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ABSTRACT

This article presents an evaluation of the African Union which is to be
formally established in July 2002. The concept of a security community
as originally developed by Karl Deutsch and his associates during the
1950s is utilised, focusing on more recent developments in the scholar-
ship on this topic. The concept was not used much during the Cold
War era, but has gained renewed attention since the early 1990s as a
process through which regions can build peace and security. It is con-
cluded that the African Union can be defined as an emerging security
community under the leadership of a group of revisionist states, but
that these states are facing a number of internal threats that might
inhibit their participation in the community building process. Further-
more, the counter-revisionist group led by Libya might also thwart the
realisation of the key objectives of the new organisation in the absence
of strong leadership by democratic states on the continent.

1. INTRODUCTION

We continually create the world we desire, and deserve the world we get."

On 26 May 2001 the Constitutive Act of the African Union entered into
force. The organisation that is to succeed the Organisation of African

*The author would like to thank the Copenhagen Peace Research Institute (COPRY) for
providing her with an opportunity to spend time there as a visiting fellow in November/Decem-
ber 2001 when this article was written.
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Unity (OAU) is scheduled become operative in July 2002 and the year in
between the last summit meeting of the OAU in Lusaka in July 2001 and
the first summit of the African Union (AU) scheduled to be held in July
2002 sees the transition during which the modalities for the operational-
isation of the AU are worked out. In terms of the Constitutive Act (CA)
the AU is constituted by three pillars — partnership with civil society,?
the promotion of peace, security and stability on the continent® and
socio-economic integration with a view to sustainable development® The
pursuit of the latter two goals will be facilitated by the Conference on
Security, Stability and Development Co-operation in Africa (CSSDCA) and
the New Partnership for Africa’s Development (NEPAD), formerly known
as the Millennium Africa Plan (MAP)/New Africa Initiative (NAI 2

Given the goals and objectives of the AU, summarised in its "com-
mon vision of a united and strong Africa”, an analysis and evaluation
of the new organisation is called for in order to assess the prospects
for "bridging the implementation gap" that might result in an " African
Renaissance". The purpose of this article is to provide such an analysis
and assessment with a view to the prospects of the AU and to identify
potential problem-areas that might need further investigation or action
by political leaders and decision-makers. Accordingly a very brief over-
view is provided of the main reasons for the transformation of the OAU
into the AU, followed by the utilisation of the concept of "security
communities” in order to evaluate the AU. The article also points to a
number of shortcomings in the framework that is applied for studying the
AU as an emerging security community and provides some suggestions
as to the refinement of the framework for studying security communities
in the developing world.

2. HISTORICAL OVERVIEW

The founding fathers® of the AU were at pains to emphasise that the
new organisation is not merely a continuation of the OAU by a different
name.” Rather, the OAU had fulfilled its primary goal of decolonisation
and the eradication of racism on the continent and was clearly not the
right structure to address contemporary African needs and challenges.
The AU in its turn is established to deal with these contemporary con-
tinental challenges, trends and opportunities against the background of
the global political economy. At its core the new organisation has as
its mission the "rebirth" of the continent through the creation and
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maintenance of peace and security and the promotion of development.

There are two ways of viewing the establishment of the AU. The
first would be to see it as "just another" attempt at creating a rescue
plan for the troubled continent, the latest effort in a long line of similar
creations. Africa has no doubt been the subject of numerous "rescue
plans” since the early 1960s with "solutions" proffered by both local
and extra-continental experts, ranging from the OAU to the United
Nations (UN), the World Bank and the International Monetary Fund
(IMF). Another way of looking at the AU, though, would be to see it
within the context of a history of the development of programmes
following one on the other in order to respond to particular circumstances
or to take advantage of particular conditions on the continent and within
the global political economy.

Taking this second perspective, the AU is a further development
based on the Abuja Treaty and the goal of the establishment of an
African Economic Community (AEC) which saw the lightin 1991, largely
as a response to the end of the Cold War, the impact of globalisation
on the continent (together with the debt crisis and the imposition of
structural adjustment programmes), and a movement towards democrat-
isation in parts of Africa. The Abuja Treaty also resuited in the so-called
Cairo Agenda adopted in June 1995 by the OAU summit® that distin-
guished between "the things that Africa can do for itself” and "what it
is looking for from development partners in support of these efforts™ 9n
turn, the Abuja Treaty was a continuation of the 1980 Lagos Plan of
Action, an embodiment of the OAU’s goal (article 11(2) of its Charter)
to establish a politically and economically unified Africa. Apart from
reflecting key ideological differences, international trends and continental
woes over time, the succession of treaties and agreements starting
with the OAU in 1963 and culminating in the Constitutive Act of the
AU in 2001 points to a search by Africa’s political elites for ways and
means of moving from rhetoric to implementation. In this sense the AU
can be seen as an attempt to "bridge the implementation gap and
move from words to deeds".'”

