—particularly trade in agricultural products
(Foroutan and Pritchett 1993: 98; Kennes 1999: 29). Therefore, actual
intra-regional trade flows and regional trade potential in the SADC prior
to the negotiations of the Trade Protocol were considerably larger than
recorded trade data would suggest (Lyakurwa 1999: 264).
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The intra-regional trade intensity index adjusts this first impres-
sion and clearly highlights the importance of the SADC market for its
member countries. During the same period of 1992-1999, this econo-
metric index oscillated between 6.2 and 13.1 index points and therefore
depicted figures well above zero.* These figures imply that the intra-
regional trade flows in terms of volume, value and meaning were con-
siderably greater than one would expect on the grounds of the SADC’s
significance in world trade. This structural background of comparably
weak but nevertheless existing intra-regional economic interdependence
in the SADC generated an initial demand for regional economic inte-
gration in the organisation and its member states. Several official docu-
ments,” studies and statements support this view and give good examples
of the expected benefits and enthusiasm vis-a-vis market integration in
the SADC (African Development Bank 1993; Jenkins et al. 2000; von
Kirchbach and Roelofsen 1998).

A more differentiated look at the SADC’s intra-regional trade rela-
tions a few years prior to the negotiations of the Protocol on Trade
reveals the following pattern of modest intra-regional economic inter-
dependence that was even rather extensive for a number of countries
(Table 4.1):

In terms of total merchandise trade, the SADC market was a
very important trading destination for Botswana, Lesotho, Malawi,
Mozambique, Namibia, Swaziland, Zambia and Zimbabwe during the
mid-1990s. Regarding exports only (percentage of total exports), the
SADC was the top or a major export market for Swaziland (53.1%),
Lesotho (45.3%), Zimbabwe (30.2%), Mozambique (29.9%), Namibia
(29.7%) and to a lesser degree Botswana (24.6%). Both enumerations
each account for a good half of the SADC’s then-member states. For
plain structural reasons, these figures support the assumption that the
stronger the intra-regional economic interdependence of a SADC coun-
try—particularly in terms of exports—the greater its demand for regional
economic integration because of the expected beneficial effects of trade
expansion will be.

This demand for trade facilitation was intensified by the existence of
various restrictive and costly NTBs to regional trade. In Southern Africa,
with the exception of the SACU, borders were “thick” because NTBs
were widespread and manifold and affected at least 25% of intra-regional
trade flows. During the mid-1990s, the most significant NTB-related
obstacles to regional trade were complex and cumbersome customs



4 THE PROTOCOL ON TRADE AND THE CREATION OF THE SOUTHERN ... 109

Table 4.1 Share of intra-regional trade of SADC countries in 1995

Country Exports to SADC (% of total  Imports from SADC (% of
exports) total imports)
Angola <1.0 8.6
Botswana?® 24.6 79.5
DR Congo 7.0 18.9
Lesotho 45.3 90.5
Madagascar 1.3 6.6
Malawi 16.9 44.5
Mauritius 1.0 11.8
Mozambique 29.9 33.7
Namibia® 29.7 89.2
Seychelles 0.8 12.6
South Africa 9.9 1.5
Swaziland® 53.1 94.0
Tanzania 3.1 8.6
Zambia 8.2 45.5
Zimbabwe 30.2 42.1

Trade data generated with the help of the World Integrated Trade Data Solution (WITS) database:
http:/ /wits.worldbank.org/witsweb /default.aspx (06,/06,/2016). The WITS uses combined data from
the United Nations Statistical Division of the United Nations Conference on Trade and Development
(UNCTAD) and the World Trade Organisation (WTO)

Data from 1996 according to the Botswana Central Statistics Office: http://www.cso.gov.bw,/tem-
plates/cso/file /File /total_tradeTablel.pdf (10,/10,/2016)

*Intra-SADC trade shares (average 1991-1993) according to the database of the Industrial
Development Corporation of South Africa (Valentine 1998: 10)

Countries in italics were not yet an SADC member state in 1995

procedures, toll fees and expensive permits, import bans and quotas,
export taxes and of course the overall weakness of the border posts and
the region’s infrastructure with numerous costly bottlenecks (Pierides
2008; Teravaninthorn and Raballand 2009).

4.1.1  Comparative Cost Advantages

Trade data aside, it was also regional comparative cost advantages that
fuelled demand for regional economic integration in the SADC. Part
of the mainstream literature tends to downplay the potential for trade
growth among SADC counties upon the generalisation that the econo-
mies in Southern Africa are too similar in terms of a strong specialisation
in exports of virtually the same primary products such as minerals and
raw materials. However, this scepticism is to some degree inappropriate


http://wits.worldbank.org/witsweb/default.aspx
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because comparative advantages did exist in the region (Cleary 1999:
7-8; Weeks 1996: 107-108):

According to a study that analysed the comparative advantage for
SADC countries in regional trade prior to negotiation of the Protocol
on Trade (1991-1993), virtually all countries had a comparative advan-
tage in the regional export of certain agricultural products and food-
stuffs, such as beef and food products (for Botswana, Lesotho, Namibia
and Mozambique), tobacco (for Angola, Malawi, Tanzania, Zambia
and Zimbabwe), tea and coffee (for Malawi and Zimbabwe), beverages
(for Swaziland), horticulture (for Malawi, Tanzania and Zambia), sugar
(for Mauritius, South Africa and Zambia) and cotton (for Tanzania).
Furthermore, Lesotho, Malawi, Mauritius, Mozambique and Zambia
had comparative advantages in the export of light manufactures such
as wood products, furniture, textiles and clothing. In South Africa, the
most developed and diversified SADC economy, comparative advantages
existed across a broad spectrum of sectors and involved, in particular, the
heavy and light manufacturing industry. This made the Cape Republic
a special case among all SADC countries, although Mauritius’s and
Zimbabwe’s economies had a small industrial base at that time, too (Keet
1997: 290; Valentine 1998: 15-16).

The following examples provide detailed insights on country-specific
demand for regional market integration in the SADC. South Africa,
Zimbabwe and Mauritius represent typical SADC members because the
first is the region’s economic power house and the latter respectively
stand for a core and peripheral SADC country.

4.1.2  South Africa

The era of Apartheid in South Africa entailed a partly dysfunctional
economy that to a certain extent had been disconnected and isolated
from regional as well as global markets because of export embargos and
other (economic) sanctions (Becker 1988: 61-63; Bell 1993). With
the end of Apartheid in 1994, the macro-economic policies of the new
South Africa changed rapidly towards regional trade liberalisation and
market integration in order to take advantage of the country’s economic
potential (Adelmann 2003: 63-70; Chipeta and Schade 2007: 66-67).
Its economy and array of exports were diversified and included basic
manufactures, minerals, precious metals and metal products, transport
equipment, chemical products, machinery, and processed food. Pretoria’s



4 THE PROTOCOL ON TRADE AND THE CREATION OF THE SOUTHERN ... 111

exports to the SADC region consisted mainly of capital-intensive value-
added manufactured goods whereas imports were for the most part
labour-intensive, lower-value primary commodities such as raw materials
and agricultural products (Valentine 1998: 15-18).

By the mid-1990s, South Africa had significant yet unexploited poten-
tial to substitute some of its imports from overseas with equivalents
from the region. Given comparative cost advantages, a fruitful interac-
tion between South Africa and the rest of the SADC was most likely to
occur in sectors such as fossil energy sources, raw materials and miner-
als, agricultural products and certain (processed) foodstufts (Bauer 2004:
30; Odén 2001: 90-91; Valentine 1998: 15). A “quick and dirty” study
of the South African Industrial Development Corporation suggested
that South Africa could gain a 4.6% increase in total exports and an 8.0%
increase in manufactured exports from regional tariff removal (Davies
1996: 35). It was against this economically promising background that
major political and economic actors in the country demanded increas-
ingly regional trade liberalisation and market integration in the SADC.

However, this demand did not unconditionally favour an open
regionalism. Pretoria also had selective preferences towards protection-
ism, especially with regard to its export-oriented sugar and automotive
industry as well as its textile and clothing sector where neighbouring
SADC countries often had a competitive advantage due to cheaper costs
of labour. Moreover, about one third of South Africa’s manufacturing
sector’s exports and more than one quarter of its automotive indus-
try’s exports went to SADC members back in 1994 (Davies 1996: 33).
Pretoria had a strong interest in safeguarding this important regional
export-destination—not least against cheap imports from Asia—by
means of an adequately tailored trade regime as the country’s manufac-
turing sector could not yet compete on global markets (Coussy 1996: 5;
Jenkins and Thomas 2001: 167-170).

4.1.3  Zimbabwe

Landlocked Zimbabwe is a typical example of a core country of the
SADC. Its regional trade pattern is closely linked with several Southern
African states, particularly with the former British colonies South Africa,
Zambia, Malawi and Botswana. In the early 1990s, the Zimbabwean
economy was one of the few in the region that was fairly industrialised
and had a diversified export base with a noteworthy manufacturing
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sector (Haarlov 1997: 90; Hanlon 1986: 90). Owing to its large agricul-
tural sector, the country was often called the “Breadbasket of Southern
Africa,” and agricultural products, food and processed foodstufts as well
as tobacco, tea and coffee contributed a major share to the country’s
exports (Weeks and Mosley 1998).

By the mid-1990s, Zimbabwe began to advocate an open market
economy and regional trade liberalisation in order to exploit the benefits
of its (regional) comparative advantages. Policy papers and the frame-
works of important national trade promotion agencies (e.g. Zimtrade)
substantiated these objectives and demanded not only to explore new
markets but also to increase trade with its regional market in order to
realise the expected profits. This regional market became increasingly
accessible after the end of Apartheid in South Africa because this implied
an end of economic sanctions (Hess 2001; Zwizwai 2007).

Owing to Zimbabwe’s strong intra-regional economic interde-
pendence, any reduction of barriers to trade in Southern Africa was in
Harare’s strong interest. According to surveys taken from numerous
Zimbabwean companies, the Zimbabwean business community per-
ceived the regional tariff barriers—particularly customs tarifts, import
duties and related taxes—as the major obstacles to intra-SADC trade
(Zwizwai 2007: 88-90). Only few sectors of the Zimbabwean econ-
omy—namely its (uncompetitive) light manufacturing sector as well as
the clothing and sugar industry—feared a negative impact from regional
market integration because their most active competitors operated in
neighbouring South Africa or in the SACU area (Hess 2001; Zwizwai
2007: 17-21, 41-46).

4.1.4  Mauritius

Being a small island state, Mauritius is a typical example of a peripheral
SADC country with a comparably low level of economic interdepend-
ence with the region. Therefore, the country’s economic preferences
could be assumed to be rather indifferent towards regional economic
integration in the SADC. However, this was not the case, because
Mauritius’s trade with the SADC outweighed its trade with other
neighbouring regional organisations such as the Common Market
for Eastern and Southern Africa (COMESA) or the Indian Ocean
Community (IOC). Furthermore, Mauritius increasingly followed
export-oriented as well as investment-friendly economic policies since
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the mid-1990s. The country was enthusiastic about the idea of open
regionalism and regarded market integration as a key strategy to foster
socio-economic development (Erasmus et al. 2004: 3—4; Sobhee and
Bhowon 2007: 68-73).

The major driving force behind Mauritius’s demand for regional trade
liberalisation and economic integration in the SADC was an expectation
to exploit its regional comparative advantages and stimulate untapped
trade potential—particularly with South Africa—in the agricultural, food
and manufacturing sectors. On the sub-national level, private economic
stakeholders and societal actors were involved in the policy-making pro-
cess through the “Mauritian Chamber of Commerce” or the “Joint
Economic Council” where lobbying took effect. However, Mauritius’s
general demand for regional trade liberalisation in the SADC had limi-
tations, particularly with respect to the country’s light manufacturing
industry (especially textiles) and its sugar industry where South Africa—
the largest African supplier of goods to Mauritius—was seen as a growing
competitor (Sobhee and Bhowon 2007: 68-73).

Altogether, regional comparative cost advantages existed for the most
part between South Africa and the rest of the SADC; that is—briefly
speaking—capital-intensive and manufactured products on the one hand
and labour-intensive and agricultural products (and, to a lesser degree,
natural resources) on the other. If regional trade barriers were removed,
the overall intra-SADC trade was expected to increase significantly, par-
ticularly in the sectors of agricultural and unprocessed food products,
(precious) minerals and metals, yarns, paper products and particularly
fossil energy sources (Carrere 2004: 203; Chauvin and Gaulier 2002:
24-25). In addition, a part of the vast amount of informal trade—for the
most part across the borders of Angola, the Democratic Republic of the
Congo, Namibia, Zambia and Zimbabwe—could be directed into formal
channels (Cleary 1999: 7; Holden 1996: 25). According to official state-
ments and research studies, the successful implementation of the SADC-
FTA was expected to cause an increase of intra-regional trade up to more
than 20%, at best 35%, of the region’s total trade (Adelmann 2003: 52;
Chauvin and Gaulier 2002: 12-14).

4.1.5  Interim Summary and Situation Structurve

In sum, virtually all SADC countries showed a strong demand and
willingness to engage in regional market integration. Regional trade



114 J. MUNTSCHICK
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liberalisation made good economic sense for structural reasons—despite
a comparably low level of intra-regional economic interdependence.
With regard to the SADC’s intra-regional trade pattern and according to
general agreement in the academic literature (Adelmann 2003: 63-70;
Chipeta and Schade 2007: 68-69; Draper etal. 2006: 31-35), South
Africa was expected to gain most from regional economic integration in
the SADC because the country could exploit most benefits from econo-
mies of scale and regional comparative advantages. A liberalised regional
market would boost Pretoria’s export-oriented economy which was
expected to flood even the less developed neighbouring countries with
(globally uncompetitive) products “Made in RSA”. It was not least for
this reason that South Africa was the strongest advocate for a SADC-FTA.

Against this structural background and with reference to the theoreti-
cal framework, the genuine underlying cooperation problem of regional
trade liberalisation in the SADC was by the mid-1990s clearly reminis-
cent of a prisoner’s dilemma (Fig. 4.1):

Mutual tariff reduction and the creation of a club good in the form
of a liberalised regional market could provide better economic pay-ofts
for every participant SADC member state than a non-regulated status
quo. At the same time, however, each country had, in principle, egois-
tic incentives to free-ride from the aspired club good; that is, take profits
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from the tariff removal of its regional neighbours while keeping its own
tarifts unchanged. Referring to the theory-driven hypotheses, SADC
countries are expected to solve this regional cooperation problem by
establishing regional institutions—in this case, a regional trade regime in
the form of an SADC-FTA. The latter is not expected to be of symbolic
nature but instead demonstrate a clear degree of effectiveness because it
is based on a genuine and real regional cooperation problem. However,
its institutional effects could be only modest because the level of intra-
regional economic interdependence in the region was rather low.

4.2  MONOCENTRIC INTRA-REGIONAL ECcoNOMIC
INTERDEPENDENCE: SOUTH AFRICA AS REGIONAL EcoNoMmIC
HEGEMON

In the issue area of the economy, comparably well developed and indus-
trialised South Africa is not only the uncontested economic giant in
regional terms but also the key trade hub in the whole SADC area. In
1995, South Africa contributed approximately 75% to the SADC’s total
GDP and Pretoria’s national GDP per capita was more than 250% larger
than the regional average. The country also represented the lion’s share
of SADC’s international trade volume and accounted for more than 60%
of the organisation’s total exports and almost 50% of its imports. The
trade balance between the RSA and the rest of the SADC had always
been in favour of Pretoria—in fact, it had been for decades—because of
the “unequal” trade pattern the Cape Republic inherited from its colo-
nial past (Coussy 1996: 2—-7; Valentine 1998: 9). In 1994, for example,
South Africa’s trade surplus with the rest of the region amounted to
more than $4.2 billion USD (Gibb 1998: 290-291).

Given its absolute and relative economic strength, South Africa
clearly dominated intra-regional trade in the SADC. By the first half
of the 1990s, imports from the RSA were the single most important
source for Botswana, Lesotho, Malawi, Namibia, Swaziland, Zambia
and Zimbabwe. Furthermore, the economies of Lesotho, Malawi,
Mozambique, Namibia, Swaziland, Zimbabwe and to a lesser degree
Botswana depended strongly on South Africa as an (if not the most)
important export destination (Gibb 1998: 290-291).”

This observation is corroborated by the fact that most SADC coun-
tries had their top regional comparative advantage with South Africa
as a trading partner, a circumstance that multiplied their economic
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Table 4.2 South African investment in SADC by country (1994-2003)

Country Shave of South African FDI — South Africa’s rank as for-
of total FDI inflows (%) eign investor in the country

Angola 1 6

Botswana 58 1

DR Congo 71 1

Lesotho 86 1

Malawi 80 1

Mauritius 9 3

Mozambique 31 1

Namibia 21 3

Swaziland 71 1

Tanzania 35 2

Zambia 29 1

Zimbabwe 24 3

Data taken from Grobbelaar (2004: 93-95)

dependence on the Cape Republic (Valentine 1998: 17). In contrast,
less than 10% of the RSA’s total exports went to the SADC in 1995
(Table 4.2). This puts the overall importance of the SADC market for
Pretoria into perspective, but only at first glance because about 30% of
exports from South Africa’s capital-intensive manufacturing sector were
shipped to SADC members, a fact that emphasises the sector-specific
importance of this regional market for the RSA (Davies 1996: 33).

With regard to FDI flows, the picture of strong and asymmetric intra-
regional interdependence is similar: For the period of 1994-2003, South
African investment in the SADC area represented about 25% of total FDI
inflows to the region. The Cape Republic not only provided the major
share of incoming FDI to the SADC as a whole but was even the top for-
eign investor in seven member countries (Page and te Velde 2004: 22).

The share of South African FDI (as a percentage of total FDI inflows)
was particularly important for the economies of Lesotho (86%), Malawi
(80%), Swaziland (71%), the DRC (71%), Botswana (58%), Tanzania
(35%), Mozambique (31%) and Zambia (29%) during this period.
These countries depended strongly on South African investments, not
least because South African companies were for the most part market-
seeking, provided comparatively more new jobs and were well adjusted
to the specific “African business environment” (Daniel etal. 2003;
Hartzenberg and Mathe 2005: 11).
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In a nutshell, South Africa was the economic hegemon and dominant
country in the SADC region—not only because of its superior level of
economic development or the size of its economy but particularly for
structural reasons. The prevailing pattern of intra-regional economic
interdependence was strongly asymmetric in character. Its structure
resembled a “hub-and-spoke” (McCarthy 1998: 79) with South Africa
in the centre position and the rest of the SADC members—as its eco-
nomic “dependencies”—at the periphery (Makgetlaneng 2005). For this
reason, the RSA was expected to become not only the driver for regional
market integration as the “SADC’s locomotive of growth” (Kibble et al.
1995: 48) but also the most influential designer in view of its institu-
tional framework.

4.2.1  Asymmetric Extra-Regional Economic Intevdependence

The SADC is not a regionally isolated entity but instead an organisa-
tion whose member states look back over a long history of political
and economic dependence on extra-regional actors. In regard to the
economic structure, the EU was the major extra-regional trading part-
ner and export destination for the SADC region as a whole, for South
Africa as its economic powerhouse, and for a number of the organisa-
tion’s member states during the mid-1990s—and had been for decades
before. This pattern of strong and asymmetric extra-regional economic
interdependence is not surprising at all, because it reflects the traditional
trade relationship between former colonial masters in Europe and their
dependencies in Southern Africa® (Table 4.3).

In regard to total merchandise trade in 1995, Angola, the DRC,
Madagascar, Malawi, Mauritius, the Seychelles, South Africa and
Tanzania traded comparably more with the EU than with co-members
of their own regional organisation. In regard to export shares only
(as a percentage of total exports), the EU was the top destination for
Botswana (34.0%), the DRC (61.4%), Madagascar (70.1%), Malawi
(49.2%), Mauritius (74.4%), the Seychelles (50.1%), Tanzania (32.6%)
and Zimbabwe (42.4%) in the year under observation. According to
aggregated trade flows and relative trade shares, about 30% of the
region’s total exports went to the EU. Whereas Europe was of great
importance as a trading partner and export destination for most SADC
countries, Southern Africa was only a very marginal trading partner for
the EU.
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Table 4.3 Share of extra-regional trade of SADC countries with the EU in
1995

Country Exports to the EU (% of total — Imports from the EU (% of
exports) total imports)
Angola 21.2 62.5
Botswana 34.0 8.5
DR Congo 61.4 394
Lesotho 0.6 1.6
Madagascar 70.1 51.7
Malawi 49.2 26.5
Mauritius 74.4 34.0
Mozambique 40.5 232
Namibia 28.6 6.9
Seychelles 50.1 32.4
South Africa 17.6 329
Swaziland 6.3 2.5
Tanzania 32.6 32.2
Zambia 16.2 20.7
Zimbabwe 42.5 23.0

Trade data generated with the help of the WITS database: http://wits.worldbank.org/witsweb /default.
aspx (06,/06,/2016). WITS uses combined data from the UNCTAD and the WTO
Countries in italics were not yet an SADC member state in 1995

This asymmetric economic relationship between Europe and the
SADC becomes even more pronounced if one takes the pattern of uni-
directional North-South inflows of FDI and development aid, struc-
tural adjustment funding and so on into account (Oosthuizen 2006:
155-159; Sidiropoulos 2002: 23). With regard to extra-regional invest-
ment inflows, South Africa sourced virtually all of its FDI from over-
seas—particularly from the EU. Therefore, the SADC as a whole was in
absolute terms in the first instance heavily reliant on extra-regional FDI
from Europe, although a significant number of SADC member coun-
tries depended basically more on South African FDI (Goldstein 2004:
45-46).

Owing to this pattern of strong and asymmetric extra-regional eco-
nomic interdependence between the EU on the one side and a signifi-
cant number of SADC member states on the other side, Brussels was for
plain structural reasons in a position to exert significant influence on the
SADC as a whole—particularly in the issue area of the economy. This
implies having the (potential) power to interfere with the organisation’s
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plan to negotiate and implement a common Trade Protocol and institu-
tionalise a SADC-FTA.

However, contrary to this rather gloomy picture, the SADC’s rela-
tionship of dependence on an extra-regional actor—the EU—was not
that alarming: By the mid-1990s, the organisation looked back over a
long history of external donors’ support or, put another way, to a con-
siderable degree of external “donor dependency” (Oosthuizen 2006: 64,
181). This is not least because the late 1990s saw a widening of the geo-
graphical scope of the EU’s external involvement in general (Pietrangeli
2009: 10-11) and of its support of regional economic integration pro-
cesses among developing countries in particular.” During the years before
the negotiation of the Trade Protocol, the European Community—in
addition to bilateral support of mostly European countries—provided
€129 million for the purpose of strengthening regional cooperation and
development in the SADC through the 7th European Development
Fund (EDF) during the period of 1990-1995. Ten percent of this
amount had been dedicated for “Trade Promotion and Business” and
20% for capacity building. The following 8th EDF (1995-2000) became
operative at the time of the SADC’s trade negotiations. It budgeted
€121 million for the SADC’s programme of action and earmarked 20%
of this amount for the focal area “Trade, Investment and Finance” and
10% for strengthening the capacity of the SADC’s Secretariat.!? In addi-
tion, the EU enhanced its efforts for inter-regional dialogue and multi-
dimensional cooperation in the SADC region with the adoption of the
Berlin Declaration in 1994, in which Europe committed itself to “pro-
mote the development of a long term closer economic cooperation in
Southern Africa.”!!

Altogether, a major part of the SADC’s overall regional integration
efforts and programme of institutionalisation within the organisation’s
framework had been financially and logistically supported by extra-
regional donors. In 1995-1996, more than 80% of the organisation’s
regional cooperation projects were externally funded by extra-regional
donors, and the EU played the leading role in this respect.!? Of course,
not all of this external support focussed explicitly on promoting institu-
tionalised regional economic cooperation in the SADC. However, it was
in particular the economic sector and the issue of regional market inte-
gration that earned much of the donors’ attention and donations (Lee
2003: 58). This implies that important extra-regional actors like the EU
were in general positive and encouraging towards the idea of regional
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economic integration in the SADC because they earmarked significant
financial means for its realisation.

Against the background of this specific pattern of extra-regional inter-
dependence and external influence, the problematic situation prior to the
negotiation of the SADC Protocol on Trade can be sketched as follows:
It remained reminiscent of a prisoner’s dilemma. This is because mem-
bership in a regional trade regime in the form of a Trade Protocol or
SADC-FTA neither restricted a participant’s room to manoeuvre (e.g. in
terms of being part of a third organisation or trade regime) nor affected
it existing or future (bilateral) trade relations with extra-regional actors.
This is because, in principle, different FTAs can overlap without inter-
fering with each other since an FTA does not demand its members to
implement a common external tariff. Moreover, external influence was
rather promoting than indifferent to the SADC’s market integration pro-
ject. This is because the individual SADC countries’ costs for coopera-
tion—that is, the implementation of the Protocol and establishment of
the SADC-FTA—have been reduced by the EU’s external funding offers.
Thus, the genuine dilemma-type situation was possibly even externally
cushioned to a certain degree.

In sum, and with reference to the theoretical framework, one can
assume that the emergence, design and success of an FTA in the SADC
depend first and foremost on South Africa since the pattern of intra-
regional economic interdependence put Pretoria in the economic issue
area in a regional power position. However, owing to the fact that a
strong and asymmetric economic interdependence of a number of SADC
member states with the EU exists, the SADC’s approach towards regional
market integration is expected to proceed and perform only as long as this
important extra-regional actor does not explicitly play against it.

4.3  DriveN AND FORMED BY SouTH AFRICA: THE SADC’s
ProTOCOL ON TRADE AND THE ESTABLISHMENT
or THE SADC-FTA

The SADC Protocol on Trade expresses the need for regional economic
cooperation in order to enhance intra-regional trade-flows, increase
investment, combat illicit trade, and adjust to international standards.
It gives legal and practical effect to the member states’ commitments
to market integration under the provisions of the SADC Treaty. In a
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nutshell, the protocol calls for regional trade liberalisation and obliges
its participants to reduce barriers to intra-regional trade, harmonise
trade procedures and specify Rules of Origin (RoO), and it envisages
the creation of an SADC-FTA within eight years after its ratification.!3
The actual version of the protocol entered into force in August 2000 and
resulted in the launch of the SADC-FTA on 17 August 2008.14

4.3.1  Trade Negotiations and Design of the Protocol

The initial trade negotiations in the SADC started after an extra-ordinary
council meeting of the Ministers responsible for Industry, Trade, Finance
and Investment in December 1995.1% Following this event, it took only
four meetings in the newly created Trade Negotiation Forum (TNF), the
central arena of inter-state bargaining on trade issues, before the mem-
ber states agreed to sign a first version of the SADC Trade Protocol at
the 1996 Summit in Maseru.'® However, most member states were not
ready to ratify this speedy draft version, because they felt uneasy about its
contents and demanded various specifications. Therefore, SADC mem-
ber states met again within the TNF and several other sub-committees
and started to discuss a new design and new provisions of an amended
version of the SADC Protocol on Trade. The toughest negotiations con-
cerned the schedule of trade liberalisation and the composition of com-
modities that were to be liberalised. Furthermore, intense bargaining
occurred with regard to special agreements on sensitive products and the
complex issue of the RoO. Altogether, the negotiations on the amended
SADC Protocol on Trade took about three years and 19 rounds of bar-
gaining within the TNF before it became finalised and entered into force
at the Windhoek Summit in August 2000 (Lee 2003: 112).17

All SADC countries shared the basic and rather outward-oriented
demand for regional economic cooperation and regional block-building.
This overall aim did not harbour any dissent. Furthermore, all member
states had rather congruent preferences in terms of intra-regional trade
liberalisation and of how to institutionalise regional market integration in
general. Consequently, these overall objectives did not lead to any seri-
ous dispute. This regional consensus manifested in the Trade Protocol’s
general stipulations:

Its preamble refers explicitly to Article 22 of the SADC Treaty
(1992), the Abuja Treaty (1991) and the General Agreement on Tariffs
and Trade (GATT) Uruguay Round on global trade liberalisation and
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calls for regional market integration in the SADC region in order to fos-
ter national and regional socio-economic development.!8

The protocol’s first part is its most important because it contains the
agreement’s central objectives. In a nutshell, these are (a) to liberal-
ise and increase intra-regional trade, (b) to ensure efficient production
by allowing member states to exploit regional comparative advantages,
(c) to improve the region’s investment climate and increase intra-
regional as well as foreign investments, (d) to enhance economic devel-
opment and (e) to establish a SADC-FTA.1?

The protocol’s second part gives details on how to achieve these
objectives and calls for the reduction of tariffs and non-tariff barriers to
intra-SADC trade. Article 3, 1 (b) schedules the establishment of the
SADC-FTA to a time frame of eight years after the protocol coming into
force. Moreover, the article allows exceptional permissions for member
states that are negatively affected by tariff reduction and permits varying
time frames and tariff lines for different products within the whole pro-
cess of tariff elimination.?? Article 6 demands that states take adequate
measurements to eliminate existing NTBs—and refrain from establish-
ing new ones. Article 13 calls explicitly for cooperation in customs mat-
ters and exemplifies strategies on the simplification and harmonisation
of national customs regulations, for example the standardisation of trade
documents, with reference to Annex I1.2!

The third part of the protocol addresses the issue of the RoO. It
states in a very general manner that RoO should be introduced in order
to guarantee that only those products that have been mainly produced/
processed within the SADC-FTA actually do benefit from regional trade
liberalisation.??

Part four calls for member states to introduce common techni-
cal standards. Furthermore, it emphasises the participants’ consensus
to refrain from dumping measures and subsidies. However, Article 21
allows for exemptions insofar as members may, after authorisation by
the Committee of Ministers responsible for trade matters, protect their
national infant industries by “suspending certain aspects of this Protocol
in respect of like goods imported from other Member States.”?3

Part eight refers to trade relations between member states and third
countries. Article 27 allows member states to agree on preferential trade
agreements among themselves and with third parties as long as they do
not harm the intention of the protocol. Article 28, 2 stipulates that states
extend the trade privileges inherent to such third-party agreements on all
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other member states (most-favoured nation treatment). However, these
provisions are watered down by Article 28, 3, which states that mem-
ber countries are not obliged to do so if they have been a member of
another regional trading block prior to the signing of the protocol. With
reference to the SADC Treaty,>* member states are advised to cooperate
with third countries or organisations in order to achieve the protocol’s
objectives.

The ninth part provides details on institutions related to the imple-
mentation of the protocol, notably dispute settlement procedures.
Dispute settlement follows an escalating two-step procedure: firstly,
at the panel of trade experts; secondly—and ultimately—at the SADC
Tribunal as per Article 32 of the SADC Treaty.

In summary, the general content of the SADC Protocol on Trade
consists of visionary aims as well as rather non-specific paragraphs, policy
directives and obligations that reflect the member states’ consensual need
for regional market integration and their receptiveness to outward-ori-
ented block-building.

4.3.2  Tariff Reduction Schedule and Rules of Orvigin

In fact, a closer look into the protocol reveals that it is not based entirely
on regional consensus but instead a product of tough inter-state bargain-
ing and compromise. The “non-general” particularities and supplements
of the Trade Protocol concern basically the distribution of cooperative
gains and costs (i.e. the relative benefits) of regional trade liberalisation.
They deal with the second-order problems of the club good “SADC
Free Trade Agreement”. It is therefore not surprising that the specific
design of the Protocol became subject to tough inter-state bargaining—
obviously in areas with most conflicting preferences between SADC
states: trade offers regarding the schedule and composition of the prod-
ucts/goods to be liberalised, the complex issue concerning the RoO, and
special agreements on sensitive products (Flatters 2001).

The conduct and performance of South Africa during the TNF nego-
tiations clearly reflected the country’s regional economic supremacy, its
relatively stronger political influence and advanced bargaining power
(Vogt 2007: 199). The country’s regional dominance appeared several
times during the negotiations on the Trade Protocol’s design as “noth-
ing happened without the will or push of South Africa.”?® Accordingly,
Pretoria attempted in the first instance to unilaterally present a
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“common” tariff phase-down offer on behalf of the whole SACU,?¢
despite diverging national economic interests between the RSA and
the economically weaker BLNS countries.?” Moreover, South Africa
proposed “its” tarift phase-down schedule during one of the first TNF
meetings (in December 1999) towards the other SADC members as a
given and non-discussable fact: a prelude to bargaining that contra-
dicted the previously proclaimed intention to conduct open-ended nego-
tiations and aspire to consensus-based decisions (Lee 2003: 116-119).
Such a guiding principle of mutual consensus had been declared in
advance because the negotiators feared “the legitimate interests of sov-
ereign Governments to withdraw from the trade deal if the negotiations
are threatening or perceived to threaten [...] vital interests”?® of the
involved actors.

However, in the course of the negotiations on the protocol’s tariff
reduction schedule, Pretoria finally recognised the imbalance between its
own economy on the one hand and the economies of the comparably
less developed SADC states on the other. In response to pressures from
the latter group of states and the BLNS countries, it was agreed that not
all members to the protocol were obliged to phase down national tar-
iffs at the same pace. The reason behind this was to cushion potentially
negative effects of trade liberalisation to the economies and industries of
the least developed member states by giving them spare time to better
prepare for entering a liberalised regional SADC market. This measure
implied a South African concession to economically weaker SADC coun-
tries since the latter were allowed to prolong the tariff phase-down (i.e.
protection) of their markets against the expected mass inflow of South
African export commodities (Erasmus et al. 2004: 7; Flatters 2001: 8).

This compromise resulted in an agreement on a linear approach to
tarift reduction and an asymmetrical strategy. Accordingly, merchandise
goods were divided into three categories that implied different time slots
for liberalisation:

e Category A: immediate liberalisation

e Category B: gradual liberalisation (within eight years after the pro-
tocol coming into force)

e Category C: Sensitive products (liberalisation not earlier than eight
years after the protocol coming into force)

e Category E: Exclusion list (no liberalisation—products such as fire-
arms and ammunition).
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Furthermore, SADC member states agreed on an asymmetric strat-
egy of phasing down tariffs with respect to the gradual liberalisation of
Category B goods. They agreed to classify countries into three catego-
ries on the basis of their economic power and state of socio-economic
development:

e Category I: Developed countries (SACU member states)

e Category II: Developing countries (Mauritius and Zimbabwe)

e Category III: Least developed countries (Malawi, Mozambique,
Zambia, etc.).

Each category implied a different time frame with regard to the lib-
eralisation process. Countries with comparably strong economies were
obliged to start reducing tariffs from the first year onwards and com-
plete the process within eight years after the protocol coming into force
(front-loading). States belonging to Category II were allowed to start
their gradual liberalisation process later—that is, within four to eight
years (mid-loading)—and the countries of Category III six to eight years
(back-loading) after the protocol coming into force.??

Apart from this, negotiations on regional market integration in the
SADC led to very intense bargaining on the contentious issue of the
RoO. The latter are interesting insofar as they reflect diverging eco-
nomic preferences of the involved member states. The initially proposed
RoO for SADC were comparably simple, non-restrictive and closely
aligned to COMESA’s RoO according to which goods would have quali-
fied for preferential trade within the SADC if they contained at least
30% regional value added and not more than 60% of their total value
of imported materials from non-SADC countries (Erasmus et al. 2004:
6). However, several countries had concerns. Their intention to protect
their national industries caused them to advocate exemptions and more
restrictive RoO in those sectors affected.

In most cases, it was South Africa (together with the other SACU
members) that represented a position quite different to the other par-
ticipants. This led to a lengthy bargaining process on sector- and prod-
uct-specific RoO (Brenton etal. 2005: 13-17; Lee 2003: 130). The
general motivation for South Africa to demand tougher and product-
specific RoO was to protect its market—and industry—from the external
inflow of competing products via non-SACU members, products that are
made from imported, cheap materials originating in, for example, Asia
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(Brenton et al. 2005: 27). Owing to South African pressure (Erasmus
etal. 2004: 23-28), the SADC countries finally agreed that goods
should enjoy preferential treatment only if they wholly originated in the
SADC or were produced by using imported materials of undetermined
origin whose value “does not exceed 60% of the total cost of the materi-
als used in the production of the goods” or “the value added resulting
from the process of production accounts for at least 35% of the ex-fac-
tory cost of the goods.”3?

However, the catalogue of RoO contains several exemptions to this
general rule and moreover further restrictions with regard to specific sec-
tors and products. They are listed in Appendix I of Annex I and reflect
particularly those sectors and product groups where most competition
between South Africa (!) and the rest of the SADC existed at the time of
the regional negotiations (Erasmus et al. 2006):

In the agricultural sector, very restrictive RoO have been imposed on
coffee, tea, spices, tobacco and certain products of the milling indus-
try. Wheat flour and certain products made of wheat flour and cereals
were even exempted from preferential trade. Furthermore, products and
components of the vehicle and motor industry—such as (road) tractors
and chassis—became subject to restrictive RoO.3! Other complicated
RoO can be found in the labour-intensive textile and garments sec-
tor where intra-regional competition is very high and conflicting pref-
erences existed between several SADC countries—particularly South
Africa, Zimbabwe, Mauritius and Malawi—because of their significant
local industries (Brenton et al. 2005: 27; Flatters 2004: 55). The array
of goods being subject to the very strict RoO reflects mainly rather
labour-intensive industrial branches that exist to a significant degree in
South Africa and (existed) to a lesser degree in Zimbabwe. According
to several sources (COSATU 1999; Hentz 2005), it is particularly these
exemplified restrictions and exemptions to the already strict RoO that
best reflect South Africa’s strong self-assertion in the SADC’s trade
negotiations.3?

4.3.3  Sewnsitive Products and Special Agreements
on Sugar and Textiles

Trade negotiations on the sensitive-product groups were also remarkably
difficult. This was because several countries had conflicting interests on
how to liberalise regional trade in those commodities where intra-SADC
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competition was comparably strong (i.e. product groups in which more
than one member country specialised and on which the country heavily
relied in terms of its merchandise exports) (Lee 2003: 112). The focus
of inter-state bargaining was on the issue of how much time countries
should be given to liberalise regional trade in sensitive products—notably
sugar and textiles—in order to allow their industries to adequately adjust
to increasing intra-regional competition. Because the industries of these
sectors fed many employees in the respective countries and were backed
by strong lobby groups, the negotiation process on the sensitive-product
groups was tough and uncompromising (Draper et al. 2006: 78-82).

