
SADC RESTRUCTURING:
PROGRESS DESPITE DIFFICULTIES
The Southern African Development Community (SADC) is at
a critical stage of its development. It has embarked on an
ambitious internal restructuring exercise to improve its effi-
ciency and tackle difficult questions of how to accelerate
socio-economic development and achieve meaningful, eq-
uitable regional integration.

The SADC Barometer is a new quarterly SAIIA publica-
tion intended to provide an independent and critical evalua-
tion of progress on implementation of the various protocols,
political and economic convergence and progress toward
SADC’s economic and social development goals. The re-
gion’s ability to reach these objectives will depend on how
effectively the restructuring exercise is executed. This first is-
sue assesses the progress of that restructuring effort.

In 1999 SADC heads of state mandated the Council of
Ministers to conduct a comprehensive review of the opera-
tions of SADC institutions and produce a set of recommen-
dations for streamlining and focusing the organisation. The
Review of Operations Report was approved by the summit
at its extra-ordinary meeting held in March 2001 in
Windhoek, Namibia.

...continued on p.14
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Development and Poverty Reduct ion in SADC?
The regional indicators in the box on the right reveal that only two
SADC countries (Seychelles and Angola) improved their Human
Development Index (HDI) ranking between 1992 and 2002.

In addition, SADC’s GDP annual average growth rate dropped
from 3.1% in 2000 to 1.95% in 2001. SADC’s economic growth rate
thus lags behind that of sub-Saharan Africa, which increased from
3.5% in 2000 to 3.7% in 2001. To reach the Millennium Develop-
ment Goals, which aim to reduce the number of people living in
absolute poverty by half by 2015, SADC needs to increase its
growth rate to the minimum target of 6%-7% a year.
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SADC Says No for Now to Expansion
By turning down Rwanda’s request to
join the Southern Africa Development
Community (SADC) in October 2002,
the organisation signalled that it is seri-
ous about consolidating and deepen-
ing existing bonds between its member
states. It wants to avoid, and where pos-
sible resolve, some of the problems
caused by ad hoc expansion and du-
plication of subregional organisations
in Eastern and Central Africa.

SADC placed a moratorium on new
membership when it adopted the Re-
port on the Restructuring of SADC Insti-
tutions on 9 March 2001. Yet, even be-
fore that, Uganda’s interest in joining
in 2000 was similarly thwarted.
Uganda and Rwanda suffered in part
because SADC has failed to digest the
DRC whose problems with Uganda and
Rwanda exacerbated political discord
within the organisation.

At the Blantyre summit in August
1997, heads of state were excited by
the DRC’s ‘great potential to cooperate
with SADC in key sectors such as en-
ergy, water, tourism, transport and com-
munications’ and ‘expressed optimism
that efforts… to usher in a new era of
political stability and economic recon-
struction would be successful’. A year
later, the summit was expressing its
‘deep regret’ at the outbreak of war in
the new member state.

Certainly security considerations are
being reasserted on the SADC agenda.
Agreement on a protocol establishing
the SADC Organ for Politics, Defence
and Security in 2001 and ongoing ne-
gotiations on a mutual defence pact
have made governments more circum-
spect about their security commitments
to the subregion.

At the same time that SADC stopped
accepting new members, there was
some rationalisation of overlapping
membership with the Common Market
of Eastern and Southern Africa
(COMESA). By 2001 Tanzania,

Mozambique and Lesotho had with-
drawn from COMESA. But two-thirds
of SADC  states remain members of
COMESA.

The need for co-ordination between
SADC and COMESA has been recog-
nised and formalised through the crea-
tion of a joint task force at the level of
the two secretariats. However, difficul-
ties remain for the AU, which has to en-
gage with SADC and COMESA as the
regional economic communities (RECs)
of Southern and Eastern Africa, respec-
tively. The New Partnership for Africa’s
Development (Nepad) is also meant to
be implemented through the RECs. Yet
neither SADC nor COMESA corre-
spond with the AU’s official demarca-
tion of Southern and Eastern Africa.

In this context, it would be best for
SADC, the AU and the Nepad initia-
tive if membership to all the subregional
organisations was limited, rationalised
and consolidated so that they could
perform their mandate effectively as

 

Comesa = dark green
SADC = light green
Both = vertical lines

Kathryn Sturman is a senior researcher at the
Institute for Security Studies.

REGIONS OF THE AU:
Southern Africa – 10 members
Angola, Botswana, Lesotho, Malawi,
Mozambique, Namibia, South Africa,
Swaziland, Zambia, Zimbabwe
Eastern Africa – 13 members
Comoros, Djibouti, Eritrea, Ethiopia,
Kenya, Madagascar, Seychelles, Soma-
lia, Sudan, Tanzania, Uganda, Rwanda,
Mauritius
Central Africa – 10 members
Burundi, Cameroon, Central African
Republic, Chad, DR Congo, Burundi,
Equatorial Guinea, Gabon, Sao Tomé
and Principe, Republic of Congo
Western Africa – 16 members
Benin, Burkina Faso, Cape Verde,
Côte d’Ivoire, Gambia, Ghana,
Guinea, Guinea-Bissau; Liberia, Mali,
Mauritania, Niger, Nigeria, Senegal,
Sierra Leone, Togo
Northern Africa – 5  members
Algeria, Egypt, Libya, Saharawi Arab
Democratic Republic, Tunisia

solid ‘building blocks’ of African
integration.



longer part of any of SADC’s leader-
ship structures.

The Role of the OPDS
The role of the OPDS is to co-ordinate
the security policies of SADC members
in accordance with the goals of the Pro-
tocol on Politics, Defence and Security
Co-operation. The protocol has so far
been ratified by seven member states
(Botswana, Lesotho, Malawi, Mauritius,
Mozambique, Tanzania and Namibia),
with ratifications from Zambia and Zim-
babwe reportedly in the pipeline. SA is
still held up by its time-consuming ratifi-
cation procedure in Parliament. With
only two more ratifications necessary
before the protocol enters into force,
there is a good chance that this will hap-
pen by the next SADC summit in Au-
gust/September 2003.

The protocol itself is a liberal and
sound document.  It endorses the Nepad
vision of good governance, human
rights, democracy and the rule of law
as the road to lasting peace and stabil-
ity in the region. However, the question
remains: will the OPDS rise to the chal-
lenge, or will the protocol become an-
other example of an excellent document
on African integration with little impact
on practical policies? The Strategic In-
dicative Plan for the Organ (the SIPO),
which is supposed to be ready by the
2003 SADC summit should clearly des-
ignate what practical roles and duties
the OPDS should assume.

The Challenges Ahead
The protocol sets out an ambitious
agenda that poses several challenges for
the OPDS, many of which arise from a
lack of capacity and expertise in the

SADC Security Integration: Where to Now?
Although formed in 1996, the structure
of SADC’s body for regional security
co-operation – the Organ on Politics,
Defence and Security (OPDS) – was not
formalised until the August 2001 SADC
summit in Blantyre, Malawi. At that sum-
mit, the SADC heads of state and gov-
ernment signed a Protocol on Politics,
Defence and Security Co-operation  and
attempted to resolve the contention
around the OPDS’s leadership structure.

The Blantyre summit solved three
problems that had previously steeped
the OPDS in controversy. First, the OPDS
was brought firmly under the authority
of the SADC summit, with the chair of
the OPDS from then on reporting di-
rectly to the SADC summit. Second, the
signing of the Protocol provided a le-
gal framework for SADC’s security in-
tegration, making it clearer what the
member states can and cannot do in the
name of the OPDS.

Third, while Zimbabwe’s President
Robert Mugabe had headed the OPDS
from its inception in 1996 to the 2001
summit, the OPDS is now run by a lead-
ership troika – following the same prin-
ciple as the SADC chairmanship. As an
attempt to distribute leadership of the
organisation broadly among member
states, members of the OPDS troika
should not also be represented on the
SADC troika. The first OPDS troika con-
sisted of Zimbabwe as the outgoing
chair, Mozambique as the chair and
Tanzania as the incoming chair. How-
ever, a reshuffle took place at last year’s
Luanda Summit – Tanzania became the
incoming chair of the SADC troika, Mo-
zambique continued as chair of the
OPDS and Lesotho became the OPDS’s
new incoming chair. Zimbabwe is no
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SADC region. For instance, while ef-
forts are underway, it will be long be-
fore SADC can boast a professional re-
gional peacekeeping force. Similarly,
conflict resolution mechanisms such as
negotiation and mediation require im-
mense political will and patience, as
well as the development of skills, re-
sources and structures. The Protocol’s
call for arbitration mechanisms relies
on a suggested SADC tribunal, which
so far has not become a reality.

While problems arising from a lack
of capacities and skills are difficult to
overcome, the political challenges fac-
ing the OPDS may prove even more
daunting. The protocol includes both
traditional state security goals and
wider human security objectives. While
safeguarding territorial integrity and
political sovereignty is important, too
strong an emphasis on traditional state
security goals can be counter-produc-
tive in a region where several regimes
have weak or untested democratic cre-
dentials.

There is an important distinction to
be made between stability – the per-
petuation of the political status quo –
and security, a concept that has come
to incorporate human rights, democ-
racy and the rule of law. Regime sta-
bility can be maintained for a while
through force and repression, and
good governance and economic de-
velopment need play no part. However,
this sort of stability tends to finally erupt
into a political crisis since there is no
peaceful way for the population to ad-
dress their grievances. Lasting security
must incorporate regime legitimacy so
that the rights and needs of a country’s
population are taken into account.

The protocol endorses this wider in-
terpretation of security, but it is impor-
tant that SADC, when formulating the
SIPO, makes sure that the human secu-
rity aspects of the protocol are put into
practical policies.

In January 2003 SAIIA started a two-year research project focused on the
SADC’s Organ on Politics, Defence and Security (OPDS).

The project involves a comparative study of political and security integra-
tion in Southern Africa, Europe and Southeast Asia, and two workshops for

stakeholders on fostering common values and goals to underpin political
integration and transforming these values and goals into concrete practices.

The researcher in charge of the SADC OPDS project is Anne
Hammerstad.  She can be e-mailed at: hammerstada@saiia.wits.ac.za Anne Hammerstad is SAIIA OPDS Researcher.
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Opinion
Successful and sustainable regional
integration requires political and
economic convergence.

In SADC, the disparities between
the region’s biggest economy and
political heavyweight SA and the
other 13 members are huge. SA ac-
counts for almost 75% of the region’s
GDP, more than 85% of intra-
regional trade and more than 90%
of intra-regional investment. A sig-
nificant narrowing of this gap in the
medium- to-long run is required for
successful regional integration. In this
respect, SADC’s recent organisa-
tional and structural reforms will have
an impact only if SADC converges
both politically and economically.