3. SECURITY COMMUNITIES

Thg concept "_security communities” provides a useful lens through
whlch t.o examine and explore the AU. The essential and abiding char-
acteristic of a security community, according to Karl Deutsch and his
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associates, is a group of states integrated to the point where people
have "dependable expectations of peaceful change".'” The concept
was not much used after the late 1950s and 1960s when idealism
suffered a retreat in the face of realism and the Cold War, but through-
out the 1970s and 1980s anthropological and sociological literature on
community, community building and networking persisted and after the
end of the Cold War, academic interest from an international relations
perspective started to gain popularity again.

in essence the concept (as originally defined and used) refers 10
a rather state-centric perspective based on the search for negative
peace'? between states and it reflected the product of this search from
an idealist approach to international relations in the aftermath of the
Second World War. European integration, widely considered to be the
best example of a successful security community, presented, in the
words of Keohane and Nye "a response to opportunity and an expression
of hope as much as a response to threat and an expression of fear".”
At first glance the concept security community does not seem to be
applicable as an analytical tool in the case of analysing African attempts
at creating a continent-wide community characterised by civil society
participation, peace, security and stability, and sustainable develop-
ment.™ After all, war in Africa is mostly of an intra-state nature and
one of the main objectives of the AU is to curb instances of intra-state
violent conflict and instability in order to build security on the continent.

Furthermore, security communities, traditionally considered to be
an almost exclusively Northern phenomenon, were taken to be predicated
on the philosophical basis of democratic peace, incorporating liberal
economics.'® These have not been the defining characteristics of devel-
oping world security dynamics. However, the concept security com-
munity has of late become somewhat broader in its application, particu-
larly due to the refinement of the concept in the work of Adler and
Barnett.'® It allows, in terms of its present conceptualisation (which
constitutes an evolutionary approach), to be applied in analyses of
attempts at regionalisation in order 1o, amongst other goals and object-
ives, deter the "enemy within","” to build communities characterised by
positive peace and to promote democracy and economic co-operation. In
fact, the promotion of democracy and particularly of increased economic
interaction has become the rationale for many co-operation efforts in
the developing world. At the core of (aspiring) security communities,
whether those in the developed or developing world, and despite different
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threat perceptions or security dilemmas, lies the existence of a shared
identity and mutual trust and a conscious attempt to create and maintain
security. The vision of the AU conforms to this ideal in that it aspires to
build a "united and strong Africa". The question, though, is to what
extent African states in their interactions with each other, their commit-
ment to unity and community at the continental level and their intra-
state behaviour actually point to a security community growth-path.

The operationalisation of the concept security community as
developed by Adler and Barnett'® allows for a three-tiered analysis of
co—operaﬁpn efforts within three stages of the development of security
communities, namely nascent, ascendant and mature."”

3.1 Tiers

The defining features of each of the three tiers require brief elucidation

for the purposes of this analysis, although a more detailed discussion
will follow.

(a) Tier one

Thg first tier consists of "precipitating conditions" that are necessary
to induce closer co-operation. These include changes in technology,
demography, economics and the environment, as well as the develop:
mgnt of new interpretations of social reality and external threats. The
gmstenc_:e of these conditions may create a need for increased formal
interaction and an expectation that such co-operation would be of
some benefit to the various parties. The Adler and Barnett framework
emphasises the existence of external threats, though internal threats are

as i_mportant and are proving to be a catalyst for attempts at achieving
African union.

{b) Tier two

This tier includes factors that are conducive to the development of
mutual trust and collective identity and is characterised by closer and
more frequent interactions that have started to transform the environ-
ment in which participating states and their citizens are embedded.
There are two categories: structure (power and knowledge) and process
(transactions, organisations and social learning). The distinction between
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structural and process categories denotes the reciprocal relationship
between the two sets of variables that provide the conditions under
which a collective identity and trust can develop. Power and knowledge
are considered to be the crucial underpinnings of the community. Power
here refers to the need for a core state or group of states around which
the integrative process develops within a certain cognitive structure
such as, for instance, a developmentalist ideology.?”

The process categories comprise various transactions denoting
symbolic, economic, political, material, technological and cultural ex-
changes, as well as international organisations and institutions that
facilitate such transactions, and social learning. The latter category
reflects the importance of political elites who fulfil the critical role of
redefining and reinterpreting reality. Although it is important to have
such "visionaries" in all member societies, the origin of "new" social
learning that would promote the development of a security community
is usually found within the core state(s). The framework tends to em-
phasise the quantity of transactions and makes only passing reference
to the quality and nature of such transactions.2" Yet quality is of the
essence. In Southern Africa, for example, economic interaction between
South Africa as the core country and its neighbours has multiplied
during the 1990s, but it has resulted in a negative trade balance for
South Africa’s regional trade partners and a feeling among them that
the benefits of increased trade relations are accruing disproportionately
to the core. Such resentment inhibits trust building and can turn into
an obstacle in the attempt to build a community.