Two major supplement agreements to the SADC Protocol on Trade—
one on sugar and one on textiles and garments—give a representa-
tive impression of the SADC countries’ divide on sensitive products. In
regard to these commodities, it was in general South Africa together
with the institutionally affiliated SACU members that formed one nego-
tiation group (i.e. the comparably developed SADC countries that were
moreover protected by the SACU’s common external tariff) versus the
rest of the SADC states that were less developed and fairly dependent
on the South African/SACU block in economic terms (Brenton et al.
2005: 16; Erasmus et al. 2004: 16). In fact, the “South African” group
was in a better bargaining position but did not fully play its advantage.
Otherwise, the negotiations would not have resulted in a compromise
that is reflected in the following two supplements to the Protocol:

The SADC Sugar Cooperation Agreement comprises an agreement on
the trade in sugar which was adopted and implemented by SADC coun-
tries in the year 2000 against the alleged background of a dumping of
sugar prices on the world market. However, the real reasons for this
agreement resided within the SADC and its highly competitive regional
sugar market: In 1998, South Africa, Mauritius, Zimbabwe, Swaziland,
Malawi, Zambia and Tanzania were the major sugar-producing coun-
tries in the SADC and several thousand people directly and indirectly
were being employed in this labour-intensive sector (Lee 2003: 122—
126; Lincoln 2006). The intention of the SADC Sugar Cooperation
Agreement was to fully liberalise regional trade in sugar by 2012. At
its core, however, the agreement remains an obstacle to free trade and
only stipulates an asymmetric, non-reciprocal liberalisation of the sugar
trade between South Africa/SACU and non-SACU member states of
the SADC in an interim period on a complicated quota system until
full liberalisation takes place. Only those countries that fall in the latter
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category and have a net surplus in sugar production (Mauritius, Malawi,
Mozambique, Zambia and Zimbabwe) have been granted non-reciprocal
duty-free access to the SACU market with quotas of about 40,000 tons
per annum each.33

The SADC’s second separate trade regime on sensitive goods, the
Regulation on the tariff Quotas, time periods, and arrangements for the
administration and enforcement in respect of products of HS chapters 50 to
63 exported to SACU by MMTZ3* member states, was adopted in 2001
and is quite similar to the agreement on sugar in terms of its aims and
institutionalisation. Dealing with textiles and garments, it provides for
an asymmetric, non-reciprocal liberalisation of trade—namely a waiver of
the general double transformation RoO—and a quota system between
South Africa/SACU and the least developed SADC member states (i.e.
the MMTZ) in the interim period (up to 2012) until full liberalisation
of trade should come into force.?® Similar to the sugar agreement, the
SADC-MMTZ trade regime on textiles and garments reveals a distinct
pro-South African design: On the one hand, it pursued trade facilitation
between South Africa/SACU and the MMTZ states in this sensitive sec-
tor and obviously grants some of the poorest SADC benefits because of
its asymmetric character. However, it is at the same time a mere allevia-
tion of the restrictive parts and implications of the SADC Protocol on
Trade (Brenton et al. 2005: 27; Lee 2003: 132-135).

Both special agreements contain some concessions from the more
developed SADC (i.e. the SACU) countries towards the least devel-
oped SADC members. The specific and restrictive character of the RoO,
taken as a whole, clearly bears a South African trademark and substan-
tiates the impression that the SADC Protocol on Trade is primarily
inward-oriented, with its participants trying to protect their vital indus-
tries and sensitive sectors as much as possible from regional—and even
international—competitors.

4.4  EvaLUATION OF THE SADC-FTA

Evaluating the functionality of the SADC-FTA and measuring its effec-
tiveness are challenging tasks. In order to achieve a reliable assessment,
the analysis proceeds to firstly examine whether the organisation’s mem-
ber states implemented the Protocol on Trade and complied with its pro-
visions. The effectiveness of regional economic integration in the SADC
(i.e. goal attainment of the SADC-FTA) shall be assessed by adequate
quantitative indicators, trade analysis and statements of experts.
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4.4.1  Implementation and Compliance

The SADC Protocol on Trade, with amendments adopted in August
2000, paved the way for the institutionalisation of the SADC-FTA in
August 2008. In accordance with the WTO’s formal requirements on
defining FTAs, the SADC’s participant member states acknowledged
that a minimum of 85% of intra-regional trade in goods had to be lib-
eralised and free from customs duties in order to qualify for an FTA and
constitute the desired SADC-FTA. The remaining 15%, mostly sensitive
products, were decided to be phased down at a later stage.3® The SADC
Protocol on Trade entered into force in August 2000 after the document
had been signed and ratified by the grand majority of SADC member
countries. Beside Angola, the DRC and the Seychelles, all member coun-
tries ratified the Protocol in the year 2000. Only Zambia ratified it one
year later, in 2001.

In the years after the Protocol on Trade came into force, the member
states initiated its implementation process on national levels and phased
down tariffs in order to comply with the protocol’s provisions. Referring
to tariffs as “regular” barriers to regional trade, the more developed
member countries—South Africa and the BLNS states (i.e. the SACU
countries)—phased down most tariffs to 0% by the year 2000. These
countries provided for immediate liberalisation and implementation of
the protocol and even outperformed the Protocol’s provisions by low-
ering some of their tariffs ahead of the time schedule and thus beyond
their obligations (Maiketso and Sekolokwane 2007). The developing,
mid-loading countries like Mauritius and Zimbabwe gradually phased
down their tariffs during the years of 2000-2008. They also complied
in general with the protocol’s demands on trade liberalisation and cor-
responding time frame. The remaining least developed countries, such
as Malawi, Mozambique and Zambia, started to reduce their tariffs only
from the years of 2007,/2008 onwards. This process is ongoing and
some countries (besides Zimbabwe, mostly least developed countries of
the back-loading group such as Malawi, Mozambique and Tanzania) are
still lagging behind schedule. Angola, the DRC and the Seychelles have
not begun to implement the Protocol and therefore have not initiated
any tariff phase-down.3”

Given the intended elimination of NTBs, the situation looks slightly
different and slightly unsatistying. Nevertheless, progress has occurred
and some relevant steps have been taken. In regard to customs coop-
eration and simplification, a SADC Single Customs Administrative
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Document (SADC-CD) was designed and has already replaced various
national customs forms for different customs regimes. In addition, a
single customs guarantee bond (i.e. customs seal) has been introduced.
Furthermore, several important traffic routes “one-stop” border posts
are upgraded to simplify customs clearance.?® In regard to the issue
area of standardisation, harmonisation and quality assurance, several
institutions have been created to develop standards, formulate techni-
cal regulations and quality requirements, and assist regional and local
producers. These include the “SADC Cooperation in Standardisation,
Quality Assurance, Accreditation and Metrology” and various smaller
institutions, predominantly dealing with the removal of technical barriers
to trade like the “SADC Technical Regulations Liaison Committee” and
the “SADC Technical Barriers to Trade Stakeholder Committee”.3?

To sum up, all participant SADC countries that have signed and
ratified the Protocol on Trade have implemented the essential provi-
sions and seem to be compliant with its central directives on the whole.
Certainly, minor exceptions confirm the rule: Zimbabwe, for instance,
occasionally violated the Protocol on Trade in the course of the coun-
try’s economic and political crisis by randomly taking action contra-
dictory to its central provisions. Such illicit measures included raising
of tariffs between May and June 2001 on selected goods or imposing
certain fees on road-freight transports (Lee 2003: 140). These irregu-
larities aside, the participating SADC states implemented the directives
of the Protocol on Trade satisfactorily overall and thus fulfilled the for-
mal requirements for establishing their FTA. The successful creation
and proclamation of the SADC-FTA in August 2008 are matters of fact
and indicate that no tariffs have to be paid on at least 85% of total intra-
SADC trade today.*?

4.4.2  Effectiveness

The implementation of the Protocol on Trade and the SADC-FTA shall be
judged a success if the institution attains its major goals and thus provides
the expected beneficial effects. According to the Trade Protocol’s central
provisions,*! official documents*? and experts,*3 the major objectives of
the SADC-FTA were to increase intra-SADC trade and investment flows,
to attract more FDI from outside the region, and to remove regional NTB
to trade. Therefore, these central goals shall provide the benchmark to
assess the performance, effectiveness and success of the SADC-FTA.



4 THE PROTOCOL ON TRADE AND THE CREATION OF THE SOUTHERN ... 131
30
25
20
15

10

0

P & g D > S > PP HFS
SRS S s P P S o
PP E

Fig. 4.2 Intra-regional trade in the SADC (as percentage of total trade) Data
obtained from RIKS—Indicators and statistics of regional arrangements: http://
www.cris.unu.edu/riks /web /data/show (02,/05,/2015) and the International
Trade Centre: http://www.trademap.org/ (02,/02,/2015)

A convenient and important indicator to measure the success of
regional economic integration in the SADC in terms of increasing intra-
regional trade is to analyse the trend of intra-SADC trade flows (Tavares
and Schulz 2006: 241)** (Fig. 4.2).

The figures show a remarkable growth of the SADC’s intra-regional
trade share in the year 2000—the year the Protocol on Trade came
into force. This indicates that regional trade liberalisation in the course
of the formation of the SADC-FTA had a causal and positive effect on
intra-regional trade flows. Regional trade experts,*® particularly SADC
officials,*¢ as well as a number of scientific studies and official state-
ments corroborate this positive assessment (Behar and Edward 2011; le
Pere and Tjenneland 2005: 30; Sandrey 2013).#” Furthermore, there
is consensus that the FTA’s positive effect would have been even more
significant if Zimbabwe’s economy had not collapsed on the verge of
the millennium. However, some studies argue that the SADC’s intra-
regional trade increased only marginally in the course of the imple-
mentation of the Trade Protocol and question whether this trend
correlates positively with the formation of the SADC-FTA (Iwanow 2011;
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Fig. 4.3 Intra-regional trade intensity in the SADC (in Index Points) Data
obtained from RIKS—Indicators and Statistics of Regional Arrangements:
http://www.cris.unu.edu/riks /web /data/show (02 /05,/2015)

Maiketso and Sekolokwane 2007). The rather stagnant intra-regional
trade shares in the SADC since the year 2000 seem to support this pes-
simistic view at first glance. However, the absolute value of intra-regional
trade in the SADC increased significantly after the organisation’s trade
liberalisation measures took effect. It amounted to less than $10 billion
USD in 1995 and continued to grow slowly to $12.7 billion USD by
the year 2000. Thereafter, intra-regional trade increased exponentially to
$20.3 billion USD in 2003 and $62.0 billion USD in 2012.

Intra-regional trade intensity is a complementary indicator for measur-
ing the degree of regional economic integration because—in contrast to
simple intra-regional trade shares—it controls additionally for a regional
integration organisation’s geographical expansion in terms of the num-
ber of its member states (Fig. 4.3).

The index depicts, for the SADC, a remarkable increase in intra-
regional trade intensity after the Protocol coming into force: Its figure
almost doubled between 1999 (13.1) and 2000 (23.8) and continued
to oscillate around 20.0 index points during the period of 2000-2009
(with a peak of 27.3 in 2002 and a low of 17.0 in 2006). These figures
indicate a growing importance of intra-regional trade in the SADC after
the organisation started to implement its regional trade liberalisation pol-
icies. However, the index is slightly decreasing since the year 2000 and
seems to stagnate since the same year as well.
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Fig. 4.4 SADC countries’ intra-regional exports (as percentage of total
exports) Trade data generated with the help of the WITS database: http://wits.
worldbank.org/witsweb /default.aspx (06,/06,/2015). WITS uses combined data
from the UNCTAD and the WTO. Intra-SADC trade shares of 1995 are based
on averages (1991-1993) according to a database of the Industrial Development
Corporation of South Africa (cf. Valentine 1998)

Aggregate trade data on SADC gives only a broad picture of recent
trends in intra-regional trade flows. The following tables are more spe-
cific because they depict figures of the member countries’ intra-SADC
trade shares in terms of exports and imports (Fig. 4.4):

In terms of intra-regional export shares, most SADC members show
very oscillating figures since the Trade Protocol came into force and
depict an inconsistent trend over time. According to plain trade data, it
is not entirely clear in these cases whether regional market integration
actually led to an increase of their exports to other SADC members.
However, this picture is obviously different with regard to Zimbabwe,
Tanzania, Mauritius and even South Africa. For all of these countries,
SADC became a gradually more important export destination in the
course of regional trade liberalisation—particularly since the year 2000.
Zimbabwe, one of the organisation’s core countries, increased its intra-
regional export share from 30.2% (1995) to 80.6% (2012), Tanzania
from 3.1% (1995) to 27.0% (2012), the island state of Mauritius from
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Fig. 4.5 SADC countries’ intra-regional imports (as percentage of total
imports) Trade data generated with the help of the WITS database: http://wits.
worldbank.org/witsweb /default.aspx (06,/06,/2015). WITS uses combined data
from the UNCTAD and the WTO. Intra-SADC trade shares of 1995 are based
on averages (1991-1993) according to a database of the Industrial Development
Corporation of South Africa (cf. Valentine 1998)

about 1% (1995) to 18.8% (2012) and South Africa from 9.8% (1995)
to 24.6% (2012). These figures can clearly be associated with the imple-
mentation of the Protocol on Trade and the creation of the SADC-FTA
(Fig. 4.5).

The picture looks similar with regard to most SADC member
states’ intra-regional import shares: volatile figures and no clear trend.
It seems that some countries—like Malawi, Zambia, Zimbabwe and
Mozambique—had increased their intra-SADC import share in the
years following the adoption of the Protocol on Trade in the year 2000.
However, this positive trend seems to have turned into a decline again
after about a decade: Zimbabwe’s intra-regional import share rose from
42.1% (1995) to 76.2% (2008) and decreased finally to 54.3% in 2012.
Mauritius’s shows a similar trend: figures grew slightly, from 11.8% to
15.0%, between 1995 and 2001 and then decreased to 8.3% in 2012.
South Africa, however, is an exception: The country’s intra-regional
import share increased slowly but steadily from a mere 1.5% in 1995
to 6.8% of total imports in 2012. This share is certainly still small but
it proves a good quadruplicating of South African imports from the
SADC in less than 20 years. Pretoria’s growing imports from other
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SADC members are even more impressive in terms of absolute value as
they increased from about $391 million USD in 1995 to about $5.4 bil-
lion USD in 2012. This positive trend is of utmost importance for the
SADC because it implies that South Africa sources increasingly more
commodities from its economically weaker neighbours and thus fuels
their export-oriented businesses. Noteworthy in this respect are South
Africa’s growing regional imports of several sensitive products, notably
textiles, garments and sugar (Iwanow 2011), whose trade liberalisation
had been subject to special agreements.

In summary, the overall picture in the SADC is not brilliant on the
whole. However, the share of intra-regional trade of some SADC states
seems to have grown—despite volatile trade figures—in the course of
the implementation of the Trade Protocol and in the years following the
establishment of the SADC-FTA. This observation, as well as the signifi-
cant growth of intra-SADC trade in absolute terms and with regard to
intra-regional trade intensity, does indicate that the member countries
increasingly exploit existing regional comparative advantages and inten-
sified trading with each other. This corroborates the functionality and
effectiveness of the SADC-FTA—not least because one otherwise would
expect a trend of diminishing intra-regional merchandise trade in the
SADC against the background of growing globalisation.

4.4.3 On FDI

Intra-SADC trade liberalisation and the establishment of the FTA
seemed to have a positive effect on intra-regional investments and net
EDI inflows to the entire SADC region and its member countries. One
aspect, in the first instance, is the improvement of the business and
investment climate in the SADC region. The SADC Business Climate
Index—compiled from surveys taken from 65 international companies
operating in the region—rose from 51.2 to 60.5 index points between
2006 and 2010 and indicates a correlation between regional economic
integration on the one hand and improving investment climate on the
other (Afrikaverein der Deutschen Wirtschaft 2012: 10). Regional
trade experts from independent research institutes confirmed the latter
assumption and emphasised the meaning of a good investment climate
in the SADC with regard to attracting non-African FDI from overseas.*3

Quantitative data on net FDI inflows to SADC and its member
countries gives a slight but significant increase in the years following
the implementation of the Trade Protocol and the establishment of the
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Fig. 4.6 Inward FDI flows to selected SADC countries (in millions USD at
current prices and current exchange rates)

SADC-FTA. However, the country—and region-specific figures often
oscillate from year to year. For this reason, any policy-related impact
on FDI inflows can be diagnosed only by looking at the overall trend
(Fig.4.6).

Yet the figures reveal a considerable increase of absolute net FDI
inflows into a number of SADC member countries—particularly
Mozambique, Tanzania and Zambia—since about the time when the
Trade Protocol came into force. A similar trend can be observed with
regard to the total inward FDI flows into the SADC—although these
figures oscillate as well and to a strong degree represent the South
African figures because Pretoria traditionally receives the lion’s share
of the SADC’s total FDI inflows (Jenkins and Thomas 2002: 23-25)
(Fig. 4.7).

Altogether, net FDI inflows to the SADC region and its mem-
ber countries have significantly and continuously grown during the
past years. Certainly, it is difficult to substantiate a clear causal relation
between investment-friendly regional policies, such as the formation of
the SADC-FTA, and FDI figures because other factors can also influence
the allocation of investments. However, it is obvious that the SADC area
depicts a significant increase of FDI inflows particularly since the time
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Fig. 4.7 Inward FDI flows to the SADC (in millions USD at current prices and
current exchange rates)

when the member states implemented the Protocol on Trade and pushed
regional trade liberalisation. This observation is corroborated by the
fact that market size—according to surveys—is the major motivation of
investors to locate their assets and investments in Southern Africa (Dahl
2002: 78-79; Gelb 2005: 202; Jenkins and Thomas 2002: 28). Other
studies found a statistically significant positive relationship between the
growth of the SADC’s total trade—in particular, South African exports—
and the increase of net FDI inflows to the region (Bezuidenhout and
Naudé 2008).

Breaking down the FDI inflows to the SADC to the countries of ori-
gin reveals once more the key role of South Africa in the regional con-
text. South African FDI is, for the SADC, of the utmost importance
because it is not primarily resource-seeking but instead aims to pen-
etrate regional and local markets. In contrast to FDI from overseas,
intra-regional FDI materialises in a vast array of different economic sec-
tors (e.g. retailers, telecommunication, and forwarding agencies) and
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therefore contributes more to socio-economic development. Therefore,
its overall—and generally positive—effect on the region should not be
underestimated even if its absolute volume and relative proportion are
comparably low (Hartzenberg and Mathe 2005; Jenkins and Thomas
2002: 26-39).

In summary, the empirical data indicates that regional economic inte-
gration in the SADC has had a positive effect on the net inflow of FDI to
the whole organisation and its member countries.

444 On NTBs

An evaluation of the Trade Protocol’s impact on NTB removal in the
SADC region is a challenging task because comprehensive studies on
these effects have not yet been undertaken. Nevertheless, the few exist-
ing—sometimes anecdotal—case studies shall be consulted (Mthembu-
Salter 2008; Pierides 2008). They draw an ambivalent but increasingly
positive picture of the current situation and state that some significant
regional NTBs of the past—such as pre-shipment inspections, high trans-
port charges, price controls, foreign currency controls, state marketing,
import licensing, and overly bureaucratic and arbitrary processing meth-
ods—have been abolished to considerable degrees by most SADC mem-
bers in accordance with the Trade Protocol’s provisions (Nyambe and
Schade 2008: 15-17).

The implementation of the SADC-CD and the use of the SADC cus-
toms guarantee bond by some national customs authorities, for exam-
ple, seem to have already taken positive effect and led to a reduction
of transit times by about 40% in commercial vehicle traffic along the
important transport route of South Africa-Zimbabwe-Mozambique-
Malawi (Mthembu-Salter 2008: 16). Remarkable is also the simplifica-
tion of border clearances and speedup of cross-border trade through the
introduction of Africa’s first one-stop border post at Chirundu (between
Zambia and Zimbabwe) in December 2009.4° The latter’s success trig-
gered demands for additional one-stop border posts in the SADC region
and caused Namibia, Botswana and the DRC to consider appropriate
plans in this respect.’? Already in 2005, the SADC introduced an online
monitoring mechanism for identifying, reporting and eliminating exist-
ent NTBs in the region.®! Since then, the organisation’s web-based
interface—www.tradebarriers.org—received more than 300 notifications
from affected or interested parties (mostly forwarding agencies or truck
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drivers), of which more than 200 have been resolved according to official
information.5?

Smaller technical problems—for example, the continuing use of dif-
fering software and computer systems by national customs authorities—
are considered to be marginal NTBs that are likely to be resolved soon
as well. However, some other NTBs in the SADC region—for example,
relating to regional (transport) infrastructure—cannot be removed eas-
ily if necessary financial resources are lacking. During recent years, it
was occasionally crisis-shaken Zimbabwe that put obstacles to the Trade
Protocol’s provisions on NTB removal by randomly applying creative
methods to introduce various new ones (e.g. payment of selected import
duties partly in foreign currency or redefinition of some goods into ser-
vices as the latter are subject to higher taxes) in order to get access to
foreign exchange. This Zimbabwean example—though exceptional and
probably motivated by autocratic leadership and desperation—illustrates
a typical situation where common regional institutions are weakened by
a single, deviant member that follows an uncooperative strategy and thus
undermines the common club good.

Table 4.4 Doing business indicator “Trading Across Borders” in the SADC

Country 2006 2007 2008 2009 2010 2011 2012 2013
Angola 14.0 20.4 23.2 16.8 245 27.0 34.3 38.0
Botswana 40.9 43.1 44.7 43.7 44.1 44.3 47.8 522
DR Congo 14.7 13.0 13.0 13.0 14.5 17.6 23.6 259
Lesotho 41.8 42.6 43.4 40.7 42.5 50.8 51.0 549
Madagascar 30.1 32.8 51.9 58.6 60.7 63.0 64.0 64.6
Malawi 13.0 15.9 22.1 23.7 27.2 28.7 30.1  32.0
Mauritius 80.7 81.0 82.6 83.2 84.9 85.5 854 859
Mozambique 51.2 52.3 53.6 54.8 57.2 57.7 584 592
Namibia 53.1 54.1 55.5 55.0 56.9 57.5 569 57.8
Seychelles 71.9 71.9 72.1 73.3 76.0 77.9 782 785
South Africa 56.6 57.3 58.0 54.9 55.2 56.3 58.0 69.1
Swaziland 49.5 50.0 53.0 50.0 52.3 58.7 57.6 619
Tanzania 40.3 49.1 499 50.3 51.6 52.5 589 56.7
Zambia 14.7 16.8 20.5 18.1 21.5 31.3 339 354
Zimbabwe 21.7 23.0 22.5 12.8 12.6 14.2 15.7 209

Data obtained from the doing business database: http://www.doingbusiness.org,/data/distance%20
to%20frontier (10,/12,/2015)
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Despite the lack of quantifiable data on specific NTBs in the SADC,
the following table gives a good overview of the situation in terms of
“trading across borders”>? in the region (Table 4.4):

For virtually all countries, the indicator displays a significant and con-
tinuous improvement in terms of merchandise trading across borders.
While the situation improved notably in Angola, Madagascar, Malawi
and Zambia during the past few years, it has always been quite good
in the SACU member states (due to the customs union) as well as in
Mauritius and the Seychelles (due to their “open door” policies) and
deteriorated only in Zimbabwe (due to the economic crisis).

Altogether, the situation concerning NTB removal in the SADC is
still ambivalent at the current stage. The Trade Protocol certainly sensi-
tised member states to this problem and seems to have contributed to an
improvement in the region as indicated by several measures. However,
NTBs are still the most significant obstacles to trade in the region.

4.5 RESUME AND PROSPECTS

The insights on the SADC’s Protocol on Trade and the institutionali-
sation of the SADC-FTA revealed the strong influence of the region’s
dominant power, South Africa, on the regional trade regime’s institu-
tional design and its inherent rules and provisions. This is not surprising
because for structural reasons the Cape Republic was in a power position
as it was the most important regional trading partner, (potential) export
destination and source of FDI for the majority of SADC members dur-
ing the mid-1990s. While all SADC member states expected economic
benefits from regional trade liberalisation, South Africa expected the
largest gains from regional market integration because of its economy’s
strength, industrial base, diversification and role as regional trade hub.
Unsurprisingly, Pretoria therefore took the initiative and acted clearly as
agenda-setter and “motor for integration”. Smaller concessions and com-
promises to the advantage of the economically weaker SADC members
in the course of the trade negotiations indicate that South Africa played
the role of a benevolent hegemon despite asserting most of its national
interests. Hence, the SADC-FTA is not an example of “open regional-
ism”—as could be perceived at first sight—but instead a considerably
inward-orientated institution as becomes most clear in view of its compli-
cated RoO.
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Extra-regional actors neither initialised economic integration in
the SADC nor caused a negative impact on the negotiation or institu-
tionalisation of the FTA, although for structural reasons the EU was in
a potential position to do so. Instead, the EU explicitly supported the
SADC’s market integration efforts by offering financial means through
its EDF programme. Therefore, Europe rather cushioned the underlying
cooperation problem in the SADC by lowering the costs for establishing
the FTA project.

The institutional effects of the SADC’s trade regime are still mod-
est. According to economic data and experts, the overall impact of the
Trade Protocol and the SADC-FTA is positive and a counterfactual sce-
nario certainly indicates that, in fact, regional trade liberalisation and
economic integration made a difference in the SADC: Most member
states, with few exceptions, implemented the Protocol’s provisions and
complied to its rules. This brought the SADC-FTA not least into exist-
ence. Altogether, the SADC-FTA can be judged as an institutional suc-
cess and outstanding example of regional economic integration in the
Global South"with the limitation that it has not (yet) reached all of its
proclaimed goals.

NOTES

1. The intra-regional trade intensity index depicts the ratio between a
region’s intra-regional trade share and the region’s share in world trade
(the same applies of course for a regional block or a regional organisation
as well). The index has a value of one if the weight of a region’s intra-
regional trade share equals the region’s share in world trade. This implies
“geographic neutrality” of trade flows. If the index value is higher than
one, this means that the region’s trade is relatively more oriented towards
the region and its member countries than towards the rest of the world.
Tapadre argues that “an increase of the index, revealing that the region’s
importance for its own trade rises more (or falls less) than its weight in
world trade, can be considered as an ex post indication of an increase in
trade integration” (Iapadre 2006: 67).

2. Because trade data on most SADC countries is under-reported and incon-
sistent and does not cover significant informal trade flows, the figures
should not be over-interpreted, but rather regarded as a broad outline
of the situation. The same applies even more with respect to quantitative
data on investment flows which is rarely reported nor broken down on
market- and resource-seeking investments.
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CHAPTER 5

Exogenous Interference: The European

Union’s Economic Partnership Agreements
and the Stalled SADC Customs Union

The creation of a customs union has been a long-desired and essential cor-
nerstone in the SADC’s agenda on regional market integration. The organi-
sation’s Regional Indicative Strategic Development Plan of 2004 provides
details on this important objective. It stipulates the institutionalisation of a
SADC Customs Union (SADC-CU) and sets the deadline for its formation
for 2010.! Against this background, the envisaged SADC-CU is not only a
logical consequence of the successful creation of the SADC-FTA in August
2008 but a further step towards deepening regional economic integration, a
step that had been precisely predetermined. Despite the organisation’s grand
plan and many gestures of goodwill by a number of governments and Heads
of State in the region, the SADC-CU has not yet become a reality. The fol-
lowing chapter shall give answers to this puzzle and explain why SADC
member states did not follow their own agenda on regional market integra-
tion and failed to institutionalise the scheduled SADC customs union. In
this case, it must be held that the EU as an external actor had a significant
negative impact on regionalism in the SADC because it undermined one of
the organisation’s most important regional integration projects.

5.1 GOING BEYOND THE FREE TRADE AREA:
DEMAND FOR A SADC Customs UNION

Against the background of certain scepticism on the applicability of
customs union theory on less developed countries (cf. Brown 1994;
Langhammer and Hiemenz 1990), it shall be said in the first instance
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that the institutionalisation of a customs union is neither an irrational
nor an unrealistic venture for developing countries in the Global South.
The economic rationale for deeper market integration is independent of
geographical location and applies also under conditions of comparably
low levels of economic interdependence as long as every actor involved
expects absolute benefits from participation (Viner 1950). The SACU,
founded in 1910 and fully operational for more than a century, is a long-
standing empirical example that supports this line of thought because it
comprises mostly developing countries and certainly is part of the Global
South (Draper and Khumalo 2009).

The central economic factors that fuelled the SADC member states’
demand for deeper regional economic integration and for establishing
a SADC-wide customs union are for structural reasons similar to those
that guided their interests to demand the SADC Protocol on Trade and
participate in the SADC-FTA. In parallel to the preceding chapter, the
states’ demand for this follow-up step of regional market integration can
be deduced from structural characteristics such as patterns of economic
interdependence, economies of scale and comparative cost advantages.

Despite the implementation of the Protocol on Trade and regional
trade liberalisation in the course of establishing the SADC-FTA, formal
intra-regional trade in the SADC remained relatively low in the run-
up to the scheduled SADC-CU. Between 2000 and 2007, intra-SADC
trade oscillated between 18.1% and 14.5% of total trade. More precisely,
it accounted for 13-15% of total intra-regional exports and 15-21% of
total intra-regional imports (Krapohl and Muntschick 2009: 19). These
figures were certainly not impressive in comparison with regional inte-
gration organisations in the North but nevertheless were considerably
higher than the intra-regional trade shares and absolute trade volumes in
the forefront of the institutionalisation of the SADC-FTA. Again, these
figures neglect the considerable informal intra-SADC trade flows which
are said to add a further 30% on top of formal trade in Southern and
Eastern Africa—particularly in agricultural products (above all maize,
rice and beans), articles of daily use and small electronic devices (Sandrey
2012).

The importance of the regional SADC market as a trade destina-
tion for the organisation’s member states prior to the institutionalisa-
tion of the envisaged SADC-CU is underpinned by the fact that the RTI
showed—as in the forefront of the negotiations to the Trade Protocol—
figures well above zero: Between 2000 and 2007, the index value varied
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between 27.2 (2003) as a peak and 17.0 (2007) as a low.? These val-
ues strengthen the meaning of intra-regional trade shares and indicate a
modest level of intra-regional economic interdependence in the SADC
during the period under observation.

Breaking down aggregate figures on intra-SADC trade of 20072 into
country-specific intra-regional trade shares gives a more differentiated
picture. It shows a distinct pattern of intra-regional economic interde-
pendence for a number of SADC members that clearly resembles the
cconomic situation in 1995 (Table 5.1).

According to these figures, the SADC market in terms of total trade
was the top trading destination (in descending order) for the economies of
Botswana, Lesotho, Malawi, Mozambique, Namibia, Swaziland, Zambia
and Zimbabwe in 2007. Regarding exports only (in percentage of total
exports), the SADC was the top or a major export market for Swaziland
(78.5%), Zimbabwe (66.5%), Namibia (38.0%), Malawi (35.7%),

Table 5.1 Share of intra-regional trade of SADC countries in 2007

Country Exports to SADC (% of total — Imports from SADC (% of
exports) total imports)
Angola? 1.3 7.4
Botswana 18.0 85.5
DR Congo?® 2.7 299
Lesotho 18.1 78.3
Madagascar 3.7 10.1
Malawi 35.7 53.9
Mauritius 10.6 9.7
Mozambique 225 341
Namibia 38.0 79.3
Seychelles 0.7 9.1
South Africa 10.1 4.7
Swaziland 78.5 97.2
Tanzania 17.2 11.6
Zambia 23.2 57.1
Zimbabwe 66.5 67.5

All trade data—with the exception of Angola and the DRC—was generated with the help of the WITS
database: http://wits.worldbank.org/witsweb /default.aspx (06,/06,/2016). The WITS uses combined
data from the UNCTAD and the WTO

Trade data of Angola and the DRC were obtained by SA Trade Map of the TIPS (Trade & Industrial
Policy Strategies) Institute: http://data.sadctrade.org/st (06,/06,/2016).

*Trade data of Angola and the DRC from 2006

bTrade data of Lesotho from 2004
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Zambia (23.2%), Mozambique (22.5%) and to a lesser degree Tanzania
(17.2%) in the same year.

For about half of the SADC member states, plain trade data implies a
considerable demand for deeper regional economic integration because
of their strong trade relations with partners in the region. This is because
further trade liberalisation could provide more economic benefits related
to economies of scale in regional terms as well as with regard to eco-
nomic block-building on an international level. Moreover, many SADC
countries exported a more diverse range of products to their own region
than to the rest of the world in terms of the composition of their export
baskets. This not only indicates a regionalisation of SADC trade but also
corroborates the aforementioned assumptions on the countries’ demand
for deeper market integration towards a customs union (Behar and
Edward 2011).

51.1  Comparative Cost Advantages and Political Ambition

Regional comparative cost advantages and the prospect to intensify intra-
regional trade in the near future triggered additional demand for deeper
regional economic integration in a number of member states and made
them sympathetic to become part of a future SADC-CU. However, these
aspects shall be only briefly referred to at this point because the charac-
ter of comparative advantages in the SADC in 2007 was still very similar
to the situation prior to the adoption of the organisation’s Protocol on
Trade: The developing countries continued to export, for the most part,
goods from the primary sector to their SADC partners and had regional
comparative advantages in agricultural products, (processed) foodstufts
and a selection of light manufactures. South Africa, in contrast, remained
to have a regional comparative advantage in capital-intensive, industrial
products such as (heavy and light) machineries, vehicles and transport
equipment, chemical products and a variety of other (light) manufactures
(Draper et al. 2006: 73-81; Rangasamy 2008).

Trade-related demand for deeper market integration was additionally
fuelled by the remaining costly and trade-inhibiting NTBs in the region.
The latter still affected about 20% of regional merchandise exports in
2008 and in extreme cases accounted for a tariff equivalent of up to 40%
ad valorem (Gillson 2010). The SADC’s mid-term review on the SADC-
FTA corroborated this circumstance as it came to the conclusion that the
most significant NTB-related obstacles to regional trade included timely
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customs clearance procedures, unsatisfactory interpretation and applica-
tion of the RoO, and unharmonised standards.* Experts expected that
the creation of a customs union would eliminate the remaining infor-
mal trade flows in the region—particularly in agricultural products—and
thus contribute to the SADC’s desired increase of (formal) intra-regional
trade (Asche 2008: 102; Sandrey et al. 2011: 74-77).

Again and for similar reasons as in the earlier case of the SADC-FTA,
the Republic of South Africa was expected to take the most profits from
a SADC-wide customs union because the country had the most indus-
trialised and diversified economy in the region. Pretoria was for this
reason in the best position to exploit more regional comparative advan-
tages and realise further gains from economies of scale by expanding its
regional market. Another central argument of South Africa in favour for
a future SADC-CU related to the customs union common external tarift
(CET): The latter not only was expected to “lock-in” the common tar-
iff regime for an integrated SADC market but more importantly wanted
to protect South Africa’s “backyard” against external competitors. The
Department of Trade and Industry got to the heart of Pretoria’s regional
trade strategy in this respect when it demanded that the national govern-
ment ensure “that the country’s access to these strategic markets [i.e. the
SADC market; author’s note] is not overtaken by other major trading
powers such as the European Union and the United States.”®

Particularly the smaller and economically least developed non-SACU
SADC members also expected economic benefits from the CET of an
SADC-CU (Chauvin and Gaulier 2002: 7-8). This is because these
countries expected that a future SACU-CU would match the age-old
SACU and operate in the same way. The SACU not only represented
a working example for a customs union in Southern Africa but had an
inviting aura insofar as its common revenue pool provided its members
with a lucrative financial pay-out. Since the revenue pool was contingent
on the CET and thus indirectly of the massive South African trade vol-
umes in terms of extra-regional imports, becoming a member of a cus-
toms union in which South Africa also participated was, for a number of
less developed SADC countries, a very enticing project (Nyambe 2010).

Besides these rather functional considerations, further incentives for
the SADC member states to demand a customs union were rooted in
the observation that the Protocol on Trade and the recently established
SADC-FTA proved to be quite successful institutions. They showed
modest but promising effects in terms of growing intra-regional trade
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intensity, increasing inward FDI flows and an improving business envi-
ronment already from the early 2000s onwards. This evidence suggested
that the FTA apparently worked and that the members involved per-
ceived themselves to be on the right track towards regional socio-eco-
nomic development by means of regional market integration.

Against this background, the political and particularly economic ben-
efits of a future SADC customs union had been repeatedly articulated
and ostentatiously underlined by numerous different actors in virtually
all political arenas—that is, on organisational, regional and national lev-
els—for years. The most important “piece of evidence” in this respect
is SADC’s RISDP. This is because the regional development plan not
only reflects the member states’ common interests in terms of eco-
nomic cooperation but also formulates the concrete objective to further
regional economic block-building and market integration beyond the
stage of a “simple” FTA. The RISDP sets a clear deadline for the cus-
toms union project as it stipulates the completion of negotiations and the
establishment of the SADC-CU for 2010.6

A large number of SADC documents,” Council® and Summit records®
as well as statements of SADC officials!? substantiated the intention to
create a customs union and gives evidence for the region-wide enthu-
siasm and support towards this important integration project. Several
Heads of State and Government!! of the SADC’s member states fre-
quently expressed their demand for deeper market integration and their
commitment to meet their stated objective and complete the SADC cus-
toms union in due time.!? Finally, it was the SADC Secretariat itself (in
cooperation with the Committee of Ministers responsible for Trade) that
presented a comprehensive draft “SADC Customs Act” with an elabo-
rated set of rules in 2006.13 The commission of this draft agreement by
the organisation’s member states not only stands for their actual demand
to institutionalise a SADC-wide customs union in the near future but
also speaks for the expected absolute added value of such an integration
project from the regional actors’ perspective.

In a nutshell, the states’ demand for the SADC-CU was based not
entirely on plain economic or inward-looking calculations—not least
because several members of the SADC-FTA remained to have some res-
ervations on introducing more simple RoO or a total liberalisation of
trade in sensitive goods—but at least as much on political considerations
and outward-oriented aspirations in the sense of community and regional
(economic) block-building.
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5.1.2  Intevim Summary and Situation Structuve

Back around 2007, virtually all SADC member states expressed an
economically and particularly politically driven demand to enhance
regional market integration and go beyond an FTA. Virtually all coun-
tries expected a future SADC-CU to provide absolute benefits for the
entire region as well as for its individual participants—despite the (still)
low level of intra-regional economic interdependence and the FTA not
being fully effective yet. In this regard, the organisation’s RISDP rep-
resents an aggregate of their condensed economic interests because it
not only stipulated the institutionalisation of the envisaged SADC-CU
in explicit terms but even set a concrete deadline for 2010. Therefore,
in the eyes of the regional actors, the SADC customs union was neither
a pipe dream nor an unrealistic project. This is not least because the
SACU had been operating for more than a century in the very same
region and therefore was often regarded as a model or nucleus for a cus-
toms union within the SADC’s own institutional framework (Erasmus
2007).

Against the structural background of intra-regional economic inter-
dependence in the SADC region and in consideration of the regional
actors’ clearly and repeatedly expressed demand to form a customs
union, the genuine regional problematic situation prior to the negotia-
tions on institutionalising an SADC customs union corresponded best to
a prisoner’s dilemma around 2007 (Fig. 5.1).

Deepening regional market integration by mutually phasing down the
residual tariffs, removing the remaining NTBs and simplifying the com-
plicated RoO could put every involved SADC state in a better position
than remaining at the state of an FTA. According to this understand-
ing, the creation of a regional club good in the form of a SADC-CU
would provide better pay-offs for the participant member states than
the status quo of the SADC-FTA. However, typical for a cooperation
problem related to mutual trade liberalisation and market integration,
every involved country has, for a plain economic rationale, incentives
to free-ride and to consume the benefits of the aspired club good of a
SADC-CU without implementing the necessary—and costly—provisions
and regulations on its own. This logic explains the difficulties of achiev-
ing cooperation and the necessity of common institutions in order to
“lock-in” the tariff regime.
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5.2  CauagHT IN THE MIDDLE: THE SADC COUNTRIES’
DoUBLE DEPENDENCY ON SOUTH AFRICA AND THE EU

The patterns of intra- and extra-regional economic interdependence of
SADC countries during the mid-2000s were quite similar to those prior
to the negotiations of the Trade Protocol in the mid-1990s. This is not
very surprising since long-established network structures, such as trade
relations, generally do not change rapidly over a period of only ten years.
However, these economic ties gained a particular meaning in the run-
up of the scheduled SADC-CU since SADC members were eventually to
decide what trade regime to belong to.