What are the chances that this con-
vergence will occur? In economic
terms, the trends observed through-
out most of the 1990s were quite en-
couraging. With the exception of a
few cases – such as Angola and the
Democratic Republic of the Congo
(DRC) (and later Zimbabwe) –
budget deficits and inflation rates de-
creased, external debt levels stabi-
lised and economic growth rates
picked up. Only in terms of aid de-
pendency did the differences be-
tween countries such as Botswana,
Mauritius, Seychelles and SA, on the
one hand, and Lesotho, Malawi, Mo-
zambique, Tanzania and Zambia,
on the other, widen. With the turn of
the millennium, economic trends
changed for the worse. Growth rates
plummeted in most countries, infla-
tion rates and budget deficits rose,
as did debt levels, despite debt re-
duction efforts by many donors. To-
day the disparities between SA and
the next most diversified economy –
Zimbabwe – are more significant

Is There Convergence in SADC?
than five years ago. At the bottom end
of the economic scale, countries such
as the DRC, Malawi, Tanzania, Zam-
bia and Zimbabwe fell even further be-
hind. Only Mozambique was able to
record significant and sustainable
growth.

A similar development occurred in
the political field. With the exception
of Swaziland (an absolute monarchy)
and the DRC (a de facto autocracy),
the 1990s saw a trend towards demo-
cratic multiparty systems. At the begin-
ning of 2003 the rhetoric persists, but
developments in several countries point
to the following:
• a steady deterioration of the rule of

law (Zimbabwe, Angola,
Swaziland, Malawi, the DRC,
Zambia);

• an increasing number of flawed
elections (Zimbabwe in 2000 and
2002, Zambia in 2001, Lesotho in
1998) as well as increasing cases of
constitutional tampering (Namibia,
Zambia, Zimbabwe, Malawi);

• growing restrictions on political
rights and civil liberties (Zimbabwe,
Angola, Malawi, the DRC, Tanza-
nia, Zambia, Lesotho, Swaziland);
and

• widening social gaps, even in the
more stable and prosperous coun-
tries such as Botswana, SA and
Mauritius.
However, the end of the civil wars

in Angola and the DRC, Lesotho’s suc-
cessful election in 2002 and the pre-
vention of an unconstitutional third
presidential term in Zambia are en-
couraging signs for democracy. In gen-
eral, however, the gap between coun-
tries in the ‘democratic consolidation
zone’ and the mere ‘electoral democ-
racies’ and autocracies has widened

over the past few years. Increasing
political divergence is a strong indi-
cator of crumbling internal legitimacy
and stability, which in some SADC
countries, in turn, impedes economic
recovery and further integration.

The implications of these trends on
the regional integration exercise are
clear and a number of action areas
emerge.

Regarding political convergence:
• ambiguities towards violations of

good governance principles and/
or democracy must be avoided;

• deviant regimes must not be sup-
ported;

• inter-state conflicts must be settled
regionally; and

• an enforceable regional demo-
cratic code of conduct should be
agreed upon.
On the economic side:

• the private sector must have a big-
ger role to play in the formulation
of sectoral policies and protocols;

• costs and benefits of regional inte-
gration measures (protocols) must
become more transparent to
policymakers and civil servants;

• SA must avoid dominating (if not
bulldozing) the much smaller
economies into submission; and

• the implementation capacity and
responsibility of the Secretariat
must be strengthened and ex-
panded so that regional integra-
tion can be accelerated.

Any opinions expressed are the responsibility of the individual authors and not of NORAD or SAIIA.
© South African Institute of International Affairs

All rights reserved

Christian Peters-Berries is Project Manager
of the National Initiative for Civic Education
(NICE) in Malawi.  He co-edited the Year-
book on Monitoring Regional Integration in
Southern Africa I and II and has worked on
SADC and regional integration for the
Konrad Adenauer Foundation, GTZ and the
German Ministry for Economic Cooperation.
He has published widely on SADC.



Prospects for Angolan Chairmanship of SADC
Angola assumed the SADC chairman-
ship only months after its 27-year civil
war ended. What influence will it have
on the direction of SADC or on the key
issues affecting the region?

‘The main role developed by the
chair will be to maintain the presence
of peace and democracy, and to re-
duce and avert conflicts in the region,’
says SADC’s national secretary based
in the Angolan Ministry of Planning,
Beatriz Morais. However, she gives no
details of how Angola plans to lead in
this role. In addition to being responsi-
ble for the leadership of SADC, Angola
is chairman of the Economic Commu-
nity of Central African States (ECCAS),
and is also a non-permanent member
of the UN Security Council.

When Angolan President Jose
Eduardo dos Santos outlined his vision
for SADC upon assuming the chairman-
ship in October 2002, he articulated
the organisation’s agenda with little de-
viation from conventional SADC goals.
He said that Angola would ensure that
‘SADC launches a crusade against hun-
ger, whether it is due to drought or
armed conflict’.

However, the devastation of war has
forced Angola to be more focused on
internal reconstruction than on external
relations or SADC affairs – except
where these affect its stability, such as
the peace process in the Democratic Re-
public of Congo (DRC).

A Split Regional Personality?
ECCAS was dormant for more than a
decade due to lack of resources and
the fact that some of its 11 members
were at war with each other. Even now,
following its resurrection in 1998, the
group’s members are still politically di-
vided, obstructing its ability to become
a powerful regional bloc. Angola’s mul-
tiple commitments in multilateral affairs
reflect a central tension that character-
ises its posture in SADC.

‘Angola has a split personality. There ...continued on p.6

SADC Barometer  •Issue 1•March 2003•5

is the central African reality of ECCAS
as a possible arena of foreign policy,
for example, the development of the
DRC ... and on the Southern African side
there is SADC,’ says João Porto, a sen-
ior researcher on Angola at the Institute
for Security Studies in Pretoria. ‘It is im-
portant to bear in mind that Angola does
not have much multilateral experience.
Maintaining bilateral relations with
countries investing in the oil sector (the
country produces 900,000 barrels of oil
a day) has been a priority and it did
not need SADC. But the end of the war
is, perhaps, bringing in a new phase in
Angola’s foreign policy.‘

‘Angola’s role as chair forces
it to be an active member of
SADC, participating in all the
meetings and implementing
protocols ... before they were
paying lip service to it.’

Although Angola played an aggressive
unilateralist role in the last years of its
conflict, dispatching troops to Congo-
Brazzaville and the DRC, and threaten-
ing incursions into Zambia, the country
does not seem intent on pursuing an am-
bitious diplomatic agenda in either of
the regions to which it belongs.

Nevertheless, Angola seems to be a
more committed SADC member now
than in the past. ‘Angola’s role as chair
forces it to be an active member of
SADC, participating in all the meetings
and implementing protocols ... before
they were paying lip service to it,’ a well-
connected African diplomat observes.
SA’s ambassador to Angola, Tony
Msimang, reinforces this impression
saying: ‘For some time they were not
playing the role they ought to have...
now all the responsibility of SADC is
on their shoulders, giving them a sense
of responsibility in the region.’

Despite this kind of rhetoric, Angola
had, by January 2003, ratified only
four of the 21 SADC Protocols, and it

still needs to ratify one of the corner-
stones of economic integration in the
region, the SADC Protocol on Trade.
More significantly, for both SADC and
Angola, is the fact that Angola only
adopted the Agreement Amending the
Treaty of SADC when it took over the
chairmanship in October 2002. That
was 14 months after the amendments
were first tabled for signature in August
2001.

Tense relations with eastern neigh-
bour Zambia have improved since An-
gola emerged from civil war and took
over the SADC chair, defusing disputes
over Zambia’s alleged support for
UNITA rebels.

Angola also has an interest in con-
solidating bilateral relations with sev-
eral SADC members, particularly SA
and the Joseph Kabila-led government
of the DRC. Angola has been heavily
involved in settling the last and perhaps
most difficult aspect of the war in the
DRC, ending the tribal violence between
ethnic Hema and Lendu groups that con-
tinues to plague the Ituri Region in north-
eastern DRC. It played an important role
in facilitating the establishment of the
Ituri Pacification Committee, which
started work on 25 February 2003, to
bring peace to the district and allow for
the withdrawal of the last Ugandan
troops from the Congo. Luanda, for
example, hosted a mini-summit with
foreign ministers from the DRC and
Uganda in mid-February 2003 to look
at the implementation of the Ituri agree-
ment. It has played a pivotal role as a
facilitator in this region since Angola,
unlike Zimbabwe, has never directly
confronted the rebels and is wary of fuel-
ling ethnic conflicts (given its own ethnic
divisions). This means Angola – while
allied to Kabila – is not seen as a direct
threat and is able to engage with all the
armed forces in the Ituri conflict.

‘Angola is not seen as the main en-
emy and, as the least contested, it has



inclusive political order which allows
UNITA to be a real partner in ruling the
country.

Conclusion
What this means is that Angola, as
SADC chairman, is distracted by inter-
nal reconstruction and willing to leave
the running of the regional body largely
to the SADC Secretariat in Gaborone,
and its direction to the heads of state as
a collective.

On most fronts, including SADC’s
restructuring or intervening in the Zim-
babwe crisis, Angola is not expected to
pursue a strong agenda or wield much
influence.

Apart from anything else, the weak-
ened Angolan state does not have the
capacity to push SADC’s ambitious re-
gional integration agenda, focused on
fighting poverty and HIV/AIDS, consoli-
dating peace and facilitating SADC’s
restructuring process. Instead, Angola
will focus on peace and security and
particularly on conflict resolution in its
northern neighbour, the DRC, with which
it shares a long border.  Supporting the
peace process in the DRC might become
the only significant contribution that
Angola makes as SADC chairman.

Its regional influence has been lim-
ited until now not only by the war, but
also by the colonial legacy of looking
to the north rather than the south for eco-
nomic and political allies. And, unless
Angola gets its internal affairs in order
it will be making interventions from an
unstable domestic base and this will
undermine its impact on SADC.

But Angola, given its vast natural re-
sources and military capability (with
more than a million soldiers fit for duty)
has the potential to be a major regional
power and is starting to define a role
for itself on the regional and world
agenda.  It is important that other SADC
member states actively engage Angola,
specifically focusing on ways to inte-
grate the country into the region, eco-
nomically and politically.
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an important role in stabilising the (Ituri)
conflict, which is not on the agenda of
the formal process. Kabila is comfort-
able with Angola and so are Rwanda
and Uganda,’ explains Jan van Eck of
the Centre for International Studies at
Pretoria University. This is one way in
which Angola, which has promised to
withdraw all its troops from the DRC by
the end of the year, is advancing peace
in the Congo.

Looking Inwards
Angola’s ‘split regional personality’ is
one reason why the country will not cre-
ate a strong legacy of its year as SADC
chair. A more important factor is the
urgency with which Angola needs to
address the domestic problems created
by its civil war.