(c) Tier three

Tier three consists of the necessary conditions for dependable expecta-
tions of peaceful change, namely mutual trust and collective identity.
The variables contained in the first two tiers exhibit positive and dynamic
relationships that are conducive to the growth of trust and a common
identity (two qualities that are mutually reinforcing) among the mem-
bers of a co-operative group of states and their populations. Yet this is
not a linear process. Some degree of mutual trust and shared identity,
at the very least among core members and elites, is necessary to get
the community building process under way. The third tier is therefore
one that underlies the first two, yet is reinforced and deepened by
success and progress in the other tiers.
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3.2 Types

As far as the three types of security communities are concerned
(nascent, ascendant and mature), cognisance needs to be taken of the
fact that these types lie on a continuum that implies or reflects an
evolg‘gonary pattern of development. More importantly, security com-
munities are social constructs: they are "built” through conscious human
endeavour and in this sense represent "imagined communities”. The
end prodgct may not necessarily reflect the original dream thc;ugh

because, in the words of Krasner, "(i)nitial choices, often small anc;
random, determine future historical trajectories"?? and not all such
communities will therefore follow the same pathway. Broadly speaking

thom_Jg_h, each phase/type in the evolution of a security community willl
exhibit the following characteristics:

(a) Nascent security communities

The exusten_ce of "trigger mechanisms”, likely to have material
and normative bases, that prompt a need for closer interaction
and_cp-operation, often starting off with a mutual security threat;
a critical role played by organisations; and ,

the exis’gence of a strong state or group of states that provide
leadership around core issues.

Ascendant security communities

Increasingly dense networks of interactions and exchange that
promote trust and a common identity; and

the i_nsitutionalisation of cognitive structures facilitating social
learning.

fc) Mature security communities

A high degree of trust;

— a shar_ed identity that allows for a conscious and deliberate differ-
entiation petween those within and those without the community;

— co-operative and coliective security; I

a h?gh level of military integration;

policy co-ordination in dealing with commonly defined internal
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threats;
—  free movement of people across national borders;

—— the internationalisation of authority; and
—  shared rule at the national, transnational and supranational levels.

This summarised framework developed by Adler and Barnett 1o study
security communities creates the impression, particularly when it comes
to the three types of communities that are based on a growth-path
model, that each phase will necessarily and only exhibit particular char-
acteristics. However, in their own words, these represent "three stylized
phases" (emphasis added) and it is conceivable (as will be pointed out)
that elements of an ascendant or even a mature security community
might already be present in an earlier (nascent) phase. One last point
should be made with regard to the framework: the authors imply that
community building is very much an intra-community effort and process
__ wwho is inside and who is outside, matters most” 23 But in the case
of Africa this inside/outside distinction takes on a specific meaning. As
will be argued in the next section, without external involvement in
community building attempts, the chances for the success of creating
a security community in Africa are very slim indeed, due to the nature
and scope of the threats facing the continent.

The extent to which the African Union (as an "imagined security
community") and its Constitutive Act reflect a conscious attempt to
create a security community is subsequently explored.

4. THE AFRICAN UNION AS A SECURITY
COMMUNITY

Article 3 of the Constitutive Act of the African Union (containing the
objectives of the organisation) makes it clear that the organisation is to
play a largely facilitating role in building what the Preamble refers to as
" our common vision of a united and strong" Africa. The various clauses
of article 3 emphasise actions such as "accelerate”, "promote” and
nadvance” and combined with the key principles (article 4(a) and (b))
of the "sovereign equality and interdependence among Member States”
and "respect of borders existing on achievement of independence” point
to the goal of achieving a "loosely coupled security community” 24
Already in the article containing the objectives of the new organisation
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a tension or cpntradiction is evident: 3(b) refers to defending the "sover-
eignty, territorial integrity and independence” of member states while 3(c)
undertakes'to "accelerate the political and socio-economic integration
of the continent”. This contradiction is something that should b?a care-
fu!ly yvatched as it contains the possibility of a conflict between the
pnngple of national sovereignty (and non-intervention in the internal
gffal.rs of a member country) and that of increased supranationalit
implied by 4(h): "[Tlhe right of the Union to intervene in a Membe»;
State pursuant to a decision of the Assembily in respect of grave circum-
stances, namely war crimes, genocide and crimes against humanity"

In practice, though at a different level, the process of establishiln
the AU has a[feaij seen its first (admittedly "light") power contest: thg
OAU Secretariat initially offered to develop the rules of procedure fo; the
various organs of the AU, but there was a very strong feeling amongst
member states, i_ncluding civil society, that the organisation shouldgbe
member stzz;ate-drlven and not by its Commission (the Secretariat under
the OAU): ' Most countries, particularly those in Africa, have been
!oat_h to_glve up aspects of their sovereignty. Should the ’AU succeed
in dlctapng the behaviour of its member states it will probably be due
to mult_llayeralism rather than supranationalism. Therefore, the power
basg Wlthm- the organisation; the knowledge that is transmiéted thr;ou h
sqcnal learning; and, perhaps first and foremost, the visible benefits thgat
might accrue from membership will become of prime importance. This
Ieads_ to an attempt to answer the question whether the nece.ssar
co_ndmons under which a security community will emerge do in facYc
exist on the cpntinent. In the following analysis the three-tiered frame-
wo_rk set _out in the previous section is used. Such a disaggregation of
variables is at times somewhat contrived and the dynamic interaction
be’gv.ve_en the variables within and across the various tiers, despite the
artificial categorisation presented here, should be kept in ;nind