5.2.1 Mono-Centric Economic Interdependence: South Africa
as Regional Trading Hub

Fairly industrialised South Africa remained the regional economic power-
house and crucial trade hub for the whole of Southern Africa. In 2007,
South Africa’s share of the total SADC GDP amounted to about 70%
and the country represented more than 62% of the organisation’s total
merchandise trade exports and a good 50% of its combined imports
(Oosthuizen 2007: 261). Pretoria’s outstanding economic power posi-
tion in the region became even more prominent in relative terms because
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the SADC’s erstwhile second largest economy—Zimbabwe—fell behind
as it experienced a massive economic decline, hyperinflation and currency
collapse from the early 2000s onwards (Zwizwai 2007).

The following table gives a detailed picture of the country-specific
intra- and extra-regional trade relations in the SADC area in 2007. It
reveals that a significant number of SADC members were strongly
dependent on the SADC market as a major trade destination (Table 5.2).

The trade figures show that the SADC market was the top trading
destination for Botswana, Lesotho, Malawi, Mozambique, Namibia,
Swaziland, Zambia and Zimbabwe in terms of total trade in 2007. This
structural dependency on the regional market of a significant number
of SADC members becomes even more pronounced if one takes the
countries’ exports shares (in percentage of total exports) additionally
into account: The SADC was the top or major export destination for
Swaziland, Zimbabwe, Namibia, Malawi, Zambia, Mozambique and to
a lesser degree Tanzania in the same year. However, the majority of this
intra-regional trade volume, in fact, was based on bilateral merchandise
trade between South Africa on the one hand and the rest of the SADC
countries on the other. Trading among the latter was comparably little.
Therefore, the South African market was the most important destination
for the large part of all intra-regional exports whereas only about 10%
of the RSA’s total exports were destined to the SADC region in 2007.
For structural reasons, this asymmetric and mono-centric pattern of
intra-SADC trade flows, which was even more distinct within the SACU
region,'* put once more South Africa in a superior regional power posi-
tion at that time (Alden and Soko 2005: 368).

With regard to FDI flows, the picture of strong and asymmetric intra-
regional interdependence also remained similar to the situation during
the mid-1990s. The majority of the SADC member states were strongly
dependent on South Africa because Pretoria provided the major share
of FDI to the entire region and was the top foreign investor in seven
SADC countries (Lesotho, Malawi, Swaziland, the DRC, Botswana,
Mozambique and Zambia) at the turn of the millennium.!® The reason
for this regional imbalance resides in South Africa’s industrialised and
diversified economy: The Cape Republic is home to a variety of influential
business associations, investment agencies and export-oriented companies
(often parastatals) in the rank of regional or even global players. Out of
the 100 top African companies (referring to annual turnovers), a mighty
74 are from South Africa (Grobbelaar 2004: 93-103; Versi 2005: 16).
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Table 5.2 Pattern of trade flows of SADC members with the SADC and the
EU in 2007

Country Trade flow Total (in 1000 To SADC (in % of 1o EU (in % of
US-$) total) total)
Angola Imports 9,544,361 7.4 37.1
Exports 28,147,325 1.3 7.9
Botswana Imports 3,986,915 85.8 6.0
Exports 5,072,523 18.0 67.7
DR Congo  Imports 1,760,690 299 38.9
Exports 1,453,162 2.7 54.3
Lesotho Imports 1,399,393 78.3 2.3
Exports 968,402 18.1 9.9
Madagascar  Imports 2,445,461 10.1 23.1
Exports 1,339,648 37 62.9
Malawi Imports 1,377,830 53.9 15.8
Exports 868,559 35.7 39.0
Mauritius Imports 3,898,660 9.7 27.0
Exports 2,044,099 10.6 70.2
Mozambique Imports 3,049,633 34.1 235
Exports 2,412,075 22.5 6.1
Namibia Imports 4,024,623 79.3 10.4
Exports 4,040,273 38.0 44.7
Seychelles Imports 859,172 9.1 35.8
Exports 360,132 0.7 53.7
South Africa  Imports 79,872,556 4.7 33.7
Exports 63,649,023 10.1 332
Swaziland Imports 1,164,250 97.2 0.1
Exports 1,082,300 78.5 14 .4
Tanzania Imports 5,919,017 11.6 17.7
Exports 2,139,347 17.2 19.7
Zambia Imports 3,971,132 57.1 16.8
Exports 4,618,583 232 5.5
Zimbabwe Imports 3,594,356 67.7 8.3
Exports 3,310,184 66.5 16.5
SADC (%) Imports 126,868,050 17.1 29.0
Exports 121,505,636 12.4 27.8

All trade data—with the exception of Angola and the DRC—were obtained by the World Integrated
Trade Data Solution (WITS): http:/ /wits.worldbank.org/witsweb /default.aspx (06,/06,/2016).

Trade data of Angola and the DRC were obtained by SA Trade Map of the TIPS Institute: http://data.
sadctrade.org/st (06,/06,/2016).

Trade data of Lesotho from the year 2004. Trade data of Angola and the DRC from 2006
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The South African companies are known to do business in many different
(industrial) sectors, are often engaged in joint ventures with enterprises
in neighbouring SADC countries, and follow a (regional) market-seeking
strategy (Taylor 2007: 154, 159, 184; Tleane 2006: 9). In recent years,
South Africa therefore has been a more important investor in the rest of
the SADC area than the EU, the US or Japan.

The BLNS states were in an even stronger relationship of economic
dependence on South Africa in comparison with the rest of the SADC
members. This is because of their membership in the SACU. The cus-
toms union distributes prorated profits from its common revenue pool
to every member on an annual basis and has been economically and insti-
tutionally dominated in economical and institutional terms by Pretoria
since its foundation in 1910 (Bertelsmann-Scott 2010). These SACU
revenues are of the utmost importance for the economically weaker
member states because they traditionally contribute a significant share
to the national budget in Swaziland (63%), Lesotho (55%), Namibia
(40%) and Botswana (20%). While the BLNS states therefore are strongly
dependent on the SACU (and therewith not least South Africa), this is
not the case for Pretoria, because the SACU contributes only less than
4% to its national budget.!® The topic of SACU membership is high-
lighted at this point because the aspect of institutionalised dependency of
its members on the organisation can become a decisive preference-shap-
ing factor if the same countries had to decide whether to join a third,
incompatible trade regime or not.

Against the background of this pattern of strong and asymmetric
intra-SADC economic interdependence, South Africa was clearly in a
relative power position in the SADC region during the mid-2000s. For
this reason, Pretoria had the potential to exert the most influence on the
foundation and institutional design of the scheduled SADC-CU—and
thus was in a position to eventually promote the project’s institutionalisa-
tion in the same way it did in the case of the SADC-FTA.1”

5.2.2  Strong and Asymmetric North-South Relations:
The EU as a Major Trading Destination

Looking beyond the region, the EU was the major extra-regional trad-
ing partner and export destination for the SADC region as a whole,
for South Africa as its economic hegemon and for about half of the
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organisation’s member states during the mid-2000s. For structural rea-
sons, the specific character of the extra-regional economic interdepend-
ence of the SADC member states prior to the formation of the scheduled
SADC-CU is of central importance. This is because a customs union
not only demands the institutionalisation of a harmonised CET but
also requires its constituencies to act as a unitary, single actor towards
third parties in economic affairs. These inherent constraints of a customs
union imply above all a strong degree of harmonised economic pref-
erences of its members (particularly when it comes to interaction with
third parties such as during inter-regional trade negotiations). Therefore,
a customs union restricts per se the economic freedom of the action of its
members by far more than a “simple” FTA.

According to aggregated trade flows and relative trade shares, the
SADC’s merchandise trade with the EU accounted for almost 28% of
the organisation’s total exports and 29% of its total imports in 2007.
Disaggregating these figures to a country level (in percentage of total
trade), Angola, the DRC, Madagascar, Mauritius, the Seychelles, South
Africa and Tanzania traded comparably more with the EU than within
their own regional organisation in the same year. In regard to export
shares only (in percentage of total exports), the EU was the top desti-
nation not only for the region’s economic great power South Africa
(33.2%) but also for Mauritius (70.2%), Botswana (67.7%), Madagascar
(62.9%), the DRC (54.3%), the Seychelles (53.6%), Namibia (44.7%)
and Malawi (39%) in 2007 (cf. Table 5.2).

The EU was therefore the most important trading partner for about
half of the SADC’s member states at the time when the preparations
for initialising the SADC-CU were brought on track. This asymmetric
trade pattern was even to a certain degree “cemented” by institutional
means through the Trade, Development and Cooperation Agreement
(TDCA) trade regime. The latter governed the trade relations between
South Africa (including the SACU members) and the EU since its con-
clusion in 1999 (Stevens 2005). Notwithstanding this, other external
actors—in particular China—were also becoming increasingly important
trading partners for the SADC during the first decade of the new millen-
nium and soon may replace Europe as the organisation’s most important
export destination.!8

Although many SADC countries showed a very similar structure
of strong and asymmetric extra-regional interdependence to the EU
in terms of trade volumes, the actual composition of each country’s
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aggregate merchandise trade revealed significant degrees of specialisa-
tion. While raw materials and (natural) resources from the primary sector
accounted in general for the lion’s share of the countries’ total extra-
regional exports to the EU, aggregated trade data does not disclose
that several SADC members in fact had quite different export baskets:
some countries have specialised in the export of crude oil (Angola); fish
and beef (Namibia and Botswana respectively); sugar (Swaziland and
Mauritius); aluminium and copper (Mozambique) and products thereof
(Zambia and the DRC); precious stones and metals (Botswana, Lesotho
and Namibia); machines, manufactures and industrial products (South
Africa) and other light manufactures or consumer goods and foodstuffs
(Lesotho, Malawi, Mauritius, the Seychelles, South Africa, Tanzania
and Zimbabwe).!” Taking these country-specific disparities into account
reveals that the character of the SADC members’ dependence on the
European market was not totally alike. Instead, it varied from country to
country because the individual SADC states regarded different arrays of
products and commodities to be essential for their export economy.

However, in contrast to the EU’s central meaning for many Southern
African economies, the SADC market was only a very marginal trading
partner and export destination for its European counterpart: An aver-
age of only about 2-3% of the EU’s total exports went to the SADC
region during the first decade of the new millennium.?? And the major-
ity of this trade volume in fact shipped to the emerging market of South
Africa—the region’s trade hub and Europe’s traditionally most impor-
tant trade destination in Southern Africa since the colonial era (Keck and
Piermartini 2008: 92-94).

This asymmetric inter-regional economic interdependence in terms
of merchandise trade flows was amplified by a distinct pattern of asym-
metric and rather unidirectional North-South FDI flows during the
same period. The SADC as a whole received most of its absolute FDI
inflows from extra-regional actors overseas—the largest part tradition-
ally from the EU. Breaking down these external inflows to the coun-
try level shows, however, thatit was again the Cape Republic, as the
SADC’s economic centre, that received the lion’s share of these desired
investments (Thomas et al. 2005). This means that the SADC as a whole
was, in absolute terms, strongly dependent on extra-regional FDI inflows
from the EU, although a good half of the organisation’s member states
depended more on FDI from South Africa. The asymmetric character
of the economic relationship between both regions in terms of FDI was
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underpinned by the fact that the SADC region, in contrast, played vir-
tually no role as a source of FDI for the EU (Goldstein 2004: 45-46;
Sandrey 2012: 190-191).

However, the unequal relationship between the EU and the SADC in
economic terms had a wider dimension than mere trade and investment
flows. This is because the EU pursued a new development and coop-
eration strategy towards the Global South in the course of the Lisbon
Process?! since the turn of the millennium (Pietrangeli 2009: 9-43).
A number of official documents and policy papers give evidence of the
EU’s strong intention to promote regionalism and regional economic
block-building by various mechanisms and programmes in this respect,??
not least because Europe was keen to “advertise” and spread its own
model of regionalism that entailed for itself socio-economic prosperity
and political stability (Borzel and Risse 2009a, b). In this context, the
EU emphasised, mantra-like, that its development cooperation policies
were “necessarily country or region-specific, ‘tailor-made’ to each part-
ner country or region, based on the country’s own needs, strategies, pri-
orities and assets.”?3

The EU in general took a positive, encouraging and supportive posi-
tion towards the SADC’s agenda on deeper regional economic inte-
gration and block-building—not least against the background of the
community’s low level of socio-economic development and its strong
trade relations with the EU. As a consequence, Europe funded the
SADC’s efforts on deepening regional market integration explicitly
and substantially: Most of this financial support was allocated within
the framework of the 10th EDF programme (2008-2013). It pro-
vided the SADC region with €116 million, of which €85 million (i.c.
about 80%) were explicitly earmarked for the issue area of regional eco-
nomic integration.?* Moreover, the EU was the key contributor to the
SADC’s budget of which 43% had been financed by external grants in
the financial year 2007 ,/08.2> Therefore, the EU was the SADC’s major
source of donor funding and its crucial financier ahead of the scheduled
SADC-CU project—this was quite similar to the situation ahead of the
negotiations of the SADC-FTA.

According to the empirical evidence in terms of asymmetric inter-
dependence and relative power distribution prior to the scheduled for-
mation of the SADC-CU, South Africa was clearly the dominant key
country in the SADC region and thus the decisive actor on a regional
level. Therefore, the prospect for deepening regional market integration
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in the SADC towards a customs union seemed generally positive at first
sight—at least as long as South Africa played the role of a benevolent
hegemon and supported the process. At the same time, however, South
Africa itself, the SADC as an aggregate and about half of the organisa-
tion’s member states showed a pattern of strong and asymmetric eco-
nomic interdependence to the EU as an extra-regional actor. The
remaining half of the SADC members depicted a pattern of economic
relations that can be characterised as “double-asymmetric” because these
states were economically dependent on the SADC market in the first
place. Owing to this strong, asymmetric and unequal economic relation-
ship between the SADC (member states) and the EU, Brussels was for
structural reasons in a power position to exert external influence on gen-
uinely regional projects in this issue area. Therefore, the institutionalisa-
tion of a SADC-CU was principally prone to extra-regional impact and
interference by the EU.

In a nutshell, it therefore can be expected that regional market inte-
gration in the SADC is likely to proceed towards a SADC-CU as long as
this project is supported by South Africa and not disturbed by the EU.

5.3  COMPROMISED BY AN EXTERNAL ACTOR;
THE INTERFERING IMPACT OF EUROPE’S EPAS oN
THE SCHEDULED SADC-CU

As mentioned ecarlier, in terms of the formation of the SADC-CU, the
situation structure of the genuine regional cooperation problem at first
glance resembled ceteris paribus a prisoner’s dilemma—at least as long
as patterns of extra-regional interdependence and external actors are not
taken into consideration. Taking the EU as a powerful and potentially
influential actor into account, one could suggest that its generous donor
support to the SADC even cushioned the inherent structure of the coop-
eration problem. This is because the EU’s support of regionalism and
financial contributions could raise incentives for SADC members to
engage in the establishment of the scheduled SADC-CU and thus reduce
the incurring costs for its institutionalisation and maintenance.

However, the EU’s external influence on the SADC’s customs union
project was negative. It seriously interfered with the organisation’s own
market integration agenda. This is because during the mid-2000s the
EU was in the process of putting its trade relations with the African,
Caribbean and Pacific (ACP) countries on a new contractual basis. A new
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policy towards the ACP states became necessary because the EU wanted
to act in accordance with the WTO’s set of rules after the non-reciprocal
trading agreements within the Lomé-IV Convention’s framework had
run out in the year 2000. The Cotonou Agreement,?® signed in June
2000, became the new statutory framework for redefining the trade rela-
tionship between the ACP countries and the EU. It demands preferential
market access on the basis of reciprocity but at the same time allows for
connected measures—in particular the negation of Economic Partnership
Agreements (EPAs)—in order to cushion potentially negative effects
of inter-regional trade liberalisation in the economically weaker part-
ner countries in the South (Keck and Piermartini 2008: 86; Soderbaum
2007: 196-198). The EU expressed a spirit of partnership in this context
and stated explicitly that “economic and trade cooperation shall build on
regional integration initiatives of ACP States”?” and emphasised that it
conceptualised the EPAs as instruments for developing the ACP coun-
tries’ economies.?8

All SADC countries that did not qualify as Least Developed Countries
(LDC)?? and accordingly were not granted a status for trading under the
duty- and quota-free conditions of the Everything-But-Arms (EBA) ini-
tiative were affected by this realignment of ACP-EU trade.?? They had
to sign an EPA in order to safeguard preferred access to the EU’s com-
mon market. Non-agreement would have negative consequences for the
“reluctant” SADC states insofar as this implied high protective tariffs
and thus serious barriers to trade with the important European destina-
tion (Bilal and Stevens 2009). Similar to other regions, all ACP countries
in Southern Africa, regardless of their membership in any pre-existing
regional organisation, were as a result confronted with this realignment
of European trade and development policy.

Acting contrary to its own ideals and policy statements,3! the EU
neither addressed its EPA offers to specific regional integration organi-
sations consisting of ACP countries nor tailored the EPAs in a way to
become compatible with those regional economic communities that
were already in existence. For structural reasons, this ill-considered?®?
European policy turned out to be a mess for the SADC (Maes 2012):
Since the SADC—in contrast to the EU—had so far reached only the
stage of an FTA and did not have a fixed CET, its members were still
legally free to negotiate individual trade agreements with third parties
irrespectively of their co-members’ preferences and without having to
agree on a regionally coordinated, unanimous and binding trade strategy.
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However, in order to complete the scheduled SADC-CU, it would have
been mandatory for all SADC members to agree on a common denomi-
nator when entering into EPA negotiations and accordingly submit only
a single joint offer to the EU.

However, there was no SADC actorness with respect to the organi-
sation’s EPA negotiations with the EU. This was, firstly, because of
the SADC Secretariat’s lack of mandate and lack of capacity in terms
of entering into direct EPA negotiations with the EU on behalf of the
whole organisation (Oosthuizen 2006: 201) and, secondly and more
importantly, because the character of the (groups of) SADC members’
economic relations to the EU differed quite significantly in terms of
trade volumes, trade shares and particularly the composition of national
export baskets and sensitive-product groups (Bilal and Stevens 2009;
Meyn 2010). This implies varying national interests with regard to
the institutional design and trade-related contents of the EPAs, which
shall be exemplified on the basis of the following representative SADC
countries:

In addition to exporting raw materials, South Africa and the BLNS
countries to a large extent exported agricultural products and processed
foodstuffs (particularly beef, fruits, dairy products and sugar) to the EU
as they had an inter-regional competitive advantage in these sectors. This
also applied for Namibia, Mozambique and—to a lesser degree—South
Africa with respect to fish and seafood. This group of SADC countries
therefore exported a similar range of goods—for the most part similar
agricultural products and foodstuffs—to the EU. Moreover, most of
these SADC countries—particularly the BLNS states and South Africa
within the frameworks of the SACU and the TDCA—were economically
and institutionally closely interconnected. These economic commonali-
ties laid the foundation for joint interests towards the EU prior to the
EPA negotiations: One important common demand on the new EPA,
though mainly driven by South Africa, was the exclusion of certain agri-
cultural products, textiles, processed foodstuffs and chemical products
from trade liberalisation for the purpose of protecting domestic (infant)
industries (McCarthy 2008: 118-119; Saurombe 2009: 128-129). The
BLNS countries also advocated—probably because of their strong eco-
nomic dependence on South Africa and because the TDCA was already
in place—a comparably quick but gradual opening of their national mar-
kets for more than 80% of total EU exports until 2015 (in the case of
Mozambique, until 2023).33
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Zimbabwe, in contrast, had a competitive advantage over the EU
with regard to the export of tobacco, iron and steel, cotton and several
meat products. The same applied for Malawi, Zambia and—to a lesser
degree—Madagascar for tobacco and cotton as well. For this group of
SADC countries, it was not primarily the agricultural products (with
the exception of beef) that were considered to be declared as sensitive
goods during EPA negations. Instead, it was, besides cotton, particularly
semi-luxury products such as foodstuffs, beverages and tobacco (Meyn
and Kennan 2010: 39-40). Harare additionally demanded a protective
clause for its clothing and footwear industries that operated profitably on
regional markets only and was not competitive on an international level
(Bilal and Stevens 2009: 141-161). Zimbabwe therefore saw no advan-
tage in negotiating an EPA in a group together with South Africa, the
BLNS countries and Mozambique. This position was reinforced, on the
one hand, because Zimbabwe feared to be marginalised by Pretoria if
it was part of such a grouping and, on the other hand, because Harare
favoured a slower pace of inter-regional trade liberalisation (i.e. a gradual
market opening for 80% of total EU exports by 2022). Mauritius and the
Seychelles had also pronounced national preferences in this context—
notably with regard to their fishing industries as they desired a specific
agreement on fisheries with the EU. Similar to Zimbabwe, they expected
a better EPA deal for their issue of concern if they were not in the same
group as South Africa when negotiating with Brussels.3*

Tanzania was a different case as well. Its exports to the EU contained—
besides precious metals—coffee and tea in particular but also fish and sea-
food, cotton and tobacco. Therefore, Tanzania’s range of merchandise
exports to the EU was quite similar to those of its neighbouring countries
Kenya and Uganda (especially in view of the importance of coffee). The
economic and institutional ties between Tanzania and both of the men-
tioned neighbours were also very strong because all of them were mem-
bers of the East African Community (Meyn and Kennan 2010: 25-30).
Despite the circumstance that owing to its status as LDC the country did
not have to conclude an EPA, Tanzania favoured a very slow pace of inter-
regional trade liberalisation with a gradual opening of its national mar-
ket for 82% of total EU exports only by 2033. Tanzania also advocated
including a sensitive-product list that contained coffee and tea, spices, fish
and beef as well as a comprehensive partnership agreement on fisheries.3®
Therefore, the country’s specific trade relations with the EU and its neigh-
bours resulted in economic preferences that differed quite significantly
from those of South Africa, the BLNS countries or Zimbabwe.
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Given these empirical observations, it seems that a liberalisation and
expected increasing of extra-regional trade with the EU in the form of
EPAs were, for those SADC countries with competitive export-ori-
ented commodities and strong export dependence on the European
Single Market, an economically more promising option than a future
SADC-CU with a smaller market and fiercer competitive pressure on
a regional level (due to most neighbouring countries’ similar export
baskets).

The EPAs became even more enticing options for the ACP coun-
tries because the EU enriched the agreements—in accordance with
its Aid-for-Trade®® policy—with considerable financial means under
the 9th EDF. The purpose of these “subsidies” was to compensate for
potential adjustment costs associated with a bilateral EU-ACP trade lib-
eralisation.3” Altogether, in this context, the EU initially provided an
amount of €171 million to the SADC’s Regional Indicative Programme
for a period of five years (2003-2007). Furthermore, the EU made an
envelope of over €302.6 million available to countries of Southern
and Eastern Africa (i.e. the ESA and Indian Ocean Regional Indicative
Programme). In both cases, most of the money was earmarked for
regional integration projects, particularly regional trade liberalisation and
economic integration.3® Against this background, it becomes clear that it
was particularly the inherent development assistance that made the EPAs
attractive even for those ACP countries that counted as LDC.

In regard to the theoretical framework, it seems that the underlying
cooperation problem in view of the planned SADC-CU shifted towards
a cooperation-averse “Rambo”-type situation if one takes into account
the “shadow” of strong and asymmetric extra-regional economic interde-
pendence to the EU and its EPA ofterings (Fig. 5.2):

This is because those SADC members, which expect better pay-
offs from concluding extra-regional trade agreements and EPAs with
the EU than from deepening regional market integration and joining
a unified SADC-CU with an “institutional straitjacket” in the form of
a CET (in red), become defective Rambos (in orange) on a regional
level (in yellow) for the SADC as an organisation. Therefore, the provi-
sion of attractive extra-regional policy options by external actors com-
plicated the genuine regional problematic situation—and, in this case,
with very damaging effect because the different North-South free-trade
regimes inherent to different EPAs were mutually exclusive with the sin-
gle comprehensive South-South trade regime inherent to the envisaged
SADC-CU (Muntschick 2013a).
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Fig. 5.2  Externally distorted problematic situation in view of the SADC-CU

5.3.1  Driven by European Incentives and Sanctions: EPA
Negotiations and the Conclusion of Intevim EPAs

The EU did not only interfere with the inherent structure of the regional
cooperation problem. In addition, Brussels exerted significant diplo-
matic pressure on SADC countries to act according to its interests in the
course of the EPA negotiations. Owing to the asymmetric character of
SADC-EU economic relations, the EU was in a relative power position
to do so and thus able to determine and alter the “rules of the game”. In
general, in the context of the EPA negotiations, Brussels followed a “car-
rot-and-stick” policy by providing incentives (i.e. development assistance
inherent to the EPAs) and at the same time threatening with sanctions
(i.e. market closure) if necessary (Muntschick 2013a).

The first SADC-EU negotiations meeting on EPAs took place in
December 2004 (McCarthy etal. 2007: 5). In accordance with its
trade strategy demanded the EU Commission the involved SADC states
repeatedly and insistently to ratify the necessary measures for the recipro-
cal liberalisation of North-South trade within the EPAs as soon as pos-
sible—or at least initialise the process within the institutional frameworks
of provisional interim EPAs (Griffith and Powell 2007: 13-25; Woolfrey
2009). Brussels issued an ultimatum for the conclusion of full EPAs for
1 January 20143° and signalled reluctant SADC countries to definitively
exclude them from any sort of preferential access to the European mar-
ket and thus impede importing from them.*° These threats from the EU
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clearly underpinned its dominant (bargaining) position during the inter-
regional negations but also provoked irritations and annoyance on the
side of its African partners. Namibia, for example, characterised Europe’s
negotiating strategy as bullying, harassing and being full of colonial arro-
gance.*! Windhoek regarded the EU’s ultimatum as an unnecessary and
unethical step since “equal partners do not give each other deadlines.”*?
South Africa shared this view. It perceived the EU’s negotiating tactic as
uncompromising and ill-fated.*3

The slow pace and inaction of several SADC countries in terms
of initialising trade liberalisation on the conditions of the EU made
the latter—rather unexpectedly—postpone its deadline several times
(Lorenz-Carl 2013). However, those SADC members with strong
dependence on the EU as (most) important export destination were
unlikely to evade their economic constraints, the EU’s diplomatic pres-
sure and the latter’s extra-regional policy alternative.** Hence, the situ-
ation in the SADC during the mid-2000s was not conducive to the
formation of the ambitious SADC-CU at all.

The SADC was in turmoil over the EPA issue and internally divided
into four fragments. This is because the organisation’s members grouped
themselves into the following four EPA groupings in order to negotiate,
independently of each other, diverging trade regimes with the EU:

e Southern African Development Community (SADC)-EPA group-
ing: Angola, Botswana, Lesotho, Mozambique, Namibia, Swaziland
and South Africa

e Fastern and Southern Africa (ESA)-EPA grouping: Madagascar,
Malawi, Mauritius, the Seychelles, Zambia and Zimbabwe

e Fast African Community (EAC)-EPA grouping: Tanzania

e Economic and Monetary Community of Central Africa (CEMAC)-
EPA grouping: the DRC.

If the SADC had not adhered to its plan to implement a customs
union, this internal division would have been perhaps awkward but
would not have jeopardised the SADC’s integrity. The SADC-FTA was
perfectly compatible with different extra-regional trade regimes of its
members as the examples of the TDCA and the partial overlapping of
the SADC-FTA with the COMESA-FTA demonstrate (Olivier 2006:
62-83). However, since the SADC classified its customs union project
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almost as a sine qua non for socio-economic development and as a cor-
nerstone of its self-conception, the conflict between the SADC-CU and
the EPAs was salient.

Several SADC countries of the mentioned groupings signed interim
EPAs in a first step. The latter are a preliminary stage for full EPAs but
guarantee continuous preferential market access to the EU on provisional
conditions (Walker 2009). With regard to the SADC-EPA grouping,
Botswana, Lesotho, Swaziland and Mozambique signed an interim EPA in
June 2009. However, all countries—with the exception of Mozambique—
stalled the relevant ratification procedures in 2010.*5 Namibia rejected
the EU’s offer on the grounds that regional export opportunities to the
SADC and the COMESA were more important for the domestic industry
than markets in the EU. Government officials gave a statement that “it
will be better to utilise these opportunities [SADC and COMESA mar-
kets; author’s note| than locking ourselves into a bad EPA which prevents
us from utilising these markets.”*® South Africa also refrained from sign-
ing an interim EPA at that time. However, Pretoria was in a comfortable
position because it enjoyed preferential market access to the EU under
the decade-old TDCA. The latter was a fall-back option for South Africa
(and to a lesser degree for the BLNS countries as well) if a full SADC-EPA
should turn out to be less attractive—or simply not even materialise.

Of much more serious consequence for the SADC-CU project, how-
ever, was the fact that several countries of the ESA-EPA grouping (i.e.
Madagascar, Mauritius, the Seychelles and Zimbabwe) signed an interim
EPA in August 2009 which was different to the one signed by the mem-
bers of the SADC-EPA group.*” Tanzania did the same in a third way
because the country had already chosen to sign an interim EPA on the
basis of its group affiliation to the EAC-EPA grouping back in 2007.48
The fact that several LDCs had chosen to become members of the EPA
groupings as well, and initialised the ratification process by signing
interim EPAs, is a clear indication of the EPAs’ attractiveness in terms
of financial (development) assistance. This is because there was, in fact,
no danger for the LDCs to not sign an interim EPA as they could sim-
ply continue to export goods to the EU under the EBA Agreement’s
conditions.

The EPAs’ centrifugal effect on the SADC became the moment of
truth for the organisation and its agenda on regional market integration
(Walker 2009: 1, 3): The signing of the interim EPAs was a clear first
step towards the institutionalisation of North-South trade liberalisation
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between the EU and the SADC on the grounds of a number of (unco-
ordinated) ad hoc country groupings instead of a single joint group that
represents the SADC as a whole. As a result, the EPA process under-
mines an encompassing SADC-CU on a territorial dimension that
includes all 15 member states. This is because if full EPAs were not only
ratified but also implemented, the SADC would consist of at least three
groups of member states that have separate and divergent extra-regional
trade regimes with the EU. The materialisation of such a Rambo situ-
ation makes a CET impossible. In June 2016, this scenario became a
reality when the members of the SADC-EPA grouping signed a full EPA
with the EU (Angola has the option to join the agreement in the future).
The internal fragmentation of the SADC as an organisation seems now
irreversible on this issue because the EAC-EPA grouping (with Tanzania
as a member) finalised negotiations on a full EPA in October 2014 and
the negotiations between the ESA-EPA grouping (comprising most of
the remaining SADC members) and the EU are still ongoing.*® The EU
is certainly co-responsible for the internal split of the SADC because
it was not keen to change its trade policies and negotiating framework
towards the ACP countries. However, Brussels argues that the EPAs
allow SADC countries to redefine their need on a national/regional
level with respect to their relationship with the EU and moreover offer
them an opportunity to realise their economic chances in the long run.
All (SADC) countries, according to Brussels, are sovereign states with
a freedom of choice which is why the EU keeps bilateral and vary-
ing EPA options for different groupings of SADC members open and
practicable.>?

5.4  RESUME AND PROSPECTS

This chapter has demonstrated that, to a greater or lesser extent, a
number of SADC countries indeed showed a demand for the institu-
tionalisation of a SADC customs union. This was not least because the
SADC-FTA had proven to become increasingly effective in terms of
removing regional barriers to trade. Moreover, the organisation’s RISDP
and a number of SADC officials and national leaders have repeatedly
emphasised that the SADC was in need of a customs union and that such
a regional project would imply absolute benefits for the entire region and
its member states. Against this background, there was a clear genuine
regional demand for the establishment of a SADC-CU in the member
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states during the mid-2000s, even if the actual benefits of such a regional
club good had been a product of perceptions and high expectations.

This chapter also demonstrated that, in view of this regional pro-
ject, the “shadow” of asymmetric extra-regional economic interdepend-
ence of a number of SADC countries with the EU interfered with the
SADC’s own market integration agenda. This happened for structural
reasons in the course of the EU demanding that SADC countries con-
clude EPAs in order to safeguard their preferential market access to the
important European common market. Against the background of their
specific regional and extra-regional trade relations, several SADC mem-
bers regarded the EPAs and their inherent trade regimes as compelling
bilateral North-South policy alternatives to deepening South-South inte-
gration and expected them to produce better economic pay-offs than
a SADC-CU could possibly provide in the near future. External influ-
ence thus transformed the structure of the genuine regional problematic
situation into a cooperation-averse “Rambo”-type situation because the
diverging trade regimes inherent to the different EPAs of the different
EPA groupings ultimately are incompatible with the CET of the sched-
uled SADC-CU. Diplomatic pressure by the EU on the groups of SADC
countries intensified this situation and finally made several SADC states
inclined to sign interim and full EPAs.

Thus, the institutionalisation of a fully functional SADC-CU that
includes all 15 member states has become highly unlikely because the
EU and its EPA policies have exerted an interfering influence—be it
intended or not—on the SADC’s own agenda on regional market inte-
gration in this respect.
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CHAPTER 6

Regional Security Cooperation
and the SADC’s Organ for Politics,
Detfence and Security: A Picture of Mixed
Performance

Regional security cooperation has been a matter of key importance for
all countries in Southern Africa for decades. After the end of colonial-
ism, the newly independent black majority-ruled states in the SADC area
soon formed a loosely institutionalised regional grouping for the pur-
pose of mutual assistance and defence against the common threat of the
remaining Apartheid government(s). The FLS and the SADCC, which
both were introduced earlier in this book, were the most important and
lasting examples in this respect.

The decline of the last Apartheid government in South Africa in the
early 1990s also marked an end to a decade-old regional security com-
plex in Southern Africa. However, the end of Apartheid did not mark
the onset of eternal peace in the region since inter-state tensions and
various (dormant) conflicts among a number of SADC countries contin-
ued to exist or broke forth again; and South Africa remained a factor of
uncertainty to the region as well (Hatchard and Slinn 1995; Omari and
Macaringue 2007).

Becoming aware of this changing political environment in the region,
more and more SADC countries demanded a new approach to regional
security cooperation. This experienced a major stimulus after South
Africa joined the organisation in August 1994. Already in June 1996, the
SADC Summit established the Organ for Politics, Defence and Security
(OPDS) and entrusted the so-called “Organ” with the task to ensure and
promote regional security cooperation.! Central aspects of its responsi-
bility included military confidence-building measures as well as regional
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security and conflict management. The adoption of the SADC Protocol
on Politics, Defence and Security Co-operation in 2001 led to a major
institutional reform of the OPDS which once again demonstrates the
dynamics within the SADC as an organisation (Nathan 2012; Schleicher
2006).

This chapter provides an analysis of the emergence, nature and effec-
tiveness of institutionalised regional security cooperation in the SADC by
focussing on the OPDS—the organisation’s main security body—and the
performance in its key areas.

6.1 TuaE CHANGING SECURITY COMPLEX IN
SOUTHERN AFRICA: FUELLING DEMAND FOR NEW
SECURITY MANAGEMENT INSTITUTIONS

Scholars of cooperation theory and rational institutionalism argue that
international security problems that are based on mutual threat or exter-
nal risk can be interpreted as collective action or coordination prob-
lems. This is because security problems are always situations of conflict
in terms of pursuing national interests as well (Axelrod 1987; Keohane
1984). They generate demand for collective action or coordination
efforts in the involved countries because mutual security cooperation
bears the prospect for absolute benefits in terms of an overall improved
security by means of arms limitation, transparency, confidence-building
measures and so on, thus a reduction of uncertainty. All of these ben-
eficial effects can be achieved with the help of (security management)
institutions that cement cooperative behaviour (Buzan and Waver 2003;
Zirn 1992: 174-184).

6.1.1  Sources of Insecurvity and Potential Conflicts as
Demand-Driving Factors

In Southern Africa, the general demand for regional security cooperation
can be deduced from the structural characteristics of security interde-
pendence among the countries within the region. This makes it possi-
ble to outline the regional security complex in the SADC region at the
period under observation:

Before the end of Apartheid in South Africa, the black majority-
ruled states in Southern Africa faced a problematic security situation
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that clearly resembled an assurance game: This is because they per-
ceived South Africa as a common enemy because of the Apartheid
government’s intimidations, sabotage actions and armed attacks on fel-
low countries. Facing Pretoria in this way as the common threat gen-
erated not only an overall demand for security cooperation in the black
majority-ruled states but also a need to commit each other for taking
joint action—for example, mutual logistical or military assistance and
defensive measures—in case of a South African attack. Since the need
to assure and coordinate (military) action was central at that time, the
black majority-ruled countries institutionalised security cooperation on a
regional level, initially within the FLS and later on under the umbrella
of the SADCC within the ISDSC (Cawthra 1997: 208; Ngoma 2005:
96). In line with the assumptions of the situation-structural approach
on problematic situations reminiscent of assurance games, both organ-
isations—especially the FLS—were only loosely institutionalised entities
with rather informal accords in the issue area of security.

The character of security interdependence in the region changed
fundamentally with South Africa joining the SADC after the end of
Apartheid in 1994. With the transitional Government of National Unity
in place and President Nelson Mandela in office, the Cape Republic’s
foreign and security policy underwent a complete turn-around. Pretoria
at once stopped its military assaults and destabilisation policies towards
its neighbours. The major result was that the rest of the countries in the
region no longer perceived South Africa as the one and only immedi-
ate threat to their national security (Alden and le Pere 2003; Omari and
Macaringue 2007: 53-54). This implied that the old regional security
complex in the SADC region disappeared as well.

The new regional environment, however, did not mark an end to
inter-state tensions and regional conflict for the SADC region. This is
because a number of minor and major regional conflicts, which had been
overshadowed and suppressed by the militarised black-white antago-
nism through the years before, broke to the surface again. They posed
a new challenge to security in the region and fuelled the SADC states’
demand for a new approach on regional security cooperation. The fol-
lowing actual and potential conflicts in the region—which for the most
part were rooted in inter-state tensions, border disputes, mutual uncer-
tainty and political instability of governments and countries (Ressler
2007: 82-88; Williams 2001: 109)—can be identified for the period of
the early and mid-1990s:
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The first cluster of potential conflicts is associated with historical con-
flicts, in particular “left overs” from the colonial and Apartheid periods.
The process of decolonisation in the SADC region, often carried out by
means of violent resistance and years of armed liberation struggles, mani-
fested not only in a proliferation of small arms in private hands through-
out several countries but also in a number of fairly militarised states
(Gamba 1998; Tjenneland and Vraalsen 1996: 196). This conflict-prone
state of affairs became even more pronounced in the course of long-last-
ing “hot” conflicts. The most dangerous ones at around that time were
the civil wars in Mozambique (until the early 1990s), Angola (contin-
ued despite some periods of ceasefires until 2002) and the DRC (started
in 1995 /96 with the Kabila rebellion) which for one reason or another
always had a latent potential to spill over to neighbouring, non-involved
countries (Nathan 2012; Wannenburg 2006: 263-307). These circum-
stances explain why SADC countries such as Angola, the DRC, Namibia,
Mozambique, Zimbabwe and not least South Africa had pretty oversized
armed forces at their command during the last decade of the twentieth
century (Vale 1994: 154). And it was particularly this aspect of over-
sized, experienced and transforming armies facing each other that bore
the fruit of conflict because it fuelled insecurity and caused negative secu-
rity externalities for neighbouring countries in the region—occasionally
even leading to military build-up (Nathan 2012: 20-22; Ohlson 1996:
12-16, 24-32).