Politically, the April 2002 ceasefire
gave rise to steep political and eco-
nomic demands on Angola’s govern-
ment.  The end of war is itself a major
benefit, but most of Angola’s 13 mil-
lion people are still waiting to see the
dividends of peace.

One of the most immediate issues for
lasting stability is for the government to
deal seriously with the demobilisation
of about 110,000 former UNITA sol-
diers and their 350,000 dependants,
most of whom are still quartered in
about 40 ‘family reception areas’.

Until now, the government has mostly
failed to deliver the benefits promised
to ex-combatants in exchange for their
demobilisation, such as skills training
and kits with tools to make a living. The
possibility of the reception areas being
used as UNITA power bases, with the
potential for their becoming a breed-
ing ground for political unrest and re-
lapse into war has led the government
to set unrealistic deadlines for the dis-
mantling of the camps.

Government and UNITA leaders
need to negotiate a way of meeting at
least some of the needs of rank and file
members, say diplomats in Luanda.

With the war over, there is a desper-

ate need for greater government serv-
ice delivery to the population – 60% of
whom live below the poverty line. One
third of the population remains dis-
placed and about 1.8 million depend
on food aid.

The government’s $358 million De-
cember 2002 budget – almost matched
by foreign aid which accounts for about
13% of Angola’s GDP – does not yet
offer proof that it has a sense of urgency
about eliminating these problems. Only
one percent of the budget has been set
aside for health services – which have
been destroyed by decades of fighting
and about 0.67% (only about $2.4 mil-
lion) has been allocated for education,
in a country where 80% of children have
no access to proper schooling.

While combating corruption,
the government also needs to
shape a new inclusive politi-
cal order.

‘We are calling for macroeconomic
stabilisation: for inflation to be brought
under control, for a redistribution in
spending to health and education, for
transparency and accountability to im-
prove and for the publication of basic
socio-economic data,’ says Carlos Leite
of the International Monetary Fund (IMF)
in Luanda.

International pressure for rooting out
corruption and getting government
books in order is mounting. However,
in a country recently ranked as one of
the world’s most corrupt by Transpar-
ency International, cleaning up govern-
ment accounting and eradicating cor-
ruption is a vast task. A leaked IMF re-
port stated that $1 billion went missing
from Angola’s coffers in 2002 alone.
Taking into account the 2003 govern-
ment budget referred to earlier, this
means that, for every $1 spent, $2 dis-
appear into the Bermuda triangle be-
tween the presidency, the state oil com-
pany and state bank.

While combating corruption, the
government also needs to shape a new Claire Keeton is a freelance journalist.



crisis, as well as the rainfall situation
across the region. They have also been
advising affected member states on me-
dium- and long-term measures to assist
farming populations to recover. These
measures include the promotion of re-
gional irrigation potential, developing
a regional food reserve facility, pro-
moting trade in agricultural commodi-
ties, the distribution of agricultural
starter-packs consisting of seeds and
fertilizers, as well as subsidised farm
inputs and tillage equipment. The FANR
has also been advising member states
on the issue of genetically modified or-
ganisms (GMO) and has urged them to
adopt a clear position on GM food aid,
as well as developing their GMO test-
ing and monitoring capacity.
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AIDS Turns SADC Food Crisis Into Major Disaster
‘HIV/AIDS is the most fundamental un-
derlying cause of the Southern African
crisis. Combined with food shortages
and chronic poverty, HIV/AIDS be-
comes more deadly,’ warned two UN
special envoys in January 2003 after
visiting four of the eight Southern Afri-
can countries experiencing a food crisis.

UN special envoy of the UN
secretary-general for HIV/AIDS in
Africa, Stephen Lewis, and UN Special
Envoy for Humanitarian Needs in
Southern Africa, James T. Morris, issued
the report following a week-long
mission to Lesotho, Malawi, Zambia and
Zimbabwe.

The UN noted that HIV/AIDS com-
pounded problems of drought and gov-
ernment agricultural mismanagement
because it drew a large amount of la-
bour out of agriculture. Not only has
the disease made many adults too sick
to work, it has also forced other healthy
people to leave the fields to care for
sick relatives.

Whilst humanitarian organisations
have responded quickly to the food cri-
sis, and a possible famine has been
averted, the envoys said the need for
food aid in the crisis-affected countries
was likely to continue into 2004, given
poor harvests and ongoing
vulnerabilities at individual household
levels.

More than 18 million people in eight
Southern African Development Commu-
nity (SADC) countries — Angola, the
Democratic Republic of Congo (DRC),
Lesotho, Malawi, Mozambique,
Swaziland, Zambia and Zimbabwe —
have been receiving food aid from hu-
manitarian agencies since a $611m
UN/SADC appeal for emergency food
and other assistance was launched in
July 2002. By January 2003, the inter-
national community had donated
$779.8million, with the biggest con-
tributors being the European Union, the
US and the UK.

Zimbabwe has been hardest hit by

the food crisis and the World Food Pro-
gramme (WFP) estimates that 7.2 mil-
lion people (more than half the popu-
lation) are vulnerable. Food production
has dropped to about one-third of pre-
vious years’ levels and the crisis is be-
ing exacerbated by the high prevalence
(34%) of HIV/AIDS in the country, a
foreign exchange shortage, growing
unemployment and political instability.
The UN envoys said Zimbabwe’s cur-
rent policies, particularly on the land
reform process, were hampering high-
potential agricultural areas from yield-
ing at maximum capacity. They also

said the policies were preventing the
support of programmes aimed at the
country’s long-term recovery.

In all the affected countries, HIV/
AIDS has exacerbated the food crisis,
resulting in reduced agricultural produc-
tivity, increased demands on a declin-
ing working population for food pro-
vision and raised vulnerability of a
large section of the population to de-
clining nutritional levels. For example,
in Malawi – where 3.3-million people
(or 30% of the population) have been
receiving food aid – 16% of the popu-
lation has HIV/AIDS. The UN agencies
have called for the introduction of la-
bour-saving agricultural practices (as
well as crop diversification) to enhance
and sustain nutritional levels, particularly
those of people living with AIDS.

The table above details the dimen-
sions of the food crisis in SADC. In

Mozambique, where the food crisis is
localised in the southern part of the
country, about 3% of the population (or
590,000 people) has been affected.
Angola and the DRC, whilst not included
in the July 2002 UN/SADC consoli-
dated appeal, have been receiving food
aid from UN agencies to alleviate food
shortages caused by their civil wars. The
WFP is feeding 1.8 million people in
Angola and 1.4 million in the DRC.

The SADC Secretariat, and the Food,
Agriculture and Natural Resources
(FANR) directorate of the Secretariat,
in particular, have been monitoring the
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DIMENSIONS OF THE FOOD CRISIS IN SADC

AIDS prevalence rates of the adult population. Source: WFP

Peter Farlam is Publications Manager at SAIIA.



Once one of the best prospects of suc-
cess in Africa, Zimbabwe is at the
crossroads. It may still succeed, but
equally has every chance to wreak
havoc not only on itself but on the en-
tire Southern African region. How-
ever, despite abundant evidence, the
region, especially key players such
as SA, appears unsure about the
threat Zimbabwe poses to its stability.

Months after President Robert
Mugabe’s contested re-election and
the imposition of targeted sanctions
by the EU and the US, Zimbabwe is
locked in a political stalemate.

Mugabe and his ruling Zanu-PF
have hung onto power despite inter-
national sanctions and a debilitating
economic crisis at home. But their sur-
vival strategy appears to be running
out of steam and looks incapable of
providing a sustainable solution to the
worsening foreign exchange, fuel
and food shortages in the country.

Main opposition leader Morgan
Tsvangirai and his Movement for
Democratic Change (MDC) have so
far survived severe repression by the
government. But they appear to have
reached the limit of what they can do
to force the government to change.

How best to break the political im-
passe and resolve the country’s deep-
ening economic crisis is unclear. How-
ever, if the current negative trends are
not reversed soon, there is a real
chance that Zimbabwe’s political, so-
cial and economic institutions will col-
lapse, leaving the country a failed state.

The signs of a far worse humani-
tarian disaster in Zimbabwe are al-
ready beginning to emerge. On 27
February 2003 the US-based Fam-
ine Early Warning Network
(FEWSNET) warned that Zimba-
bwe’s food crisis will continue into
2004 because of poor rains and dis-
rupted agricultural production
caused by government land reforms.

‘Given the poor harvest prospects

Zimbabwe – A Dangerous Stalemate
and anticipated low stock levels, Zim-
babwe will need to import between
930,000 tonnes and 1.3 million tonnes
of maize to meet the pre-harvest defi-
cit for 2003-04,” said FEWSNET. The
agency recommends that the govern-
ment co-ordinate its use of all five ports
in the subregion to allow timely imports
to avert a potential famine. However,
Zimbabwe cannot import much grain
on its own mainly because it has virtu-
ally no foreign currency.

Meanwhile HIV/AIDS, which is
wreaking havoc in the entire region,
is exacerbated in Zimbabwe because
the public sector is collapsing after
years of underfunding and misman-
agement.

Given the geographical position of
Zimbabwe at the heart of SADC, the
impact of its escalating crisis will ex-
tend beyond its borders:
• At the very least, the crisis will

destabilise Zimbabwe’s immediate
neighbours, particularly SA, Bot-
swana and Mozambique, by driv-
ing thousands of refugees fleeing
hunger or any possible political up-
heaval into these countries.

• Instead of fostering more free move-
ment of people and goods in the
spirit of SADC, governments will in-
stead create more barriers to stem
the flood of refugees. Already there
are rumblings between Harare and
Gaborone over the influx of Zim-
babwean immigrants to Botswana.

• Meanwhile, Zimbabwe and Zam-
bia have quarrelled over claims by
Lusaka that Zimbabwean goods —
cheaper because of Harare’s con-
troversial exchange rate — are
flooding the Zambian market. Some
Zimbabwean goods remain banned
from Zambia in stark contrast to at-
tempts to achieve greater economic
integration and co-operation.

• The entire regional tourism industry
could soon lose out to international
competitors.
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Opinion
• Foreign capital and investment will

soon find other worthwhile desti-
nations than SADC rather than as-
sociate itself with a state which is,
rightly or wrongly, accused of
abusing human rights and under-
mining democracy, the rule of law
and property rights.
As University of Zimbabwe politi-

cal scientist Masipula Sithole says:
‘Given its pivotal position, Zimbabwe
has the potential to destabilise SADC
both economically and politically on
a much wider scale.’

The most immediate question is:
What should SADC do to diffuse the
Zimbabwean crisis before greater
damage is inflicted on the region’s
political and economic integration,
human rights, democracy and good
governance?  Without SADC involve-
ment, there is very little hope of
achieving meaningful change in Zim-
babwe. Only through dialogue and
negotiation between the contending
political forces in Zimbabwean can
the crisis be resolved.