4.1 Tier one: Precipitating conditions

Africa’s long history of "planning exercises"?” confirms an awareness
of mu_tua! problems and a need for co-operation in solving these. The
precipitating conditions that promote community building have .been
present all along and political leaders have been aware of these condi-
tions and the need for_ c_:o-operation ever since the start of decolonisation
in the late 1950s. Initially, there was disagreement on the time-span
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within which African union should be achieved. The radical school,
presented by Nkrumah (of Ghana), envisaged the immediate creation
of a continental federal government, whereas Nyerere (of Tanzania)
and his followers advocated a more gradualist approach. The latter
approach won out and determined the nature, functions and powers of
the OAU that was founded in 1963.%®

The creation of the AU is therefore not so much a response to
new changes in terms of technology, demography or the environment,
but rather a result of, on the one hand, an intensification of these
changes and trends; and, on the other hand, new interpretations of
social reality which give these trends and the need to respond to them
a sense of urgency that was previously largely absent. Increasingly,
there seems to be an awareness that what the continent is battling
with, is a threat to human survival that calls for serious and immediate
action to create security on the continent.”® In the New African Initiative

(now NEPAD), the scope of the crisis is presented as follows>”

In Africa, 340 million people, or half of the population, live on
less than US$1 per day. The mortality rate of children under 5
years of age is 140 per 1 000, and life expectancy at birth is
only 54 years. Only 58% of the population have access to safe
water. The rate of illiteracy for people over 15 is 41 per cent.
There are only 18 mainline telephones per 1 000 people in Africa.

Africa’s marginalisation from the global economy; its weak voice in
international political affairs; its underdevelopment and abject poverty;
and its vulnerability to pandemics (first malaria, then tuberculosis and
more recently HIV/AIDS) have been enduring characteristics of the
continent’s succession of political and socio-economic crises. These
characteristics also reflect the various threats the continent is facing.
Though Adler and Barnett identify "external threats" as a precipitating
condition that might encourage closer interaction and co-operation,
African countries share with most other developing countries also the
problem of "internal” threats across a range of dimensions. These
threats are often transnational in nature or impact (the spill-over effects
of internal conflict and diseases) or common to the majority of coun-
tries (wide-spread poverty, lack of infrastructure and environmental
degradation) and generate expectations that co-operation might bring
improvement. In the face of these trends and threats NEPAD in particular
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reflects a markedly clear "new interpretation of social reality", also as far
as its acceptance by the developed countries of the North is concerned.
Olivier points to the following in this regard:="

— The gontinent’s two most powerful countries, South Africa and
Nigeria, are primary players that are "highly committed to the
systematic resurrection of the continent”.

— The North and the major international financial institutions such
as the World Trade Organisation (WTO) are increasingly taking
the South more seriously.??

— NEPAD centres around African ownership and management — a
clear break with for instance IMF/World Bank structural adjust-
ment programmes and an aid-dependency culture which has
developed over time.

To this can be added: the emergence of a number of democratic regimes
over the past decade; and an increasing demand by African populations
for respect for human rights and popular participation in economic and
political life even though these developments are still "uneven and in-
adequate and need to be further expedited".3® These are clear signs of
an interpretation of social reality that differs from the past and that
point to the possibility of a new beginning for at least parts of the
continent. As far as the first tier conditions for the emergence of a
security community are concerned, Africa would seem to be ready to
embark on the building of a security community. Trends, changes and
threats have over time reinforced the belief that co-operation is neces-
sary in order to overcome problems and the present interpretation of
social reality favours a co-operative approach to the attainment of
security, stability and development on the continent. What Africa is
attempting to do is nothing less than changing a "community of fate"
into one of security.3*

4.2 Tier two: Structure and process
in the previous discussion much has been made of new interpretations
of social reality, but to this a note of caution is added. It is not so much

a case of whether there is a development of new interpretations of social
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reality, but rather whether there are competing interpretations attempting
to utilise the AU as a mechanism or instrument through which to realise
a particular agenda. This relates to the structural dimension of the second
tier, defined as power and knowledge. Both Deutsch and later proponents
of the concept of security communities agree that such communities
develop around a core state or group of states with the power to stabil-
ise the environment and to determine the content of the values that are
transmitted and pursued within the emerging community>®