A second cluster of potential conflicts in the region related to more
or less dormant but unresolved territorial claims and border disputes
among SADC members. These were not a burning issue during the time
of Apartheid but came back on the table from the mid-1990s onwards—
after this “external” threat had disappeared. Some of the major territorial
disputes involved, for example, the Caprivi Strip (Botswana, Namibia,
Zambia and Zimbabwe as claimants), the KaNgwane region (Swaziland
and South Africa as claimants), the islands of the Mbamba Bay in Lake
Nyasa (Malawi and Tanzania as claimants) or the Sindabezi Island on the
Zambezi River (Zambia and Zimbabwe as claimants). Major regional
border disputes and unresolved demarcation lines involved the Luapula
Province (between the DRC and Zambia), the Orange River (between
Namibia and South Africa), and along the Sedudu islands in the Chobe
River (between Botswana and Namibia) (Molomo etal. 2007: 76;
Ohlson 1996: 22-26; Vale 1994: 157). Although not all of these dis-
putes were likely to cause inter-state war, they nevertheless fuelled
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uncertainty and tension among the antagonists involved. Therefore, they
posed a threat to regional security.

A third and somewhat tragic source of potential conflict to the SADC
region was the status of the new, majority-ruled South Africa and the
issue of how it could be re-integrated into the region. Whether South
Africa was ruled by an Apartheid or democratic government made no
difference: For plain structural reasons, the country not only remained
a regional giant in economic terms but also continued to be the domi-
nant power in the region because of its sheer size (in terms of territory,
population and other indictors associated with measuring power) and
its strong military (Cawthra 1997: 207; Vale 1994: 155). Moreover,
the disproportional distribution of resources and economic power on
a regional level implied future polarisation effects and consequently
a growing gap between the Cape Republic and the rest of the SADC
(Tjonneland and Vraalsen 1996: 197; Vale 1996: 364-366). The result
of this pattern of asymmetry was that Pretoria continued to pose a latent
threat to its weaker neighbouring countries—or was at least perceived to
do so. Therefore, the RSA remained the major source of insecurity to the
region at the turn of the millennium.

6.1.2  Country-Specific Demand for Regional
Security Cooperation

We now turn our focus from the (changing) regional environment to
the country level, where it becomes clear that country-specific demand
for institutionalised regional security cooperation in the SADC related
in many cases to the abovementioned actual and potential regional con-
flicts. The following selection of SADC countries provides a comprehen-
sive and representative overview.

Mozambique and Angola represent states that were heavily conflict-
ridden at the time of the SADC’s foundation in the early 1990s. By that
time, both countries had experienced lasting civil wars of more than
15 years and both had become subject to the involvement of third war
parties that operated on their territory. The civil war in Angola contin-
ued after the ceasefire of 1991 /92—with some interludes—until 2002,
but Mozambique achieved a peace settlement in 1992 (Nathan 2012:
21-22). In regard to the latter, this had two effects: Firstly, it left behind
a strongly militarised country that posed a threat to its neighbours
because of its oversized armed forces and the imminent proliferation of
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the warring factions’ small arms. Secondly, it led to a reformulation of
Mozambique’s security conception that made Maputo an advocate for
enhancing deeper regional security cooperation within the SADC’s insti-
tutional architecture. Against the background of its own war experiences,
Mozambique thus became devoted to the construction of regional secu-
rity and conflict management institutions in order to prevent the out-
burst of violence or (civil) wars and promote and protect peace in the
region (Lald 2007; Wannenburg 2006: 229-235, 309-311).

Botswana, a relatively small country in terms of population and per-
sonnel strength of the military, enjoyed relative peace and stability since
the time of its independence. However, the country was aware of secu-
rity challenges ranging from low- to high-intensity conflicts during the
mid-1990s. This is because Botswana’s security has always been strongly
determined by its geopolitical situation and status as a landlocked coun-
try which made it subject to the security interests and actions of its four
neighbours. The government in Gaborone therefore followed a double
approach to national security by maintaining a good level of military
readiness and build-up on the one hand and a clear willingness to partici-
pate in a new regional security regime on the SADC level on the other
hand (du Toit 1995; Molomo et al. 2007).

Namibia, Lesotho and Swaziland demanded a new regional approach
towards better security cooperation in the SADC for similar reasons as
Botswana on the basis of similar circumstances. Namibia, looking back
on a bloody war of independence with neighbouring countries operating
on its territory, stated in 1993 that “prospects for regional stability and
cooperation in the 1990s are encouraging, but despite this [...] defence
policy must be based on the premise that Namibia may face a regional
security threat in the future.”? This resulted on the one hand in a stead-
ily growing defence budget during the 1990s and on the other hand in a
number of bilateral MoU on security issues with its neighbouring coun-
tries shortly after interdependence. Both aspects underline Windhoek’s
predisposition to military armament as well as its readiness for regional
security cooperation (Lindeke et al. 2007: 137). Lesotho and Swaziland,
both small and landlocked countries that are entirely “embraced” by
South African territory, put even more emphasis on the creation of a
strong regional security regime in order to control and contain Pretoria
with the help of the SADC’s institutions (Matlosa 2007; Mzizi 2007).

Zambia, a typical medium power in the SADC region in terms
of population and territory, has faced various threats from its eight
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neighbouring countries throughout the years since its independence in
1964. These experiences—in particular caused by the aggressive white-
minority governments in pre-independence Zimbabwe and Namibia as
well as by the political instability and civil wars in Angola, Mozambique,
the DRC and Zimbabwe—Ilastingly shaped Zambia’s perception of
regional (in)security. Moreover, they fuelled the country’s need for
a strong armed force in concert with strong regional security manage-
ment institutions. From the mid-1990s onwards, when Zambia felt
that regional tensions with its neighbours were fading, Lusaka therefore
became one of the most dedicated proponents of the idea that regional
security cooperation could be achieved only through the SADC as an
organisation (Phiri 2007: 218; Sandberg and Sabel 2003).

The situation in Zimbabwe, a landlocked medium country as well,
was for structural reasons somewhat similar to Zambia, besides the
fact that it experienced a violent path to independence that included
the involvement of neighbouring countries, particularly South Africa.
From independence until the mid-1990s, Zimbabwe moreover was
the lead nation in the FLS and probably the most active country in
the (coordination of the) anti-Apartheid struggle against South Africa
(Schoeman 2007: 156). With the regional security environment chang-
ing, Zimbabwe’s security policy remained largely the same during the
last decade of the twentieth century. Tensions with most of its neigh-
bours existed over territory and for political reasons. Harare perceived
them as a latent threat to national security although military attacks from
neighbours were not expected. With a comparably large defence force as
a back-up, Zimbabwe therefore pursued a strategy of regional security
cooperation only insofar as it wanted a loosely institutionalised security
cooperation body similar to the one that had existed within the old FLS.
The major concern of Harare’s security policy in this context was to con-
tain South Africa within a regional security framework while maintaining
its own military autarky (Adar et al. 2002; Lala 2007: 120).

South Africa, the most powerful actor in the region, deserves special
attention. While Pretoria followed a unilateral and aggressive security
policy in the course of its “Total Strategy” towards most of its neigh-
bouring countries up until the late 1980s, this changed fundamentally
towards a more defensive and cooperative security approach under
President Mandela from 1994 onwards (Bischoff 2006: 148-149). This
implied on the one hand that Pretoria had recognised that the black
majority-ruled countries in the SADC region did not pose a serious
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threat to its national security anymore and on the other hand that South
Africa acknowledged that its own security depended to a large extent
on peace and stability in the entire region. It was in particular the latter
aspect that fuelled South Africa’s demand for institutionalised regional
security cooperation (Schoeman 2007: 166-170; Sidaway 1998: 568).

The “White Paper on National Defence for the Republic of South
Africa,” published in 1996, contains a whole chapter on security in
a regional context and states that the country “is not confronted with
by an immediate conventional military threat, and does not anticipate
external military aggression in the short to medium term (& 5 years).”3
However, it argues in this context that “a common approach to secu-
rity in Southern Africa is necessary for a number of reasons™ and that
South Africa “will encourage the development of a multi-lateral com-
mon security approach in Southern Africa. In essence, that SADC states
should shape their own political, security and defence policies in coop-
eration with each other.”® Being aware that South Africa was still per-
ceived as a major factor of uncertainty for many countries in the region,
the White Paper continued to mention a number of advantages of insti-
tutionalised regional security in the SADC (e.g. sharing of information,
joint problem-solving, and implementing confidence- and security-build-
ing measures).® This proves that South Africa had a clear predisposition
for a cooperative solution to the problem of regional insecurity, although
the country was sensible of its power position, freedom of action and
unilateral policy options (le Pere and van Nieuwkerk 2002: 197-202;
Tjenneland and Vraalsen 1996).

6.1.3  The SADC’s Initiatives for Regional Security Coopevation

Besides the abovementioned driving factors for regional security coop-
eration which have been deduced from the structure of the regional
security complex in the SADC together with the member states’ national
interests, there is codified evidence that the SADC as an organisation had
already addressed the issue of security cooperation from the very begin-
ning as well. By the time of its foundation in 1992, the SADC Heads
of States had already declared the common need to establish new insti-
tutional arrangements in order to ensure political stability and promote
mutual security in the region.” This common aim also found expres-
sion in the SADC Treaty. The latter states that one of the organisation’s
major objectives is “the promotion of peace and security”® and stipulates
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that member states agree to “cooperate in the issue area of politics,
diplomacy, international relations, peace and security”® by concluding
a common protocol. These passages produce evidence that the SADC
members put emphasis on the harmonisation of their security policies
and had recognised the need to establish a new regional security regime
and moreover that the loosely institutionalised security body of the old
SADCC was by then outdated and unable to cope with the security chal-
lenges of the future.

However, at the time of the SADC’s foundation in 1992, it was still
unclear what kind of model of new regional security regime its mem-
ber states aspired to adopt. There was still a clear mismatch between the
SADC’s vision and the organisation’s codified expectations on the one
hand and its obsolete, informal security body of the time of the FLS on
the other hand (Nathan 2012: 26-27). Taking notice of this “institu-
tional vacuum” within the SADC, the SADC Secretariat itself became
proactive and attempted to get involved in the process of regional secu-
rity cooperation from 1992 onwards. In 1993, it produced a detailed
“Framework and Strategy Paper” that included a section on “politics,
diplomacy, peace and security” and demanded the creation of institu-
tional mechanisms for conflict avoidance under the SADC’s umbrella.!?
A vyear later, the Secretariat organised a Ministerial Workshop on
Democracy, Peace and Security which ended with a recommendation to
the CoM that a “Protocol on Peace, Security and Cooperation be con-
cluded and that the following structures be set up: [...] a SADC com-
mittee of defence and security ministers; and a SADC sector on Conflict
Resolution and Political Cooperation” (Nathan 2012: 32).

6.1.4  Interim Summary and Situation Structure

Back in the early and mid-1990s, the SADC member countries’ structur-
ally motivated demand for regional security cooperation together with the
organisation’s own strategy papers and the provisions of the SADC Treaty
could be condensed to the following key message: Since virtually all main-
land SADC states had tensions with their neighbours and perceived the
latter or the regional environment (or both) as a source of insecurity,
they were clearly predisposed to engage in regional security cooperation
because they expected absolute benefits from a new regional security
architecture. However, at the same time, all SADC countries had the fall-
back safety option of unilateral military armament at their disposal.
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One thing needs to be made clear: There were no inter-state wars
ongoing between SADC members at that time. However, there was
mutual uncertainty among neighbours and a potential for violent con-
flicts in the region did exist. Since for these reasons all countries in the
SADC region perceived varying degrees of threats to their national secu-
rity and shared the common interest of state survival, improved security
and socio-economic prosperity, the underlying problematic situation
of the regional security complex in the SADC region clearly resem-
bled a prisoner’s dilemma—which is precisely a classic security dilemma
(Fig. 6.1).

In regard to the assumptions and hypotheses of this book, the pattern
of security relations in the SADC region provided countries with rational
reasons to favour regional security cooperation (and thus become part of
the club good of a regional security regime) over the status quo which
implied mutual uncertainty and possibly an arms race. Since the demand
for regional security and conflict management institutions is based on a
genuine regional and actually existing cooperation problem in the SADC
region, the corresponding future institutions—after being established—
are unlikely to turn out to be dysfunctional or merely of symbolic nature.
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6.2 Tut LoNG SHADOW OF THE TABLE MOUNTAIN: SOUTH
AFRICA AS REGIONAL GREAT POWER

There exist numerous indicators that help to measure intra-regional
military interdependence and illustrate the quantitative balance of mili-
tary power between states in a region, especially with regard to impor-
tant offensive capabilities (Nye 2008; Tjonneland and Vraalsen 1996:
199-200). This book’s analysis puts its focus on the strength of the
armed forces, on the military capabilities of the armed forces, and on the
military expenditure of governments in absolute terms and in percentage
of the GDP. This selection makes sense because these indicators are most
suitable for determining the relative military power position of coun-
tries in a region and allow for comparison as well (SIPRI 2010; Meinken
2005: 5-8).

0.2.1  Intra-Regional Military Intevdependence

During the early and mid-1990s, the character of security and military
relations in Southern Africa clearly showed a picture of asymmetric intra-
regional interdependence. With reference to the strength of the SADC
members’ regular armed forces as one key indicator to determine the
relative (military) power distribution within the SADC area, the picture
looked as follows (Table 6.1).

The table not only shows an intra-regional asymmetry in terms of
military power but also indicates that there was one single country that
enjoyed a marked military supremacy: Since the age of imperialism and
during the time of Apartheid, it was the Republic of South Africa that
had been the most powerful country in Southern Africa not only in terms
of the economy but also with regard to the issue area of security. By the
mid-1990s, the South African Defence Force had a personnel strength of
more than 78,000 troops and thereby was the second largest armed force
in the SADC region. Only the army of Angola—a country entangled in a
civil war at that time—outnumbered Pretoria’s military (by almost 5000
soldiers) and had a personnel strength of about 82,000 troops. Besides
these two military great powers, only two of the other then-SADC mem-
bers—Tanzania and Zimbabwe—commanded over sizable armed forces
(approximately 50,000 soldiers each). All other countries in the region—
with Zambia somehow in an intermediate position—had comparably
small defence forces with a few thousand soldiers or only militias with a
few hundred troops at their disposal (IISS 1994: 219-255).
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Table 6.1 Strength of regular armed forces of SADC members (1994)

Country Armed Tanks & armonred vehicles Avrtillery Combat
force aircrafts
Angola 82,000 1005 300 79
Botswana 7500 20 10 19
DR Congo 28,100 204 93 22
Lesotho 2000 18 2 0
Madagascar 21,000 30 30 12
Malawi 10,400 43 9 0
Mauritius 1300 10 2 0
Mozambique 2000 360 318 43
Namibia 8100 10 0 0
Seychelles 800 6 3 1
South Africa 78,500 4850 455 244
Swaziland? 3000 n/a n/a 0
Tanzania 49,600 135 285 24
Zambia 24,000 158 142 60
Zimbabwe 46,900 261 78 64

Data obtained from IISS (1994: 249-255)
aData obtained from Ressler (2007: 103)
Countries in italics were not yet members of the SADC in 1994

However, it is not only the quantitative size of an armed force that
determines its strength. This is because the quality and technological
level of equipment, firing power, frequency of training, and drill of per-
sonal are decisive factors for a military force’s capability as well (Meinken
2005: 7-8). In regard to these qualitative aspects for the period of the
early mid-1990s, South Africa and Angola—and, to a much lesser
degree, Zimbabwe—were the only countries in the SADC region whose
armed forces demonstrated a comparably high level of military capability.

South Africa undoubtedly had the region’s most modern and techno-
logically advanced military. Besides well-trained regular troops and spe-
cial units, this included various armoured vehicles, tanks, heavy and light
artilleries and aircrafts that were all fairly modern according to interna-
tional standards. Several of these weapon systems, such as the Rooikat
and Eland armoured cars or the G5-Impi and G6-Rhino artilleries,
had been developed and produced by the country’s advanced national
weapon-manufacturing industry (IISS 1994: 253-254; Tjenneland and
Vraalsen 1996: 197). This military manufacturing capability not only
made South Africa fairly independent of weaponry imports from third



6 REGIONAL SECURITY COOPERATION AND THE SADC’S ORGAN ... 199

actors but also contributed to Pretoria’s regional power position since no
other country in the SADC region had a comparable or even noteworthy
arms industry. Moreover, the Cape Republic was the only country in the
region with a sizable navy (including submarines) and an air force with
decent airlift capacity. Both of these capabilities reinforced South Africa’s
regional superiority in terms of military power because they made its
troops more mobile and easily deployable throughout the region—and
thus extended Pretoria’s sphere of (military) action (Schleicher 2006: 39;
Vale 1994: 155).

Angola, admittedly, had a large armed force in terms of personnel and
vehicle strength, but the country was entangled in a lasting civil at the
time. This circumstance tarnished the impression of its military capabili-
ties—not least since an allegedly large number of Angola’s tanks, artiller-
ies and combat aircrafts were fairly old or rendered inoperable because
of the effects of civil war. Therefore, the quality of Luanda’s armed force
was at best moderate during the period under observation (Meinken
2005: 17-29; Wannenburg 2006: 233-249).

Zimbabwe had a comparably large, well-equipped and modern mili-
tary at the time of its independence in 1980. At that time, the country
was the military powerhouse among the black-majority ruled nations in
Southern Africa which was not least the reason why Harare had become
the spearhead of the FLS and SADCC (Evans 1984: 7-11; Ressler 2007:
101-106). Although Zimbabwe reduced its armed force from 130,000
to about 50,000 soldiers by the end of the 1980s, Harare continued to
have one of the most modern and advanced armies in the region until
the mid-1990s. Moreover, the country had a small light weapons and
ammunition industry (Adar etal. 2002: 268, 275-277). In terms of
quality, the Zimbabwean armed forces without a doubt were then the
second best in the SADC region.

Looking at the SADC countries’ annual military expenditures dur-
ing the mid-1990s consolidates the earlier impression of a distinct
intra-regional asymmetry in terms of military strength and capability
(Table 6.2):

In regard to the figures on absolute military expenditures, which cor-
relate with the operational capability and overall strength of a country’s
military (Meinken 2005: 10), South Africa was clearly in the regional
lead. In 1995, the Cape Republic’s defence budget amounted to almost
$3.3 billion USD. Therefore, it accounted for more than 56% of total
military expenditures of the entire SADC region. The fact that Pretoria’s
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Table 6.2 Military expenditure of SADC members (1995)

Country Absolute Military expenditure in Relative Military expenditure in %
constant (2009) million US-$ of GDP
Angola 963.0 4.6
Botswana 204.0 3.9
DR Conyo* 98.5 1.5
Lesotho 28.7 3.7
Madagascar 46.5 0.9
Malawi 12.6 0.8
Maunritius 16.9 0.3
Mozambique 51.3 1.5
Namibia 80.8 1.9
Seychelles 10.2 2.3
South Africa 3251.0 2.1
Swaziland? 35.0 1.6
Tanzania 123.0 1.6
Zambia 130.0 1.6
Zimbabwe 739.0 19.1

Data collected from SIPRI (2010)
2Data from the year 1996
Countries in italics were not yet members of the SADC in 1994

absolute military spending was more than three times larger than that of
Angola (spending $963 million USD) corroborates the impression that
the latter’s sizeable armed force was in a comparably bad state of main-
tenance. Besides Zimbabwe, whose well-equipped and advanced mili-
tary consumed annual expenditures amounting to $739 million USD,
virtually all other SADC countries had comparably small defence budg-
ets during the period under observation. This evidence correlates very
well to the modest strength of these countries” armed forces in terms of
quantity and quality (Bischoff 2002: 293-294; Vale 1994: 155).

The data on military expenditures as a percentage of GDP comple-
ments the data on the SADC countries’ absolute military spending. It is
meaningful insofar as it reveals that only Zimbabwe channelled a well-
above-average share of 19.1% of its GDP to its armed forces in 1995.
This underscores not only the financial needs of a fairly modern army
but even more the importance of a strong and advanced military for the
country’s government (Meinken 2005: 37-38).

Summarising the evidence for the period of the mid-1990s, the pat-
tern of military and security interdependence in the SADC region
appeared to be strongly asymmetric in character (Cawthra 2007: 235).
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There was a clear regional imbalance in military capabilities with a polari-
sation of military power in the Republic of South Africa. It was a mili-
tary great power in regional terms and the only SADC country with a
noteworthy and advanced national arms industry. Both aspects not only
provided South Africa a significant degree of autarky in the issue area of
security but more importantly cemented the country’s superiority and
relative regional power position in this respect as well. Compared with
the rest of the SADC region, Zimbabwe and Angola gave an impression
of being regional middle powers.

6.2.2  Extra-Regional Military Intevdependence

Decolonisation left the independent countries in Southern Africa with
no noteworthy security relations, military linkages or (bilateral) defence
agreements to former colonial powers or other extra-regional actors
(Jaspert 2010: 337). This absence of any extra-regional powers’ armed
forces or military bases on the SADC countries’ territory distinguishes
the latter from some of their counterparts in West Africa where France
continues to maintain bilateral military cooperation agreements—and
occasionally has interfered in national affairs (Gregory 2000). However,
with respect to the SADC region, it is unlikely, for structural reasons,
that regional security cooperation efforts are directly affected by external
influence—particularly not in a negative sense of interference—because
not a single SADC country had noteworthy security or military rela-
tions—be it institutionalised or not—to extra-regional powers.

Nevertheless, the SADC—like the former SADCC—has traditionally
had strong relations to extra-regional donor countries. And in this regard
Europe played a major role. During the early and mid-1990s, the SADC
was quite successful in attracting donor funding. First and foremost, it
was the EU that channelled massive financial support to its southern
counterpart via the 7th (1990-1995) and 8th (1995-2000) EDF pro-
grammes. The result was that about 80% of the SADC’s entire regional
integration projects were financed by extra-regional actors in 1995 ,/96.11
This implies a relationship of dependence.

However, this relationship did not affect the issue area of security at
that time. This is because the promotion of peace and security coopera-
tion was a focal area of neither the 7th nor the 8th EDF programme and
for this reason the SADC did not receive any noteworthy EU funding
for regional cooperation initiatives in these policy areas. At best, there
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was some vague deliberation about whether a SADC organ on secu-
rity cooperation might possibly become an object of support on an ad
hoc basis.!? At the same time, it was nonetheless in the SADC member
states’ strong interest that their organisation under no circumstances
become dependent on external funding in the very sensitive issue area
of security (cooperation). The reason behind this was that this would
imply a dependence on third actors—for example, in terms of funding
conditions set by external donors—and possibly an exertion of influence
by and accountability to the latter. The Director of the OPDS, Tanki
Mothae, stressed this issue in a very focussed way by stating that “The
Organ would rather suffer than accept external control!”!? So it is not
surprising that SADC members pooled the money for regional security
cooperation projects from their own pockets in order to keep third actors
out as much as possible.

In summary, the pattern of intra-regional security relations in the
SADC area was asymmetric during the early and mid-1990s insofar as
South Africa was the regional hegemon because of its outstanding mili-
tary capabilities while Zimbabwe ranked second. Owing to its supe-
rior power position in this issue area, South Africa is expected to play
a pivotal role with regard to the establishment, shape and effectiveness
of regional security institutions. In this context, Pretoria’s influence is
assumed to promote cooperation since that matches with the country’s
national preferences. Against the background of the SADC member
countries” weak extra-regional security relations, the process of regional
security cooperation is not likely to be interfered with by external actors
and the outside world.

6.3  THE INSTITUTIONALISATION OF THE OPDS: A POWER
STRUGGLE BETWEEN SOUTH AFRICA AND ZIMBABWE

Against the background of political tensions and a state of regional inse-
curity, it was finally a violent coup in Lesotho in the summer of 1994
that prompted SADC countries to take action and create a new institu-
tion for regional security cooperation. The result was the hasty launch
of the OPDS in 1996. Today, after the Summit, the OPDS counts as
the SADC’s second most important institution and is an expression of
the SADC members’ desire to centralise regional security cooperation
in a single body under the umbrella of the SADC’s organisational archi-
tecture. The OPDS has a wide range of specific objectives but its major
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tasks are to prevent conflicts and to promote peace, state security and
political stability in the SADC region. In 2001, the SADC member states
adopted the Protocol on Politics, Defence and Security Co-Operation
which initialised an institutional re-launch of the Organ and made the
SADC’s security body work more efficiently. However, the performance
of the OPDS gives a rather mixed picture over the years.

6.3.1  Negotiations and Design of the OPDS

It was not only the coup in Lesotho but particularly the recommenda-
tions of the SADC Secretariat’s “Ministerial Workshop on Democracy,
Peace and Security” in Windhoek and the dissolution of the FLS in July
1994 that set the stage for the negotiations on the institutionalisation of
a SADC organ on security cooperation. However, inter-state bargaining
on the institutional design of this body turned out to be lengthy and
highly controversial because there were two different camps of SADC
countries that preferred two different solutions with a substantially dif-
ferent institutional setting. The negotiations involved primarily two
questions.

Firstly, should a new and centralised institutional body be created, or
should one stick to the SADC’s traditional decentralised sector-by-sector
approach with Sector Coordination Units? The latter approach would
have implied assigning the responsibility for the policy issue of regional
security to a single member state—but to which one? This debate was
not controversial and the members quickly decided in favour for the cre-
ation of a new institutional body since no SADC country wished to see
a single state be in control of this very sensitive issue area (Vogt 2007:
156-157).

Secondly, should the new institution operate independently from
the SADC as an organisation, or should it be embedded within the
SADC’s institutional architecture as a sub-body? The SADC countries
were divided on this issue: Most of the former FLS countries, above
all Zimbabwe, preferred the creation of an independent organisation,
proposed to be called Association of Southern African States (ASA), as
a new forum for regional security cooperation. Similar to the old FLS,
it should be loosely institutionalised, work independently of the SADC
Secretariat and “have an informal and flexible modus operandi” (Nathan
2004: 6). Other SADC countries, such as Botswana, Mozambique and
most prominently South Africa, argued that a body for regional security
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cooperation had to be embedded within the SADC’s institutional archi-
tecture since the time of the FLS and external threats had vanished.

A serious controversy and heavy bargaining on the institutional
design of the future Organ arose particularly between Zimbabwe and
South Africa. This is because Harare had a vital interest in preserving
the existing, independent ISDSC body within a future ASA because
the ISDSC had been under its influence since the creation of the FLS.
Moreover, Zimbabwe regarded this institutional design as a means of
avoiding South African dominance in this sensitive issue area—and in
the SADC in general. Pretoria, in contrast, preferred to institutional-
ise regional security cooperation directly under the SADC’s umbrella in
order to strengthen the organisation, avoid costly institutional double-
tracking and (not least) limit the influence of an ossified Zimbabwe in
this important issuc arca (Ngoma 2005: 151-153; Séderbaum 2001:
106). Moreover, the new government under President Mandela had rec-
ognised very well that—owing to its military superiority in the SADC—
South Africa was somehow co-responsible for the current situation of
uncertainty in the region. This insight was one reason why Pretoria pre-
ferred the Organ to become part of the SADC because this kind of a self-
imposed institutional restriction was intended to give proof of the RSA’s
commitment to the regional organisation and of its peaceful intentions
to other member states (Ngoma 2005: 154-169; Oosthuizen 2006: 84).

The influence of external actors on regional inter-state negations on the
design of the SADC’s future body for regional security cooperation was
virtually if not entirely negligible. This is because the donor community,
above all the EU, favoured the creation of an SADC sector on regional
security cooperation and signalled its willingness to financially support
such a sector approach if it was embedded within the SADC’s organisa-
tional framework. Accordingly, the EU’s initiative aimed to support the
position of the negotiating group led by South Africa. However, the EU
was unsuccessful in its attempt to channel the negotiations among the
SADC states to the direction it desired. In fact, Brussels’s initiative was
counterproductive and played into the hands of the Zimbabwe-led group
because Harare stigmatised the EU’s role as an imperialistic attempt to
dictate the SADC’s future security agenda (Nathan 2012: 32).

Against the background of this controversy and bargaining deadlock,
the SADC Ministers of Foreign Affairs, Defence and Security recom-
mended, at a meeting in January 1996, to the SADC Heads of States
that an OPDS be established, which “would allow more flexibility and
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timely response, at the highest level, to sensitive and potentially explosive
situations”!* in the SADC region. The agreement recommended also
that such an Organ become a permanent SADC mechanism that none-
theless maintains the flexible approach to regional security cooperation of
the FLS (Malan 1998: 1).

In June 1996, the SADC Summit approved the creation of the OPDS
and declared it to be the “appropriate institutional framework by which
SADC countries would coordinate their policies and activities in the area
of politics, defence and security.”'® The SADC member states agreed in
consensus upon the guiding principles for the OPDS and, against this
background, specified a number of central objectives.'® Belonging to the
key areas of state security, military cooperation and conflict prevention/
management, these objectives stipulated the following;:

e to protect the people and safeguard the development of the region
against instability arising from the breakdown of law and order,
inter-state conflict and external aggression

e to promote political cooperation among states [ ... |

e to cooperate fully in regional security and defence through conflict
prevention management and resolution

e where conflict does occur, to seek to end this quickly as possible
through diplomatic means. Only where such means fail would the
Organ recommend that the Summit consider punitive measures.

With regard to the Organ’s institutional design, the Summit agreed that the
chairmanship of the Organ was to rotate on annual as well as on a Troika
basis. As a compromise to satisfy the demands of Zimbabwe, the Summit
elected Zimbabwe’s President Robert Mugabe as the first chairman of the
Organ. In order to reconcile the conflicting interests mentioned earlier, it
was also decided that the ISDSC should continue to exist and become an
institutional body, with a secretariat-like function, to the new Organ.!”
However, the member states did not clearly specify whether the
OPDS had in fact become a SADC body: The Summit Communiqué
stated only that the Organ “shall operate at the Summit level, and shall
function independently of other SADC structure.”'® Moreover, the
Organ de jure did not exist since, according to the SADC Treaty, this
required a specific protocol approved by the Summit that had to be rati-
fied by two thirds of the member states (Nathan 2012: 38). By 1996,
the Organ’s rather unspecific and premature institutional setup therefore
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reflected only a sluggish compromise between the nearly deadlocking
bargaining positions of Zimbabwe, the former lead nation of the FLS
and the SADCC, and South Africa, the new hegemon in the SADC.

6.3.2  The Protocol on Politics, Defence and Security Co-Opevation
and the Re-Launch of the OPDS

The official launch of the Organ did not bring an end to the controversy
and political tensions that had surrounded its formation process. Several
SADC member states were dissatisfied with the institutional setup of the
OPDS and complained that its jurisdiction and relation to the SADC
remained unspecified, not least because the chairman of the OPDS,
Zimbabwe’s President Mugabe, put virtually no effort in establishing the
envisaged institutional links between the Organ and the SADC. Instead,
he allowed the ISDSC to continue operating independently and clandes-
tinely from the organisation. Moreover, the Organ’s chairmanship did not
rotate since Mugabe refused to hand over the leadership position. On top
of that, he pronounced several decisions of the Organ without consulting
all member states. Since that time, the OPDS was sometimes referred to
as “Mugabe’s Organ” (Fisher and Ngoma 2005: 1; Nathan 2012: 38).
All this led to a de facto suspension of the Organ from September 1997
onwards—and, in the meantime, security cooperation occurred only in an
informal and ad hoc manner (S6derbaum 2001: 107).

Finally, it was again a violent coup in Lesotho and the breakout of
civil war in the DRC in 1998 that revealed the institutional weakness of
the Organ and put its partial dysfunctionality into the limelight. Owing
to the lack of a legal framework, unclear competences and internal frag-
mentation,!® the Organ was unable to adequately react to the conflict-
prone crises and thus made the SADC—as an organisation—fail at
large in terms of promoting peace and security in the conflict-ridden
member states (Nathan 2006). Instead, it was individual SADC coun-
tries, above all South Africa and Zimbabwe, that rallied fellow members
of the organisation into ad hoc coalitions in order to actively promote
peace and security in regional conflicts, such as in Lesotho and the
DRC respectively, in the name of the SADC as a whole (Solomon and
Ngubane 2003: 3).

This unsatisfactory status quo, which had intensified disunity among
member states and revealed a serious intra-SADC fragmentation, fuelled
demand in SADC countries for an improvement of regional security
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cooperation and particularly for an institutional change of the OPDS.
While all states had a common interest in reform, there remained con-
flicting interests on the institutional embodiment and design of such a
“new” Organ. Basically, there were two polarising camps in the SADC
that pursued two rather incompatible preferences.

One grouping, composed of South Africa, Botswana, Mozambique,
Mauritius and Tanzania and supported by Malawi, Swaziland and Zambia,
favoured that the Organ act as a governing body of a regional security
regime with the task of facilitating security cooperation and conflict man-
agement by primarily political rather than military means (Nathan 2006:
610; Williams 2001: 107). This group argued again for more centralisation
and an incorporation of the Organ into the SADC’s institutional frame-
work, not least in order to avoid the possibility that one single country
would have too much control over this decisive body (Cawthra 1997: 209).

The other grouping, composed of Zimbabwe, Angola, Namibia and
the DRC, prioritised the military nature of regional security cooperation
and advocated that the Organ facilitate defence cooperation and coor-
dinate combined military action against external aggressors (Williams
2001: 107). Just as in the mid-1990s, this group believed in an informal
and flexible approach to regional security cooperation and preferred that
the Organ operate independently outside and in parallel to the SADC’s
organisational architecture. This implied not least that it should become
fairly out of reach of an alleged direct South African influence (Berman
and Sams 2000: 165; Malan 1998: 2).

The discord positions again culminated in a rivalry between Pretoria
and Harare: Inter-state negotiations that firstly “began as an exercise
to restructure the OPDS had clearly developed into a slugging match
between two combatants—South Africa and Zimbabwe” (Ngoma 2005:
153). Tensions rose until September 1997, when the issue was put to
table at the SADC Summit. There, heavy bargaining between both
groupings culminated in a full-blown controversy and an open dispute
between the Heads of States of South Africa and Zimbabwe. The gov-
ernment in Harare was suspicious of a South African desire to dominate
the OPDS and the SADC as a whole. It accused Pretoria of being iso-
lated in pursuing its “quest to dominate the southern Africa region, a
reflection of the fact that ‘whites’ still control its security establishment”
(Ngoma 2005: 152). President Mandela, in view of the quasi-autono-
mous OPDS “hijacked” by Mugabe, remarked that the SADC Summit
in 1996 had never intended “to enable such a ‘Frankenstein Monster’
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not to be under its control” (Bischoft 2002: 296). It is said that, at the
height of the debate, President Mandela threatened South Africa’s exit
from the SADC if Mugabe would not back down and allow the Organ
to become incorporated into the organisation’s institutional framework
(Malan 1998: 3; Nathan 2012: 38).

With the state of affairs thus set, it took a further three years of “pro-
crastination and behind-the-scenes wrangling” (Nathan 2004: 8) until
the SADC member states agreed on the objectives, jurisdiction, insti-
tutional design and decision-making procedures of the new OPDS in
clear terms in order to avoid any ambiguities and institutional paralysis
for the future. The breakthrough finally occurred in August 2001 at the
SADC Summit in Blantyre where SADC countries signed the Protocol
on Politics, Defence and Security Co-operation in order to re-launch the
Organ, formalise its institutionalisation, specify its modus operandi and
confirm the SADC’s common key principles on regional peace, security
and defence cooperation of 1996.

The Protocol stipulated explicitly that the “general objective of the
Organ shall be to promote peace and security in the Region.”?° The act-
ing Director of the OPDS corroborated this policy stance and stressed
that “our job is to coordinate all activities when it comes to peace, secu-
rity and defence in the region.”?! In addition to this overall objective,
the Protocol confirmed a number of specific key objectives?? that were in
fact similar to those agreed upon in 1996:

e to protect the people and safeguard the development of the region,
against instability [...]

e to promote political cooperation [...]

e to develop common foreign policy approaches on issues of mutual
concern

e to promote regional coordination and cooperation on matters
related to security and defence.

An important novelty was a distinct regulation that stipulated that the
Organ “should report to the SADC Summit and be part of SADC.”?3
The OPDS thus became formally a SADC body under the SADC’s
organisational umbrella with the Summit becoming its supreme policy-
making institution with far-reaching influence on the activities of the
OPDS. The Protocol specified, in addition, that the SADC Secretariat
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was to become the Secretariat of the Organ with the task of “imple-
mentation of decisions of the Summit, Troika of the Summit, Organ
on Politics, Defence and Security Co-operation, Troika of the Organ
on Politics, Defence and Security Co-operation.”?* Finally, the mem-
ber states amended the SADC Treaty in order to take these institutional
changes into account.?®

Furthermore, the Protocol specified, instead of a single chairper-
son, a Troika, rotating on an annual basis, to head the new OPDS. This
Troika mechanism—composed of the former, the present and the incom-
ing chairperson of the Organ—aimed to prevent a misuse of the chair-
manship in terms of gaining permanent control over the Organ. This
brought Zimbabwe’s dominating position as “usurper” of the chair of
the Organ de facto to an end. The Protocol stipulated moreover that the
chairperson had to work by consultancy and coordination with the other
Troika members as well as with the SADC Troika. This was the second
mechanism that aimed to prevent unilateral policies or action of the
Organ. The SADC countries confirmed the maintenance of the Organ’s
inherent structure, notably the Ministerial Committee, composed of
the SADC ministers responsible for foreign affairs, defence, public secu-
rity and state security, as well as the Inter-State Politics and Diplomacy
Committee (ISPDC), composed of the ministers responsible for foreign
affairs, and the ISDSC, composed of ministers responsible for defence,
public security and state security. The two latter sub-bodies were tasked
to support the Organ in matters of politics, diplomacy, defence and secu-
rity (Nathan 2012: 50-53).2¢

In summary, the construction of the first Organ of 1996 was as
much a hasty venture as it was an interim solution to the organisa-
tion’s need for a common security institution. Its ambiguous role and
unclear jurisdiction gave proof of a weak compromise which reflected
the discord between South Africa’s and Zimbabwe’s interests (Ngoma
2005: 150-170). This changed with the adoption of the Protocol on
Politics, Defence and Security Co-operation in 2001 and the member
states’ decision to reform their governing regional security institutions
by re-launching the Organ. With the subordination of the new OPDS
directly under the control of the SADC, it was South Africa that not only
achieved a major diplomatic victory but also influenced the institutional
design of the SADC’s regional security cooperation framework most sub-
stantially (Fisher and Ngoma 2005).
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6.4  EvALUATION OF REGIONAL SECURITY COOPERATION
UNDER THE ODPS

Evaluating the performance and success of security cooperation in
regional organisations is a difficult task because peace and security are
very complex phenomena. In general, one could evaluate the organisa-
tions’ stated goals and objectives in order to determine the degree of
effectiveness (Nathan 2012: 13-14). According to Tavares (Tavares and
Schulz 2006: 241), the best method to measure the degree of security
and military integration is by focussing on the key objectives of security/
military protocols and on the number and nature of common military
exercises (training and operations). If one considers both with regard to
the SADC, this means evaluating the performance of the OPDS on the
basis of its contribution to promote peace and security in the region—
with a special focus on how common military exercises and operations
are conducted.