SADC, and especially the region’s
economic powerhouse SA, should
take more resolute action to press the
Mugabe government as well as
Tsvangirai and the MDC to resume
the inter-party negotiations aban-
doned last year. The objective of in-
ter-party dialogue must be to reach
an all-party pact that provides a
framework and a schedule for the
restoration of the rule of law, imple-
mentation of transparent and just land
reforms and a return to legitimacy
through the holding of presidential
and parliamentary elections under
conditions agreed to by all.

If the region so wished, it could
easily pressurise both Mugabe and
Tsvangirai into meaningful and pro-
ductive dialogue.  

Abel Mutsakani is a journalist in Harare and
president of the Zimbabwe Independentt
Journalists Association.



SADC-Mercosur: South-South Co-operation
While each regional integration initia-
tive is unique, the strong similarities
between SADC and Mercosur make for
a useful comparative analysis.

Both SADC and Mercosur share com-
mon challenges and problems associ-
ated with their respective levels of de-
velopment and their status in the global
political economy. Mercosur, which is
made up of Brazil, Argentina, Uruguay
and Paraguay (Chile and Bolivia are
associate members), has a population
of about 210 million people, while
SADC’s combined population from 14
countries is approximately 190 million.
Their land surface areas are also com-
parable, with Mercosur covering close
to 12,000km2 and SADC covering
nearly 9,300km2.

However, these similarities do not
extend to economic strength as SADC’s
GNP is in the region of $185 billion,
one sixth that of Mercosur. Other key
figures such as FDI and trade (both in-
tra- and inter-regional) place Mercosur
in an infinitely more favourable posi-
tion than SADC. In terms of stages of
integration, Mercosur finds itself at a far
more evolved level of integration than
SADC. Although not without its prob-
lems, Mercosur is formally recognised
as a customs union with a common ex-
ternal tariff. SADC only has a free trade
area agreement, which is in the proc-
ess of being implemented. The crises in
the DRC, Angola and Zimbabwe have
dampened hopes of closer integration.
The lack of progress in implementing
regional integration initiatives emanates
from the lack of pragmatism in the origi-
nal rules of membership in SADC.

While SADC chose an ambitious
development, economic and political
integration agenda, it has struggled to
make much progress across this broad
front. In contrast, Mercosur, with only
four members, opted for a narrower
agenda, allowing it to record sub-
stantial progress and achieve far
greater levels of integration in a
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relatively short time.
There are a number of reasons for

Mercosur’s success. Firstly, Mercosur
has only four permanent members and
two associate members. This makes
managing the integration process far
easier and decisionmaking far less
bureaucratic. Secondly, it has focused
on achievable objectives, using the
skills and facilities available, instead
of establishing large complicated in-
stitutions. Thirdly, at the centre of
Mercosur are the principles of liberal
economic practice and political de-
mocracy. An increase of 300% in
intra-regional trade between 1990-
96 stimulated substantial confidence
in the Mercosur process with wide-
spread support shown by government
institutions, business and civil soci-
ety alike. Finally, the integration proc-
ess was not confined to a few gov-
ernment officials signing agreements
on behalf of their respective countries.
A broader cross-section of govern-
ment departments and the private
sector were included in the process
in a consultative role.

In terms of relations between
Southern Africa and Mercosur,
the focus has now moved to
discussions around a free
trade agreement between the
Southern African Customs Un-
ion (SACU) and Mercosur. In
many ways, this is a more logi-
cal approach.

SADC’s path has been very different
and has not necessarily delivered on
prior expectations. SADC has shaped
its institutions loosely on the EU, but it
has tried to skip the more than 50 years
of slow consensus building that allows
EU institutions to work. SADC must be
more pragmatic about integration. It
should investigate ways in which to in-
crease intra-regional trade and im-
prove interaction between various

roleplayers – from government to the
private sector – in an effort to improve
the real deliverables within SADC.

In terms of inter-regional relations,
establishing broad-based SADC-
Mercosur relations would be a benefi-
cial first step towards developing the
region’s international agenda more
pragmatically. Such a relationship
would be more equal, with greater reci-
procity between the partners, unlike
those pursued with the North.

Unfortunately, due to SADC’s lack of
cohesion and the fact that its regional
integration arrangements are still poorly
developed, very little has materialised
from the second-track discussions on
SADC-Mercosur relations that took place
in the mid to late 1990s. In terms of re-
lations between Southern Africa and
Mercosur, the focus has now moved to
discussions around a free trade agree-
ment between the Southern African Cus-
toms Union (SACU) and Mercosur. In
many ways, this is a more logical ap-
proach.  Considering that both are rela-
tively well-established customs unions,
they will be able to negotiate on more
equal terms.

To date, economic crises and politi-
cal instability within Mercosur, as well
as poor management and lack of gov-
ernment-business interface during the
process in SACU, hindered any seri-
ous progress. Nevertheless, strong po-
litical will expressed by both sides per-
sists and in 2002 officials vowed to set
right what had now been coined the
‘long process, with little progress’. These
same officials have recognised the bi-
lateral potential of a free trade agree-
ment, which would not only provide sub-
stantial market access, but would cre-
ate co-operative and collaborative op-
portunities in a variety of industries. The
multilateral, strategic and extra-regional
benefits (in initiatives such as the
Cotonou Agreement and the Free Trade
Agreement of the Americas) have also

...continued on p.10



SADC Reports & Publications
The following SADC Sectoral Reports for 2001/2 have been released:
• Culture, Information and Sport Sector
• Regional Drug Control Programme
• Gender Sector
• Health Sector
• Human Resources Development Sector
• Employment and Labour Sector
• Transport, Communications and Meteorology Sector
• Tourism Sector
SADC Today, January 2003 is available on the SADC website

been identified and place the proposed
SACU-Mercosur agreement into a
broader global context. Such an agree-
ment could be utilised by both sides to
increase their bargaining power in
multilateral forums such as the World
Trade Organisation, UN, G-77 and
others. It would be a practical example
of a South-South partnership aimed at
bringing a greater awareness to the
needs of developing nations.

The economic reality of a SACU-
Mercosur trade agreement has been a
complicated barrier to overcome be-
fore a partnership can be developed.
Both SACU and Mercosur are made up
of developing countries experiencing
similar challenges and drawbacks as-
sociated with globalisation. Both regions
are eager to lure trade and investment
from Northern countries and both pro-
duce similar goods at the same time of
the year, leading to direct competition
in a variety of product categories. More
importantly, there is little complemen-
tarity between their markets.

In spite of these economic obstacles,
there are definite areas of opportunity
waiting to be exploited through trade
co-operation. Representatives from both
SACU and Mercosur have realised that
an overarching free trade agreement
will not be possible, but instead are pur-
suing a more pragmatic process
through a sector-by-sector approach.
Business and chambers became increas-
ingly involved in the process. During
2002 a number of business delegations
from SACU travelled to South America

in search of opportunities. Mercosur
also sent its first combined trade del-
egation to SA in July 2002 as an indi-
cation of its commitment to bilateral re-
lations. Other government delegations
from SA have been to the Mercosur re-
gion in recent months and the second
official round of trade talks between the
two customs unions took place in Preto-
ria at the end of 2002. With rumours
of fast-tracking the process, a third
round of talks is to be held in South
America before the middle of 2003.

SACU-Mercosur relations finally ap-
pear to be taking shape. The Mercosur
group is reciprocating firm commitment
shown by the government and other
stakeholders in SA and concessions are
being carved out in anticipation of an
agreement sometime in 2003. This
would, however, depend on the re-
establishment of political and economic
stability within Mercosur (particularly in
Argentina). SACU would need to con-
solidate the participation of other
stakeholders such as the chambers of
business and trade unions, who have
largely been neglected until recently, in
order to develop a more realistic and
pragmatic process of regional integra-
tion. More importantly, SA needs to
clear up the confusion that has been cre-
ated by its unilateral negotiations and
discussions with Mercosur. The renego-
tiated SACU Agreement, which was
signed in October 2002, requires that
members of the customs union no longer
enter into trade negotiations unilater-
ally. Although SA-Mercosur negotia-
tions preceded the new SACU Agree-

ment, they cannot proceed without sig-
nificant revision.

Once a SACU-Mercosur trade
agreement is finalised, there is always
scope to expand it to include the rest of
SADC. The establishment of the South-
ern African Free Trade Area (SAFTA)
has provided SADC members with a
perfect opportunity to ‘piggyback‘ the
progress already made between SACU
and Mercosur, thus fast-tracking the ul-
timate goal of a SADC-Mercosur agree-
ment and a transatlantic FTA.

However, the implementation of the
SAFTA has been plagued by difficul-
ties and the formation of a customs
union is not scheduled until 2015. Until
such time as the barriers between SADC
and SACU have been lowered, other
SADC countries are likely to suffer un-
der, rather than benefit from, SACU-
Mercosur relations. A SACU-Mercosur
FTA would threaten the smaller local in-
dustries in non-SACU SADC countries.
In many instances, sheer volume, better
technology and greater productivity
make South American companies much
more competitive than their Southern
African counterparts. In addition, the
free     access of goods from Mercosur
into the South African market could
erode the preferential access that some
SADC countries presently enjoy.
Limiting access to their main export
market could seriously damage already
fragile industries in non-SACU SADC
countries.
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Growth and Opportunity for SADC?
‘We are on the road to success’ says
Robert Zoellick, America’s top trade
official, about African exports to
America. He was in Mauritius in Janu-
ary 2003 for an annual meeting with
African ministers and experts on the fu-
ture of trade under the provisions of the
Africa Growth and Opportunity Act
(AGOA). Passed by Congress two
years ago, the act is in force until 2008
and at the Mauritius conference, the US
pledged to extend it further. It allows
for 38 eligible African countries to ex-
port most of their goods, tariff-free, to
the US.

Though the signs are good, AGOA
is only just beginning to make an im-
pact on African economies. The theory
behind it is attractive: lower tariffs make
it easier to sell goods across the Atlan-
tic, so African export revenues will
grow; investors will flock to produce
goods in African countries, and jobs
will be created. Trade, rather than aid,
will help to reduce poverty in Africa. A
similar logic lies behind trade agree-
ments between parts of Africa and the
European Union.

Africa still gets less than 1%
of American foreign investment
and less than 2% of global
foreign investment flows.