The question here is who has the power to enforce their version
of knowledge (based on a particular interpretation of social reality)
within the community? At this point in time, with the AU in the process
of being established, this question is of particular importance. Recall the
Nkrumah/Nyerere radical/gradualist divide so as to realise that which-
ever approach or vision wins out in the early stages of the development
of the organisation will probably determine the future course of events
at the continental level. There are at present two competing "knowledge
structures" at work at the continental level that points to the existence
of a rift between what Kornegay terms a revisionist/reformation bloc
and a counter-revisionist bloc>® South Africa, Nigeria and Algeria, the
original proponents of the MAP strategy were soon joined by Senegaf”
and Egypt, with Ghana, Botswana, Mozambique and Tanzania as keen
supporters or "junior” partners. These countries form part of the revision-
ist bloc. Under Gaddafi’s Libyan leadership the counter-revisionist bloc
includes Liberia, Zimbabwe, lvory Coast, Guinea, Burkina Faso and
Swaziland.®® The defining characteristic of this latter group is their
resistance to "substantive democratic change” 39

Despite the strong points of the leaders of the revisionist group
(Nigeria has since independence been an African great power with
major influence on the continent; South Africa is the most developed
and industrialised country in Africa; Senegal is traditionally the leader
of francophone Africa, etc) and their commitment to a specific value
system that accords with those political ideas and meanings related 1o
a security community (liberalism and democracy), their acceptance as
leaders and "role-models” cannot be taken for granted.*” The lure of
Gaddafi’s "chequebook diplomacy” should not be underrated. But more
crucial — the counter-revisionist resistance to democratic change and
to compliance with democratic principles (such as the rule of law, the
encouragement of civil society participation, etc) might be attractive to
old-style African leaders who resist change and who continue clinging
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to power. It will be the ability of the revisionist group within the AU to
foster a "taste” for democracy, to generate attempts at emulation and to
be prepared to take up strong leadership positions and responsibilities,
that will determine whether the organisation will emerge as a security
community, or whether it would continue to be the OAU under a new
name.*" The importance of this issue of who holds power and whose
knowledge will permeate the AU should not be under-estimated. It also
impacts on the process categories of the framework.

Evidence of intense and wide-ranging transactions among members
of a group is considered to be prima facie proof of the existence of a
security community. This assumption is based on Deutsch’'s original
emphasis on communication as the lifeblood of a community because it
engenders mutual trust and a common identity. In the realm of trans-
actions and exchange, Africa has always been somewhat enigmatic. On
the one hand there has been an emphasis on unity and pan-Africanism,
on the other there has been a clear extra-continental orientation best
explained perhaps by political and economic (particularly the latter) ties
with former colonial powers.*?

Proponents of continental integration lament the lack of intra-
continental trade and investment on the assumption that such exchanges
are of crucial importance to the process of integration, a view that is
actually more in line with Northern (particularly European) experience
with community building.*® As pointed out earlier, it is not so much the
guantity of transactions that contribute to community building, but
rather the quality of these transactions. This observation is born out by
the Association of South East Asian Nations’ (ASEAN) experience which
shows that intra-community trade and commercial ties are not as import-
ant as assumed by Northern analysts.** Exchange and transactions, it
Woulq seem, do not necessarily have to be based on increased and in-
creasing intra-community trade relations (although such developments
yvlll obviously increase interdependence). The emphasis should be on
!ncrea§ed transactions that benefit participating countries (and groups)
in various spheres — it is quality and outcome that matters, not so
much quantity and outputs.

In the economic sphere such transactions can, as is the case with
ASEAN, be along the lines of collective bargaining to improve the position
_and goals of member states in the global economy. In this sense the AU
is on a similar track. NEPAD, adopted (under the name of MAP/NAI) as
a continental initiative is by and large a programme aimed at improving
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the position of the continent in the global political economy*® South
Africa’s Mbeki and Nigeria's Obasanjo (and Bouteflika of Algeria to
some extent) have already used a number of opportunities to articulate
and argue a common African position on a range of concerns {amongst
them the issues of debt relief, better access of African goods to Western
markets and greater international burden-sharing in African peacekeeping
missions)*® at international forums. These forums include, amongst
others, the Group of Eight (G8) and the World Economic Forum (WEF)
in Davos in early 2001 and most recently the International Conference
on Financing for Development held in Monterrey, Mexico, in March
2002. This "speaking with one voice" trend is something new for
Africa, particularly in as far as it goes hand-in-hand with practical sug-
gestions as to how the continent’s global position can be strengthened
and improved. Acting in such a collective way of course also increases
the development of a "we"-feeling, fostering a collective identity.

An area of "quality transactions” that will be a test for the contin-
ental organisation and for the political will of its members in building a
security community, will be that of conflict resolution and in more
general terms dealing with broad issues of security. The AU will have
two mechanisms to deal with issues of security, namely the OAU'’s
Mechanism for Conflict Prevention, Management and Resolution (Conflict
Mechanism for short) established by the Cairo Summit in 1993 and
adopted as an institution of the AU during the Summit of 2001 A7 and
the Conference on Security, Stability and Development Co-operation in
Africa (CSSDCA) that was also adopted as a process within the frame-
work of the new organisation. A detailed discussion of these two mech-
anisms cannot be undertaken in this article, but a few comments are
in order.