0.4.1  Implementation and Compliance

Although there were some principles, norms and objectives inherent to
the 1996 agreement on the establishment of the old OPDS, there was
no protocol in existence and thus no legally binding provisions for SADC
members to implement—at least de jure. This—and the intra-organisa-
tional discord on the institutional design of the Organ—was the major
reason why there was only partial compliance to the agreement’s provi-
sions and merely lukewarm commitment to the OPDS by most SADC
countries, particularly after Zimbabwe turned out to bluntly follow a pol-
icy of non-compliance during its chairmanship of the OPDS which was
characterised by, among other things, informal and clandestine decision-
making, unilateral action and a break of rules with respect to the rotation
of chairmanship. In a nutshell, this was a misuse of the Organ as an instru-
ment for national policy-making (Fisher and Ngoma 2005; Malan 1998).

The adoption of the 2001 Protocol on Politics, Defence and Security
Co-Operation laid the ground for the de jure institutionalisation and
re-launch of the OPDS as an improved governing body of the SADC’s
regional security regime. In contrast to the 1996 agreement, the proto-
col has become a legally binding document that obliges SADC member
states to implement its provisions. It was signed by virtually all SADC
members (besides Madagascar and the Seychelles) in 2001 and three
years later officially entered into force.?”
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Little is known about the actual stage of implementation and compli-
ance of member states to this protocol. This is firstly because the details
belong to the highly secretive issue area of security whereof SADC coun-
tries and officials are reluctant to provide satisfactory information. And this
is secondly because the list of objectives and strategies is rather exhaustive
it one would dare to consider every detail (van Nieuwkerk 2007: 107).
One thing is clear, however: Most of the SADC countries (besides Angola,
the DRC and the island states of Madagascar and the Seychelles) have rati-
fied the protocol and initialised the implementation process on regional
and national levels.?8 It is not entirely surprising that Angola and the DRC
do not seem to implement the protocol since both countries belonged to
the grouping of SADC countries that had never supported a re-launch
of the Organ. Experts share the belief that Angola has never been very
committed to regional security cooperation in the SADC at all—this is
due not least to a perceived rivalry between Luanda and Pretoria as the
region’s strongest military powers. Moreover, the joining of the DRC to
the SADC in 1997 watered down the organisation’s security regime since
Kinshasa is said to have more interest in gaining the SADC’s support for
settling its own conflicts than in contributing to the organisation’s security
institutions. In contrast, it is above all South Africa that is very committed
to the SADC’s security architecture and most compliant with the proto-
col’s provisions and the operation of the Organ.?%> 30

In sum, more than two thirds of SADC member states have imple-
mented the protocol and paved the way for an improved security regime
and allowing the re-launch of the OPDS. However, it is still a prob-
lem that certain member states do not fully comply with the provisions
inherent to the guiding protocol for the Organ. Moreover, the Organ is
chronically understaffed since only slightly more than 40 people perma-
nently work there.3!

6.4.2  Effectiveness of the SADC’s Military Exercises:
Training and Manoeuvres

Multinational military exercises have become a pillar of regional secu-
rity cooperation in the SADC for almost two decades. Up until now,
member states have undertaken a number of common manoeuvres on
a considerable scale which gives proof of the countries’ intention to
implement confidence-building measures on a regional level, facilitate
the coordination of their military and logistic capabilities, and eventu-
ally become capable of acting together in multinational peacekeeping



212 J. MUNTSCHICK

operations. The following paragraphs give a brief illustration of the
SADC’s major military manoeuvres in terms of extent and achievements.

The SADC’s first military exercise, called Blue Hungwe, took place in
Zimbabwe in April 1997. This common operation sounded the bell for
a new era of military cooperation in the region because it did not aim to
prepare the participants to defend themselves against a common regional
enemy. Ten SADC member states (excluding the DRC, Madagascar,
Mauritius and the Seychelles) took an active part in Blue Hungwe, and
the operation lasted for three weeks and involved about 1500 soldiers
of the participants’ defence forces (Salomon 2009: 205-206). The com-
mon exercise aimed to enhance cooperation, skills and interoperability
of the armed forces, particularly by coordinating and harmonising com-
munication procedures and tactics (de Coning 1998). In political and
military respects, regional and external security experts have widely rec-
ognised Blue Hungwe as a success. Zimbabwe’s President Mugabe, for
example, remarked after the manoeuvre that “an exercise of this nature
removes suspicion, increases transparency and builds confidence, mutual
trust and understanding, among participating defence forces” (Nyambua
1998: 58). It is important to mention that the SADC states—particularly
Zimbabwe—provided the greater part of the money for organising and
financing of Blue Hungwe on their own. The share of external funding,
donated by Great Britain, amounted to only $500,000 USD (Berman
and Sams 2000: 169-170).

Operation Blue Crane was the follow-up exercise to Blue Hungwe.
It took place in April 1999 in South Africa, lasted for three weeks, and
was hosted by Pretoria. This time, eleven SADC member states (exclud-
ing Angola, the DRC, Madagascar and Zimbabwe) actively took part
in the manoeuvre and conducted the exercise with a total of almost
5000 troops. This made Blue Crane the biggest military field exercise
ever held in Africa by that time. Moreover, the manoeuvre included a
land and maritime component and thus covered two branches of mili-
tary services. The purpose of the operation was quite similar to that of
the previous exercise but this time aimed in particular at strengthening
and coordinating the SADC states’ capabilities in command and con-
trol routines (Bestbier 2000: 34; de Coning 1999; Mngqibisa 2000).
It was again the SADC members—particularly South Africa this time—
that covered most of the expenses for Blue Crane. External support
to the operation, provided by Canada and European states such as the
Scandinavian countries and Germany (with a contribution of $493,000
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USD), played only a minor role but was still welcome (Bestbier 2000: 7;
Salomon 2009: 222).

A number of similar (albeit smaller) common military exercises—
for example, Operation Tanzanite (2002 in Tanzania), Operation Blue
Angel (2003 in Zambia), Operation Thokgamo (2005 in Botswana),
Operation Blue Ruvuma (2006 in Tanzania), Operation Golfinho
(2009 in South Africa), Operation Blue Cluster (2011 in South Africa),
Operation Zambeze Azul (2013 in Zambia) and Operation Welwitchia
(2013 in Namibia)—have been undertaken in the years thereafter. All
of them had a similar overall purpose of military confidence-building,
focussed on similar tasks, and were attended by most of the SADC’s
member states (Makhubelam 2009; Salomon 2009: 208-210). Since
going into details on every single manoeuvre does not produce substan-
tially new insights, it is important to take account of the fact that all of
these military exercises have been generally judged as successful and vital
in terms of regional defence force cooperation and confidence-building
on the SADC level.

The common manoeuvres reduced mutual perceptions of threat and
produced transparency. Moreover, the participant states improved the
coordination of their military and logistic capabilities in the course of
these exercises—not least because they took place on a regular basis in
fairly short time intervals. However, the regional cooperation in military
exercises provided functional benefits not only in terms of consolidating
and enhancing security on a regional level but also in a rather symbolic
respect because the SADC’s member states and the organisation itself
became increasingly visible as a (capable) regional actor (Salomon 2009:
215-225). In both of these aspects, it was the OPDS that played a key
role in facilitating cooperation and achieving this success. South Africa,
however, was probably the most crucial actor on which everything ulti-
mately depended. This is because Pretoria contributed a major part in
financing and organising the exercises (Mandrup 2009: 17), although
extra-regional financial and logistical support, particularly from European
states (Albaugh 2000: 132), additionally fostered these regional security
cooperation projects and thus contributed to their success.

In summary, the SADC and the OPDS performed very well in
regional security cooperation with a focus on confidence-building meas-
ures and military cooperation in terms of common exercises and training
operations.
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6.4.3  Effectiveness of the SADC’s Military Exercises: Operations
and Conflict Management

Promoting peace and security in the SADC and safeguarding the devel-
opment of the region against instability have been key objectives of the
organisation’s security regime. In order to assess the performance of
the Organ in this regard, the following section will focus on two short
case studies: the crises in Lesotho (1998) and Madagascar (2009). Both
represent typical examples of intra-regional conflicts and political crises
that have been perceived as serious threats to peace and security in the
SADC by the member states.3? Moreover, the case of Lesotho stands
as an example for conflict management under the rule of the old Organ
whereas the more recent case of Madagascar provides insights on the
operation of the renewed Organ.

6.4.4  The Case of Lesotho

In August 1998, the Kingdom of Lesotho was shocked by political ten-
sions—again after 1994—when ruling King Letsie III clashed not only
with the major opposition party after the parliamentary elections but
also with some members of the military who staged a mutiny. Violence
broke out in the capital city of Maseru. In September 1998, the elected
and legitimate government under Prime Minister Mosisili finally became
convinced to ask the SADC for help because the coup threatened to
destabilise the whole country (Matlosa 1999; Neethling 1999). The gov-
ernment in Lesotho addressed its pledge for help directly to the SADC
during this national crisis because the regional organisation had com-
mitted itself to promote regional security through the creation of the
OPDS, among whose central objectives were to “safeguard the devel-
opment of the region, against instability arising from the breakdown of
law and order” and to “cooperate fully in regional security and defence
through conflict prevention management and resolution.”33

In contrast to the coup in 1994, where no Organ existed and the
SADC remained apathetic (de Coning 1998), this time regional actors
became involved by means of multilateral action: On 22 September
1998, the South African National Defence Force (SANDEF) launched
a military intervention in Lesotho with 600 troops together with a
smaller army contingent of approximately 200 soldiers from Botswana
in an operation called “Boleas”. In the course of this operation, which
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lasted until 19 October 1998, the coalition was able to pacify the coun-
try and restore public order after defeating the mutinous armed forces in
Lesotho’s capital city of Maseru (Neethling 1999; Santo 1999).

Although the outcome of this military intervention in Lesotho was
certainly effective in that law and order were restored, political chaos
avoided, the legitimate government kept in place and peace secured,
the question remains whether the mission was in fact really a result of
the SADC’s regional security cooperation mechanisms (i.e. the OPDS)
or simply the result of a coalition of the willing led by South Africa
(Berman and Sams 2000: 184-185; Neethling 1999: 6-7). While the
governments of South Africa and Botswana, as troop providers, were
undoubtedly involved into the process of planning and policy coordi-
nation prior to the intervention in Lesotho, it was only Zimbabwe and
Mozambique that are said to have belonged to an inner circle of SADC
states that actively took part in a decision-making process within the
OPDS (Berman and Sams 2000). Apart from these countries and the
members of the Troika, however, other SADC states probably became
involved only by participation on a Summit level later on (Ngoma 2005:
167; van Nieuwkerk 1999: 17). Therefore, it remains unclear which legal
procedure or decision-making process had finally laid the true ground
for the intervention in Lesotho—and whether the SADC’s OPDS explic-
itly authorised the decision to intervene and mandated South Africa and
Botswana with the execution of the task in the name of the organisation
as a whole (Malan 1998; Williams 1999).

According to official SADC diction of the Summit of 1999 in
Maputo, the coup in Lesotho failed “as result of SADC military inter-
vention in the form of Botswana and South African forces, in response
to a request from the Lesotho government.”3* This statement corrobo-
rates the regional character of the “Boleas” operation and emphasises the
decisive role of the SADC as an organisation with respect to restoring
regional political stability and security. However, owing to the unclear
role of the Organ and the likely non-involvement of a number of mem-
ber states in the decision-making and authorisation process, some experts
argue that the intervention in Lesotho was less a SADC initiative and
more a unilateral action of South Africa in cooperation with Botswana.
In any event, the intervention proved effective in terms of promoting
regional peace and security in the SADC (Berman and Sams 2000: 185;
Nathan 2006: 612).



216 J. MUNTSCHICK

6.4.5 The Case of Madagascar

Crisis in Madagascar broke out around March 2009 after political ten-
sions between the ruling and opposition parties had finally culminated
into violence. Civil protest and uprising against the acting President
Ravalomanana made him flee in exile after transferring his governmen-
tal power to a military council. The armed forces, however, quickly del-
egated the power to Andry Rajoelina, who was the mayor of the city
of Antananarivo and had become the former president’s key political
opponent during the past years. Designated to power by the military,
Rajoelina became Madagascar’s ruling president and the “legitimate”
leader of the country on the basis of popular support. However, his
unconstitutional seizure of power and the ousting of the legitimate gov-
ernment with the help of the military were internationally condemned
as a coup. It caused particularly strong protest among the governments
in the SADC region. With political turmoil and de facto military rule
in Madagascar prevailing, the country not only became unstable on a
national level but also was increasingly perceived as a threat to the entire
SADC region (Cawthra 2010: 13-17; du Pisani 2011: 32-35).

In contrast to the Lesotho case of 1998, the SADC’s reaction to
the Madagascan crisis and the unconstitutional regime change hap-
pened instantly—and unanimously. On 19 March 2009, the Troika of
the OPDS assembled for an Extraordinary Summit and stated that the
SADC “condemns in the strongest terms the unconstitutional actions
that have led to the illegal ousting of the democratically elected President
of a SADC Member State”3> and emphasised that it “cannot recognize
Mr Rajoelina as President of Madagascar.”3® The Organ justified its
position by referring to Rajoelina’s violation of “the core principles and
Treaty of SADC, the African Union and the United Nations Charters.”3”
The Organ threatened to impose political and economic sanctions on
Madagascar for the purpose of encouraging the usurpers to restore law
and order in the island state. Swaziland and Angola even suggested that
the Organ should consider mandating the SADC with a military inter-
vention in order to achieve this goal (Cawthra 2010: 20).

In the end, the recommendation of the Organ turned out to be
non-military but strict in a political sense. The SADC opted in the first
instance for diplomatic sanctions. On 30 March 2009, an Extraordinary
Summit of the SADC Heads of States met in Swaziland. It confirmed
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the statement of the Organ and expressed its support for a reinstatement
of former President Ravalomanana. Most importantly, however, it “sus-
pended Madagascar from all Community’s institutions and organs until
the return of the Country to constitutional normalcy with immediate
effect”™®® and “urged SADC to stand united and firm against the illegal
removal of the democratically elected Government of Madagascar by the
Military and their allies.”3” With the suspension of Madagascar from the
SADC, the very same regional organisation not only executed its most
severe diplomatic sanction available on a member state but also proved
itself as an unitary actor with functioning institutions as well as a coor-
dinated policy and action on regional security matters (du Pisani 2011:
32-35; van Nieuwkerk 2010).

Despite the abovementioned diplomatic sanctions, the SADC became
keen to take a proactive role in the settlement of the Madagascan crisis
and engaged in conflict management and mediation as the lead organi-
sation. The Extraordinary SADC Summit of June 2009 paved the way
for this task and underlined the organisation’s role as a provider of
regional security. It appointed “Joaquim A. Chissano, former President
of Mozambique, assisted by a high level team of mediators to lead and
coordinate the all-party dialogue in Madagascar™*® and empbhasised its
willingness to closely cooperate with the AU, the UN and the interna-
tional community. At the same time, any idea of a future military inter-
vention for the purpose of solving the crisis was dismissed (Cawthra
2010: 20).

Altogether, the SADC’s—and primarily the Organ’s—role in the
Madagascan crisis in terms of conflict management and the promotion of
peace and security proved to be fairly successful. This is not least because
the Organ implemented a dual strategy of sanctioning on the one hand
and constructive cooperation and conflict management on the other.
The SADC became the leading actor in mediating the Madagascan crisis
although the whole process later became embedded within a broader AU
framework. The work of the Organ thus prevented an outbreak of chaos
and civil war and helped to contain the potentially destabilising effects
of the Madagascar crisis (Cawthra 2010: 21-23). In January 2014, the
SADC lifted the suspension of the island state in view of free presidential
clections and the restoration of law and order.*!
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6.5 RESUME AND PROSPECTS

The institutionalisation of regional security cooperation in the SADC
emerged against the background of a diffuse security dilemma with a
number of (latent) intra-regional conflicts that had a potential to turn
into violence or inter-state wars. This unsatisfactory and costly situa-
tion of mutual uncertainty and threat in the region fuelled demand in
member states to create a common security regime for the purpose of
promoting regional peace and security. Hence, there in fact existed a
genuine regional cooperation problem in the SADC in the mid-1990s.

South Africa and to a lesser degree Zimbabwe were the centres of grav-
ity in the regional security complex because of their advanced military
capacities. The Cape Republic, however, had the strongest and most mod-
ern military at its command and therefore was the superior regional power
in this issue area. This gave South Africa room to exert significant influ-
ence on the institutionalisation and design of the SADC’s security regime.
Although the earlier 1996 agreement and the creation of the “old” and
weakly institutionalised OPDS somehow reflect a stalemate between the
rivalling powers of South Africa and Zimbabwe, it was only the adop-
tion of the Protocol on Politics, Defence and Security Co-operation in
2001 and the redesign of the new OPDS which highlight Pretoria’s final
assertiveness. External actors did not get involved in this process, and the
SADC’s small and weaker member states, which in security matters had
little to offer the organisation besides their goodwill to cooperate, did not
significantly shape the institutional design of the OPDS. In fact, they can
even be regarded as free-riders on the SADC’s regional security regime.

In regard to performance and effectiveness, the promotion of peace
and security in the SADC and safeguarding the development of the region
against instability have been key objectives of the OPDS. Altogether there
has not been a single inter-state war between SADC members since the foun-
dation of the organisation—despite the number of (latent) intra-regional
conflicts that were mentioned at the beginning of this chapter. In the eyes of
the Organ, the “SADC region is relatively stable.”*? Whether the OPDS is
ultimately (co-)responsible for this positive state of affairs is not easy to assess.

The SADC’s common military exercises are clear examples of the
Organ’s success in terms of confidence-building because they enhanced
transparency and reduced uncertainty and mistrust among SADC mem-
bers under conditions of the regional security dilemma. However, the
organisation’s account with regard to common military operations and
proactive conflict management reveals a mixed picture.
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In regard to the intervention in Lesotho in 1998, it remains question-
able whether the mission was deliberated and deployed by the SADC as
an organisation or whether it was a coalition of the willing led by South
Africa. In any case, the SADC’s institutional mechanisms of regional
security cooperation, particularly the performance of the old OPDS,
were weak and allowed Pretoria to take unilateral action. Nevertheless,
the “Boleas” operation became a success in terms of the outcomes—and
the organisation always officially declared it a common SADC inter-
vention (Ngoma 2005: 167-168). In regard to conflict management
and mediation in Madagascar from 2009 onwards, the SADC managed
to follow a common approach and acted as a single actor through the
OPDS. The redesign of the Organ with its clear-cut jurisdiction under
the umbrella of the SADC was certainly one important aspect that facili-
tated its success in dealing with the Madagascan crisis.

In sum, the performance of institutionalised regional security coop-
eration in the SADC has certainly improved after the Organ’s reform
in 2001 compared with the situation before when “Mugabe run amok
with the mystical Organ” (Malan 1998). In particular, the organisa-
tion’s confidence-building measures and common military exercises are
widely recognised as major successes and give proof of the Organ’s good
performance (Cawthra et al. 2007: 244-249; Ngoma 2005: 228-229).
However, the organisation still demonstrates a weakness when it comes
to military operations and conflict management. The same is true with
regard to a number of other objectives, particularly those related to
human security (van Nieuwkerk 2012: 10). Taking a counter-factual per-
spective, however, does help to provide more clarity: The Organ is not
only symbolic in nature and certainly made a positive difference on the
SADC countries’ regional threat perceptions and on the whole security
situation in the region. However, its performance is mixed insofar as the
Organ has not (yet) demonstrated a satisfactory degree of success and
effectiveness in terms of attaining its own goals.
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CHAPTER 7

The SADC Standby Force and Its Regional
Peacekeeping Training Centre: Uncertain
Operational Readiness and Future
of an Externally Fuelled Brigade

The creation of a regional standby force has been a major project and
cornerstone in the SADC’s agenda on regional security cooperation since
the re-launch of the OPDS at the turn of the millennium. Stimulated by
the AU’s call for the establishment of an African Standby Force (ASF) on
the basis of the continent’s recognised regional economic communities,
SADC members took efforts to comply with this Pan-African task and
initialised a process of developing their own regional standby force. The
organisation’s Strategic Indicative Plan for the Organ of 2004 picked up
this objective and provided, among other things, details on the build-
up of a future SADC Standby Force (SSF). The SADC soon declared
the latter to be a vital step towards deepening regional security integra-
tion in the SADC and improving the organisation’s conflict management
capacity.

In August 2007, the SADC member states agreed upon an MoU
on the creation of a SADC Brigade and an associated Regional
Peacekeeping Training Centre (RPTC). These remarkable dynamics
in the SADC’s regional security cooperation policy and activities came
as quite a surprise because there had been no imminent external secu-
rity threats to the organisation and its member states during the mid-
2000s. However, the actual state of operational readiness of the SADC’s
regional standby force and the RPTC is rather unclear.

This chapter shall give answers to the abovementioned puzzles and
aims to explain why the SADC countries decided to expand institutional-
ised regional security cooperation towards creating an SSF and an RPTC.
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Both will be critically scrutinised with regard to their state of affairs and
actual institutional performance. In this case, it must be held that the
EU as an external actor had an ambivalent impact on regionalism in the
SADC because it by turns provided and withdrew the financial support
to this specific regional cooperation project.

7.1 FUELLED FROM OUTSIDE: GENUINE (NON-)DEMAND
IN SADC COUNTRIES FOR A REGIONAL STANDBY FORCE

The formation of an integrated regional armed force (e.g. an SADC
standby brigade) is supposed to require either a pre-existing, elaborated
regional security architecture with supranational elements as a given
point of departure or an imminent extra-regional threat to the security
of the region and its member states. In the first case, such a regional
brigade would represent the avant-garde and actorness of a regional
integration organisation in the issue area of security. Under the second
scenario, it stands rather for a joint regional reaction to an external threat
by means of a coordinated and institutionalised defence measure.

Since the establishment of a regional standby force bears significant
institutional (opportunity) costs with respect to finance (e.g. equipment,
communication with partners, and maintenance) and national security
(e.g. contributing part of the own defence force, disclosure of informa-
tion on defence matters, and hand-over of command if necessary) for all
participant countries, it seems for them only in case of the second sce-
nario rational to put efforts into such a costly project (Jervis 1978: 1978;
Wallander and Keohane 1999). The reason is that institutionalised coop-
eration towards the creation of an SSF would then be happening on the
grounds of an existing problematic situation (i.e. an external threat to
SADC countries) with a prospect of absolute gains (security by means of
common defence). However, with reference to the first case, any estab-
lishment of a regional brigade would be happening independently of an
actual regional cooperation problem and therefore constitute a needless
luxury product.

7.1.1  Demand for o« SADC Brigade in Southern African Countries

The structural demand for deepening institutionalised regional security
cooperation towards the formation of a regional standby force shall be
deduced from the pattern of security interdependence among the SADC



7 THE SADC STANDBY FORCE AND ITS REGIONAL PEACEKEEPING ... 231

countries. The point in time shall be immediately before the adoption of
the MoU on the creation of the SADC Brigade. This analytical procedure
enables one to reconstruct the regional security complex of 2007 and thus
helps to find evidence for an underlying regional cooperation problem.

First of all, the SADC region seemed to be in a state of relative
peace during the mid-2000s. The civil war in Angola had come to an
end in 2002, and the Second Congo War in the DRC ended in 2003.
Hence, there were neither inter-state wars between SADC countries
nor civil wars within member states ongoing during the period under
observation. Moreover, no country in the region feared a concrete
threat or immediate invasion by a foreign extra-regional power accord-
ing to a 2004 study on the SADC countries’ perceived security prob-
lems (Cawthra and van Nieuwkerk 2004: 15-16; Vale 1996: 363-366).
Notwithstanding the existence of some of the latent inter-state conflicts
and political tensions (as mentioned in Chap. 6), the overall security
situation in the SADC was—with the re-launched OPDS in place—cer-
tainly not seriously conflict-prone but instead fairly peaceful at that time.
Against this background, it is actually difficult to find concrete evidence
for structurally motivated demand from within the region with the aim
of deepening regional security cooperation towards the creation of a
common regional standby brigade.

In regard to national preferences and security policies in the SADC
countries, there is likewise little empirical evidence that an ample num-
ber of member states followed a distinct policy that aimed to integrate
(part of) their armed forces or articulated concrete demand for establish-
ing a SADC Brigade (Hendricks and Musavengana 2010; Williams 1999:
171). In fact, many countries in the region shared the view “that the
creation of a standing peacekeeping force in the region is neither desir-
able nor practically feasible.”! This is not surprising because most of the
SADC members count as LDCs. They did not have excess financial and
military capacity that could be pooled into the creation of a regional
armed force or into expensive out-of-area deployments and peacekeeping
missions (Oosthuizen 2006: 299-300).

However, an exception to this general SADC-wide position was South
Africa. Since 1996, the Cape Republic had always declared that it was
willing to take an active part in “multi-national peace support operations
on the continent.” In this context, Pretoria repeatedly emphasised that
it wanted to deepen cooperation with its SADC partners and enhance
the organisation’s capacity by contributing to international peacekeeping
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missions and thus enable the SADC to launch and take the lead in such
operations over the medium term on its own. In this context, the South
African government explicitly declared that the country was prepared to
contribute military resources to (regional) standby arrangements under
the umbrella of the AU and the SADC.? However, Pretoria’s tangible
readiness to promote the build-up of an SSF is rooted not only in its
intention to simply advance regional security cooperation and foster
peace and stability in Southern Africa. South Africa’s motivation behind
these efforts was at least as much an interest in cementing the country’s
position as the SADC’s lead nation and thereby expand its status as a
middle power on a global level. Therefore, the RSA’s commitment to
develop the SADC’s peacekeeping and conflict management capacity was
less a response to a genuine regional cooperation problem in the SADC
but rather a strategy to pursue its own foreign policies and continental or
global ambitions (Bischoff 2006; Williams 1999).

7.1.2  Ownganisational Demand

It is noteworthy, however, that the SADC as an organisation repeat-
edly underlined the need for deeper regional security cooperation and
a regional standby brigade since the turn of the millennium. The most
important document in this respect is the SADC’s SIPO (van Nieuwkerk
2011: 180-181). The document reflects the member states’ common
interests and goals insofar as it stipulates strategies to enhance regional
security cooperation and improve the performance of the Organ.
According to the SIPO, a central objective in this context is to develop
a peacekeeping capacity of national defence forces and coordinate the
participation of countries in international and regional peacekeeping
operations.* The most central tasks to achieve this objective include the
build-up of a regional peace support operational capability based on
standby arrangements (i.e. a regional standby force) and the develop-
ment and maintenance of an RPTC.> The SIPO’s agenda is, however,
rather a toolbox of policy advice since its recommendations are neither
mandatory nor legally binding.

The SADC Protocol on Politics, Defence and Security Co-operation
of (2001) provides further orientation in this context because it contains
some substantive points that later became part of the SIPO’s objectives.
However, only one paragraph relates to the issue of creating a regional
standby force. In this respect, the protocol stipulates that the SADC
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countries should “develop a peacekeeping capacity of national defence
forces and co-ordinate the participation of State Parties in international
and regional peacekeeping operations.”® This specification is identical
with the one that is part of the SIPO. However, the provision does not
contain further details on how to develop such a regional peacekeeping
capacity, nor concrete policy measures or a deadline. These aspects—and
the fact that the whole issue is mentioned only once—indicate that the
SADC countries did not put the creation of a regional standby force high
on their agenda, which gives good reasons to presume a lack of intrinsic
motivation to emphatically promote and engage in this project.

Moreover, the fact that there are virtually no official SADC docu-
ments, Council and Summit records or statements of SADC officials
that could substantiate a common intention to create a regional standby
force underpins the impression that there was no region-wide enthusi-
asm and support towards this cooperation project. Only the ISDSC is
said to have elaborated several recommendations on how to set up a
regional peacekeeping brigade and a training centre during the years of
1998 /99. However, these recommendations had been clearly framed on
the ECOMOG? experience in West Africa. Thus, they were more likely
the result of inter-regional policy diffusion than of genuine regional
demand in the SADC. In the end, these recommendations did not ini-
tiate the establishment of a common SADC standby brigade anyways
(Macaringue 2007: 118).

In sum, the clear majority of SADC countries’ did not articulate an
explicit demand for a common SSF during the mid-2000s and the dec-
ade before. There were, at best, some immature considerations on creat-
ing a regional standby force on an intra-organisational level.

7.1.3  Interim Summary and Situation Structure

In light of all of these aspects, the genuine problematic situation in the
SADC region with regard to establishing a regional peacekeeping force
clearly resembled a Deadlock game (with defection as the dominant
strategy) during the mid-2000s. The policy option for member states to
deepen institutionalised regional security cooperation by pooling (parts
of) their national defence forces under the umbrella of a regional com-
mand structure did not seem to offer prospects for absolute gains for any
SADC country at that time. Therefore, the policy option of keeping the
status quo—that is, “defection” in terms of maintaining a full national
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security autarky by not ceding any part of (or authority over) the
national defence force to a regional institution—was the most attractive
option for virtually all SADC countries. This preference is not surprising,
because the intra-regional security dilemma had already been alleviated
by the (re-)launch of the Organ and by implementing its confidence-
building measures (de Coning 1999; Macaringue 2007) (Fig. 7.1).

If there was actually no genuine regional cooperation problem but
instead a situation resembling a “Deadlock” game where non-cooper-
ation was the actors’ dominant strategy as sketched above, then there
were in fact no incentives for the SADC countries to leave the status quo
and engage in a (potentially costly) institutionalised cooperation project.
Therefore, the emergence of a (costly) regional institution—here, an
SSE—seems rather unlikely from a regional point of view.

7.2 ASYMMETRIC INTRA- AND EXTRA-REGIONAL
INTERDEPENDENCE: SOUTH AFRICA’S MILITARY POWER
AND THE EU’s AFrRICAN PEACE FAcILiTy

As in the previous chapter, patterns of intra-regional military interde-
pendence in the SADC area shall be deduced by analysing the strength
of the member states’ armed forces, their equipment and capabilities,
and the governments’ military expenditures (in absolute figures and as a
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percentage of the GDP). The SADC’s extra-regional military or security
relations shall be worked out by focussing on (bilateral) defence agree-
ments, military aid, and logistical and financial contributions to the issue
area of security. The year 2007 will be taken as a reference year because
that was when the SADC states decided on the formation of the SADC
Brigade.

7.2.1 Intra-Regional Military Interdependence

During the first decade of the twenty-first century, the pattern of intra-
regional security and military interdependence in Southern Africa in
structural terms was by and large similar to the situation of the mid-
1990s. In regard to the strength of the SADC countries’ regular armed
forces, the picture in 2007 looked as follows: Table 7.1

The table above shows clearly an intra-regional asymmetry in terms
of military power distribution. This is because three SADC countries
had significantly larger armed forces than the rest of the member states.
By the mid-2000s, the DRC’s armed forces had a personnel strength
of almost 160,000 soldiers and therefore was in the regional lead. One
should not forget, however, that the country had just experienced
a lengthy civil war a few years earlier and that the demobilisation of
Kinshasa’s inflated army was still ongoing. The same applied for Angola
where the civil war had ended only in 2002 and left behind an armed
forces consisting of 107,000 soldiers—then the region’s second largest.
South Africa, with about 62,000 soldiers at its command, had the third
largest defence force in the region.

Apart from these three, only Tanzania and Zimbabwe had com-
paratively sizable armies, of more than 20,000 soldiers each. All other
countries in the region—with Madagascar and Zambia somehow in the
middle—had only small defence forces, of a few thousand soldiers. In
fact, virtually all SADC member states—despite the two that had been
entangled by civil wars—had reduced the personnel strength of their
armed forces compared with the time of the mid-1990s when regional
security cooperation in the SADC was not yet institutionalised. This indi-
cates an improvement in the overall security situation in the region which
can be related to the OPDS being in place and operating.

Since it is not only the sheer number of soldiers that stand for an
army’s strength, qualitative aspects such as modernity of equipment shall
additionally be taken into account in order to determine the countries’



236 J. MUNTSCHICK

Table 7.1 Strength of requinr armed forces of SADC members (2007)

Country Armed force
Angola 107,000
Botswana 9000
DR Congo 159,000
Lesotho 2000
Madagascar 14,000
Malawi 5000
Mauritius 2000
Mozambique 11,000
Namibia 9000
Seychelles 0
South Affica 62,000
Swaziland? 23000
Tanzania 27,000
Zambia 15,000
Zimbabwe 29,000

Data collected from ISS (2009: 277-328)
Data obtained from Ressler (2007: 103)

Table 7.2 Military expenditure of SADC members (2007)

Country Absolute military expenditure in Relative military expenditure in %
constant (2009) million US-$ of GDP
Angola 2247 3.7
Botswana 317 2.6
DR Congo® 94 1.7
Lesotho 40 2.4
Madagascar 82 1.1
Malawi 42 1.7
Mauritius 27 0.4
Mozambique 57 0.7
Namibia 239 2.7
Seychelles 11 1.1
South Africa 3577 1.3
Swaziland? 101 3.1
Tanzania 162 1.0
Zambia 200 1.7
Zimbabwe 2107 2.1

Data collected from ISS (2009: 475-477)
aData from the year 2006 (SIPRI 2010)
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true military capacity. In this respect, the situation in 2007 was again
quite similar to the one during the mid-1990s: South Africa and, to a
quite lesser degree, Angola were the only countries in the region whose
armed forces had comparatively modern military equipment at their
disposal. Most experts agree, however, that the South African National
Defence Force by far outclassed all the other armed forces in the SADC
region in terms of quality of equipment, armament, motivation, opera-
tional readiness and overall military capacity. The armies of Angola and
the DRC, in contrast, were exhausted from the recent civil wars (de
Coning 2005: 102-105; Hull and Derblom 2009) Table 7.2.

If the SADC countries’ annual military expenditures of 2007 are
taken into account as an additional indicator in order to determine their
military capacity, this picture of an intra-regional asymmetry becomes
clearer—and more differentiated.

South Africa spent more than $3.5 billion USD on its defence force
in 2007 and, with these figures, clearly remained the country with by
far the largest absolute military expenditures in the region. Just as in the
decade before, Angola was the region’s second biggest spender on mili-
tary, having absolute expenditures of more than $2.2 billion USD in the
same year. Luanda’s defence budget thus had grown to about 75% of
Pretoria’s absolute military expenditures by 2007. The rest of the SADC
members display comparably insignificant figures on military expendi-
tures, although virtually all of the countries’ defence budgets had slightly
increased during the decade before. An outstanding exception of this
trend is Zimbabwe, where the politico-economic crisis had resulted in
severe spending cuts during the first decade of the twenty-first century
(Hentz 2004).

The figures on the SADC countries’ relative military expenditures as a
percentage of GDP corroborate the aforementioned evidence. In 2007,
Angola had spent 3.7% of its GDP on its military and therefore was—
just as during the mid-1990s—in the lead of the SADC. Moreover, these
figures substantiate the country’s recent military build-up motivated by
Luanda’s strategic ambitions to balance South Africa and become a more
important player in the SADC (de Coning 2005: 102-105). All other
countries, with the exception of Swaziland, spent less than 3% of their
GDP on their armed forces.

The SADC member states’ contributions to the organisation’s annual
budget illustrate the intra-regional power distribution in the issue area
of security as well. This is because traditionally the SADC pays the costs
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for cooperation in this policy field, for the most part, on its own. In
2006,/07, South Africa contributed the largest share (about 20%) to the
SADC’s budget, followed by Angola (about 10%) and Tanzania (about
8%). This indicates that South Africa accordingly had the most leverage
on how the SADC money on regional security cooperation efforts was
going to be spent.?

Altogether, the abovementioned figures and criteria indicate that
South Africa held a relative military supremacy in the SADC region dur-
ing the period under observation. The only country that to some degree
challenged Pretoria’s relative regional power position in the issue area of
security was possibly Angola. Zimbabwe’s formerly quite strong regional
power position, in contrast, had virtually faded by the mid-2000s. It is
for this reason that the Cape Republic is assumed to play a decisive role
in any regional efforts that aim to establish a common SSE. However,
since serious regional demand for such a regional armed force was virtu-
ally non-existent among SADC member states, it seems necessary that
South Africa would have to act as a benevolent hegemon and sponsor of
this regional club good if Pretoria wished to make it become a reality.

7.2.2  Extra-Regional Military and Security Intevdependence

A decade after the end of Apartheid in Southern Africa and more than
four decades after the period of decolonisation, the SADC member states
did not show noteworthy patterns of military interdependence and secu-
rity relations or (bilateral) defence or status of force agreements to extra-
regional actors, either to former colonial powers or to present-day great
powers such as the USA. That is why, in the issue area of regional secu-
rity cooperation, the SADC countries were, for structural reasons, rather
immune to any (interfering) exertion of influence by extra-regional
actors—in contrast to several francophone countries within the frame-
work of the ECOWAS in West Africa (Gregory 2000).

However, the SADC had traditionally strong relations with extra-
regional donor countries for decades (Odén 2000: 255, 261). In the
years of 2006,/07, almost 60% of the SADC’s organisational budget of
about $46 million USD had been financed by external actors, namely the
EU in concert with “Additional Voluntary Contributions” of individual
EU member countries (Tjonneland 2006: 8). The remaining part was
procured by the SADC members on their own while South Africa con-
tributed the lion’s share.” In regard to the issue area of security, however,
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external donor support to the SADC played only a minor role insofar as
the organisation was dismissive to disclose any details of its regional secu-
rity cooperation agenda and activities to outsiders (i.e. Western donors).

However, the early and mid-2000s witnessed the evolution of two
new strands of extra-regional security relations and inter-regional cooper-
ation between the SADC on the one side and external actors such as the
AU and the EU on the other side. This had quite an important impact
on the SADC’s own regional security efforts since its policies aimed
exactly at this issue area as will be outlined in the following:

Firstly, it was the AU that became increasingly interested to address
security problems on the continent by means of a new peace and secu-
rity approach, which was guided by the imperative “African solutions to
African problems”. This new AU policy was clearly part of the so-called
“African Renaissance” concept but also a result of the disengagement
and loss of strategic interest of the Western world in Africa after the end
of the Cold War (Klingebiel 2005). Against this background, the AU
agreed on the Protocol on the Establishment of the Peace and Security
Council in 2002. It defined a common African Peace and Security
Architecture (APSA) as a collective institutional framework for carrying
out the AU’s new tasks in the field of peace, security and defence.!? One
of the major objectives of the AU in this context was the development of
a military capacity (about 20,000 troops) to manage conflicts and com-
plex peacekeeping operations on the continent (Sidiropoulos and Meyn
2006: 8-9).

The APSA was without doubt a breakthrough with regard to the
development of Africa’s “own” peacekeeping capabilities because it set
the goal to institute an ASF by 2010.11 A special feature of the APSA
in this respect was its explicit reference to the continent’s regional eco-
nomic communities, such as the SADC or ECOWAS. The AU had rec-
ognised their pivotal role for an effective functioning of its continental
security institutions and therefore assigned them the role as build-
ing blocks for the continental security architecture. This applied of
course to the Union’s plans on the creation of the ASF as well. In the
course of this policy of subsidiarity, the AU as a result demanded that
all five of its mandated regional economic communities—including the
SADC—establish regional standby brigades (3,500-5,000 troops cach)
by 2010. This was in order to facilitate the build-up of the ASF and pro-
vide rapid regional reaction capability to counter regional crises and con-
flicts (Franke 2009: 153-177; Sidiropoulos and Meyn 2006: 9). Hence,
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the AU put distinct normative pressure on the SADC and its member
states to implement the provisions of the APSA and establish a regional
standby brigade as part of a larger ASF until 2010.