AGOA praise-singers listed plenty of
evidence of putative success. Exports of
non-fuel goods from participating coun-
tries grew by half in the two years to
June 2002. Some countries in Southern
Africa have done particularly well. In
the first seven months of last year, tiny
Lesotho sold $142 million worth of tex-
tiles and clothing to the US. American
officials say that 11 new factories have
been built in the kingdom and eight oth-
ers have been extended because of
AGOA exports. SA is doing well out of
sales of manufactured goods, such as
cars and car parts. A yarn factory will
be built in Mauritius, so textile produc-

ers can source cotton within the region.
Anerood Jugnauth, the Mauritian

prime minister, believes ‘AGOA could
turn out to be the growth engine in Af-
rica’. The act has generated an extra
$78 million of investments on his tropi-
cal island, he says. Namibia credits
AGOA for an extra $250 million of
recent investment there; Uganda and
Kenya claim an extra $20 million and

$12.8 million, respectively.
All that is small beans of course: Af-

rica still gets less than 1% of American
foreign investment and less than 2% of
global foreign investment flows. Some
economists estimate that Africa as a
whole will only achieve poverty-reduc-
ing growth rates of between 6% and 7%
once it gets additional annual investment
worth more than $60 billion. So far
progress under AGOA barely balances
out the cost of disinvestment in Zimba-
bwe and Côte d’Ivoire.

Investment may flow faster if compa-
nies see that money can be made in
Africa over the longer term. The Ameri-
can delegation to Mauritius included
businessmen, such as a man from
Boeing, who was sniffing out new cus-
tomers and trading opportunities. Com-
pany stalls at a trade fair in Port Louis’s
Free Port were staffed by traders who
craved ongoing preferential treatment
by America.

The extention of AGOA may tempt

textile producers to look further afield
in Africa – but only to where there is
political stability. Delegates at the fo-
rum were chastened by a sorry tale from
Madagascar: booming textile exports
under AGOA created 100,000 new
jobs there by December 2001; all were
lost after six months of political conflict
and mass protest early last year. Barely
a quarter of them have been recreated.

...continued on p.12

Of all the industries eligible for
AGOA, textiles excited the most inter-
est among delegates. Analysts keenly
pointed out that in almost every poor
Asian country that became middling-
to-rich in recent decades, the textile in-
dustry played a significant role. The rea-
son? It is labour intensive and rapidly
passes wealth to the skilled poor (espe-
cially women).

But textiles and clothing are a minor
part of the general story. Of the $4.8
billion of AGOA exports in the first
seven months of 2002, only $900 mil-
lion were non-fuel items. And before
every African trade minister decides that
a clothing factory is the secret to suc-
cess, he or she might note that prefer-
ential treatment on textiles will probably
not last much longer. Though AGOA
will survive a few more years, Ameri-
can tariffs on Asian textile exports are
likely to be cut by 2004/5. That means
Africa’s special treatment will be,
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relatively, less attractive than today even
if AGOA is extended.

What are the prospects for Southern
Africa? For most Africans agriculture is
the means to bigger incomes: if farm
produce can be sold to American buy-
ers, prices for cash crops, such as cof-
fee, tea, fruit and vegetables, might rise.
But sales of these in America are being
blocked by sanitation rules, not tariffs,
though Zoellick says help is at hand. He
says a regional trade office has been
opened in Botswana to advise agricul-
tural exporters on how to get goods into
America. In return, America is putting
heavy pressure on southern African
countries to accept and use genetically
modified crop strains.

Five members of the Southern Afri-
can Development Community (SADC)
expect AGOA to be an irrelevance to
them within two or three years. SA,
Lesotho, Botswana, Namibia and
Swaziland, which make up the South-
ern African Customs Union (SACU),
have begun talks with Zoellick’s team
for a permanent free trade agreement.
That should get Swaziland out of a tight
spot – it is on the verge of being booted
out of the AGOA deal because of alle-
gations of misrule and human rights
abuses in that kingdom.

But special treatment of SACU mem-
bers has put some noses out of joint.
Prega Ramsamy, the executive secre-
tary of the SADC secretariat, seemed
annoyed that non-SACU countries are
kept out of the free trade deal. How-

ever, there is no way a country such as
Zimbabwe, which is already excluded
from AGOA because of President
Robert Mugabe’s disastrous misrule and
repression, could hope to take part in
such talks.  New American sanctions on
Zimbabwe’s leaders reflect a determi-
nation to isolate Zimbabwe despite
South African reluctance.

Now the proposed free trade deal
with SACU threatens to widen an al-
ready large gulf between prospering
members of SADC and the rest. That
might eventually be lessened if SADC
delivers on plans for its own free trade
area by 2008, but the chances of that
are very slim indeed.

Growth and Opportunity for
SADC? ... from  p.11

SADC Free Trade: The Outstanding Issues
When SADC signed its Trade Protocol
in 1996, it seemed clearly the most or-
ganised and advanced of Africa’s re-
gional economic communities. Since
then, SADC has completed much of the
negotiations needed to bring a regional
Free Trade Area (FTA) to life. But the
pace of change in trade has acceler-
ated, and it threatens to leave SADC
behind.

Nine members of the Common Mar-
ket of Eastern and Southern Africa
(COMESA) have launched a preferen-
tial trade area – even though overlap-
ping membership with SADC remains
unresolved. SA struck a separate trade
deal with the European Union and now
the Southern African Customs Union
(SACU) is preparing to create an FTA
with the US.

SADC Executive Secretary, Prega
Ramsamy, in January 2003 called for
member states to use the planned 2004
mid-term review meeting to bring for-
ward the 2012 deadline for abolishing
all internal tariffs to 2008. ’We are now
saying the time-frame should be revis-
ited in light of what is happening in ...continued on p.13

Adam Roberts is Johannesburg bureau chief
for The Economist.

Africa and the world at large.  The
Americans are now talking about a free
trade agreement with SACU countries.
This could marginalise SADC because
SACU is at an advanced level of devel-
opment,‘ he said.
Accelerating the timetables under which
each nation pledged to lower their tar-
iffs for fellow SADC members promises
to be a formidable political task. This
has been made more difficult by the
economic melt-down in Zimbabwe and
lingering sentiments among many mem-
ber states that the existing SADC trade
pact favours SA.

However, timetables are not the only
contentious problems facing SADC
trade. Here is an overview of some key
unfinished business on the free-trade
agenda.

Non-Tariff Barriers to Trade
Amid growing global enthusiasm for
free trade, Africa has made significant
progress. The IMF classified 75% of the
countries in sub-Saharan Africa as hav-
ing ’restrictive‘ trade policies in 1990.
Today it defines only 14% as such.

Tariff levels average 19% across Africa,
which is still higher than the 12% aver-
age in the rest of the world. As a result,
it is often easier for Africa to trade with
the rest of the world than with itself.

Tariffs may be the easiest obstacle to
measure, but other issues arguably have
a larger impact. In SADC, non-tariff
barriers (NTBs) are the most significant
hinderance to regional trade, limiting
market access and driving up transac-
tion costs through a variety of means.
The most important NTBs in SADC in-
clude:

Transportation: Poor roads, badly
maintained rail networks, shortages of
rail rolling stock and inefficient, obso-
lescent ports drive up transportation
costs and increase the time it takes to
get goods to markets. One World Bank
study found African international freight
transport costs to be 2.6 times higher
than transport costs in other regions. The
cost of shipment from Addis Ababa to
Abidjan can be 3.5 times the cost of
the same shipment from Tokyo to
Abidjan. Airplane travel and freight are
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SADC Free Trade ... from p. 12

also significantly more expensive within
Africa.

Customs, licensing and border pro-
cedures: Despite the creation of a Sub-
Committee on Customs Cooperation in
1999, the paperwork, insurance re-
quirements, import-export licensing and
customs clearance procedures in SADC
are still complex and time consuming.
Different procedures at border crossings
delay the movement of goods, tying up
more time, vehicles and staff in transit.
SADC has agreed on standardised
forms for customs clearance, verifica-
tion of origin, road freight manifests,
transit inspection reports and producer
declarations, but the agreement has not
been implemented. Many ports and
border posts require a 100% inspec-
tion of goods, which results in delays of
hours or days. Presently, this problem
is particularly acute at the Beitbridge
border post between South Africa and
Zimbabwe where delays frequently ex-
ceed 10 days.

Many cumbersome border proce-
dures are driven by a focus on collect-
ing all possible revenue rather than by
a trade facilitation philosophy. How-
ever, the poor quality of customs ad-
ministration means that corruption fre-
quently subverts the goal of revenue
collection. A selective sampling proc-
ess could deter cheating while speed-
ing up trade and lowering costs. The
slow pace of government licensing and
granting of work permits and visas fur-
ther impedes trade and investment.

Telecommunication: Communication
represents a significant business ex-
pense and remains unreliable and
costly, despite significant expansion of
cellular telephone networks in recent
years. According to the International
Telecommunications Union, the waiting
period for a new fixed-line telephone
account is 1.4 years in Mauritius, 7.2
years in Zimbabwe, 7.4 years in
Swaziland and more than a decade in
Tanzania, Mozambique, Malawi and
Lesotho. The cost of an international call

within Africa can be 250% of one in
Europe, according to the UN Economic
Commission for Africa.

Lack of market intelligence: The lack
of reliable market and firm-level data
makes development of competitive
strategies more difficult. Exploiting the
SADC market requires finding whole-
salers, distributors, lines of credit, busi-
ness licensing requirements and a vari-
ety of business services in the target
markets. While big players can afford
the costs of building dedicated offices
in other SADC countries, the process is
prohibitively difficult for small busi-
nesses. To partially address this issue,
SADC has formed an Industry and
Trade Information System. However,
the system is so far ineffective. A key
issue is the failure of national govern-
ments to generate accurate, timely sta-
tistical trade information. Much of what
is generated disagrees markedly with
data from the UN, World Bank and
other international organisations.

Trade finance and insurance: Find-
ing credit for trading or investment op-
erations remains difficult in much of
SADC, particularly for small or new
firms. Interest rates are high and credit
insurance is expensive. Exchange rate
stability, taxes and repatriation of prof-
its also affect trade flows. These issues
have not yet been addressed at the re-
gional level.

Sanitary and Phytosanitary meas-
ures: The dismantling of some of the
remaining NTBs in the agricultural sec-
tor depends on the harmonisation of
sanitary and phytosanitary measures in
SADC member states. These standards
remain a greater problem for small
businesses and governments without the
financial resources to overcome sani-
tary testing, packaging and pest- and
disease-control  hurdles.

NTBs remain problematic because
the issues associated with each are
highly particular and difficult to resolve
in a single set of trade talks. A great
deal could be achieved through harmo-
nising procedures and standardising

forms and requirements. However, sub-
stantial action on some issues, such as
transport and communications, will re-
quire major investments to which many
SADC states have been unwilling or
unable to commit.

Several relevant SADC agreements
already exist, but have yet to be fully
implemented. These include the Proto-
col on Transport, Communications and
Meteorology, the memorandum of un-
derstanding (MOU) on Standardisa-
tion, Quality Assurance, Accredition
and Metrology, and the MOUs on Mac-
roeconomic Convergence and Taxa-
tion.