The Conflict Mechanism concentrates on preventive diplomacy,
peacemaking and peacebuilding, making it clear that in the case of
complex and expensive peacekeeping operations, "the services of the
United Nations will be sought under the general terms of its Charter” hat
thereby emphasising the fact that Africa will need extensive interna-
tional involvement to assist it in its community building efforts. Up to
now the Conflict Mechanism has largely been involved in the Burundi
peace process for a number of years, as well as in an unsuccessful
observer mission to the Comores in 1997 and in the Inter-Congolese
Dialogue. Patel points out that the Comores mission was not a complete
failure, as it promoted "confidence and capacity building in the areas of
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peace and security”.*® The CSSDCA, on the other hand, is concerned
with more than conflict or potential conflict situations in that it consists
of four calabashes — security, stability, development and co-operation
(though the latter two are usually treated as one, that is co-operation on
and f0( c}evelopment) — and aims to foster and promote the objectives
of attaining sqcurity, stability and development on the continent, recog-
nising an explicit link between conflict prevention and management {the
Conflict Mechanism) and the CSSDCA process. Both the Conflict Mech-
anism and the CSSDCA provide for a "Council of Elders", consisting of
former heads of state of high standing in Africa. In the case of Burundi
it is former President Mandela (of South Africa), and in the Great Lakes
conflict, former President Masire (of Botswana).
The idea of such a Council of Elders, together with NEPAD’s
proposal for a "directing mechanism" consisting of a Heads of State
Forum®® that will manage the recovery plan as well as perform an
executive function in African conflict management,®" reinforces an
impgrtant "dual”-trend that is becoming evident in African politics. By
this is meant a move away from a "hard stance" on sovereignty and non-
intervention that means protection by African leaders of one another
no matter what the internal conditions, to an approach that enables'
criticism (if not yet direct action) of "bad governance" (a form of peer
pressure and peer review), as well as a resolution to take joint respons-
ibility .to mobilise collective action on the various objectives and goals
c_onta_lned in the CA and NEPAD. The importance of this "change of
direction” should not be under-estimated. As argued earlier, African
unity for a long time manifested in "closed ranks” among African leaders
who gould in no way have been described as "democratic” leaders.
Breaklpg ranks was viewed as treason against "Africa" and resulted in
os_t'ra‘msm, as South Africa found out in late 1995 when it dared to
criticise the Nigerian Abacha government internationally for its execution
of Sara Wiwo and his Ogoniland comrades.®? Yet, increasingly African
Ieade.rs speak out in public against undemocratic and unconstitutional
practices. The pressure put on Zambia's President Chiluba to refrain
from running for an unconstitutional third term in office is but one
_example. Similar criticism, albeit cloaked in at times rather vague warn-
ings, can be heard about Malawi’s President Muluzi who also seems to
want to change his country’s constitution to allow for a third presidential
te'rr_n.. More importantly, whereas there was a time when no one would
criticise Zimbabwe's President Mugabe, a number of leaders have be-
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come more open and fierce in their condemnation of his conduct**

Botswana’s President Festus Mogae broke from the traditional
solidarity rank closure known in Africa politics and criticised
President Robert Mugabe for the controversial land grab policy
that has triggered a political and economic crisis. Mogae said in
an interview that attempted intervention by other neighbouring
leaders seeking the restoration of order in Zimbabwe had so far
failed as Mugabe is not prepared to change his attitude and
refuses to take note of what is happening in his country. Mogae
accused Mugabe and his country’s war veterans of dragging the
entire southern African economy down, saying regional leaders
were becoming frustrated with the impact the Zimbabwe crisis
was having on their economies.

These are new sounds in Africa and point to the possibility of a new
political culture developing, one that underscores the NEPAD claim
about "African ownership and management" and African leaders taking
"joint responsibility" for security and development on the continent.
The second process category is that of organisations. The estab-
lishment of the African Union is of course the most obvious manifesta-
tion of a wish or intention to create a community. Based on Adler and
Barnett’s discussion of the organisations and social learning variables
of the process category in the second tier, an international organisation
can encourage and facilitate the emergence of a security community

by:*¥

establishing norms of behaviour, monitoring mechanisms and

sanctions to enforce norms;

encouraging trust-building, facilitating transactions and shaping
behaviour through social learning;*®

bestowing a sense of belonging and promoting a certain culture;
and

spreading and reinforcing the values of its core members.