Secondly, one could observe a growing pattern of extra-regional secu-
rity relations between the SADC and the EU—partially via the AU as
a proxy—since the mid-2000s. It was the EU that became increasingly
interested in improving inter-regional security cooperation with Africa—
not least as a result of the growing threat by global terrorism and civil
wars in failed states (Sidiropoulos and Chevallier 2006: 15, 18-19;
van Langenhove 2012). The EU’s strategy included a closer coop-
eration with the AU as well as with the mandated regional integration
organisations on the continent. It stipulated, among other things, to
develop “African [peacekeeping] capabilities, such as the AU’s African
standby force”!? and support future African peacekeeping operations.'3
Therefore, enabling the AU and the continent’s regional integration
organisations to take responsibility for their own peace and security
issues was high on the EU’s own security agenda.

In December 2003, the EU therefore decided to establish the African
Peace Facility (APF) in reaction to a request by African state leaders at
an AU Summit a few months earlier.!* The aims of this specific develop-
ment fund were to strengthen the AU’s strategy on continental peace
and security cooperation and to support the implementation of the
APSA framework. This included support to the operationalisation of the
ASF. Altogether, the EU channelled almost €440 million through the
first APF (2004-2007) for peace support operations and capacity build-
ing on the regional and continental level under the provisions of the 9th
EDF (including additional voluntary contributions of selected EU mem-
ber states).!> Although the greater part of this money had been allocated
to support peacekeeping operations in Africa, a share of more than €26
million had been earmarked for APSA capacity building which in fact
implies indirect financial support to regional organisations (including
the SADC) for the very same purpose. These capacity-building activities
were complemented by an additional amount of €7.7 million from South
Africa’s heading of the EU budget.!®

With the aim to intensify inter-regional security cooperation and
build a long-term partnership of equals between the EU and the AU,
Brussels moreover offered clear prospects to prolong the APF mecha-
nism and increase its budget from 2008 onwards. This was not least in
order to demonstrate the EU’s commitment to continue inter-regional
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cooperation. Primarily, however, it allowed for sound and more long-
term planning on the AU’s and the regional organisations’ sides in terms
of implementing the APSA and its continental and regional peace and
security cooperation measures. Accordingly, the EU announced it would
allocate a first envelope with a total of €300 million to its second APF
under the 10th EDF for the period of 2008-2010. This included the
provision of financial support for ongoing capacity-building programmes
on continental and regional levels in the amount of €65 million.
However, the APF contracted only €20 million for the regional commu-
nities and their capacity-building programmes for, among other things,
creating the regional standby brigades.!”

Apart from the rather new and indirect APF funding mechanism, the
EU and its member states had channelled funding for the promotion
of specific security cooperation projects in the SADC directly through
the EDFs as well (Franke 2007). By this means, the SADC ought to
receive up to €11 million for the construction and maintenance of an
RPTC from Denmark under the umbrella of the 9th EDF. The United
Kingdom and Germany announced they would provide up to €8.1 and
€7.2 million respectively for capacity building in the issue area of security
cooperation in the same context.!'® The following 10th EDF allocated
for the SADC a total amount of €116 million,! of which, however, only
€17 .4 million had been earmarked to support regional political coopera-
tion and the implementation of selected peace and security projects such
as the build-up of a SADC standby brigade.??

Altogether, there has been a significant increase in extra-regional
funding from the EU for security cooperation and peacekeeping in Africa
since the creation of the APSA and the APF mechanism shortly after
the turn of the millennium. However, the SADC in fact received only
a marginal share of these funds.?! Nevertheless, there were increasing
prospects to receive continuous financial support for regional capacity
building in the field of security and the creation of a regional peacekeep-
ing force.

7.2.3  Interim Summary and Situation Structure

In summary, South Africa was in a regional power position but neither
individual SADC countries nor the organisation as a whole exhibited
noteworthy patterns of asymmetric interdependence to extra-regional
actors in the issue area of security. Against this background, any process
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of regional security cooperation in the region—if it should ever occur—
is principally more dependent on South Africa’s policy preferences and
actions than in danger to be interfered from outsiders for plain structural
reasons.??

Against this background, the early and mid-2000s witnessed a stronger
engagement of the AU and the EU in terms of inter-regional security
cooperation: The AU demanded that the SADC create a peacekeeping
capacity by normative means. With Brussels accordingly offering sig-
nificant financial funding for the build-up of continental and regional
peacekeeping capacities through the APF and EDF via the AU’s APSA
framework, an externally fuelled regional cooperation problem material-
ised in the SADC region. This appeared insofar as the SADC member
states were required to engage in specific security cooperation projects on
a regional level (e.g. the establishment of an SSF) in order to get access
to financial resources from the EU’s funding mechanisms (Brosig 2011).

In theory, these external financial contributions (particularly the pros-
pect of increasing inflows) acted as a cooperation-conducive interven-
ing context variable on the regional situation in the SADC. It had an
incentive effect insofar as it transferred the genuine problematic situation
(i.e. the “Deadlock” game with non-cooperation as the actors’ dominant
strategy) towards an externally fuelled coordination game with distribu-
tive effects (Fig. 7.2).

EU
No SADC
Cooperation | Standby Force
No
CSADC Cooperation 2o el
““:try bt 1/4 5/5 3/4 =alt
Standby Force Standby Force | SADC
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A

Fig. 7.2 Externally fuelled problematic situation in view of the planned SADC
Standby Force
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The figure above illustrates this backdrop of extra-regional relations
of the SADC countries to the EU in terms of its effect on the coop-
eration problem on a regional level and the pay-offs for the countries’
policy actions: The EU provided the SADC countries significant financial
contributions (and the prospect of more) via the EDF, APF and APSA
mechanisms on the condition that they choose to engage in regional
security cooperation towards the build-up of an SSE. Thus, the genu-
ine regional situation structure on the SADC level (in yellow) became
affected by the SADC countries’ extra-regional relations with the EU/
AU (in blue) insofar as the latter increased the absolute pay-offs for a
cooperative strategy on a regional level under conditions of inter-
regional cooperation (in green) and thereby turned it into a more profit-
able policy option than the status quo. Therefore, regional cooperation
in the SADC likewise implied inter-regional cooperation between the
SADC and the EU/AU.

Against this background, institutionalised regional security coop-
eration in the SADC towards establishing a common SSF is likely to
develop according to the incentives provided by influential external
actors (here, the EU/AU). Moreover, it is likely to prosper and become
effective only as long as the latter continue to provide external fund-
ing and support. This makes the project at the same time subject to the
danger of interfering extra-regional impact since donors could stop their
support for various reasons.

7.3  REeGIONAL CONSENSUS: NEGOTIATIONS
AND INSTITUTIONALISATION OF THE SADC STANDBY FORCE

The SADC countries’ desire to fulfil the AU’s expectations and institu-
tionalise a common regional peacekeeping force led to the signing of an
MoU on the Establishment of a SADC Standby Brigade in August 2007.
The document provides the participant SADC states a legal basis for
the operationalisation of the standby force under the provisions of the
AU’s APSA as well as SADC’s Protocol on Politics, Defence and Security
Co-operation and the SIPO agenda. Moreover, the MoU gives informa-
tion on the planned standby brigade’s purpose, functions, training facili-
ties, deployment and command structure. It is the founding document
of what we know today as the SSF.
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7.3.1  Negotiations and Institutional Design of the MoU

There is clear evidence that the AU’s decision to set up an ASF along
with the EU’s initiative to launch the APF served as major stimuli for
the SADC countries to engage in inter-state negotiations on the insti-
tutionalisation of their own regional peacekeeping force. SADC execu-
tive secretary Tomaz Salomao corroborated this in a statement in which
he declared that the SADC Brigade “has been set up within the provi-
sions of the African Union that require that each of its five regional eco-
nomic communities need to have such standby forces with the sole aim
of peace-support operations in the region.”?® EU officials, in contrast,
pointed out that the SSF is a “true” SADC project despite being aware
of the EU’s and AU’s support to the project.?*

The first exchange of ideas on how to organise and institutionalise a
future SADC brigade took place at an ISDSC meeting in 2004 (Salomon
2009: 217). There seemed to be no serious conflicts of interests among
the SADC members about whether to establish a common peacekeeping
force, because the Summit declared only a few months later in a pub-
lic statement that it had “initiated the conceptualisation of the SADC
Standby Force.”?® The SADC states’ ability to make such a quick deci-
sion was remarkable against the background of notoriously lengthy deci-
sion-making procedures on other policy issues (e.g. in the forefront of
the SADC-FTA).

What followed were inter-state negotiations on the details of this
common project and consultations with military and defence experts
on how to implement it. Both took place within the framework of an
ISDSC subcommittee among the SADC countries’ ministers responsible
for defence during April and May 2005.2% These inter-state negations
must have been rather non-controversial in character since the partici-
pant countries shared similar preferences and because of the fact that no
disputes have been made public. There was only some minor disagree-
ment between South Africa and Zimbabwe—which both dominated the
negotiations (Motsamai 2014; Nathan 2012: 35)—on particular speci-
fications such as the character of common (military) standards and the
harmonisation of operational procedures (Baker and Maeresera 2009:
107; Salomon 2009: 216-219).

It became evident, however, that Pretoria acted, above all, in
a very committed and supportive way to the project. The Cape
Republic offered to contribute a disproportionately larger share to the
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institutionalisation and maintenance costs of the planned SADC brigade
as well as to its envisaged troop contingent. Though vague, this proposi-
tion corresponded not only to the country’s strong ambition to become
the SADC’s and Africa’s lead nation in peace support operations but also
to the role of a benevolent regional hegemon—which South Africa could
easily play because of its status as regional great power in terms of mili-
tary capabilities (Mandrup 2009: 18).

After the successful conclusion of these inter-state negotiations a few
months later, all SADC countries (with the exception of the Seychelles)
signed the Memorandum of Understanding on the Establishment of a
SADC Standby Brigade on 16 August 2007. This was the official birth
of the SADC Brigade that became known as the SSF (van Nieuwkerk
2011: 186). It is noteworthy that the SADC countries agreed “only” on
an MoU—which in fact is a declaration of intent—and not on a legally
binding protocol. This is clearly an indicator for a rather low degree of
formal institutionalisation which corresponds to the theoretical assump-
tions on institutionalised regional cooperation against a pattern of low
intra-regional interdependence in problematic situations resembling
coordination games.

Moreover, it is noteworthy that the adoption of the SADC MoU
and the inauguration of the SSF happened only four months after the
EU’s APF mechanism contracted, for the first time, a significant amount
of money ($20 million USD) for capacity-building measures under the
APSA framework—and in the very same month when the first tranche
of this money was actually paid ($7.4 million USD in August 2007).27
Unfortunately, there is no concrete proof of a causal relation between
both events since the donors have not made available detailed data show-
ing the exact destination of their financial contributions. However, it
seems that it was not just a coincidence that these events correlated in
time.

In regard to the central contents of the MoU, the overall function of
the brigade was “to participate in missions as envisaged in Article 13 of
the Protocol Establishing the Peace and Security Council of the AU”?8
which includes being able to perform the following;:

e observations and monitoring missions

e other types of peace support missions

e intervention in a State Party in respect to grave circumstances or at
the request of that State Party—or to restore peace and security
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e preventive deployment for conflict management
e peace-building.

Against the background of its core military functions, it becomes clear
that the SADC Brigade had been designed in the first place as an instru-
ment to conduct regional peacekeeping missions—and thus to serve the
AU’s tasks according to the APSA framework.

In regard to the rules of deployment and its command and con-
trol structure, the MoU stipulated that the standby brigade “shall only
be deployed on the authority of the SADC Summit [...] on a SADC,
AU or UN mandate.”? It called moreover for the establishment of a
Planning Element (PLANELM) as a separate instrument at the SADC
Headquarters. The PLANELM should operate autonomously as a tool
of the OPDS with the task to manage the SADC standby system on a
daily basis. Article 12 emphasised that the command structure at the
headquarters should be strictly representative of all contributing state
parties and that the standby force’s command structure should be har-
monised to AU and United Nations (UN) standards in order to enable
smooth interaction.3’

Article 9 proposed the establishment of a main logistics depot for the
standby brigade, whereas Article 8 called upon the participant state par-
ties to contribute personnel as well as major and minor equipment as
required and agreed to. Article 11 noted against this background that
the SADC was to reimburse each contributing state party for their per-
sonnel and material expenditures.3! However, the MoU did not specify
details on the state parties’ contributions at that point and thus remained
rather vague on a very important issue. The likely explanation for the
lack of guidelines on this aspect is the fact that the SADC states were
still unsure about the AU’s concrete demands on the SADC’s share for
the continental ASF as well as about the external financial support that
would eventually materialise through the APEF/APSA schemes. Article
11, however, indicates clearly that the institutionalisation of the SSF
should not involve any net costs for the contributing state parties. This
corroborates the initial presumption on the project’s character as an
externally fuelled regional club good.

Against the background of the AU’s requirements on constituting
the continental ASF,3? the SADC countries only later came to an under-
standing that in total the SADC standby brigade should be composed
of 4000-5000 troops, including a mobile headquarters, three infantry
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battalions, an intelligence and logistics company, naval and air force
capabilities as well as a police and civil component (Mandrup 2009: 18;
Salomon 2009: 215-219). Since the standby force had not been con-
ceptualised as a standing army, the state parties to the MoU decided to
contribute their specific contingents of personnel and military equipment
to a common “standby pool”—depending on their military capacity. In
case of deployment, the commanding staff would then assemble the bri-
gade according to the mission-specific needs from the forces available
in the pool within a short period of time (Baker and Maeresera 2009:
107; Macaringue 2007: 123-124). This had two advantages: firstly,
a brigade deployment could go ahead even if one or more state parties
were unable or unwilling to participate and, secondly, a strong state, like
South Africa, could act as a lead nation in terms of guiding a mission
or facilitating an effective brigade despite the lack of contributions from
weaker member countries (Hull and Derblom 2009: 69; Mandrup 2009:
16-20).

It is noteworthy that South Africa, as a country with a superior mili-
tary capability in regional terms, pledged the lion’s share of personnel
and equipment to the common standby pool. Pretoria offered to initially
contribute, among other things, “a parachute battalion, engineering
capability, sanitation (including a field hospital), harbour patrol boats,
signal capacity, divers, naval support vessel and air transport” (Mandrup
2009: 19). This gives proof of the country’s readiness to support the
standby brigade with military equipment that other SADC states were
unable to deliver. Moreover, it emphasises the importance of a regional
lead nation for such advanced regional cooperation projects (Nathan
2012: 60).

A central cornerstone in SADC’s efforts to operationalise its regional
standby force concerned its education and professional training and, for
this purpose, the establishment of an associated peacekeeping training
facility. The SADC realised in this context that Zimbabwe already hosted
a military training facility that had been established under the aegis of
the ISDSC back in 1996. Supported by external funding from the gov-
ernments of Denmark and Britain, this RPCT had become fairly active
during the years of 1997-2001 and hosted, among other things, a num-
ber of workshops, training sessions, peacekeeping operations courses and
occasionally supported the regional military exercises of the SADC mem-
ber states. Thus, over time, it had become a recognised and truly multi-
national body (Adelmann 2012: 333; Berman and Sams 2003: 64).
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The formerly generous European donors, however, abruptly cut down
their funding to the Harare-based training centre in January 2002 as a
reaction to the increasingly autocratic rule of President Mugabe and the
serious political crisis in Zimbabwe (Kinzel 2007: 5). The sudden with-
drawal of this significant extra-regional source of support had as a conse-
quence that the RPTC had to quit its work. It became entirely paralysed
for more than three years.33 Against this background, the Zimbabwean
government issued a formal offer to the SADC to make use of the
“donor-abandoned” training facility and host it as the RPTC for the
common standby brigade. The SADC CoM accepted Harare’s proposal
in the summer of 2004 and decided also that the training centre was to
become a full SADC institution under the management of the Organ,
a procedure which the SADC called “mainstreaming” of the RPTC.3*
Following the official handover in August 2005, the RPTC fell directly
under the control of the SADC Secretariat and the Directorate of the
Organ.3®

With the RPTC for education and training of the SADC peacekeeping
operations thus being principally available, it was a logical consequence
that the SADC countries referred to this institution in their MoU on the
establishment of the SADC Standby Brigade in 2007. The MoU stip-
ulated in this context in Article 13 that the state parties’ military units
assigned to the common standby force were to achieve standardised
training objectives and that the RPTC was to develop and impart such
common training standards to the future SSF.3¢

Altogether, the institutional design of the MoU reflects, in the first
place, consensus among the participating member states in terms of their
willingness to cooperate towards this ambitious common project. The
proposed strictly intergovernmental character of the standby force’s com-
mand structure underlines this aspect of consensual decision-making.
However, the MoU, at the same time, gives the impression of a slightly
indifferent piece of work. This is because most provisions are rather
vague in character and a concrete deadline for accomplishing the goals
is missing. The reason behind this could be the rather vague external
expectations for the SADC brigade, particularly on the part of the EU.
Accordingly, Brussels did not exert any direct influence on the inter-state
negotiations on a SADC level and the design of the document. A South
African influence on the MoU prevails only insofar as, in principle, the
mechanism of the “standby pool” allows the deployment of the SSF by
a lead nation. Moreover, the document contains statements on regional



7 THE SADC STANDBY FORCE AND ITS REGIONAL PEACEKEEPING ... 249

peacekeeping (operations) that are very similar to Pretoria’s national for-
eign policy doctrine.

7.4  EvavruatioN ofF THE SADC StanDBY FORCE AND ITS
REGIONAL PEACEKEEPING TRAINING CENTRE

In order to conduct an informative evaluation of the standby force and
its training centre, it is noteworthy to mention that the SADC pursued
the institutionalisation of the SSF and its associated RPTC somewhat
in parallel to the development of the underlying MoU. This is quite an
unconventional procedure in terms of chronological order. It is probably
owed to the fact that external actors either put pressure on the SADC
(i.e. the AU’s demand to contribute to the planned ASF) or provided
incentives (i.e. the EU through the EDF and APF) to speed up the insti-
tutionalisation process in a certain way. Leaving these causal relations
aside, the SADC declared the SSF officially operational on the very same
day when its member states had signed the corresponding MoU. As if to
demonstrate this, the SADC celebrated the inauguration of the SSF with
a big military parade at the gates of the conference location in Lusaka on
the same occasion (Mandrup 2009: 2). Whether this official statement
and symbolic gesture matched reality or whether the SSF is just a paper
tiger will be elaborated upon in the following paragraphs.

7.4.1  Implementation and Compliance

Because the MoU on the establishment of the SADC Brigade is not a
legally binding protocol but rather a legal guideline or framework, the
signing SADC countries are obliged neither to ratify the document nor
to implement the inherent provisions into national law. While all SADC
members (with the exception of the Seychelles) became state parties to
the MoU by their signature in August 2007 and thus put the MoU into
practice, little is known about whether the states actually put effort into
complying with the provisions on a national level and thus make the
SSF become a reality on regional grounds. This is because the SADC,
the OPDS as well as the organisation’s member states generally do not
release to the public any sound information on the status of the state
parties’ national compliance to the MoU in the issue area of security
(Hull and Derblom 2009: 47).
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However, a recent white paper on South Africa’s foreign policy
pointed out that the country “will work together with SADC and its
member states to maintain the readiness of the SADC Brigade.”®” This is
corroborated by the fact that Pretoria substantiated its national contribu-
tions to the “standby pool” and currently provides, among other things,
eight army units (including a brigade tactical headquarters, mortar bat-
teries, motorised infantry, parachute airborne infantry, intelligence and
maintenance troops), six helicopters and one transport aircraft, six vessels
and two hospital units for the SSF.3% According to the South African gov-
ernment, the country is able to do so because its national defence force
is a relatively powerful and disciplined force with modern equipment and
some surplus capacity. In view of these troop contributions, there are
reasons to wonder whether the SSF is in fact a real joint SADC project
when South Africa is in reality the main provider (Mandrup 2009: 20).
Other member states such as Botswana, Lesotho, Malawi, Mozambique,
Tanzania and Zimbabwe have officially pledged some personnel and
equipment for the “standby pool” as well. Against this background, the
total strength of the SSF is said to be around 4000 troops maximum.
Troop pledges thus seem complete, although details have not been
fully disclosed so far (Hull and Derblom 2009: 73). It remains unclear
whether or to what degree these troops are actually available, mounted
and short-term deployable at demand (Aboagye 2012: 4; Lautier 2013).

An AU report on the status and readiness of the ASF and its regional
brigades reviewed the SSF’s stage of implementation by focussing on its
constituent components. In view of its components of military relevance,
it noted that the framework documents, the MoU, the PLANLEM,3°
a (training) centre of excellence, and the troop pledges from member
states were functional and in place. Outstanding areas, however, are the
SSF’s permanent headquarters and its logistic depot, neither of which is
yet in place.* According to very recent information, the SADC mem-
ber states decided to deviate from the MoU’s provisions insofar as not
to establish a permanent brigade headquarters but only a provisional one
in case of the SSF’s deployment (Aboagye 2012). In regard to the logis-
tic depot, the member states decided to locate it in Botswana, but no
construction works have begun so far. Altogether, the AU’s and other
reports concluded that the SSF is not fully operational and not really
deployable thus far.#!

The shortfalls in the institutionalisation of the SSF in terms of the
state parties’ implementation of and compliance with some of the MoU’s
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provisions derive from the fact that there is obviously a shortage of
financial resources in most member states. This is because the EU has
channelled the largest part of its funding through the APF or APSA pro-
gramme to multinational peacekeeping operations in Africa or other pro-
grammes of the AU up until today. Capacity-building programmes on
a continental and regional level (such as the build-up of the ASF and
its regional components) have received only a minor share of the EU’s
financial contributions so far:

In fact, during the period of 2004-2011, the EU committed a total of
only €51 million for the various continental and regional capacity-build-
ing programmes under its APF programme.*? It is unclear how much of
this money was finally channelled directly to the SADC but it was prob-
ably less than €3 or 4 million. Most of this funding seems to have been
used for the implementation of the PLANEM since the EU earmarked a
sufficient amount of this money to allow the SADC to pay 15 permanent
staff members in this institution.*3 It is therefore not surprising that par-
ticularly the PLANELM is today functional and in place. However, the
overall amount of external funding was certainly not enough to unfold
a significantly supportive impact on the SADC’s developing countries’
implementation efforts towards creating a fully operational standby bri-
gade on a regional level.

With regard to the EU’s latest APF APSA Support Programme
(2011-2014) under the 10th EDF, Brussels earmarked a total of €40
million for capacity-building measures in the AU and its regional organi-
sations. The SADC’s share, however, added up to only €4.334 million
until the end of 2014.#* About €2.2 million of this amount went to the
build-up of the SSE.#> This was probably less money than the SADC
states had expected at the time when they decided to initialise the pro-
cess of institutionalising their own SSF.

The impact of insufficient external funding becomes most clear in
the example of the SSF’s planned logistic depot. According to experts,
the SADC countries face great difficulties to construct and maintain this
great undertaking by regional means because they need more regional
leadership and external donors’ assistance (Mandrup 2009: 16-17).
Moreover, most SADC members—particularly the LDC—have prob-
lems to provide adequate military equipment for such a logistic depot.
This is firstly because their armed forces in general have little equipment
(that is fully operational) and secondly because national governments
have so far been fairly reluctant to transfer part of their (operational)
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equipment to the territory of a third country (i.e. to a common logis-
tic depot) since this implies that the very same equipment would not be
available at home in case of a state of defence or other emergency (Hull
and Derblom 2009: 73; Lautier 2013).

The implementation process of the RPTC—the most important pil-
lar with regard to the SSF’s future peacekeeping skills and capacity—was
likewise prone to external influence due to its strong dependency on
extra-regional donors. It was mentioned earlier that the Harare-based
training facility had been strongly donor-dependent since its foundation
in the mid-1990s and that it had become inoperative after the European
donors (particularly Denmark) stopped their support as a result of eco-
nomic sanctions against Zimbabwe in 2002 (Kinzel 2007: 5). This insti-
tutional paralysis continued for several years because virtually all SADC
countries were reluctant to contribute and fund the institution ade-
quately on their own during that time (Chirwa and Namangale 2009:
166). However, the military training centre in Harare was not officially
closed—despite diplomatic pressure from the European Parliament on
several SADC countries in order to discipline Zimbabwe’s autocratic
President Mugabe (Adelmann 2012: 333).

However, with the RPTC becoming an official SADC institution for
the purpose of training the future SSF under the provisions of the MoU,
this dissatisfactory situation changed. With the inter-state negotiations
on the design of the MoU still under way, the SADC member states
agreed to fulfil the latter’s (envisaged) provisions concerning the RPTC
in advance. For this purpose, they provided just enough resources to
officially re-open the training facility in August 2005 (Adelmann 2012:
334). Owing to this commitment, the (training) centre of excellence
became formally implemented and thus de facto in place.*¢

7.4.2  Performance and Effectiveness

The performance and effectiveness of the SSF and its RPTC yield mixed
results. The planning and formal institutionalisation of the SSF can be
regarded as a success in that the participating state parties adopted the
institutional framework. However, it remains an open secret that the
implementation process of the MoU has not yet been completed and
that the full operational capability and deployability of the SSF are still
very questionable. Experts and other observers state that it is very dif-
ficult to assess the actual operational readiness of the SSE. This is because
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the SADC is very secretive about its current situation and does not pro-
vide detailed information on the operational readiness of those troops
that have been pledged to the “standby pool” by its member countries.
In any case, it is fairly unlikely that the SSF could be fully operational
and deployable without a common logistic depot in place (Lautier 2013;
Tavares 2010: 61-62).

From a counterfactual perspective, there has not yet been any deploy-
ment of the SSF since the SADC officially declared the standby brigade
operational in August 2007, even though there had been some oppor-
tunities to engage in peacekeeping operations in Madagascar or the
DRC during the past years. A recent deployment of a few SADC coun-
tries” armed forces in the DRC against so-called “M23 rebels” in Goma
in early 2013 has sometimes been declared as deployment of the SSF.
However, it was rather a few SADC states (South Africa, Tanzania and
to a lesser degree Malawi and Zimbabwe) that individually contributed
some troop contingents together with other African countries to a multi-
national intervention brigade in the DRC under the umbrella of the UN.
Hence, this was not an employment of the SSF, although the SADC
seems to have declared a readiness to “go on its own” if necessary.*”

The RPTC, in contrast, demonstrates a much better degree of per-
formance than the SSF on the whole. This is not least because the insti-
tution has recovered from its period of “donor-abandonment” and
paralysis. Since the central mission of the RPTC is “to study the theory
and practice of peace support operations and to coordinate peace sup-
port training in the SADC region™*® in terms of qualifying the SSF for
action and deployment, a good indicator for assessing its performance
and operational success is the number of training contributions and
courses to the preparation of peacekeeping personnel which it has organ-
ised so far. In this context, it is noteworthy that the RPTC seems to have
offered only a single military training course during the years of 2002—
2007 (Davies 2014: 29). This period of relative inactivity, with only one
course taking place in 2000, is exactly the period in which the former
external donors (particularly Denmark and the United Kingdom) pro-
vided no funding for the training centre. It is also the time when the
SADC took over (in 2005) and started to maintain the RPTC all on its
own.

Major improvements in the RPTC’s functionality and performance
can be observed from 2008 onwards. Since then, more than nine dif-
ferent peacekeeping and peace support operations training courses have
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been taken place (Davies 2014: 29). The major reason behind this suc-
cess is the fact that external donors had decided to revive their financial
support to the RPTC: From 2008 onwards, it was firstly the German
Government that fuelled regional security cooperation with an amount
of €2.2 million until 2011. From 2011 until 2014, Berlin channelled
another €1.6 million directly to the RPTC via its international coop-
eration agency Gesellschaft fiir Internationale Zusammenarbeit (GIZ),
particularly for the development of training curricula, the implementa-
tion of training courses and the centre’s staff.** Brussels took more time
to make up its mind whether to re-start supporting the RPTC again.
However, since the (still) Harare-based training facility had become an
entirely SADC institution for the purpose of training the SSF since 2005,
the EU had somehow lost its rhetorical entrapment with respect to sanc-
tioning Zimbabwe and in March 2012 decided to channel an amount of
more than €1.575 million®° of its €11.4 million support programme to
all African Training Centres directly to the SADC’s RPTC.>!

Today, the RPTC is a fully functional institution that supports the
build-up and training of the developing SSF according to its mission
and capacities. According to the centre’s commander, the RPTC’s major
achievement is its “contribution towards enabling SADC Member States
to send well-trained personnel to peace missions through the many hun-
dreds of peacekeepers we have trained through the years, thereby suc-
cessfully carrying out our mandate.”®? Other observers corroborate the
director’s self-assessment and come to the conclusion that the RPTC has
been very effective in providing the relevant training exercises required
to improve the knowledge and effectiveness of SSF personnel (Chirwa
and Namangale 2009: 27; Lautier 2013).

In a nutshell, the process of establishing the SSF seems to be advanced
although the regional force seems not to be ready for operation and
deployment yet. Therefore, the SSF is not able to fulfil its central objective
more than nine years after its official launch by SADC leaders. However,
this is less the fault of the RPTC and is not due to a lack of military train-
ing since the SSF’s training centre performs fairly well (at least since 2008).

7.5  RESUME AND PROSPECTS

In summary, there is evidence that the institutionalisation of the SSE
did not happen on the basis of a genuine regional cooperation prob-
lem in terms of, for example, a security dilemma inherent to the SADC
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region or an external actor threatening to attack the regional organisa-
tion and its member states. In fact, there was actually no need for the
SADC countries to demand the establishment of a common regional bri-
gade from a plain structural regional perspective. Only South Africa as
the SADC’s regional hegemon showed vague signs of interest towards
strengthening its regional and global peacekeeping capacity in order to
underline its position as emerging power—at best via the SADC as an
organisation.

Instead, it was the AU and particularly the EU as extra-regional actors
that encouraged SADC countries to engage in deepening regional secu-
rity cooperation and create a regional standby force for the sake of the
continent. From 2004 onwards, the EU promised the SADC signifi-
cant amounts of money for the build-up of an SSF for the purpose of
contributing its part to a future African peacekeeping force. The EU
provided by means of its financial incentives, channelled via the APF
mechanism and the AU’s APSA framework, an external stimulus that
transformed the genuine regional “Deadlock” in the SADC towards an
actual regional problematic situation (reminding of a coordination game
with distributive effect) where cooperative behaviour promised absolute
benefits.

The result of these external incentives was that the SADC countries
quickly agreed on an MoU on the establishment of a common SADC
Brigade in 2007 and declared the common regional force to be opera-
tional immediately thereafter. Without a doubt, South Africa became
prominently engaged in the institutionalisation and build-up of the
standby force as the regional lead nation and most significant contribu-
tor of personnel and material. However, it was ultimately extra-regional
actors such as the EU and European countries as well as the AU that
have fuelled the institutionalisation and operational capability of the SSF
and the RPTC to the largest part so far. By funding more than €85 mil-
lion to the APSA framework under the APF programme until today, the
EU has become the most important supporter of institutionalised secu-
rity cooperation in terms of capacity building for regional peacekeeping
brigades in the whole of Africa. Although neither the EU nor the AU
took part directly in the regional inter-state negotiations on the design of
the MoU, there is evidence that the document made particular reference
to the demands of the AU on continental and regional peacekeeping
outlined in its APSA framework. Therefore, the MoU certainly carries
the AU’s mark.
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In regard to issues of performance and institutional effectiveness, the
build-up of the SSF has made significant progress and is fairly advanced
at the current stage. In particular, the RPTC has been performing well
throughout recent years. According to experts, the SADC’s regional
standby force has the best military potential of all planned regional
standby brigades in Africa. This is not least due to South Africa’s out-
standing military and logistical capabilities and strong commitment in
terms of troop pledges. However, the institutionalisation of the SSF has
not been completed so far, as its headquarters and logistic depot are not
yet in place. This proves that the SSF currently lacks an operational read-
iness—in spite of official declarations to the contrary.

In summary, there are good reasons to believe that the SSF and the
RPTC are certainly not only symbolic in nature but in fact to a signifi-
cant degree the result of an external exertion of influence by the EU.
Since there had been no genuine regional demand for the SSF in SADC
member states, the institutionalisation process and success of the SSF are
likely to proceed only insofar as the external donors continue to provide
support. This makes the SSF prone to interfering external influence inso-
far as it is in the end the external donors—and here in fact the EU—that
decide and determine what the progress and future of the SSF will be.
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CHAPTER 8

The Southern African Power Pool:
An Electrifying Project with
Untapped Potential

A major part of regional infrastructure cooperation in the SADC involves
the energy sector and in particular the field of electricity—especially
power! trading and transmission.? This issue has become very impor-
tant for the regional organisation during the past two decades, although
international electricity cooperation is not an entirely new phenom-
enon in Southern Africa. It actually dates back to the time of colonial-
ism. Early efforts in this regard led to long-term contracts on electricity
trade between individual countries. However, today these arrangements
are reminiscent of bilateral cooperation rather than of institutionalised
regional cooperation embedded in a broader framework of regionalism
(Isaksen and Tjenneland 2001: 39; Tshombe 2008).

The end of Apartheid in South Africa implied a change in political
and structural preconditions in the SADC region. This paved the way
for a more comprehensive approach to the problem of regional electric-
ity shortages on the one hand and excess supply generation on the other.
Regional cooperation led to the foundation of the Southern African
Power Pool (SAPP) as a SADC body in 1995. Within the framework
of the SAPP, the Short-Term Energy Market (STEM) was introduced
as a central electricity trading institution in April 2001. The latter was
succeeded by the Day Ahead Market (DAM), a more competitive mar-
ket that started to operate in 2009. Both markets constituted the vital
centrepiece of the SAPP at their time of existence. Besides, the SAPP
addresses other important tasks such as coordinating its members’ energy
policies and the construction of power generation capacities in the
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region, maintaining and extending the regional power grid, and creating
common regional standards of quality and supply.3

This chapter aims to analyse the emergence, dynamics and effective-
ness of institutionalised regional electricity cooperation in the SADC
with a focus on recent developments in the SAPP and performance of
the STEM and the DAM.

8.1 REGIONAL IMBALANCES AND POWER SHORTAGES:
THE DEMAND FOR REGIONAL ELECTRICITY COOPERATION

Access to electricity and security of power supply are vital needs for indi-
vidual households as well as for the national economies of entire states.
A well-functioning power system with sufficient electricity generation
capacities is of strategic importance. This is because it not only is an
essential part of a country’s infrastructure but also affects crucial issue
areas such as the economy and security. Moreover, it is impossible to
enhance socio-economic development without taking care of adequate
energy and electricity supply.

8.1.1  Geneval Logic of Demand for Institutionalised
Regional Electricity Coopevation

Generally speaking, structural demand for institutionalised regional elec-
tricity cooperation in every single country ultimately stems from its net
electricity balance (i.e. national power generation in relation to national
power consumption) on the one hand and from the nature of its prevail-
ing pattern of electricity interdependence with neighbouring countries
on the other. Given the fact that electricity is a tradable good and that
some countries are (potential) electricity importers (i.e. consumers) or
exporters (i.e. suppliers), the analogy between electricity and merchan-
dise trade becomes clear. Accordingly, a country’s demand for institu-
tionalised regional electricity cooperation—in other words, a regional
electricity regime—is based on its aspired absolute benefits from such an
interconnected regional power grid and integrated regional electricity
market with better trading opportunities.

The specific benefits from an institutionalised regional electricity mar-
ket (i.e. a regional power pool) are as follows: All participating countries
can expect to profit from better electricity supply security since com-
bined systems are less vulnerable to disturbance in transmission lines
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or unexpected outages of power plants. Furthermore, an integrated
regional power system fosters economic efficiency with regard to elec-
tricity generation because it offers better economies of scale compared
with a smaller national market. More importantly, a power pool helps its
members to reduce costs to meet national peek demands in electricity
consumption and to diminish losses resulting from excess production.
This is because ideally the countries can simply trade surplus electricity
to members with surplus demand or insufficient electricity generation
capacity. For those countries that are in the position of being import-
ers of electricity, additional benefits stem from externalising investments
for new power plants or from lower costs for providing operating reserve
facilities or from both. Furthermore, individual countries could reduce
the risks and costs of planning and constructing new electricity genera-
tion capacities by communitising such expenses on all participants of the
power pool. Electricity-exporting countries stand to benefit from lower-
ing costs for existing spinning reserves and from revenues by selling such
excess power (Lopes and Kundishora 2000: 214; Matinga 2004: 92-93).

Hence, a power pool with an institutionalised electricity market does
not only provide better electricity supply security in its member states
but contributes ideally to cost-effective production, an optimised use of
power generation and transmitting infrastructure, and eventually lower
consumer prices.

8.1.2  Demand for a Regional Electricity Regime
in Southern Africa

Early demand for institutionalised regional electricity cooperation in
Southern Africa occurred within the old SADCC when some black
majority—ruled countries engaged in coordinating the planning, develop-
ment and strengthening of power transmission lines among each other
in order to avoid and reduce dependency on electricity imports from
South Africa. For this purpose, the organisation’s member states estab-
lished a Technical and Administrative Unit (TAU) under the umbrella of
the SADCC in 1980. Its major tasks were to act as coordinating agency
for the energy sector and to attract donor funding in order to initiate
and promote their regional projects.* The outcomes were quite remark-
able: The SADCC was successful in raising donors’ funds, particularly
from Europe and the US, and acquired altogether about $155 million
USD by the early 1990s. These externally provided financial means had
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a catalysing impact on the SADCC’s regional electricity cooperation
projects because they allowed the organisation to realise two important
interconnection projects: a 66-kilovolt (kV) power line to connect south-
ern Zambia with northern Botswana and a 220-kV transmission line
between Zimbabwe and Botswana which allowed the latter to substitute
its electricity imports from South Africa with power generated in Zambia
and Zimbabwe (Raskin and Lazarus 1991: 161-165, 173).

A severe drought in the SADC region in 1992 caused extensive nation-
and region-wide power shortages due to dwindling hydro-electricity gen-
eration capacities. The natural disaster boosted the states’ demand for
regional electricity cooperation and in this way had a decisive and catalys-
ing effect on institution building in the SADC. This is because, in view of
the drought’s negative effects, many governments started to realise that
there was an uneven distribution of power generation resources in the
SADC region: The enormous hydro-electricity reserves and large power
stations were in the north (e.g. the Kariba and Inga Dam), and the major
coal deposits and most of the thermal power plants were in the south
(particularly in the Gauteng province of South Africa). It became clear
that these resources could be turned to good account for consumers and
national energy security by pooling and improving regional interconnec-
tion (Bowen et al. 1999; Merven et al. 2010).

Although several older transnational power transmission lines had
already been in place in the SADC by the mid-1990s, there was still an
insufficient level of regional interconnectedness. Moreover, there was no
regional institution for international short-term electricity exchange that
could be used as a fall-back option in case of unexpected national energy
shortages. The same applied for the long-term bilateral contracts on
cross-border electricity trade that a few SADC countries had concluded
before the mid-1990s. However, these bilateral contracts enabled the
parties to trade electricity only on the basis of prearranged and strictly
limited volumes. Therefore, these agreements were far too inflexible to
provide an adequate solution to a country that experienced unexpected
peaks in power demand. Moreover, they could not protect an importer
against unforeseen problems occurring in their supply partner, such as
station outages, system failures, power line disruptions or even insuffi-
cient generation capacity (UNECA 2004: 35-37; ECA 2009: 8, 19-23;
Bowen et al. 1999: 187).