The role of business and business
associations in highlighting the impact
of these impediments to intra-regional
trade to the relevant ministries is impor-
tant.  The interface between business
and government in policymaking proc-
esses needs to be developed at both
national and regional levels to ensure
that intra-regional trade is facilitated.
SADC member states are expected to
consult with the private sector within their
own constituencies before proceeding
to regional negotiations. In practice this
is not happening effectively.

Even more difficult to handle, from a
regional development perspective, is the
different levels of support that wealthier
countries – particularly SA and Bot-
swana – are able to offer their compa-
nies to help them overcome financing
or market intelligence barriers. SA has
far more resources and programmes
aimed at industrial development, pro-
vision of loans, loan guarantees and
market intelligence – all of which fur-
ther extends its comparative advantages
over other SADC states.

Rules of Origin
To prevent SADC manufacturers from
being flooded by cheap foreign-made
goods and protect local industry, the
trade protocol relies on rules of origin
(ROOs) that vary for different types of
goods. The objective was not to create
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SADC’s New Sectoral Structure

It identified the following main institu-
tional weaknesses:
• The SADC structure lacked adequate

resources and did not have a cen-
tralised and co-ordinated manage-
ment system.

• The lines of management authority
and accountability were unclear.

• SADC lacked appropriate mecha-
nisms capable of translating the high
degree of political commitment into
concrete programmes.

• SADC lacked synergy between the
objectives and strategies of the SADC
Treaty, on one hand, and the exist-
ing SADC Programme of Action
(SPA) and the institutional frame-
work, on the other.

• SADC failed to mobilise significant
levels of the region’s own resources
for the implementation of the SPA.

• SADC was over-dependent on for-
eign donors, who supplied more than
80% of the finances for the SPA, com-
promising its stability.
The report recommended centralis-

ing the management of the regional
agenda, rationalising costs and im-
proving synergy between national and
regional objectives. Broadly, the restruc-
turing unfolded around three major
activities:

• the geographical clustering of 19
Sector Co-ordinating Units (SCUs)
and two Commissions into four di-
rectorates at the SADC headquarters
in Gaborone, Botswana;

• the formulation of a Regional Indica-
tive Strategic Development Plan
(RISDP) to provide SADC member
states, institutions and policymakers
with a coherent and comprehensive
development agenda on social and
economic policies for the decade
2003-13; and

• the creation of SADC National Com-
mittees (SNCs) to ensure stakeholder
participation in the organisation’s
processes and to fill the void left by
the transfer of SCUs out of offices in
the various member states.
This article assesses progress in these

three main areas of restructuring, based
on an examination of publicly available
material and extensive interviews with
members of the Secretariat and other
diplomats. It concludes with an assess-
ment of the state of regional integra-
tion in Southern Africa and the major
complications in restructuring.

From Sectors to Directorates
The history of the Southern African De-
velopment Co-ordination Conference
(SADCC) was clearly reflected in

SADC’s institutional arrangements.
SADCC had a decentralised structure.
Each member state bore responsibility
for one or more SCU, hosted within its
own civil service. Although 1999 is of-
ten cited as a watershed for SADC re-
structuring, the seed for reform was
planted as early as 1993.

The allocation of SCUs was matched
to countries’ national interests and com-
petencies, with, for example, Botswana
given custodianship of the agricultural
research and livestock sectors and Zim-
babwe taking responsibility for food,
agriculture and natural resources. By
1990 a moratorium was placed on the
creation of new sectors. This was to halt
the unmanageable proliferation of ac-
tivities and to increase the efficiency of
existing sectors. The moratorium was
temporarily lifted when SA and Mauri-
tius joined in 1994 and 1995, respec-
tively. However, the two latecomers to
SADC, the Seychelles and the Demo-
cratic Republic of Congo (DRC), which
joined in 1998, were never assigned
sectors.

As early as 1993, SADC member
states recognised the need for a revi-
sion of the organisation’s decentralised
organisational set-up in a document
entitled A Framework and Strategy for
Building the Community. According to
that report, SADC was to follow a ‘de-
velopment integration’ approach that
would require much deeper economic
co-operation and integration than
SADCC’s approach of mere project co-
ordination. Criticism of the sectoral ap-
proach was taken much further by the
theme document, entitled Management
of Regional Co-operation, for the 1994
consultative conference. The document
identified significant differences in man-
agement and capacity in different SCUs,
which reflected resource endowment in
the different SADC countries. Accord-
ing to the report, in some countries pro-
visions had been totally inadequate for
tasks to be performed, with, for exam-
ple, staffing only on a part-time basis.

SECTOR DIRECTORATE DATE ESTABLISHED

August 2001

December 2001

December 2002

September 2002

Crop Production; Food, Agri-
culture and Natural Re-
sources; Agricultural Research
and Training; Livetock Produc-
tion and Animal Disease Con-
trol; Inland Fisheries; Marine
Fisheries and Resources; For-
estry; Wildlife, Environment
and Land

Industry and Trade; Finance
and Investment; Mining

Transport, Communications
and Meteorology; Energy;
Tourism

Legal Affairs; Human Re-
sources Development; Em-
ployment and Labour; Cul-
ture, Information and Sport;
Heal th

Infrastructure and
Services (IS)

Food, Agriculture and
Natural Resources
(FANR)

Social and Human
Development and
Special Programmes
(SHD & SP)

Trade, Industry, Finance
and Investment (TIFI)
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The inaugural meeting of the
Integrated Committee of Min-
isters (ICM) finally took place
on 5 March 2003 in Luanda,
Angola. It was preceded by a
meeting of Senior Officials on
3-4 March 2003. It adopted
Rules of Procedure and con-
sidered the draft Regional In-
dicative Strategic Develop-
ment Plan (RISDP). The ICM
will meet again in May and July
2003.

The ICM has been man-
dated by Summit to oversee
the work of the Directorates
at the Secretariat. It is an um-
brella policy organ for all
SADC Programme of Action
activities and reports directly
to the Council of Ministers.
As per Summit decision, at
least two ministers from each
member state are expected
to attend the ICM meetings.

These factors made it ‘difficult for the
Secretariat to pull a common manage-
rial thread across these units, principally
because of the national status of the
SCUs’.

However, SCUs were to retain their
role in regional co-ordination for some
time to come. They were believed to
serve the political aim of strengthening
commitment towards the body by cre-
ating a feeling of ownership of SADC
and its programme of action in mem-
ber states. Furthermore, the personal-
ised nature of the SCUs, which followed
from their location within national ad-
ministrations, meant that it was difficult
for heads of state to admit failure, even
where it was apparent. The result was
a lack of honesty about the efficiency
of the sectoral approach and a general
perception that although change was
imminent, it was not yet pressing.

The issue of restructuring was shelved
until 1995 when it was revealed that of
the 470 projects under the SCUs, only
22% by number and 12% by value were
truly regional in character. The Council
of Ministers ordered a review of the
SADC Programme of Action and the
Zimbabwean consultancy, Imani Devel-
opment, prepared the report that was
eventually published in 1997. The re-
port contained two reform options, a
modest rationalisation to 12 sectors,
and the suggestion that activities be
grouped into five clusters, roughly cor-
responding with the current directorates
and chief directorate. According to the
report, the latter arrangement would
have the following advantages:
• answers to regional problems would

be generated by regional debate
and analysis involving all
stakeholders;

• policy decisions would be arrived at
by a process of consultation and en-
dorsed by the political leadership; and

• truly regional programmes would be
placed at the centre and would cross
sectoral boundaries.
Although the report was deemed to

contain sound advice and useful find-
ings and recommendations, states could
not reach consensus on a choice be-
tween the two options. Despite the re-
port being carried out by consultants
from SA, Malawi and Zimbabwe, some
states branded it as South Africa-
biased. The process was further ham-
pered by the failure of member states
to hold national workshops to discuss
the issues before the recommended
November 1997 deadline.

Debate resumed in earnest when the
summit in 1999 ordered another review
of SADC operations. Clearly, SADC
leaders could no longer ignore the lack
of performance in some SCUs, the ab-
sence of centralised management and
other problems associated with the
sectoral approach, which were seriously
hampering progress on SADC’s most
important integration and developmen-
tal goals. This time around the Review
of Operations Report  was approved
by the summit at a meeting in March
2001 in Windhoek, and an ambitious
timeframe for restructuring was agreed
upon. A Review Committee consisting
of, SA, Botswana and Malawi (the
SADC troika: outgoing, current and in-
coming chairs of SADC) plus the chair-
man of the SADC Organ for Politics,
Defence and Security, Mozambique,
was established to oversee restructuring.

Some difficulties were experienced
in the transition from sectors to directo-
rates based at the SADC Secretariat in
Gaborone. However, the last directo-
rate was established, on schedule, by
December 2002. The Study on the Au-
diting of Assets, Programmes and
Projects in Sector Co-ordinating Units
and SADC Institutions, which forms a
major cornerstone of the centralisation
process, was also completed within the
stipulated time and was tabled before
Council in September 2002. The report
reveals that just more than 400 projects
have been approved, and that almost
40% of the required funding has been
secured. Some of the projects that were
deemed to be truly regional, or had

insufficient funding, have been moved
to the appropriate directorates at the
Secretariat. Most projects, however,
remain under national control for now.

However, while most documentation
and administrative functions have been
transferred to the Secretariat building
and temporary offices at the Zimba-
bwean High Commission in Gaborone,
most of the directorates remain severely
understaffed and under-resourced.

According to the Review of Opera-
tions Report, a Study on the New SADC
Organizational Structure (popularly
referred to as the Job Evaluation Study)
would determine the staff level, grad-
ing and salary scale of employees. It
was to commence in September 2001
and be completed in December 2001.
It should, thus, have been completed
shortly after the phasing out of the

The Integrated Commit-
tee of Ministers
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commissions and the beginning of
SCUs. Similarly, recruitment and re-
deployment of staff, and staff devel-
opment and training should have
started in June 2001 and September
2001, respectively, to be concluded
concurrently with the establishment of
the last directorate in December 2002.
Because these deadlines were not met,
SADC was left to set up a complex or-
ganisation effectively without any hu-
man resource plan.

The March 2003 SADC Council of
Ministers meeting ordered the
Mauritian consultancy De Chazal Du
Mée to expedite the process and present
a final report to the review committee
by the end of March 2003. According
to reports, work of the consultancy has

been obstructed by their limited terms
of reference, which allowed them to in-
terview only regionally-appointed per-
sonnel at the Secretariat. Not even sec-
onded personnel were to be consulted.
This has made it difficult for them to
work out a clear assessment of the re-
quirements of the Secretariat and of
suitably-qualified individuals in differ-
ent SADC states.