The authors add that "(b)ehind every innovative institution stand cre-
ative and farsighted political elites” who use these organisations to
"promote new possibilities"™® — they are agents of social learning,
using the organisation as an instrument. These elites are visible in the
persons of the "new generation of African leaders" and as far as the
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revisionist group is concerned, it is fairly obvious which values the
organisation will seek to promote. Less clear are their chances of suc-
cess. The one thing that the almost four decade long existence of the
OAU demonstrated was that good intentions do not automatically
translate into good governance practices. The old saying that "the road
to hell is paved with good intentions" found new meaning in many
post-colonial African countries. It has become a cliché to point out the
large-scale human rights violations and other crimes committed by a
host of African regimes in the post-independence period. Far from
condemning such practices, the OAU in effect protected such regimes
in the name of African unity, a claim that parodied the original inten-
tions of the continent’s leaders and one that was abused to protect
Ieaders and no‘t the "African people” so often and piously referred to
in various treaties and declarations. It should be remembered, though,
as pointed out earlier, that the AU will only be able to intervene in the
internal matters of a member country under specific and very grave cir-
cumstances. The complex situation in Zimbabwe, for instance, does not
warrant such intervention in terms of the CA. The test for the AU will be
whether_ it can socialise its members, across the various divisions on
the continent, into emulating the conduct, goals and objectives of the
core "revisionist” leadership.

_ During the OAU summit of July 1999 it was decided no longer to
admit Ie_aders who had come to power through unconstitutional means
to meetings of the organisation and this decision was applied subse-
quently when Cote d’lvoire became the first country to be "handed a red
card".®” What remains now is to devise a system of rules of procedure
for the various organs that will promote change in those regimes that
have so far failed to liberalise and democratise (the counter-revisionist
group). One sure way of attaining this objective would be for the core
lgadership to demonstrate success in improving conditions on the con-
tinent. Some functional processes that could result in a "general im-
provement in overall conditions” would lend credence and credibility to
the organisation and to a particular value system. The South African
peacekeeping mission to Burundi, if successful, might be one such
"proof” that the continent is on its way to "reclaim its destiny”. A
resolgtion of the multiple crises in Zimbabwe would be another (though
as pointed out earlier, this will not be achieved through direct interven-
tion), as would a genuine breakthrough in debt relief. NEPAD as a long-
term project is one thing. In these early stages it might be wise to
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select a few core issues spanning a number of security dimensi_ons and
to concentrate on visible and lasting successes. In such a way it would
also cement a victory for the revisionist group.

But in order to succeed some concrete external assistance would
be needed. For a good reason Mbeki, Obasanjo and other NEPAD pro-
ponents chose the word "partnership” for their recovery programme:
"It is a call for a new relaticnship of partnership between Africa and the
international community ... to overcome the development chasm that
has widened over centuries of unequal relations”.*® Debt relief and
massive peacekeeping and peacebuilding assistance in thg Dem'ocratlc
Republic of the Congo (DRC) and wider Great Lakes Region mnqht_ _be
two "external” initiatives that might confirm legitimacy and credibility
on the new organisation inside and outside the continent. The events
of 11 September 2001 in the United States (US) have opengd up a
levering opportunity for the developing countries. The U_S and its F;’uro;
pean allies seem intent to gain support for their "war age_nnst terrorism
and might therefore be more susceptible to lend tanglt_)le sup_port t_o
developing countries. It is up to the continent’s leadership to seize this
moment.
4.3 Tier three: Mutual trust and collective identity
Mutual trust and a collective identity are deemed to be the "necessqry
conditions" for the emergence and continued existence of a secgr_lty
community. The assumption is that the categories of conditions identified
in the first two tiers of the framework contribute to the develop(ngnt
of trust and a common identity and that once these charactens_tnci
become the hallmark of the community, it can be termed a "gen_ume
security community. As pointed out earlier, the various categories of
variables are mutually reinforcing and it is particularly difficult to isolate
"trust and identity” as separate characteristics. Such qualities. are, on
the one hand, the products of, for instance, social learning (tier two)
and the recognition that certain endogenous and exogenous changes and
trends require co-operation (tier one). On the other hand, a measure _of
mutual trust at the very least is necessary in order to promote so_c1_al
learning, or the belief that co-operation might have muju_JaIIy beneficial
results. It is therefore suggested that these two qualities are not so
much in a separate category, but that they are to some extent Cross-
cutting conditions that are improved or strengthened by successes
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achieved in developments related to the second tier categories.

There can be little doubt that something like a distinct "African
sense of identity” exists. If nothing else, a common identity, however
symbolic, is something that has been nurtured over decades, reinforced
by the tenets of pan-Africanism and the continental struggle against
colonialism and apartheid. Yet, a common identity does not necessarily
point to mutual trust. Reports abound of the lack of trust in South
Africa and its actions and motives when it comes to its relations with
the rest of the continent, and this lack of trust obviously makes it
difficult for the country to play a leadership role.®® There are also other
(less obvious, though) divisions that inhibit trust-building on the contin-
ent, such as a divide between North (Arab) Africa and sub-Saharan
Africa, Islam/non-Islam Africa and francophone/anglophone Africa. The
latter may have been successfully transcended in the merging of MAP
and OMEGA (as discussed previously), but the revisionist/counter-
revisionist divide may reinforce new "alliances"” that will be based on
a liberal/conservative identity.