Against this background, an institutionalised regional electricity
regime that facilitated short-term electricity trading as well as a better



8 THE SOUTHERN AFRICAN POWER POOL: AN ELECTRIFYING PROJECT ... 271

interconnection of the SADC’s national power systems became high
on the agenda for all SADC countries concerned (UNECA 2004: 39;
Rugoyi 1998: 1998). The country-specific demand for institutionalised
regional electricity cooperation in the SADC can be deduced from struc-
tural characteristics based on the ratio of electricity generation and con-
sumption of individual member countries at the time prior to the first
regional arrangement.

Several of the organisation’s (mainland) members had insufficient
national electricity generation capacities (measured in megawatts, MW)
in relation to their levels of national consumption in the early years of the
new SADC. In 1996, the countries with constant surplus demand were,
in descending order, Zimbabwe (—388 MW), Botswana (—128 MW),
Lesotho (=76 MW), Swaziland (=75 MW), Mozambique (—36 MW),
Namibia (—14 MW) and even Tanzania (—1 MW).> For structural
reasons, these countries had a strong demand for a regional electricity
regime with enhanced trading facilities in the SADC. They faced chronic
shortages of national power generation and, as net importers of electric-
ity, were in quite a vulnerable position. For this reason, these countries
had a strong preference for an institutional solution on a regional level
since that not only promised individually improved energy security but
also helped to avoid one-sided dependencies on a single supplier or spe-
cific power line (Bowen et al. 1999).

On the other hand, a number of SADC members had oversized
national electricity generation capacities and produced considerable—
even vast—amounts of surplus electricity on a regular basis for years.
Back in 1996, the countries with excess production were, in descending
order, South Africa (+2,160 MW), former Zaire (+1,985 MW), Zambia
(+604 MW), Angola (+145 MW) and to a lesser extent Malawi (+7 MW)
as well.> With regard to the figures, it becomes clear that, for structural
reasons, these countries’ demand for enhanced regional cooperation,
improved interconnection and an institutionalised regional electricity
market is for the most part rooted in market-seeking motives since they
were (potential) net exporters of electricity. They regarded electricity as a
tradable good that could be exported like any other consumer good. It
provided high profits under the condition that national power generation
was a comparably cheap undertaking (which it actually was because of
large and easily accessible coal deposits).

Owing to its vast amount of surplus power generation during the
1990s, South Africa in particular most emphatically demanded a regional
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electricity regime—preferably tailored to its own national standards.
Moreover, the RSA expected that an expansion of the regional power
grid would serve its national export intentions by opening trading
opportunities and facilitating (additional) electricity trade. Pretoria’s
preference does not come as a surprise given that the country’s para-
statal Eskom, by far the SADC region’s largest power producer with an
operating capacity of 22 heavily subsidised power plants,” was a source of
comparably cheap electricity because of its enormous volumes of surplus
power generation at that time (Daniel and Lutchman 2006: 497-500).8
For similar reasons, export-oriented Zaire was keen to participate in a
regional energy regime. This is because the country expected that mem-
bership in a SADC-wide power pool could provide resources for a rein-
forcement of its transmission lines to Southern Africa and thereby allow
larger electricity exports to Zimbabwe—and eventually South Africa in
the future—via Zambia.”

Although a few long-term bilateral contracts on electricity trade were
in place, there was still an increasing and pressuring demand for additional
short-term access to electricity in many (of these) SADC states during
the mid-1990s. This was rooted in more frequent blackouts, operational
problems of (dilapidated) power generation systems and a lack of national
reserve or spinning capacities.!® The prevailing disequilibria and imbal-
ances of the electricity situation in the SADC region during these years
were reinforced by seasonal circumstances and periodical peeks in con-
sumer consumption (e.g. caused by, among other things, the growing use
of air conditioners and electric heaters), lack of adequate power transmis-
sion lines!! and uncoordinated national energy policies (Rugoyi 1998).

There were also long-term energy-related factors that fuelled demand
for regional cooperation: A number of scientific energy and electric-
ity consumption projections from the 1990s forecasted an exponentially
increasing electricity demand for the SADC region and its member states
for the next two or three decades to come. These studies expected in
parallel to growing (urban) populations and national GDP an increasing
energy intensity and electricity consumption in the SADC economies,
particularly in the industry sector (e.g. electronic machinery and other
equipment), the commercial and services sector (e.g. heating, cooling,
and electronic equipment), the transport sector (e.g. rail) and not least
due to growing access to electricity in the urban and rural residential sec-
tor (e.g. cooking, air conditioning, and electronic devices) (Merven et al.
2010: 18-22; Rosnes and Vennemo 2009: 3—4).
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Fig. 8.1 Forecast of the SADC’s internal electricity generation capacity (in
MW) for 1996-2010

Against this background, the electricity demand growth rate for the
SADC in total was expected to amount to an average of 2.0-5.7% per
year for the period of 1996-2020, with Mozambique, Angola, Namibia
and Lesotho producing the strongest growth rates with values between
3.4% and 13.1% per year (Bowen etal. 1999: 187). Later projections
expected the total energy demand in the SADC to be about 2.5 times
larger in 2030 than in 2005 and forecasted particularly strong increases
in electricity consumption in Mozambique, Zambia and South Africa
(Merven et al. 2010: 19-22). However, this growing electricity demand
in the SADC and its member states stood in contrast to the forecasts
on regional electricity generation capacities. Official sources expected a
growing mismatch between national electricity production and consump-
tion in the region that implied steadily decreasing internal surplus gen-
eration capacities for the SADC as a whole (Fig. 8.1).12

The graph illustrates that the SADC’s once-large internal surplus gen-
eration capacity was expected to diminish constantly over the years—and
most likely to turn into a negative internal surplus generation capacity
from 2005 at the latest. Experts predicted that the SADC was to face
a very critical situation by 2010 if no coordinated action took place in
terms of exploiting further regional electricity trade and generation
potentials (Lopes and Kundishora 2000: 213).
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Furthermore, important demand-driving factors in (potential) partici-
pants of a regional electricity regime in the SADC were based on the
expected financial profits. Profound scientific research and projections
that focussed on the absolute financial gains related to membership in a
SADC power pool provided sound calculations for the near future in this
respect: Studies from the early 1990s expected the potential savings of an
integrated regional approach to power sector development in the SADC
to amount to about 20% for the period from 1995 to 2010 compared
with the costs that were to arise if countries would individually develop
their national power sectors (Bowen etal. 1999: 193-196; Matinga
2004: 92). A study conducted by a World Bank—funded think tank in
the mid-1990s predicted that savings of up to $100 million USD could
be realised in a centralised and competitive power pool in lieu of (exist-
ing) bilateral trading agreements. In the same years, estimates of South
African economists even estimated $130 million USD in regional savings
in the event that an encompassing electricity regime would materialise
(Sebitosi and Okou 2010: 1450).

Some projections revealed considerable potential for intra-regional
electricity trade in the SADC, especially in the north-south direction
from the large hydro plants in the DRC to the mining and manufac-
turing industries in South Africa and Zimbabwe (Rosnes and Vennemo
2009: 46; Tshombe 2008: 61-78). A study from the late 1990s
expected annual gains from regional clectricity trade amounting to $0.8
million USD for Botswana, $3.3 million USD for the DRC, $10.5 mil-
lion USD for Mozambique, $2.5 million USD for Namibia, $30.4 mil-
lion USD for South Africa, $19 million USD for Zambia and $22.6
million USD for Zimbabwe under the condition that a regional elec-
tricity market was created (Bowen et al. 1999: 196). According to later
scenarios, as much as $1.1 billion USD in annual energy costs could
be saved by enhancing regional electricity integration in the SADC
(Ranganathan and Foster 2011). Regional costs for infrastructure and
particularly power plant construction could be reduced by $3 billion
USD over a 20-year period if coordinated regional planning would
prevail over countries’ individual utility expansion (Sebitosi and Okou
2010: 1451).

In sum, the SADC countries’ structurally motivated demand
together with the projections and conclusions of a variety of official
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statements and scientific research studies can be condensed to a com-
mon denominator: All SADC states with electricity generation imbal-
ances could improve their national energy security and export
opportunities and generate additional socio-economic development
by creating a common regional electricity market that facilitated short-
term electricity trade across borders. This includes connecting their
national power grids within the regional framework of an institutional-
ised common power pool. In political science language, the latter insti-
tution would represent a regional “club good” and provide joint gains
from which only participant member states could benefit (Muntschick
2013b: 115-117).

8.1.3  Intevim Summary and Situation Structuve

Against this background, the genuine problematic situation in the issue
area of electricity resembled an assurance game in the SADC region
during the early and mid-1990s. Regional cooperation in the form of
pooling national power systems with the help of regulative institutions
offered prospects for absolute gains for every participant actor with a
power generation imbalance—provided that other interconnected /inter-
connectable countries followed the same cooperative strategy as well. In
contrast, a strategy of defection—that implies a national autarky-policy
related to power generation and to renounce regional power trading
opportunities—was significantly more costly than a coordinated regional
solution. This is because separate national approaches implied, among
other things, lengthy processes for power plant construction—measures
that did not help in the acute situation (Fig. 8.2).

Since the problematic regional situation resembled an assurance game,
there was a distinct need for common institutions in order to initialise
and perpetuate cooperative behaviour of all actors involved. According to
theory, one would expect that such governing institutions are unlikely to
be very strong or coercive in character since the participants would not
have any incentives to defect from a cooperative strategy once a mutu-
ally benefiting regional solution (here, an energy regime) was in place.
Hence, states are likely to agree upon rather weak institutions that pri-
marily serve coordinating purposes and ensure cooperation by, for exam-
ple, providing information and monitoring mechanisms.
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8.2  AsYMMETRIC INTRA-REGIONAL ELECTRICITY
INTERDEPENDENCE IN THE SADC REGION: SOUTH AFRICA
HorpiNG THE PLUG

The pattern of intra- and extra-regional electricity interdependence in
the SADC region and its member states can be best derived from analys-
ing the countries’ power generation capacities together with their intra-
and extra-regional electricity import and export flows (de Lombaerde
ctal. 2008: 159). Given important factors such as donor contributions
for electricity cooperation, the picture in the SADC reveals that South
Africa and the EU are in key positions as regional and external actors,
respectively.

8.2.1 Asymmetvic Intra-Regional Electricity Intevdependence

The pattern of intra-regional electricity interdependence in the SADC region
was strongly asymmetric in character when the member states started their
first efforts to enhance regional cooperation and establish a Southern African
Power Pool. During the mid-1990s, as for many decades before, South
Africa was clearly the region’s powerhouse—or, literally, power plant. This
was due to the country’s large power generation capacity, constant sur-
plus electricity production and key position as the most important supplier
of electricity, at least for the southern part of the SADC region!3. South



8 THE SOUTHERN AFRICAN POWER POOL: AN ELECTRIFYING PROJECT ... 277

Africa’s special status dates back to the time of Apartheid when the coun-
try’s national power utility, Eskom, pursued a massive expansion of its power
generation capacity in order to promote energy self-sufficiency and guarantee
national energy security. This brought Eskom not only the title as Africa’s
largest energy utility but also a position among the top five electricity pro-
ducers in the world (Daniel and Lutchman 2006: 497-500; Horvei 1998).

In terms of electricity generation, South Africa’s Eskom surpassed all
other power utilities in the SADC region with an available net installed
capacity of about 32,000 MW back in 1996. This was more than ten
times the installed capacity of (former) Zaire (2,480 MW), Mozambique
(~ 2,000 MW) and Zambia (1,774 MW)—the three next biggest elec-
tricity producers in the region.'* Since Eskom provided its surplus
electricity at a cheap price at that time, it was for several neighbouring
countries’ power utilities (e.g. in Swaziland or Lesotho) not cost-effec-
tive to build (additional) power generation facilities on their own, not
least because their overall national demand in general had always been
very modest.'®> This contributed to intra-regional asymmetry and made
several countries considerably dependent on electricity imports from
Eskom and South Africa.

This distinct asymmetry in intra-SADC electricity relations also pre-
vailed in terms of physical structures such as transnational power transmis-
sion lines and interconnections in the region. The national power utilities
of nine SADC member states were, to varying degrees, physically inter-
connected by the mid-1990s. The strength of interconnectedness between
different countries can be derived from the number of existing power
transmission lines on the one hand and their operating voltage (which
corresponds to the lines’ electricity transfer capacity in megawatts) on
the other. This leads to the conclusion that South Africa’s power utility,
Eskom, most obviously was in the centre of the SADC’s interconnected
power grid. Pretoria maintained a radial network of comparably strong
power lines to all (!) of its neighbouring countries and therefore was as the
“power hub” in an incomplete!® spoke in a regional key position. After all,
the remaining SADC members—with the exception of Zimbabwe—were
directly connected to only one or two neighbouring countries (Hofmann
2009: 69). Given the SADC countries’ net balance of electricity genera-
tion and consumption together with the specific pattern of transnational
power transmission lines, it becomes clear that Lesotho, Swaziland and
Namibia were, for structural reasons, in the most distinct relation of
dependence since they were not only demanders of electricity but also
interconnected only with South Africa (ECA 2009: 9-13; Horvei 1998).
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This pattern of asymmetric intra-regional electricity interdependence
based on power generation capacities and power transmission lines gives
evidence to conclude that in this issue area South Africa was in a rel-
ative power position in the SADC region. The fact that South Africa’s
Eskom owned essential parts of the subcontinent’s electricity infrastruc-
ture and the utility’s prominent role as the SADC’s most important pro-
ducer of (surplus) electricity substantiate this evidence. Therefore, owing
to its dominant power position, South Africa is not only expected to be
a major driving force for regional electricity cooperation in the SADC
region but also likely to assert its national preferences with respect to the
institutional design of a regional electricity regime.

8.2.2  Extra-Regional Electricity Intevdependence of the SADC

Extra-regional electricity relations of the SADC countries with external
actors can best be described as insignificant. This is because the region
and its member states were—and actually are—not dependent on elec-
tricity imports from overseas, nor did a noteworthy, interconnected
external export market for potential trade in surplus electricity ever
exist.!” Because physical or trade-based extra-regional electricity rela-
tions in SADC countries have been virtually non-existent, for plain struc-
tural reasons neither external actors nor competing extra-regional policy
alternatives for electricity cooperation outside the region were available.
Hence, there were no extra-regional actors that were in a position to
interfere with the SADC countries’ initial efforts to advance institutional-
ised regional electricity cooperation back in the mid-1990s (Muntschick
2013b).

While the SADC and its member states have been dependent neither
on extra-regional electricity imports nor on an important external mar-
ket for making profits by selling excess energy, the organisation neverthe-
less has been strongly dependent on external funding since its foundation
in 1992. This applies also for regional energy cooperation because the
SADC has traditionally attracted considerable amounts of donor funding
from external actors for regional projects in this issue area (Tjonneland
2006). The old SADCC received financial support from Europe and the
USA for the most part, particularly for the renewal, improvement and

expansion of its regional power transmission lines during the time of
Apartheid (Raskin and Lazarus 1991).



8 THE SOUTHERN AFRICAN POWER POOL: AN ELECTRIFYING PROJECT ... 279

The SADC experienced similar sympathy from overseas in this
respect: From the late 1990s to 20006, several external actors—notably
the United States Agency for International Development (USAID), the
Development Bank of Southern Africa (DBSA) and the World Bank—
supported regional electricity cooperation efforts in the SADC by financ-
ing feasibility studies and providing technical assistance to the nascent
SAPP and its Coordination Centre (UNECA 2004: 41). At about the
same time, the EU recognised this subject as well and became increas-
ingly involved. Brussels bundled its development assistance for energy
and electricity cooperation by launching its new Energy Initiative for
Poverty Eradication and Sustainable Development in 2002. The latter’s
overall intention was to improve energy security and access to electricity
in developing countries, particularly in the ACP states.!8

However, the EU’s plan started to materialise only a few years
later when the European Commission proposed the establishment of
an ACP-EU Energy Facility (AEF) in 2004. This first AEF had a total
budget of €220 million for the period of 20062009 and was financed
under the framework of the 9th EDF. A central objective of the European
programme was to “improve governance and framework conditions in the
energy sector at regional, national and local levels.”! Part of the money
was explicitly earmarked for supporting institutionalised regional energy
integration within regional initiatives, such as the SAPP in Southern
Africa, and for improving power lines and cross-border connections. The
second AEF, financed under the 10th EDF, contained similar intentions
and provisions and had been endowed with a budget of €200 million
for the period of 2009-2013.2° Although most of the AEF’s money had
been neither earmarked for regional electricity initiatives and related gov-
erning mechanisms (such as power pools) nor intended to be channelled
entirely to ACP countries in Southern Africa, it nevertheless provided
considerable financial incentives for countries to participate—and remain
engaged—in a regional electricity regime like the SAPP.

In regard to the SADC, significant external support for institutional-
ised electricity cooperation came not only from the EU but also from
several European countries, namely the Scandinavian countries. The
available data?! on the inflow of external funding to the SAPP demon-
strates that extra-regional actors contributed quite significantly to the
power pool’s annual budgets and total assets (Fig. 8.3).
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Fig. 8.3 Inflow of external funding to the SAPP (in USD)

Altogether, the inflow of external funding available to the SAPP in
absolute figures amounted to sums between less than $100,000 USD
and more than $2.7 million USD per year during the period under
observation (cf. Fig. 8.3). In order to enhance its visibility in the donors’
community and attract more external funding, the SAPP started to con-
vene regular donor meetings since the turn of the millennium. On such
occasions—taking place in 2001, 2005, 2009 and 2012—the power
pool presented itself to the international donors’ community in order to
report on its activities and clarify its priority electricity cooperation pro-
jects. This strategy seems to have worked out: The inflow of external
funds increased significantly every year after a donors’ convention took
place (Muntschick 2013b: 123-124).

The importance of external funding for the SAPP becomes even more
apparent if one looks at how much this money has actually contributed
to the power pool’s total assets. The following table provides profound
insights.

During the period observed, external funding contributed a minimum
share of 12% and a maximum share of 46% to the SAPP’s total assets.
Since 2008, the share of external funding has turned to a steady level of
a good 20% (ct. Fig. 8.4). These figures give good reasons to argue that
external financial support has been an important pillar for institutional-
ised regional electricity cooperation in the SADC—at least for the past
decade (Muntschick 2013b: 123).

Taking this considerable degree of external donors’ funding into
account, one can conclude that for structural reasons the SADC showed
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Fig. 8.4 Contribution of external funding to the SAPP’s total assets

a pattern of significant asymmetric extra-regional interdependence with
external actors (namely European donors) in the issue area of regional
electricity cooperation. This relation was rather marginal during the
mid-1990s but became increasingly important from 2006 onwards.
Therefore, the EU and other European donors are in a position to exert
influence on the establishment, design and effectiveness of recent and
planned regional electricity cooperation projects in the SADC and the
SAPP. However, this form of external impact is assumed to be positive.
This is because it relates to financial contributions that facilitate institu-
tionalised regional cooperation by lowering the costs of cooperation and
institution-building (or maintenance) for the actors on a regional level
(i.e. increasing the joint gains of cooperation). This altruistic type of
external influence by means of support could shift the inherent structure
of the genuine problematic situation towards a more cooperation-condu-
cive type of game (i.e. a coordination game with distributive effects).

8.3  THE SOUTHERN AFRICAN POWER PooL AND ITs TRADING
Prarrorms: POWERED BY EXTERNAL FUNDING?
The SADC countries’ growing demand for institutionalised

regional electricity cooperation led to the adoption of the Southern
African Power Pool Inter-Utility Memorandum of Understanding
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(SAPP-IMoU) by SADC’s national power utilities and the subsequent
Intergovernmental Memorandum of Understanding (IMoU). Both
IMoUs express the need for a regional electricity regime for the pur-
pose of improving regional energy security by facilitating intra-regional
electricity trade, interconnecting the national power-grids and coor-
dinating national energy policies. The official documents demonstrate
the involved countries” commitment to regional electricity cooperation
under the provisions of the SADC Treaty.?? In a nutshell, both IMoUs
call for an expansion of regional energy trading and the pooling of
national power systems, ultimately leading to the birth of the SAPP in
1995.

8.3.1  Negotiations and Design of the SAPP’s Institutional
Framework

Against the background of the aforementioned problematic energy
situation in the region, it was initially the national power utilities from
SADC’s mainland countries that developed the first agreement on insti-
tutionalised regional electricity cooperation: the SAPP-IMoU. Since all
national power utilities were parastatals at that time, it was after all the
involved countries that empowered their own power utilities to pursue
their national interests during the inter-utility negotiations on the gov-
erning institutional framework for regional electricity cooperation. Since
all of these power utilities recognised the future individual and joint
benefits of a regional power pool in terms of reducing national costs
of power generation and improving system reliability and energy secu-
rity, there were no notable conflicting interests on how to specify such
a framework’s general provisions, principles and objectives. Because of
this broad regional consensus, the national power utilities, after only a
few meetings, agreed on the SAPP-IMoU’s key contents and signed the
agreement on 7 December 1994 (Rugoyi 1998; Tshombe 2008: 84-86).

Accordingly, the SAPP-IMoU’s central objective was “to facilitate
the establishment of the Southern African Power Pool (SAPP) which in
turn has the objective to provide reliable and economical electric sup-
ply to the consumers of each of the SAPP Members consistent with rea-
sonable utilisation of natural resources.”?® For this purpose, Article 1 of
the IMoU set the basic principles and operating guidelines for the SAPP
that aimed at (a) the coordination of and the cooperation in the planning
and operation of the various systems to minimise costs while maintaining
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reliability and (b) the full recovery of costs and the equitable sharing of
the resulting benefits.?*

Furthermore, the SAPP-IMoU specified the envisaged power pool’s
operating principles and the responsibilities of its members. It stipulated
its organisational structure and decision-making procedures with the
SAPP Executive Committee as the central governing organ and with sev-
eral subcommittees for various tasks (management, operating, planning
and environment). In addition, the SAPP-IMoU called for the establish-
ment of a SAPP Coordination Centre for the purpose of coordinating the
power utilities’ day-to-day operations and making the power pool work.??

After the SAPP-IMoU had been signed, the member states’ national
governments followed suit and concluded a similar agreement with vir-
tually the same content. This second agreement, known as IMoU, was
signed by seven SADC members on 28 August 1995 after it had been
approved by the SADC Council and the mandated Energy Ministers a
few days ecarlier.?® The IMoU became operative in January 1996 and
led to the establishment of the SAPP as a regional institution under the
umbrella of the SADC in the same year. It therefore represents the cen-
tral agreement for institutionalised regional cooperation in the issue area
of electricity in the SADC.?”

Since the SAPP-IMoU had been the blueprint for the later IMoU,
there is little need to focus on its history or the details of inter-state bar-
gaining that possibly preceded its conclusion, especially since there is in
fact no evidence of any controversial negotiation process. Official doc-
uments corroborate this assumption. There is only one statement in a
short paragraph that the SADC Council simply approved the IMoU by
consensus.?® Furthermore, there is no evidence that extra-regional actors
from overseas became involved in the elaboration of the IMoU and the
founding process of the SAPP at any time. For these reasons, the focus of
analysis shall henceforth be on how the SAPP as an institution was con-
ceptualised and how its core projects progressed.

The SAPP has been designed as a cooperative pool among equal part-
ners. Its key vision is to develop a fully competitive electricity market in
the SADC region as soon as possible. The pool points out that its major
objectives in this context include the “development of a world class,
robust, safe, efficient, reliable and stable interconnected electrical system
in the southern African region”, to “coordinate and enforce common
regional standards of quality of supply” and the “measurement and mon-
itoring of system performance.” By these means, the SAPP committed
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itself not only to improve regional energy security in the SADC but also
to “provide reliable and economical electricity supply to the consumers
of each of the SAPP members” 2% as well.

The strong institutional relationship between the SAPP and the
SADC is of utmost importance for the pool’s functionality and has
been codified in the IMoU. The latter stipulates that the SAPP was to
be embedded in the SADC’s organisational framework and emphasises
that the agreements concerning the power pool have to be consistent
with the provisions of the SADC Treaty.3 While in practice the SAPP is
managed through the SADC Secretariat, it is the energy ministers of the
member states who ultimately are responsible for strategic policymak-
ing and grand decisions on issues concerning the power pool. However,
daily operating routines in the context of electricity cooperation were
decided to be carried out by the members’ national power utilities on
their own (UNECA 2004: 40; ECA 2009: 28). With the pool’s deci-
sion-making procedures being based on consensus and all operating
partners having equal voting rights, the SAPP is clearly of intergovern-
mental character. The Coordination Centre is responsible for exchanging
information, monitoring the pool operation and paying attention to the
members’ commitment to the agreements. It is the SAPP’s only organ
with a touch of supranationality but it lacks any significant competences
(Muntschick 2013b: 127).31

The following power utilities were the founding members of the
SAPP (Table 8.1).

In this context, it is noteworthy that Zaire already became a member
of the SAPP in 1996 although the country obtained SADC membership
only one year later. In order to understand this peculiarity, it is important
to reflect on South Africa’s national energy strategy. The Cape Republic
wanted Zaire to become part of a regional electricity regime because
Kinshasa’s vast hydro-electric power generation potential could possibly
supply the SADC region, and especially South Africa, with its surplus
power—in particular, as soon as the regional demand of the rest of the
SADC exceeded the available generation capacities.3? Therefore, it was
first and foremost Pretoria that urged for an official cooperation between
SADC members and (then) Zaire in the issue area of electricity within the
framework of the SAPP. The South African initiative was crowned with
success because a paragraph declaring the SADC’s desire for institutional-
ising regional electricity cooperation with Zaire found explicit expression
in the IMoU and finally was approved by the SADC Council .33
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Table 8.1 The SAPP members (1996)

Country Name of power utility

Angola Empresa Nacional de Electrcidade (ENE)

Botswana Botswana Power Corporation (BPC)

DRC (Zaire) Societe Nationale d’Electricite (SNEL)

Lesotho Lesotho Electricity Company (LEC)

Malawi Electricity Supply Commission of Malawi (ESCOM)
Mozambique Electricidade de Mozambique (EDM)

Namibia South West Africa Water and Electricity Corporation (SWAWEK)
South Africa South Africa’s Electricity Supply Commission (Eskom)
Swaziland Swaziland Electricity Board (SEB)

Tanzania Tanzania Electricity Supply Company (Tanesco)
Zambia Zambia Electricity Supply Corporation (ZESCO)
Zimbabwe Zimbabwe Electricity Supply Authority (ZESA)

Moreover, South Africa played a decisive role in shaping the
Operating Guidelines of the SAPP. These define, among other things,
the specific regulations for power plant operation, wheeling of electricity,
frequency and safety standards as well as the sharing of costs. According
to experts, Pretoria was able to assert itself in this regard and framed
the SAPP’s most important norms and standards according to its own
national interests (i.e. Eskom’s standards). This applied most clearly
with regard to wheeling frequency®* and metering systems (Tshombe
2008). It culminated in the institutionalisation of an “Eskom Control
Area” within the SAPP where the power utilities of Botswana, Lesotho,
Namibia, Mozambique and Swaziland fell under the control of Eskom’s
monitoring and tie-line control systems regarding transnational power
flows (Rugoyi 1998: 435-436). This strong South African influence on
the design of the SAPP and its Operating Guidelines does not come as
a surprise, because most transmission lines, interconnectors and hubs of
the SAPP’s power network are on South African soil and operated by its
national power utility (Hammons 2011).

8.3.2  The Institutionalisation of the Regional Electricity
Mavket: The STEM and the DAM

The prospect of participating in a regional electricity market that facili-
tates short-term electricity trade was the major motivation for the SADC
countries’ to become members of the SAPP. However, it took more than
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five years before the power pool’s institutional body became operative and
launched the first regional electricity market. In April 2001, the SAPP
announced the official opening of the STEM and declared that from now
on it offered a marketplace for trading electricity that had not been covered
by long-term contracts. This was a big step forward. Although daily opera-
tions started only in January 2002, the STEM soon became the most rec-
ognised project of regional energy cooperation in the SADC region—and
in Africa—at that time (Muntschick 2013b: 129-130; Robinson 2009).

The STEM was designed to operate as follows: Each day before
9 a.m., the national power utilities submitted their bids and offers to the
power pool’s Coordination Centre, depending on whether they intended
to sell or buy electricity. The Coordination Centre’s task was to act as a
broker and match the bids and offers on the same day, after the closure
of the market in the morning. The centre provided transparent informa-
tion on the respective sales offers and demand, monitored the capacity
of the interconnected power transmission lines, gave logistical support
and finally organised the inter-utility contracts on electricity trade and
wheeling (UNECA 2004: 28-29). However, the market prices were
matched only at the sellers’ offers. Owing to this practice, however, the
STEM turned out to be an incomplete and not fully competitive market
(Hammons 2011: 406; Muntschick 2013b: 129-130).

Official documents reveal that the SAPP members accomplished
the institutionalisation of the STEM—as well as the SAPP Pool Plan,
the Energy Wheeling on SAPP System and the Coordination Centre—
almost entirely on their own—and with their own financial resources.3®
Eskom played the most prominent role in this respect. It contributed
the lion’s share of funding to the SAPP and the STEM at that stage.
However, in this context, it is noteworthy that particularly the USAID
and the World Bank provided at least small-scale support for the STEM
project by funding feasibility studies and offering technical assistance
(UNECA 2004: 40—41).

The SAPP members already started to plan for a new market plat-
form with improved trading mechanisms shortly after the STEM had
been put into operation. The reasons behind this process, which started
in 2003, were some shortcomings of the STEM—mainly because it was
cumbersome and neither a fully integrated nor competitive market yet.
These constraining circumstances fuelled the SAPP members’ demand
for a fully flexible and competitive regional electricity market in order to
increase intra-regional trade in electricity and enhance supply security.3¢
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However, the point in time for starting this initiative was surprising inso-
far as the electricity volumes traded via the STEM happened to decrease
right at the same time because of diminishing surplus power generation
capacities in the SAPP region (Muntschick 2013b: 130-131).

Given the fact that there seemed to be no pressing need for a new
short-term electricity market within the SAPP from its members’ plain
regional perspective, it is noteworthy that the development of just this
kind of market—later known as the DAM-—started to take shape in
2004. The planning and institutionalisation of the DAM were clearly
fuelled by extra-regional actors. This is because a January 2004 agree-
ment between the government of Norway and the SAPP provided the
power pool with a grant of 35 million Norwegian Kroner (about $7.5
million USD). Norway earmarked this funding for the establishment
of a competitive regional electricity market under the SAPP’s umbrella
and thus sponsored the institutionalisation of the DAM substan-
tially during its founding years of 2004,/2005 (Hammons 2011: 407;
Tjenneland et al. 2005: 37). The EU channelled an additional $0.7
million USD through its first ACP-EU Energy Facility to the SAPP at
that time. Brussels’s funding had been earmarked for capacity build-
ing in power network operations and thus contributed to the operation
of the Coordination Centre and the DAM as well.3” Sweden provided
more than $0.5 million USD for the SAPP for similar purposes during
the period of 2006-2008 and therefore was also a significant external
supporter.38

Fuelled by considerable external support in terms of finance and con-
sultancy on a regular basis, the DAM as the SAPP’s new electricity trad-
ing platform finally became operational in December 2009. It operates
as follows: Based on power generation and electricity transaction bids
that are offered to the SAPP in advance, the DAM sets prices for elec-
tricity as of 11 a.m. the previous day (i.e. one day before the volumes
can actually be physically wheeled). These DAM prices are determined
on an hourly basis and communicated to all SAPP members with the
Coordination Centre acting as market operator. Trade takes place if bid
and sales offers match at a certain price. Thus, the DAM—and this is
its most innovative feature—provides a mechanism that allows rather
direct trade between the interacting partners—quite similar to an auc-
tion market.3? In contrast to the STEM, the DAM is in principle open to
other, independent power producers and distributors besides the national
(parastatal) power utilities. This feature implied not least the birth of a
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competitive electricity market because it aims at weakening the national
power utilities” tacit monopoly on power generation and supply (ECA
2009: 29-30).

External actors continued to provide financial assistance to the power
pool, and particularly to its regional electricity market, even well after the
birth of the DAM, as Figs. 8.3 and 8.4 indicate. While Norway remained
the most important donor in the aftermath of the 2004 agreement,
the EU, for example, commissioned under its second EU-ACP Energy
Facility a new tranche of $1.25 million USD for a technical assistance
project in support of the SAPP in 2012.#° Between 2010 and 2011, the
World Bank provided about $0.3 million USD directly to the SAPP’s
budget*!—and additionally much larger amounts to the DRC for the
Grand Inga project as well (Ngwawi 2012: 2-3).

Altogether, the operating costs of the SAPP are for the most part cov-
ered by the members’ annual contributions (based on a formula codified
in the IMoU) and the short-term market’s participation fees (calculated
on the basis of traded volumes). However, extra-regional actors became
increasingly involved in initialising and supporting the SAPP’s projects
(notably the DAM) as donors from 2004 onwards.

8.4  EvAaLUATION OF THE SAPP

In order to evaluate the SAPP‘s institutional performance, it is reason-
able to firstly examine whether its members implemented the power
pool’s governing memoranda and complied with their inherent provi-
sions. The effectiveness of the SAPP as a whole shall be assessed in a sec-
ond step by focussing on the power pool’s central objectives and projects
of regional electricity cooperation in terms of goal attainment.

8.4.1  Implementation and Compliance

The adoption of the SAPP-IMoU together with the IMoU by all SADC
members (except the island states) paved the way for the institution-
alisation of the SAPP as the SADC’s electricity regime. In accordance
with similar aims codified in the SADC Treaty, the SADC’s Protocol
on Energy and the RISDP (Matinga 2004), the SAPP’s member states
acknowledged in both agreements to focus their efforts on creating

a regional market for short-term electricity trade as well as on improv-
ing the regional power grid. The SAPP-IMoU and the IMoU officially
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Table 8.2 The SAPP members (2016)

Country Name of power utility Status
Angola Rede Nacional de Transporte de Electricidade (RNT) Non-operating
Botswana Botswana Power Corporation (BPC) Operating
DRC Societe Nationale d’Electricite (SNEL) Operating
Lesotho Lesotho Electricity Company (LEC) Operating
Malawi Electricity Supply Commission (ESCOM) Non-operating
Mozambique Companhia de Transmissao de Mozambique Observer
(MOTRACO)
Mozambique Electricidade de Mozambique (EDM) Operating
Mozambique Hidroelectrica de Cahora Bassa (HCB) Observer
Namibia Namibia Power Corporation (NamPower) Operating
South Africa  South Africa’s Electricity Supply Commission (Eskom) Operating
Swaziland Swaziland Electricity Board (SEB) Operating
Tanzania Tanzania Electricity Supply Company Non-operating
(Tanesco)
Zambia Copperbelt Energy Corporation (CEC) (independent Operating
transmission company)
Zambia Lunsemfwa Hydro Power Company (LHPC) (independ- Operating
ent power producer)
Zambia Zambia Electricity Supply Corporation (ZESCO) Operating
Zimbabwe Zimbabwe Electricity Supply Authority (ZESA) Operating

entered into force in August 1995 after the document had been signed
and ratified by the actors involved.

Countries that ratified and implemented all documents governing
the SAPP, and moreover were interconnected with at least one partner
through the power pool’s network, gained the status of operating mem-
bers. Today, most mainland SADC member states are operating mem-
bers of the SAPP (cf. Table 8.2).#2 So far, only Angola, Malawi and
Tanzania remain non-operating members because they are not yet con-
nected to the regional power grid. This is also the reason why the three
countries have been incapable of implementing some of the IMoU’s
central provisions—notably to constitute and take an active part in the
regional electricity market. Therefore, in this case, non-implementation
is not a sign for defection, particularly since non-operating members are
principally allowed to engage in all SAPP activities except those issues
directly related to the operation of the pool. And Angola, Malawi and
Tanzania do cooperate in this regard.*3
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The operating member states continued to successfully implement
the central provisions of the memoranda on regional and national lev-
els during the years following the official inauguration of the power
pool. This resulted, in the first place, in the institutionalisation of the
regional common electricity market with improved intra-regional trading
opportunities.

Compliance of the involved states is confirmed by the fact that the
STEM and DAM markets not only had been institutionalised as part of
the regional electricity regime but also were fully functional and oper-
ating in practice as the volumes of intra-regional electricity trade via
the SAPP indicate (cf. details in the following sections). In regard to
the DAM, eleven out of the SAPP’s sixteen members comply with the
“DAM Book of Rules” and the “DAM Participation Document” and
therefore are eligible for trading via this platform.** This applies also
for independent power utilities, which is distinct evidence of the SAPP
members’ compliance with the IMoU’s provisions in terms of liberalis-
ing their national electricity markets and granting independent producers
access to the SAPP and to its grid.

8.4.2  Effectiveness of the SAPP’s Regional Electricity Markets

The SAPP’s central objectives and projects are, on the one hand, the
creation of a functioning short-term regional electricity market (i.e. the
STEM and the DAM) and, on the other hand, the interconnection and
expansion of the regional power grid. Hence, these major goals provide
benchmarks to assess the performance and success of the institution. The
effectiveness of regional electricity cooperation in the SADC shall conse-
quently be evaluated by quantifying the volumes of cross-border electric-
ity trade through the SAPP’s trading platforms and by scrutinising the
recent development and upgrading of the regional power grid.

8.4.3  Effectiveness of the STEM

During its time of operation, electricity trading in the STEM market
was only partially crowned with success: The STEM trade volumes cov-
ered only about 5-10% of total regional trade in electricity. A structural
problem related to the fact that the market was neither fully liberalised
nor competitive yet: On the one hand, demand almost always exceeded
the available supply offers in the STEM; on the other hand, the sellers
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often did not benefit from higher prices offered by buyers, because trade
was concluded at the sellers’ price offers. Pricing mechanisms thus con-
strained trade. Morcover, the STEM mechanisms were inflexible insofar
as they generally took priority in serving bilateral agreements over other,
potentially more efficient dispatches of surplus supply (UNECA 2004:
46-49).

During its early time of operating in 2002, up to 120 gigawatt hours
(GWh) of electricity were traded through the STEM per month. The
monthly volumes oscillated between a minimum of 20 and a maxi-
mum of 60 GWh during the following months until mid-2005. Since
then, however, regional electricity trade through the STEM diminished
to less than 20 GWh per month (on average) until the end of 2006 (
Fig. 8.5).4

Data on electricity trade between some of the SAPP members—nota-
bly between South Africa’s Eskom on the one side and NamPower,
LEC, HCB and SEC on the other—provides evidence that trading
through the STEM generated wheeling charges that were about 50%
lower than those related to bilateral trade agreements (Disenyana and
Samuel 2009: 19). Therefore, the price for electrical energy provided by
the STEM was much lower and the participant member utilities reported
savings of up to $2 million USD already by July 2002 (UNECA 2004:

140
120
100
80
60
40
20
0
Jan May Sep Jan May Sep Jan May Sep Jan May Sep Jan May Sep
2002 2002 2002 2003 2003 2003 2004 2004 2004 2005 2005 2005 2006 2006 2006

Fig. 8.5 SAPP electricity trade through the STEM in GWh (2002-2006)
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70-71). This implies that electricity trading via the STEM was cost-effi-
cient and provided absolute gains for those parties involved.

However, diminishing surplus generation power supply in the SADC
region finally led to decreasing power trade via the STEM. The main
reason for this decline is rooted in South Africa’s national power crisis.
The country’s plants were not able to generate large volumes of surplus
electricity anymore, because Pretoria did not keep step with exponen-
tially increasing national electricity consumption by installing new power
generation capacities.*® Moreover, the pool’s infrastructure constrained
power transmission because of poor power lines, susceptible intercon-
nectors and obsolete generation techniques. Against this background—
and with the development of the DAM under way—the STEM became
slowly but steadily dormant. It was finally closed down in late 2006
(ECA 2009: 29; Hofmann 2009: 29).