In the meanwhile, most of those in
the service of the directorates are on
secondment from their host govern-
ments (and still on their national pay-
rolls) or on contract with one of the
donor countries. Not all member states
have lent staff, leading to complaints
of over-representation by some coun-
tries. Because the Job Evaluation Study
is not complete, there is no clear

assessment of skills required within the
newly-formed directorates, which
further complicates the work of the or-
ganisation. The use of seconded staff
also presents problems with regard to
required skills and expertise. The Di-
rectorate for Trade, Industry, Finance
and Investment (TIFI), for example, re-
cently lost a trade expert (from Tanza-
nia) and a trade lawyer (from Lesotho)
— they were recalled by their home
governments to be redeployed to Ge-
neva. Presently, only the chief director,
Dr Themba Mhlongo, has a permanent
appointment. Another negative effect of
the incomplete Job Evaluation Study is
that permanent staff members at the Sec-
retariat have no job security as it is un-
clear how the transitional phase will be
addressed.

SADC Restructuring ...from p. 15
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In order to ensure a realistic ap-
proach to the actual financial implica-
tions of the clustering process, all of the
abovementioned activities should have
preceded the 2003/04 budget ($15
million) for the SADC Secretariat, which
was adopted at the March 2003 Coun-
cil of Ministers meeting in Luanda, An-
gola. This budget does not yet make
provision for the recruitment of a staff
complement of about 134 and the need
to construct a new building to host the
enlarged Secretariat. Neither does it
provide for the implementation of the
RISDP. A review of the budget is, there-
fore, scheduled to take place once the
Job Evaluation Study is complete and
the RISDP has been accepted.

The Regional Indicative Strategic
Development Plan
The Regional Indicative Strategic De-
velopment Plan (RISDP) became a thorn
in the side of the restructuring process.
Initially intended for completion by De-
cember 2001, the RISDP should define:
• SADC’s vision, mission and strategic

objectives;
• the shared policy framework re-

quired to achieve these objectives;
• the policy reforms and programmes

necessary to achieve the set social
and economic targets;

• a quantification of the economic and
social development targets to allow
for the effective monitoring of SADC’s
actual performance;

• linkages among the social and eco-
nomic development targets, in order
to reveal the co-ordination and har-
monisation required between
SADC’s sectoral policies; and

• where appropriate, macroeconomic
policy convergence targets.
The RISDP was to be drawn up by a

team composed of experts from SADC
member states. Countries were slow in
sending representatives and the draft-
ing process failed to get off the ground.
The deadline for completing the RISDP
was extended to June 2002. By Sep-

tember 2002, a year after the process
was to begin, only eight countries had
sent representatives and there was still
no progress. By the October 2002
Luanda summit, the RISDP was still un-
finished and the deadline was extended
again. The summit identified ‘difficul-
ties in identifying experts; lengthy con-
sultations and recruitment processes; the
heavy workload and inadequate staff-
ing at the Secretariat’ as the main im-
pediments to progress. The summit
mandated the Troika to guide and ex-
pedite the development of the RISDP
and finalise the process by May 2003.

The drafting of the RISDP was sup-
posed to be an inclusive and consulta-
tive process, with the wide-ranging ac-
tive involvement of all member coun-
tries and civil society (as defined in Ar-
ticle 23 of the Amended SADC Treaty).
National and civilian input was to be
channelled through two experts from
each country on the drafting commit-
tee, and through open lines of commu-
nication between SNCs, the Secretariat
and the drafting committee. This pro-
cess presupposed the existence of well-
functioning, inclusive and committed
SNCs. Yet, by September 2001 (when
the RISDP drafting process was sche
duled to start), none of the SADC mem-
ber countries had set up their national
committees. Only Seychelles — a coun-
try that has played a rather inconsequen-
tial role in SADC and is being sanc-
tioned by the organisation for non-pay-
ment of its membership contributions —
had a committee dealing specifically
with SADC affairs that could fulfil the
functions of an SNC. It is unclear how
heads of state (at the Windhoek meet-
ing) could not have been aware of the
potential difficulties of constituting these
critically important national bodies.

Various consultants were ap-
proached to assist in the RISDP drafting
process, but when results failed to ma-
terialise, the drafting was left up to the
already overburdened Secretariat. As
a result, countries and civil society pro-
vided minimal and unco-ordinated inputs.

A final draft of the RISDP was sent to
member states for comment only a few
weeks before the Regional Workshop
was held from 12–13 February 2003.
This left states with inadequate time to
scrutinise the document and the techni-
cal requirements it contained. The meet-
ing was apparently fraught with disa-
greements — mostly around the allo-
cation of resources; the targets set; im-
plications for national policy-making;
and problems around the formulation
process. Mainly because of the lack of
substantial input from member states,
targets for social and economic integra-
tion and development in the region were
in many instances regarded as unreal-
istic and insensitive to regional reali-
ties.

Despite hopes that the revised RISDP
document would be approved by the
March 2003 Council meeting, the de-
cision was deferred to the summit meet-
ing in August/September 2003. The
working document that was presented
to the Council of Ministers at their re-
cent meeting was found to require fur-
ther revision. National and regional
workshops to discuss the document will
have to be held before a final version
can be presented to the heads of state
in August/September. In order to fa-
cilitate this process, the mandate of the
Review Committee (which had by now
grown to also include members of the
current SADC troika: Angola and Tan-
zania) was extended to the end of De-
cember 2003.

A particularly significant and unprec-
edented development in the RISDP
process was a session to discuss the
document with SADC’s International Co-
operating Partners (ICPs) on 13 Febru-
ary 2003. At this meeting, the draft
RISDP was officially presented to the
ICPs and comments were invited. The
ICPs echoed all of the complaints raised
in the regional workshop, but expressed
particular concern over the lack of refe-
rences to and co-ordination with the
New Partnership for Africa’s Development

SADC Restructuring ...from p. 16
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SADC Council Meeting
The SADC Council of Ministers
meeting was held in Luanda, Angola
on 9-10 March 2003.  Among other
issues, the Council considered for
approval, the budget of the Secre-
tariat for the 2003/04 financial year
and the Budget Outlook Paper which
seeks to provide guidelines for the
budget in the medium-term, consid-
ering the region’s macroeconomic
performance, factors that influence
the performance from the regional
and international perspectives, and to
provide expenditure ceilings. The
agenda for the Council meeting in-
cluded regular items such as:
• a review of the status of the mem-

ber states contributions;
• a review of the implementation of

Council decisions including a
progress report on the ‘Implemen-
tation of the Restructuring of
SADC Institutions’ and a report
from the Integrated Committee of
Ministers; and

• special reports on the operationa-
lisation of the African Union,
Nepad, the Africa Growth and
Opportunity Act meeting, which
was held in Mauritius in January
2003 and the Berlin Initiative, a
framework for political co-opera-
tion between SADC and the EU.

...continued on p.19

(Nepad) and the African Union (AU)
and the lack of a clear development
paradigm.

While a significant departure from
SADC’s characteristically closed and
exclusive modus operandi, the ICP
workshop was still perceived by many
participants as insufficient, and was
even described as an endorsement ex-
ercise, rather than a consultative work-
shop.

Against this background, the RISDP
process presents a paradox that will
hopefully not define SADC’s future.
When drafting policy, SADC heads of
state explicitly claim to want to involve
stakeholders in policymaking and im-
plementation processes. In some in-
stance, they even task the Secretariat to
attempt to do so. Yet when work actu-
ally begins, little attention is given to
detail, and there is insufficient manage-
ment oversight to ensure such partici-
pation. Rhetoric has not translated into
reality nor been matched by clearly
defined consultation strategies and
open channels of communication. This
points to a crucial issue that SADC re-
structuring failed to address — both
before and after the restructuring there
was little or no effective monitoring or
management oversight of the Secre-
tariat and its work.

SADC National Committees
According to the SADC Treaty, a SADC
National Committee is to be created
around the pre-existing SADC National
Contact Point in every member coun-
try. Every SNC should aim to solicit
national level input into the formulation
of SADC policies, strategies and pro-
grammes of action. SNCs should also
interact with the Secretariat on a regu-
lar basis, while overseeing the imple-
mentation of SADC Protocols at home.
This implies a rather elaborate national
structure, which requires a permanent
secretariat and significant resource al-
location to carry out mandates effi-
ciently. The composition of SNCs should

reflect the core areas of integration and
co-ordination. As such, subcommittees
that include the private sector, non-gov-
ernmental organisations and workers’
and employers’ organisations should be
created in the areas of political affairs;
trade, investment, industry and finance;
food, agriculture and natural resources;
infrastructure services; and social and
human development.

According to official reports, SNCs
have, by now, been created in all of
the SADC countries, except for the DRC.
In many they were launched with great
fanfare — part of a publicity exercise
urged by the Secretariat. However, the
level at which they operate varies from
virtual standstill to moderate activity.
Even in the regional powerhouse, South
Africa, the required subcommittees
have not been established officially be-
cause of bureaucratic red-tape and le-
gal procedures. Few countries have
made budget allocations in support of
regional initiatives, such as the SNCs.

A workshop (long overdue) to dis-
cuss members states‘ experiences with
setting up SNCs is being organised for
June 2003. However, without an offi-
cially-mandated independent audit of
the status of the SNCs — their composi-
tion, activities and requirements in the
various SADC countries — it will be
difficult to assess their value and func-
tioning and to address outstanding is-
sues. The need for an independent study
into the effectiveness of the SNCs is evi-
dent from their failure to play a role in
the formulation of the RISDP. Presently,
member states provide the SADC Sec-
retariat with infrequent reports on the
status of their SNCs. SADC ministers
also report on the status and function-
ing of SNCs to the quarterly Council
meetings. Because these reports are not
open to public scrutiny — and because
of the limited capacity of the Secretariat
to conduct investigations — it is difficult
to verify information contained in them.
Thus, member states report to their
counterparts on the status of their SNCs,
and there is no external accountability.

While the Secretariat is responsible for
collecting and collating reports and pro-
viding support to the SNCs, they can
only make recommendations to SNCs
and have no power to compel countries
to comply with the requirements set out
in the SADC Treaty. (With the SADC Tri-
bunal not yet functional, other heads of
state do not yet have recourse to a legal
instrument for enforcing compliance
either.)

According to the Secretariat, requests
for some physical equipment, such as
computers and office supplies, have
been received from some SNCs and
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...continued on p.20

donor funds have been made available
to support their establishment. However,
a clear assessment of the skills and train-
ing required is lacking. Although ca-
pacity constraints in some of the smaller
and poorer SADC states are clearly
significant, the main factor in determin-
ing the success and inclusivity of national
committees is political will.

Within the restructured SADC, SNCs
are meant to play an important role in
aligning national policies with regional
objectives. The draft guidelines that
have been drawn up for the composi-
tion and functioning of SNCs are, how-
ever, vague and still allow member
states to determine the level of involve-
ment of stakeholders and the lines of
authority within their own national com-
mittees. The role of parliament and par-
liamentary oversight in relation to SNCs
is also not addressed in the draft guide-
lines, while the lines of authority and ac-
countability between SNCs, the Secre-
tariat and other structures remain un-
clear.