The new generation of African leaders who claim to have the
political will to lead an African renaissance is clearly building trust and
confidence in various ways. The South Africa-Nigeria Binational Com-
mission, the South Africa-Egypt Binational Commission and regular
consultations between various members of the revisionist group (par-
ticularly at the level of officials involved in developing the rules of pro-
cedure for the different organs of the AU, of civil society organisations
across borders, and of interactions between politicians, officials and
members of civil society®”) are not only encouraging transactions, but
also deepening mutual trust and confidence.

5. CONCLUSION

The analysis presented here points to the existence of at the very least
an emerging security community on the African continent. Intra-contin-
ental existential crises and external factors (most notably the continent’s
marginalised position in the global economy and the resulting negative
impact of globalisation on African economies) have served as catalysts
1o generate a renewed search for security and development through
co-operation and integration within the institutional framework of the
AU. In this sense the AU as an organisational manifestation of a security
community points to a level of development congruent with what Adler
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and Barnett describe as a nascent community. There is also strong
evidence of some of the characteristics of an ascendant security com-
munity, namely increasingly dense networks of interactions and exchange
that promote mutual trust and a "we-feeling” or common identity. The
analysis furthermore points to the fact that the quality of interactions
are, at least on paper in this relatively early stage, indicative of the type
of interactions necessary to address the problems faced by the com-
munity. As far as the characteristics of a mature security community
are concerned, there is not yet any evidence of these. The extent to
which the organisation’s Conflict Mechanism and the CSSDCA, as well
as sub-regional efforts at preventive diplomacy and peacebuilding (for
example in Burundi and the DRC) succeed over the next two to three
years, will indicate whether there are signs that the continent is moving
towards a more mature form of security community.

A number of challenges and potential problem areas need to be
pointed out in conclusion. First, the continent-wide attempt at building
a security community is unique in the sense that it is such a big region
— there are 53 member states (with Morocco the onily state not a
member). Even the UN, when it started out in 1945, had less members
than the AU. One way of overcoming this problem, is through the idea
of building blocs, with the continent divided into five sub-regions and
the objective is that each sub-region will form a regional community
(known as regional economic communities or RECs) to enhance co-
operation and integration. Apart from West Africa’s Economic Com-
munity of West African States (ECOWAS) and Southern Africa’s South-
ern African Development Community (SADC), though, none of the other
regions has strong institutions to foster regional co-operation, the Great
Lakes/Central African region being the weakest in this regard, followed
by East Africa.!” The relationship between the RECs and the AU, and at
the horizontal level between the various RECs still needs to be clarified,
expanded and implemented.’® Apart from weak institutions, there are
also problems related to the huge differences between the various
RECs in terms of their level of development. These differences are
obstacles to policy co-operation and harmonisation with a view to
continental integration. Consequently, a rather varied development path
for the continent’s RECs can be expected, something that may in the
long run actually impede over-all community building as it may under-
mine mutual trust.

A second problem is the external perception of Africa as "Africa
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the country” — there is a tendency to see all of Africa as homogenous
and a failure to recognise vast differences between countries and regions.
The conflict between Zimbabwe's Mugabe and Western leaders in the
run-up to and in the aftermath of the March 2002 elections, resulted
in speculation that Western support for NEPAD would become a first
casualty: a form of "collective punishment” for the whole continent
because one particular member does not tow the line. It is doubtful
whether the rest of the world would have reacted in the same way
towards the European Union (EU) should rightwing presidential candi-
date Le Pen have won the French Presidential election.

Another problem is to be found in the area of continental leader-
ship. Statesmen like Mbeki, Obasanjo, Wade (of Senegal) and others
belonging to the revisionist group are clearly leaders who are confident
in the security of their own regimes — something that has been lacking
in Africa for many decades®’ — and can therefore "afford” to call for
(or to support) democratisation and liberalisation on the rest of the
continent. Their countries can serve as examples to be emulated by
others who attempt similar reforms. But these leaders face two problems.
The first is that they are from still fragile democracies that face different,
but potentially serious internal threats. Should they fail to address the
problems inside their own countries, their ability to serve as a strong
core around which the community can be built will fail. Apart from the
obvious negative consequences of such failure, it will strengthen the
counter-revisionist group with its reluctance to reform. The second
problem is that these leaders have to "deliver a Northern dividend" —
they have to prove to Africans and to the North that Africa can take
responsibility for itself, in order to attract the necessary material re-
sources to enable them to make a success of their community building
ideals. At the same time, they need early inputs from the North in order
to assist them in showing the concrete benefits of co-operation, liberal-
isation and democratisation. If substantial Northern assistance in the
field of economic development and conflict management and resolution
(assistance, for example, for and in the form of peacekeeping operations)
is not forthcoming, the AU and what it stands for will, in the long run,
fail. On its own the continent will not be able to build a security com-
munity in the sense of a place where there are long-term expectations
— and evidence — of development, peace and security.
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