8.4.4  Effectiveness of the DAM

The power crisis in Southern Africa not only implied a major challenge
for the implementation of a competitive regional market but also had
a negative impact on the effectiveness of the newly established DAM.
Despite a steady inflow of external donors’ funding.*” Therefore, the
DAM-traded electricity volumes were in the beginning relatively low.
The figures oscillated between a minimum of less than 1 GWh and a
maximum of almost 55 GWh during the period of August 2010 and
August 2014 (cf. Fig. 8.6).48

According to statements of SAPP officials, these low trade volumes occur
on the one hand because the SAPP members have not yet fully adjusted
to the new trading platform and on the other hand—and this is critical—
because of unsuccessful market-cross caused by mismatches of poten-
tial buyers’ and sellers” prices. This implies that a competitive regional
electricity market has been successfully institutionalised—and is actually
operating—even though the traded volumes are still below expectations
(ECA 2009: 29).# So far, power trade over the DAM covers with less
than 10% only a marginal part of total electricity trade among the SAPP
members.>?

However, it is noteworthy that short-term electricity trade via
the DAM has increased remarkably since 2013. This is because of
Zimbabwe’s improved financial solvency, which allowed ZESA to import
larger electricity volumes again (Kaseke 2013: 10-14), and particularly
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Fig. 8.6 SAPP electricity trade through the DAM in GWh (2010-2014)

because of the steady expansion of the regional power grid.®! Moreover,
the rising figures correspond to the fact that in general the electricity vol-
umes in sales bids and buys bids had always been much larger than the
volumes that were finally traded. According to the SAPP’s chief market
analyst, Musara Beta, “The potential to trade in the DAM is there but
the current transmission capacity is not allowing member countries to
fully exploit the competitive market. The problem is not with the market
but with the system” (Sikuka 2013: 10). Hence, it is mainly the SAPP’s
poor interconnections and insufficient power line capacities that con-
strained a full exploitation of the still-untapped short-term trade poten-
tial in the region.

Notwithstanding these transmission constraints, DAM membership
certainly provided better trading opportunities and absolute gains for the
pool’s operating members. According to SAPP officials, “Those (utili-
ties) that are participating in the competitive market have realised huge
financial rewards” (Sikuka 2013: 10). This is because in general the aver-
age DAM clearing price of short-term electricity has been much lower
than typical bilateral prices that had been fixed on a long-term contrac-
tual basis.
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8.4.5  The Infrastructure Projects

Besides establishing a regional electricity market, SAPP members made
progress in terms of improving and expanding the regional power grid.
Since its foundation, the power pool successfully enhanced the inter-
connectedness of its members by completing the following major infra-
structure projects in accordance with its priority list (Hammons 2011:
402-403; Muntschick 2013b: 128):

e Building a 400-kV interconnector linking Matimba (South Africa)
and Insukamini (Zimbabwe) via Botswana in 1995.

e Installing a 330-kV interconnector linking Mozambique with
Zimbabwe in 1997.

e Connecting the Phokoje substation (Botswana) to the Matimba
(South Africa) transmission line in 1998.

e Restoring the 533-kV  power lines between Cahora Bassa
(Mozambique) and the Apollo substation (South Africa) in 1998.

e Building a 400-kV power line in order to connect Camden (South
Africa) via Edwaleni (Swaziland) to Maputo (Mozambique) in
2000. This project was crucially important for supplying the power-
guzzling Mozal Aluminium Smelters in Maputo with much-needed
electricity.

e Building a 400-kV power line in order to connect Aggeneis (South
Africa) and Kookerboom (Namibia) in 2001.

e Building a 400-kV power line connecting Arnot (South Africa) and
Maputo (Mozambique) in 2001.

e Installing the 220-kV Zambia-Namibia interconnector in the
Caprivi Region in 2006.

e Constructing the 300-MW high-voltage connection between
Zambia and Namibia in the Caprivi Region in 2010. This important
project improved the interconnection of the northern and western
parts of the SAPP’s grid.

Moreover, a number of other infrastructure projects are currently under
construction. This includes notably the Zizabona transmission pro-
ject (involving Zimbabwe, Zambia, Botswana and Namibia with the
aim of establishing a Western corridor in the SAPP’s grid), the 400-
kV interconnector project between Zambia and Tanzania (aiming to
connect Tanzania to the SAPP’s grid) or the DRC-Zambia 220-kV
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interconnector.®? Additional projects are still under review or at vari-
ous planning stages (NORAD 2007).%3 In this context, it is noteworthy
that extra-regional donors (particularly the World Bank and to a lesser
degree Denmark and Norway) often played an important role for the
realisation of regional electricity infrastructure projects. This is because
they channelled significant financial means to those SADC countries
involved and thus supported regional electricity cooperation under the
SAPP’s umbrella—at least indirectly. The South African government-
owned DBSA acted as an important financial backer in this regard as well
and provided funding to, among other things, NamPower, SEB, Zesco,
EDM, CEC and LHPC.>* This highlights not least the key role of South
Africa for electricity cooperation in the SADC (ECA 2009: 41-44;
NORAD 2007: 18-21).

Besides expanding and improving the regional power grid, SAPP
members are active in enhancing regional energy security by coordinat-
ing their national electricity policies—a strategy that has been on the
SAPP’s priority list since regional surplus power generation supplies
diminished increasingly. Measures include first and foremost the coordi-
nated refurbishment, de-mothballing and commissioning of (new) power
plants in the region (Hammons 2011: 411; Ngwawi 2012: 4). This
common approach allows SAPP members to postpone, where necessary,
capital expenditure on new plants on behalf of the existence of an inter-
connected regional power pool, which is an important and cost-effective
aspect in view of developing the economies in the SADC region.>®

There is evidence that the SAPP’s coordinated infrastructure meas-
ures have been successful in terms of promoting regional energy secu-
rity in the SADC region. Official SADC sources came to the conclusion
that “projects for the sharing of power among countries have progressed
significantly” and that “tangible results have been recorded on the load
management strategies.”®® From a contra-factual perspective, there is evi-
dence that institutionalised electricity cooperation helped to prevent a
regional scenario afflicted by severe power shortages and more frequent
blackouts. One indicator that substantiates this presumption refers to the
available installed electricity generation capacity of the power pool and its
member states (cf. Table 8.3).

Excluding the figures from Angola, Malawi and Tanzania, the total
available installed electricity generation capacity in the SAPP increased
by more than 20% since the foundation of the institution. South Africa,
the regional powerhouse, made the largest contribution to this overall
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Table 8.3 The SAPP’s available installed electricity generation capacity (in
MW)

Country Available installed capacity  Available installed capacity  Varviation (in %)
(1999) (2013)
Angola 326 1480 +354
Botswana 118 322 +173
DRC n/a 1170 n/a
Lesotho 74 72 -3
Malawi 214 287 +34
Mozambique 2245 2279 +2
Namibia 384 360 —6
South Africa 34,853 41,074 +18
Swaziland 41 70 +71
Tanzania 783 1143 +46
Zambia 1774 1845 +4
Zimbabwe 1708 1600 —6
Total SAPP 42,520 51,702 +22

Data taken from (Bowen 1999 #963@188)
Data according to the SAPP: http://www.sapp.co.zw/demand.html (10,/04,/2014)

positive development because Pretoria followed a growth-oriented
energy policy for the past years.

8.5  RESUME AND PROSPECTS

In summary, it was mainly imbalances in supply and demand of electricity
in the SADC region that caused a regional cooperation problem that ini-
tialised demand for institutionalised electricity cooperation and a power
pool with an integrated electricity market in its mainland member states.
South Africa was in a relative regional power position in this issue area
because it was in the centre of the region’s power grid and its national
energy giant, Eskom, provided (cheap) power to a number of neigh-
bouring electricity-dependent states. From the beginning, Pretoria there-
fore was able to exert significant influence on the institutional design and
inherent norms of the SAPP and its regulative framework. SAPP mem-
bers successfully established the STEM as the first integrated regional
electricity market in the SADC region—with extra-regional actors play-
ing, as donors, only a minor role.
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Diminishing surplus electricity generation volumes in the SADC
region from the mid-2000s onwards did, for structural reasons, mitigate
in parallel the genuine regional cooperation problem and the need for
an integrated regional electricity market. Intra-regional trade in electric-
ity decreased significantly against this background. This finally led to the
closure of the STEM.

The institutionalisation of the DAM occurred although genu-
ine regional demand for a platform for short-term electricity trade had
already been mitigated in light of the growing power crisis in the region;
establishing the DAM market was certainly not a salient solution to this
specific problem. Nonetheless, monetary incentives and support from
extra-regional donor countries—namely from Norway and the EU—
reduced the costs associated with the institutionalisation of a regional
electricity market. This made it easier for SAPP members to press ahead
with the installation of the DAM. External funding thus provided major
incentives for SAPP members to engage in deeper regional electricity
integration (Hammons 2011: 402; Muntschick 2013b: 128).

Altogether, the SAPP as an institution is largely functional and
operating at present. Many experts see the power pool as a success-
ful and outstanding example for regional electricity cooperation
among developing countries (UNECA 2004: XI; Hofmann 2009:
104-105).57 However, its actual state of performance is certainly capa-
ble of improvement. The reason for this is that the SAPP suffers not
only on an incomplete power grid with partially insufficient transmis-
sion lines and failure-prone interconnectors but also on the enduring
SADC-wide power crisis that implies diminishing surplus supply in
combination with rising consumer demand. Moreover, intra-regional
trade through the regional electricity market is still relatively low. The
result is a functioning DAM that does not perform very well in terms
of traded electricity volumes. However, it is likely to continue oper-
ating as long as extra-regional monetary incentives for this institution
keep on bubbling.

For the SAPP to become more effective, regional electricity infra-
structure has to be enhanced by building additional and stronger
power transmission lines, interconnecting all SADC countries to the
power grid and tapping the DRC’s vast hydro-generating potential.
However, it has become clear that for structural reasons the SAPP—
particularly its regional electricity market—has been increasingly
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exposed to external influence since the regional power crisis took
effect. This may also affect its functionality and institutional perfor-
mance (at least indirectly). It implies that if SAPP members do not
generate strong and profit-oriented demand for institutionalised
regional electricity cooperation on their own and from within the
region, the SAPP—particularly the DAM—is in danger of becoming
paralysed, notably in the event that extra-regional actors decide to stop
their support.
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CHAPTER 9

Conclusion

This book provided a theory-driven analysis of the new regionalism in
the Global South on the example of the SADC in Southern Africa. It had
two major mutually reinforcing aims, of which one was theoretical and
the other empirical in nature. The theoretical aim was to take some steps
towards developing a coherent middle-range theory on regionalism that
takes the influence of extra-regional actors explicitly into account whilst
refraining from Euro-centric ideas and tenets. The empirical aim was to
analyse and explain the emergence, institutional design and performance
of regionalism in the SADC whilst focussing on the organisation’s five
most important integration projects. This implied making reference to
the research puzzles and addressing the guiding research questions that
were outlined at the beginning of this work.

The added value of this study to the scientific debate and research
on regionalism in the Global South in general and on the SADC in par-
ticular is twofold. This is because the book addresses two major research
gaps in the literature.

Firstly, the study provided detailed and profound empirical insights
on the emergence, institutional design, dynamics and performance of
regionalism in the SADC on the whole as well as with a focus on its cen-
tral policy areas. In this regard, the empirical documentation and case
analysis of the SADC are comprehensive and encompassing because
methods of careful process tracing in combination with the qualita-
tive analysis of an extremely large number of the most relevant primary
and secondary sources have been applied in the course of this work.
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Quantitative data and expert interviews complete the picture. Hence,
this book contributes to the under-researched field of regionalism in
the Global South insofar as it provides in-depth empirical knowledge on
the case of the SADC which so far has not been the focus of systematic
research from a political science perspective. Particularly the systematic
evaluation of regionalism in the SADC in terms of analysing its institu-
tional performance and effectiveness is an outstanding achievement in
this respect.

Secondly, and perhaps more importantly, this work elaborated a com-
prehensive middle-range theory on the analysis of regionalism that takes
extra-regional relations and the potential influence of external actors
explicitly into consideration. The applied modified situation-structural
approach is an important innovation in this respect because it is neither
Euro-centric nor “south-centric” or “SADC-centric” in character and
therefore provides a universal as well as useful alternative to mainstream
theories on regional integration. It addresses the research gap on theory-
driven and comparative research on regionalism insofar as it includes the
horizontal perspective in the analysis of regionalism—i.e. extra-regional
actors—but goes beyond theories on diffusion because it does not take
the Euro-centric perspective for granted and focuses not “only” on the
unidirectional diffusion of norms and ideas. Instead, it provides an expla-
nation of the mechanisms and functional logic of external influence on
the emergence, institutional nature and effectiveness of regionalism from
a plain structural and thus fairly “neutral” perspective.

9.1 EmpriricAL FINDINGS ON REGIONALISM IN THE SADC

The empirical case analysis provides clear evidence that regionalism in the
SADC does perform fairly well in total. The SADC is not an institutional
fagade, and regional integration in the SACD has made a positive differ-
ence for its member countries. This is because several “grand” regional
cooperation projects have been successfully institutionalised within the
SADC’s framework since its foundation in 1992. This deserves recog-
nition because the organisation is still young in international terms and
because its members for the most part are from developing and the
least developed countries. However, one should not overlook that there
are still deficiencies in view of many of these cooperation projects in
place. This puts the SADC’s overall success partly into perspective. The
organisation and its member countries face a number of challenges and
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difficulties in implementing the SADC’s very visionary and ambitious
regional integration agenda(s). This, however, is not uncommon for
most regionalisms in the South and is even typical for older and well-
established regional integration organisations such as the EU.!

In the central issue area of the economy, the SADC has made remark-
able progress in adopting a common Protocol of Trade in the year 2000
that led to the establishment of a fully functional SADC-FTA in 2008.
The overall performance of the FTA is still below expectations in terms
of increasing intra-regional trade flows. Nevertheless, some SADC states’
share of intra-regional trade (particularly exports) seems to have grown
in the course of the implementation of the Trade Protocol and in the
years following the creation of the SADC-FTA. This observation, as well
as the significant growth of intra-SADC trade in absolute terms and with
regard to regional trade intensity, gives proof that the SADC countries
intensified merchandise trade with each other as a result of regional mar-
ket integration. There is also evidence that the SADC region attracted
growing inflows of FDI in the course of regional trade liberalisation
towards the SADC-FTA. Although the ease of merchandise trading
across borders has improved in most member countries, there are still
many trade-inhibiting N'TBs in place that counteract the overall achieve-
ments of the FTA. Altogether, the SADC-FTA is certainly not a symbolic
or dysfunctional institution—it has just not yet reached its full potential.
Counterfactual scenarios corroborate this assessment.

The SADC-CU is the SADC’s second major integration project in
the issue area of the economy. Scheduled to be institutionalised in 2010
according to the SADC’s RISDP, the SADC-CU has without a doubt
been a cornerstone in the SADC’s agenda on regional economic integra-
tion. However, the SADC failed to achieve this goal and will probably never
achieve it in the future. The reason is that several SADC member states pre-
ferred to group together and conclude separate extra-regional trade regimes
(so-called EPAs) with the EU instead of opting for a regional SADC-CU
in a first step. The conclusion of various EPAs by various groups of SADC
members therefore undermined the genuine regional efforts to establish a
common SADC-CU. This is because these EPAs were mutually exclusive
with a CET—which is the prerequisite for the institutionalisation of a func-
tional SADC-CU. Thus, it becomes clear that the EU’s EPAs had a lasting
interfering impact on the SADC’s scheduled customs union project and are
at least co-responsible for the fact that the SADC will not achieve its second
major step towards deepening regional market integration.
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In the issue area of security, the SADC has made considerable pro-
gress in creating a regional security regime since the mid-1990s. The
Organ for Politics, Defence and Security became its governing body
and has the task of ensuring and promoting regional security coopera-
tion. Rather informally and loosely institutionalised in 1996, the “first”
OPDS not only became a bone of contention between South Africa
and Zimbabwe but also turned out to be rather dysfunctional because
of its unclear status and jurisdiction during its early years of existence.
In 2001, however, SADC member states adopted a common Protocol
on Politics, Defence and Security Co-operation which implied a major
institutional reform of the OPDS and the assignment of a clear-cut
jurisdiction. Central aspects of its responsibility included military con-
fidence-building measures and regional cooperation towards improv-
ing security and conflict management. Under the guidance of the
re-launched OPDS, SADC countries carried out a number of common
military exercises which stand as clear examples for the organisation’s
success in terms of military cooperation and confidence-building. In the
case of these common exercises, the SADC enhanced transparency and
reduced uncertainty and mistrust among its member states. However,
the community’s achievements in terms of common military operations
and proactive conflict management show mixed results. This is because
the SADC failed to conduct a united security policy and conflict man-
agement strategy towards the security-related crises in Lesotho, the DRC
and Zimbabwe. Only in the recent crisis in Madagascar did the SADC,
under the aegis of the Organ, prove to be a united actor and successful
conflict manager. Altogether, the performance of the SADC’s regional
security regime and the OPDS shows a mixed picture and is still below
expectations. Taking the counter-factual perspective, however, gives
evidence that the OPDS is neither dysfunctional nor only symbolic in
nature, even though it had been paralysed during the late-1990s until
its re-launch in 2001. Today, the existence of the OPDS as the govern-
ing body of the SADC’s security regime makes a positive difference in
the member countries’ regional threat perceptions and has improved the
whole security situation in the region, not least because there has not
been a single inter-state war between SADC member countries since the
foundation of the organisation in 1992.

The SADC Standby Force and the associated training centre consti-
tute the SADC’s second major integration project in the issue area of
security. Guided by the AU’s desire to constitute a continental standby
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force on the basis of the continent’s five major regional integration
organisations and fuelled by the prospect of gaining financial support
from the EU, SADC member states adopted an MoU on the establish-
ment of a SADC Brigade in 2007 which paved the way for the official
launch of the SSF shortly afterwards. In the following years, the SADC
has made noteworthy progress in the build-up of its regional standby
force. Today, the PLANLEM, a regional peacekeeping training centre
of excellence, and the troop pledges from member states are functional
and in place. Outstanding areas, however, are the SSF’s permanent head-
quarters and its logistic depot. It is worth pointing out that the RPTC
has shown good performance in the training of SADC peacekeeping per-
sonnel in recent years even though the centre had been virtually inop-
erable for a few years until 2008 because of the lack of donor support.
While the institutionalisation and build-up process of the SSF seem to be
almost completed, it remains unclear whether the SSF is actually ready
for operation. Although the SSF had been officially declared operational
in 2007, there has been no deployment of the SSF so far. This fact sparks
suspicion that the SSF could be a prestigious and symbolic endeavour—
possibly for the purpose of pleasing the desires of the AU and attracting
donor support from the EU—rather than the result of actual cooperation
needs on a regional level. However, it is probably still too early to judge
whether the SSF is only a shadow army since the build-up has not been
completed and since there has not been an acid test in terms of an official
call for a general deployment yet.

In the issue area of the infrastructure, SADC countries have engaged
in energy cooperation and focussed particularly on regional electricity
cooperation. The organisation has made remarkable progress in terms
of establishing a regional electricity regime and launched the SAPP as
a SADC body in 1995. Within the framework of the SAPP, the STEM
had been introduced as a market platform for short-term electricity
trading in 2001. The DAM, an enhanced and more competitive trad-
ing platform, succeeded the STEM and started to operate in 2009.
Altogether, the SAPP is functional and has proven operational readi-
ness in recent years. Its overall performance, however, is still below
expectations and certainly capable of improvement. This is because the
STEM- and DAM-traded electricity volumes remain comparably low
(although there has been a considerable increase in short-term electric-
ity trade via the DAM during the past two years). It is worth pointing
out, however, that the SAPP itself is ultimately not responsible for its
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underperformance. This is because the region suffers not only from an
incomplete power grid with insufficient transmission lines but also from
the recent regional power crisis which entailed diminishing surplus sup-
ply and consequently decreasing electricity volumes for trade. Despite
this, regional electricity cooperation in the SADC within the SAPP’s
framework has produced additional achievements. These include a
number of coordinated infrastructure projects that expanded the
regional power grid and enhanced its interconnectedness. Moreover,
the SADC countries are increasingly active in coordinating their
national energy polices and power plant constructions. Altogether, the
total available installed electricity generation capacity in the SAPP has
increased by more than 20% since the foundation of the institution in
1995. From a contra-factual perspective, there is evidence that most of
the countries in the region would have been affected by more serious
power shortages and frequent blackouts if the SAPP and its infrastruc-
ture projects had not been in place.

In sum, regional integration in the SADC has made remarkable
progress in the three most important policy areas. With reference to
this book’s guiding research questions, the empirical evidence demon-
strates—in a nutshell—that the SADC countries take an active part in
institutionalised regional cooperation for the purpose of gaining abso-
lute benefits from collective action, whether economy-, security- or infra-
structure-related profits. To a large extent, the nature and institutional
design of regionalism in the SADC reflect the preferences and demands
of South Africa. Owing to its economic power and asymmetric relation-
ships of dependency to its neighbouring countries, the Cape Republic
holds the position of a regional hegemon and thus is an important key
country for regionalism in the SADC. It fulfilled the expectations insofar
as Pretoria acted as a “motor for integration” in most issue areas (e.g.
in view of the institutionalisation of the SADC-FTA, the Organ or the
SAPP). External actors, notably the EU, had an ambivalent influence on
regionalism in the SADC in terms of unfolding a facilitating, as well as
occasionally interfering, impact on the organisation’s major integration
projects, as can be seen in the case of the scheduled SADC-CU and the
RPTC. Altogether, however, regionalism in the SADC performs fairly
well and certainly is not just a symbolic undertaking with non-functional
institutional facades.



9 CONCLUSION 313

9.2  THEORETICAL INSIGHTS ON THE LOGIC
OF REGIONALISM

The theoretical framework of this work ensured the scientific quality of
the analysis in order to provide profound answers to the research ques-
tions in terms of explaining the emergence, institutional design and
performance of regionalism in the SADC from a political science per-
spective. According to George and Bennett, “case study findings can
have implications both for theory development and theory testing”
(George and Bennett 2005: 109). The empirical findings of this study
on the SADC should be understood primarily as plausibility probes that
contribute to theory development and refinement that may be more rig-
orously tested in future research. Although the findings produced by the
five case studies provide good evidence of the functional logic of region-
alism and the explanatory power of the theoretical framework, applying
the latter to additional cases would certainly increase the confidence in
the plausibility of the findings, particularly regarding the causal signifi-
cance of the independent variable.

Given the case study’s empirical evidence and insights on regional
integration in the different policy areas in the SADC, it has become
clear that regionalism follows different functional logics under particular
conditions. There is no simple “one size fits all” explanation to regional
integration in the SADC, because regionalism is neither entirely out-
ward-oriented nor an utterly inward-oriented and regional-born project.
However, what matters in every case is certainly the underlying situation
structure of the cooperation problems. With reference to the five sub-
cases of this book, the explanatory power of the theoretical framework,
its major assumptions and hypotheses unfold as follows:

The adoption of the Protocol on Trade and the establishment of the
SADC-FTA in 2008 clearly followed the internal line of the argument
of the theory applied in this study. Patterns of modest intra-regional
economic interdependence among SADC countries invoked a genuine
regional problematic situation that resembled a prisoner’s dilemma. This
fuelled demand in SADC states to adapt policies of regional trade liber-
alisation and lock-in regional cooperation by establishing formal regional
institutions. The SADC-FTA became the regional club good that all
countries wanted to achieve in order to realise absolute gains by means
of regional market integration. South Africa was in a regional power
position since most of its fellow SADC members showed a pattern of
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strong and asymmetric intra-regional economic interdependence to the
Cape Republic. Almost half of the SADC countries, however, showed
this kind of pattern to the EU as an external actor. Nevertheless, there
was little room for exerting external impact on regional market integra-
tion in the SADC since a common FTA was compatible with third trade
arrangements of its members to outsiders. According to the hypoth-
eses of the internal line of the argument, the emergence and success
of regionalism in view of the SADC-FTA were likely to happen and its
institutional design to be most significantly influenced by South Africa.
The empirical evidence confirms the hypothesis and gives proof of the
good explanatory power of the situation-structural approach in this sub-
case: The Protocol on Trade and the SADC-FTA have become a reality,
and South Africa has been the major driving force and most influential
designer of this institutional arrangement. Extra-regional actors, like the
EU, were not in a position to exert any interfering impact on regional
integration in this respect. So far, the SADC-FTA has shown a mod-
est degree of effectiveness because it has not yet reached all of its goals.
However, that is exactly what one would have expected against the back-
ground of a modest level of intra-regional economic interdependence.
Thus, the institution is certainly not symbolic in nature, because it has
made a difference and provides institutional benefits for all members in
terms of better trading opportunities and market access.

The external line of the argument explains the failure of SADC coun-
tries to proceed with regional market integration towards institutionalis-
ing the scheduled SADC-CU. This is because, as an extra-regional actor,
the EU had an interfering impact on the structure of the underlying gen-
uine regional cooperation problem. During the mid-2000s, about half
of the SADC member states had strong and asymmetric trade relations
with the EU that outweighed their economic relations with their neigh-
bours—particularly in terms of merchandise exports. This put Brussels,
for plain structural reasons, in a potential power position towards these
SADC countries, although South Africa remained the regional hegemon
because of the pattern of asymmetric intra-regional economic interde-
pendence to the other SADC members. By the time Brussels proposed—
and later demanded—that SADC countries should conclude EPAs in
order to safeguard market access to the EU, it was particularly the SADC
states with stronger extra-regional than intra-regional economic relations
that regarded the North-South EPAs as an economically more promis-
ing policy alternative compared with deepening South-South integration
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towards a SADC-CU. These countries expected the bilateral EPAs to
produce better economic pay-offs than a future SADC-CU could pos-
sibly ever provide, at least in the short term. The empirical evidence cor-
roborates the hypotheses of the external line of the argument: In the
course of this external influence, the structure of the genuine regional
problematic situation in the SADC transformed into a cooperation-averse
“Rambo”-type situation. This is because any SADC country’s coopera-
tive policy choice with the EU as an extra-regional actor in terms of con-
cluding an EPA automatically implied defection in view of cooperating
towards the scheduled SADC-CU and its CET on the regional level. But
choosing the extra-regional policy option in line with their individually
most promising economic prospects is exactly what happened in several
SADC countries. Proving the explanatory power of the situation-struc-
tural approach, the EU as an external actor thus had an interfering and
disturbing impact on regionalism in the SADC—be it intended or not.
For this reason, the SADC and its member states will not be able to suc-
cessfully institutionalise a fully functional customs union that includes all
15 members in the near future.

The institutionalisation of regional security cooperation in the SADC
and the establishment of the OPDS followed the internal line of the argu-
ment on regionalism. The situation was that a number of various (latent)
intra-regional tensions and conflicts had the potential to turn into vio-
lence or even inter-state wars during the mid-1990s. This produced a dif-
fuse genuine regional cooperation problem in the SADC that resembled
a security dilemma. The involved negative security externalities caused a
“costly” situation that fuelled demand in SADC states to create a com-
mon regional security regime for the purpose of sateguarding and pro-
moting regional peace and security. South Africa and to a lesser degree
Zimbabwe were the most powerful countries and centres of gravity in
this regional security complex because of their advanced military capa-
bilities. Noteworthy relations of the SADC or individual member states
with extra-regional actors did not exist in the issue area of security.
According to the hypotheses of the internal line of the argument, the
emergence of successful regionalism was likely because there existed a
dilemma-type genuine regional problematic situation in the SADC area
in the issue area of security during the mid-1990s. South Africa and to
a lesser degree Zimbabwe were most likely to influence the institutional
design of the SADC’s common security regime while extra-regional
interference was unlikely to occur. The empirical evidence confirms the
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theoretical expectations: The SADC countries established the OPDS
as the governing structure of the regional security regime and legally
enshrined their common security objectives in the Organ’s area of respon-
sibility. However, the details on its institutional design became a bone of
contention between South Africa and Zimbabwe. This led to an unsat-
isfactory result and institutional paralysis of the “first” Organ in 1996.
South Africa’s growing regional power position in the issue area of secu-
rity allowed the country to initialise the re-launch of the OPDS in 2001.
This time, Pretoria was more self-assertive with regard to the “second”
Organ’s institutional design and jurisdiction as it became a genuine SADC
body. In regard to the effectiveness of the SADC’s security regime under
the guidance of the OPDS, the second hypothesis of the internal line of
the argument is corroborated as well: The institution demonstrated a
mixed picture of performance because it had been virtually paralysed dur-
ing the time of its contested institutional status. After streamlining and
reforming the OPDS under Pretoria’s aegis, there has been a notewor-
thy improvement of the Organ in terms of functioning, outputs and
outcomes. This is evident in view of its involvement in the Madagascar
mediation process and particularly regarding the SADC’s regular com-
mon military exercises. The latter stand for the Organ’s success in terms
of confidence-building because regular manoeuvres have contributed
to reducing uncertainty and mistrust among SADC members. It is not
least for this reason that there has not been any danger of inter-state war
in the region since then.

The adoption of the MoU on the establishment of a SADC Standby
Brigade in 2007 and the subsequent creation of the SSF and its associ-
ated RPTC represent examples of the functional logic of the external line
of the argument on regionalism. In the first place, the institutionalisation
of the SSF was not grounded on a genuine regional cooperation problem
in the issue area of security in the SADC—such as a security dilemma or
an external threat to the organisation and its member states. Back then,
no actual demand in SADC countries to establish an expensive regional
standby force for structural reasons was rooted from within the region.
South Africa, the superior regional military power, did not articulate a
striking demand for a regional brigade. However, the AU and par-
ticularly the EU as extra-regional actors provided incentives for SADC
countries to engage in deepening regional security cooperation towards
the creation of a common standby force from the mid-2000s onwards.
Brussels promised the SADC significant amounts of donor funding
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under its APF programme for the build-up of an SSF according to the
demands of the AU. By offering these financial incentives for the SSF as
a specific regional cooperation project in the SADC, the EU to a large
extent sponsored the absolute cooperation gains for the regional collec-
tive good that otherwise would not have been achieved. In accordance
with the theoretical assumptions of the external line of the argument,
this pattern of asymmetric extra-regional interdependence between the
EU and the SADC became supportive to the process of institutionalised
regional cooperation in the latter organisation. This is because the provi-
sion and expectation of (more) donor funding transformed the structural
pattern of the genuine non-problematic situation of a “dead-lock” game
to a coordination game with distributional effect. That implies a more
cooperation-conducive situation. According to the situation-structural
approach, the emergence and success of regionalism (albeit with rather
weak institutions) were therefore likely. With the EU being in an exter-
nal power position because of the SADC’s dependence on its financial
resources with respect to this cooperation project, the hypotheses of the
external line of the argument assume that Brussels was in a position to
have an impact on the institutionalisation and design of the SSE. For the
same reason, however, the project is likely to be rather unstable in its
progress and performance because the crucial external EU source of sup-
port could dry up at any time for reasons beyond the region’s scope. The
empirical evidence of the SSF and its RPTC strengthens the explanatory
power of the theoretical framework and its hypotheses: In the particu-
larities on the deployment of the SSF, the institutional design of the
MoU had been influenced by South Africa, the regional military power.
Its central provisions, however, address primarily the overall objectives
of the AU’s and EU’s programmes concerning capacity-building for the
continental and regional standby forces. This confirms the assumption
that regional powers are likely to shape and influence institutionalised
regional cooperation projects only as long as extra-regional actors in a
potential power position do not work against it. Concerning institutional
effectiveness, it is noteworthy that the build-up of the SSF somehow
proceeded in parallel to the external provision of financial resources for
capacity-building. In this context, the correlation between the increase in
external donors’ funding to the RPTC and its course portfolio is remark-
able, too. However, the provision of external support for institutional
capacity-building seems to have been below the SADC’s expectations
and regional needs so far because the establishment of the SSF has not
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been completed yet. This gives reasons to assume that the (future) suc-
cess of the SSF ultimately depends on the support and goodwill of the
EU as the most important external donor. Therefore, the SSF is going
to be less stable than if it were a project of entirely regional origin. It
is more prone to a danger of institutional standstill since this external
source of support may come to an end for various reasons. The turbulent
history of the RPTC’s performance and paralysis throughout the years
gives a good example in this respect.

The institutionalisation of the SAPP and its market platforms for
short-term electricity trade followed the internal line of the argument
on regionalism. Regional imbalances in supply and demand of electric-
ity caused a genuine regional cooperation problem in the SADC region
during the mid-1990s. The latter generated demand in mainland SADC
member states to engage in regional electricity cooperation and institu-
tionalise an integrated regional electricity market for power trading in the
sense of a regional club good. The structure of the problematic situation
resembled an assurance game where a cooperative strategy could provide
absolute gains for all countries involved if each of them opted for a coop-
erative strategy. South Africa was in a relative regional power position in
this issue area because it was in the centre of the region’s power grid and
most of the (neighbouring) SADC countries were dependent on electric-
ity imports from the Cape Republic. Extra-regional actors, notably the
EU, at first played only a minor role because Brussels’s donor contribu-
tions to regional electricity cooperation were marginal. According to the
hypotheses of the internal line of the argument, regional cooperation in
this issue area was likely and successful because the problematic situa-
tion resembled an assurance game and South Africa, as regional “elec-
tric” hegemon, strongly favoured the SAPP project. Accordingly, the
institutional design and inherent norms of the SAPP and its regulative
framework were likely to reflect the interests of South Africa—not least
because external impact was unlikely to materialise because of rather neg-
ligible extra-regional relations of the SADC. The case study shows that
the empirical evidence corroborates these hypotheses. The SAPD, par-
ticularly the STEM and the (increasingly interconnected) regional power
grid, became the regional collective good that provided its participants
absolute gains in terms of better and more profitable electricity trading
opportunities and improving supply security. The operating guidelines
of the STEM were to a large extent attuned to South Africa’s parastatal
power producer’s needs and standards. It was finally the growing regional
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power crisis that had limited the performance of the STEM. However,
the new DAM was established although the SAPP countries’ regional
demand for this improved platform for short-term electricity trade had
already been mitigated in light of the electricity shortages of the regional
power crisis. In this case, the external line of the argument took effect
because financial incentives and support from extra-regional actors—
namely from the EU and Norway—reduced the costs of institutionalis-
ing the DAM and thus enticed the SAPP members to proceed with the
implementation of this cost-involving project. External funding thus
facilitated the institutionalisation and operability of the DAM at a time
when, owing to a fading regional cooperation problem, SADC states
would not have taken such a step. Today, the DAM slowly but steadily
seems to pay off since its traded electricity volumes are on the rise.

Turning from specific cooperation projects to the SADC in general, it
becomes clear that most of the organisation’s regional integration efforts
in the different policy areas have been driven by regional demand on the
basis of genuine regional cooperation problems. The internal line of the
argument on regionalism provided profound theory-driven explanations
for the emergence, institutional design and performance of the SADC-
FTA, the OPDS and the SAPP. In these cases, South Africa appeared
as a major driving force and designer of regionalism in the SADC. This
clearly demonstrates that the SADC is not a regional organisation which
for the most part is outward-oriented or only donor-driven. However,
external actors—notably the EU—certainly played a decisive role as well.
The external argument on regionalism provided profound theory-driven
explanations why the SADC failed to achieve its planned customs union
and why the organisation became able to proceed with the build-up of
its SSE. Even the emergence and operability of the SAPP’s latest electric-
ity market (the DAM) can be explained by the external logic.

Hence, both the internal and the external line of the argument of the
situation-structural approach have proven strong explanatory power in
view of the emergence, institutional design and effectiveness of region-
alism in the SADC. It has become clear that this horizontal perspective
is of utmost importance for understanding the success and failure of
regionalism. Moreover, it has become clear that extra-regional actors had
an ambivalent external impact on regionalism in the SADC since the EU
likewise has proven to be a facilitator as well as an obstructer of specific
regional cooperation projects.
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9.3 OUTLOOK: PROSPECTS FOR FUTURE RESEARCH

This study has demonstrated that regionalism in the SADC as part of the
Global South is a vibrant field of international activity and cooperation
that deserves further attention by researchers and policymakers in both
the SADC and the EU. Moreover, it has become clear that regionalism is
a highly complex phenomenon that does not lend itself to simple expla-
nations, because it involves both regional and extra-regional actors.

The strong explanatory power of this modified situation-structural
approach to the analysis of regionalism, including its central assumptions
and hypotheses, has been demonstrated in the case study of the SADC
by means of five issue-specific sub-cases in the course of this book. Going
beyond the SADC and applying this innovative theoretical approach to
other examples of the new regionalism in the Global South—and pos-
sibly North—could be a next step towards probing the plausibility and
global explanatory power of this theory. Eventually, the theory could
help to explain the case of early European integration. This is because
there is certainly evidence that extra-regional actors, notably the USA,
could have played a cooperation-conducive role in terms of providing
initial incentives for this European undertaking.

It is for this reason that the applied theoretical framework of this
study has the potential to make a sound contribution to the academic
debate and research on comparative regionalism. With its focus on
structure and patterns of interdependence, the situation-structural
approach does not have an inherent geographical bias and therefore is
an ideal approach for analysing and explaining regionalism in all parts
of the world, independent of whether the regional integration organi-
sations form part of the Global North or Global South and regardless
of whether the important extra-regional actors are China, the USA or
the EU. Against this background, this study stands as an example and
starting point for research on regionalism in comparison that includes
the horizontal perspective and takes extra-regional actors and influ-
ence explicitly into account. While several conceptual studies and excel-
lent works on comparative regionalism have been published in the
recent past (Borzel and Risse 2015, 2016a; Krapohl 2016; Jetschke and
Lenz 2011; Rosamond and Warleigh-Lack 2011), there still exist some
weaknesses and potential for improvement in terms of moving beyond
Euro-centrism (Jetschke and Lenz 2011), taking systematic account of
extra-regional actors and external influence on regionalism (Borzel and
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Risse 2016b), and broadening the scope by including policy areas besides
the issue area of the economy (Krapohl 2016).

Moreover, this work and its theoretical framework could provide food
for thought for further research on overlapping regionalism. Against
the background of the latest wave of regionalism and the emergence of
numerous new regional integration organisations, the topic has become
high on the agenda in academic debates and research on regionalism
during the past years (Panke and Stapel 2016; Yeo 2016). Although
there is a small array of mostly empirical works on overlapping region-
alism, often written by policy advisors or scholars working in the field
of area studies (Jakobeit et al. 2005; Baldwin 2006; Sidaway and Gibb
1998), there is still a research gap and a lack of systematic and theory-
driven studies from a political science perspective. This is unfortunate
because understanding the phenomenon of overlapping regionalism and
the reasons why states choose to obtain membership in more than one
regional integration organisation would certainly contribute to research
on regionalism in general, particularly with regard to its emergence and
effectiveness.

Throughout this study, every effort has been made to provide a sys-
tematic and comprehensive contribution to a better understanding
of regionalism in the SADC. In regard to the implications for future
research on regionalism, in a nutshell, there is indeed a need for inter-
national relations scholars and political scientists to look beyond region-
alism in Europe and expand theories on regional integration by taking
extra-regional relations and the potential impact of external actors into
consideration. Researchers on (comparative) global regionalism are called
upon to think about this idea—and perhaps even consider the theoretical
model of this study—in order to strengthen the relevance and charm of
their own studies and of the entire field of regionalism research.

NOTE
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