If these issues are not urgently ad-
dressed, SNCs face the danger of be-
coming legitimising institutions on pa-
per with little or no actual influence over
the policymaking process at the highest
level. The important role that SNCs are
supposed to fulfil with regard to the im-
plementation of protocols may also fall
by the wayside. Of the 21 protocols and
three Memoranda of Understanding
signed by SADC states since 1993, only
13 have been ratified by the required
two-thirds of members. Implementation
at the national level is not guaranteed
through the ratification of a protocol,
and it is important that clear lines of
authority are established between SNCs
and other SADC institutions. To function
effectively, SNCs need to have access
to the highest levels of decision-making
within each state and during the SADC
Summit and Council of Ministers meet-
ings. Their composition and function-
ing also need to be public, with the
maximum possible level of oversight by

national legislatures.

Variable Geometry or
First Gear?
The experience of the European Union
(EU) in applying ‘variable geometry’ to
regional integration is often held up as
an example to other regions. Variable
geometry refers to the arrangement in
the EU whereby nations which have com-
plied with a set of economic and politi-
cal requirements are integrated more
closely sooner than the ‘slower’ or less
developed members, who join them
once they are able.

While the Common Agenda of SADC
acknowledges the importance of the
concept of variable geometry, it seems
that little thought has been given to what
this really implies within SADC. As a
result, integration has largely pro-
gressed at the pace of its slower mem-
bers. This has led many to speculate
about the enlargement of SACU as the
fast-moving ‘core’ of SADC, with which
other countries would have to catch up
as best they can. The issue of variable
geometry ought to be addressed more
substantially in the RISDP and through
restructuring. A more centralised man-
agement system with longer-term stra-
tegic planning might be a more fitting
vehicle for distributing cross-sectoral
development activities to the areas they
are most needed, and to where they can
provide most benefit to the region as a
whole.

Two factors will be significant in de-
termining the form and speed of re-
gional integration. Firstly, member
states continue to jealously guard na-
tional sovereignty. SADC’s development
integration approach and its treaty,
however, demand increasing political
and economic convergence. This im-
plies that states will have to always con-
sider the regional agenda when craft-
ing domestic policy. In some instances,
states may have to entrust certain pow-
ers to regional institutions and empower
those institutions sufficiently to carry out
their mandate efficiently. This will mean

a dilution of sovereignty. Countries‘ re-
luctance to concede any sovereignty is
retarding progress to closer integration.

Secondly, nine of the 14 SADC coun-
tries are also members of the Common
Market for Eastern and Southern Africa
(COMESA), where economic integra-
tion is proceeding much more rapidly
than in SADC. Nine countries within
COMESA launched an FTA in 2000 and
aim to create a customs union with com-
mon external tariffs in 2004. Four of
these, Malawi, Mauritius, Zambia and
Zimbabwe, are SADC countries. As a
country cannot belong to two customs
unions simultaneously, countries with
overlapping memberships will soon have
to choose one or the other organisa-
tion. Multiple memberships have both
intra- and extra-regional implications.
Under the Cotonou Agreement, the EU
will set up Economic Partnership Agree-
ments with regions in Africa. Countries
will not be allowed to exploit the con-
cessions on offer under more than one
regional arrangement. Similarly, the
AU and Nepad foresee working with
subregional organisations as their build-
ing blocks. SADC very closely corre-
sponds to the AU’s demarcation of re-
gions, according to the Abuja Treaty
(see K. Sturman’s article in this issue).

Tanzania recently withdrew from
COMESA, and other countries are un-
der pressure to do the same. Apart from
policy implications, membership to so
many different organisations puts con-
siderable strain on the limited adminis-
trative and diplomatic capacity of many
of the smaller states in the region.

Conclusion
While it has taken almost 10 years for
the restructuring process to begin, heads
of states have made some unprec-
edented concessions on a number of
issues and adopted a very ambitious
timeframe for implementing the reforms.
There is certainly momentum in terms
of regional integration. The sources of
this renewed commitment are varied,
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but include the following:
• Mozambique and SA have played

increasingly active, assertive roles in
pushing for reforms. As the country
that provides 20% of SADC’s total
budget under the revised member-
ship contribution formula, SA has
very high stakes in forcing reforms
and more transparent and standard-
ised financial accountability.

• Donors have exerted significant di-
rect and indirect pressure on SADC
to centralise and rationalise manage-
ment and activities. Although the re-
structuring exercise is intended to re-
duce SADC’s dependence on exter-
nal funding, the organisation is still
dependent on the goodwill of donors
for many of its non-core activities,
and is, therefore, compelled to pay
attention to the requests of its ICPs.

• External trade agreements, such as
the Cotonou Agreement, are further
compelling countries in Africa to or-
ganise themselves to exploit oppor-
tunities on offer under Regional Eco-
nomic Partnership Agreements. More
recently, talk of imminent US–SACU
negotiations has added urgency to
the restructuring efforts.

• Member states are increasingly
aware that the way in which SADC
has been functioning has not deliv-
ered optimal results, particularly re-
garding food security, water man-
agement and regional security/con-
flict resolution.
The restructuring of a regional or-

ganisation is not an easy or quick proc-
ess. Plans for restructuring were overly
ambitious and sometimes poorly con-
ceived, resulting in the setting of unre-
alistic timeframes. As many deadlines
were missed, criticism mounted, and the
efforts lost some credibility. The failure
to build in adequate measures for moni-
toring their plans also made it difficult
for both the Secretariat and the SADC
summit and council to act quickly to
address backlogs and get the process
back on track.

Searching for an institutional solution
to problems without actually address-
ing the inherent political sources of those
problems has been the other major fail-
ure of SADC states. Significant manage-
ment and accountability weaknesses
within the organisation are, thus, not
overcome by the restructuring exercise
in itself. The Job Evaluation Study needs
to produce clear mechanisms to ensure
management performance accountabil-
ity at the Secretariat and also within
SNCs. Furthermore, SADC needs to
constitute itself in such a way as to avoid
reliance on the consultants who did the
core work of the restructuring. One of
the overt objectives of the whole proc-
ess has been to mobilise (human) re-
sources within the region. However, this
has not yet been achieved.

Decision-making remains centralised
at the very top. Instead of resolving mi-
nor issues at the appropriate level, prob-
lems get kicked back to the SADC sum-
mit or council, resulting in further bot-
tlenecks and delays. This problem has
been compounded by the failure of
SADC to honour the commitment it
made in the amended SADC Treaty to
increase the number of summit and
council meetings. Instead of meeting
once a year, the summit is now sup-
posed to meet twice — in February and
August/September. In addition, coun-
cil meetings are meant to increase in
frequency from two a year to four.
Although the Council of Ministers met
in March 2003, it never held a meeting
in November 2002. It remains to be
seen whether the planned May 2003
Council meeting will take place. The

next summit meeting is scheduled to
take place in August/September 2003.

An assessment of the restructuring
processes needs to look at the overall
picture, as well as the detail. While the
process has unfolded less smoothly than
planned, it is not a failure. The founda-
tions are good and SADC has better
prospects than ever to realise its poten-
tial. But a number of issues, notably ac-
countability and transparency, remain
unresolved. It would be inappropriate
to measure SADC’s success against an
organisation such as the EU, which took
50 years to consolidate integration.
There is a need for SADC leaders to be
realistic and focus on what they can
achieve and for them to apply the re-
quired political will. Excessive focus on
grand designs will damage SADC’s
ability to reach obtainable goals. More
importantly, SADC leaders must over-
come their fear of public criticism, as it
precludes accountability and transpar-
ency and is detrimental to the organi-
sation’s goals.

A further positive step would include
some serious efforts to build trust in the
region. Trust is necessary not only
among the political elite, but also be-
tween the political elite and civil soci-
ety. In addition, states need to expedite
the implementation of the protocol es-
tablishing the tribunal so that they can
have mechanisms for putting pressure
on non-performing states.
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SADC Free Trade ...from p. 13

unnecessary obstacles to trade, but many
of the rules of origin already agreed to
constitute a significant barrier to SADC
trade.

Frank Flatters, a researcher on SADC
trade and professor emeritus at Queens
University, Canada, notes that the ROOs
are in many cases so restrictive that a
large amount of trade will not qualify
for the lower tariffs under the protocol.
’SADC rules of origin will hinder re-
gional economic integration and, at
best, have no impact on global com-
petitiveness of regional producers. They
will make SADC irrelevant for the most
dynamic, internationally competitive
manufacturers in the region.  In many
cases rules of origin have been designed
to undo the trade creating effects of tar-
iff liberalisation.‘

Many ROOs began as fairly simple
requirements designed to block so-
called ’screwdriver operations‘ in which
companies import essentially finished
products and simply repackage or
relabel the goods as locally made. In
many trade categories a simple rule of
35% local content applied. However, in
a variety of special sectors the ROOs
were made too stringent.

In a recent study on the SADC ROOs,
Flatters noted: ’For regionally-oriented
garment production, the restrictive
SADC rules of origin will achieve the

opposite of what is intended. They
hinder rather than promote regional
vertical integration…And they impose
conditions on garment producers that
cannot be met even by South African
garment makers when producing for
their own highly protected domestic
market.‘

At South African insistence, the
ROOs for free trade in garments only
allow duty-free trade in garments that
are made from SADC produced tex-
tiles, which are made from regionally
produced yarns. Even South African
garment makers rely extensively on for-
eign fabric for fulfilling international
export orders. A key problem is that
SA‘s tariff and industrial strategy at-
tempts to protect the whole supply
chain, including domestic makers of fi-
bre, spinners of yarn, weavers of fab-

ric and assemblers of garments. Trying
to force garment makers to use highly
protected local fabrics and yarns, which
are thus not cost-competitive on the
world market, effectively forces garment
manufacturers to choose between serv-
ing the local or SADC market and the
much larger world market. Compound-
ing the problem is the lack of local pro-
ducers of many high-quality yarns and
fabrics that can only be sourced exter-
nally. Given the often limited quantities
and qualities of local goods on the
market, producers note that flexibility
in choosing suppliers is a critical com-
ponent of competitiveness at all stages
of production.

One reason clothing and textile
manufacturing is so contentious is its
sheer size in proportion to total manu-

Total Manufacturing EmploymentClothing and Textile EmploymentSADC Country
Angola
Botswana
Lesotho
Malawi
Mauritius
Mozambique
Namibia
South Africa
Tanzania
Zambia
Zimbabwe

Clothing and Textile Total Manufacturing Employment in Southern Africa, 1998

Source: ‘Textiles & Clothing in SADC: Key Issue and Policy Perspectives’, Development Policy Research Unit, University of Cape Town,
Policy Brief No. 01/P20, December 2001
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SADC-EU Relations: Looking Back and Moving Ahead . The South African Institute of International
Affairs (SAIIA). For copies, e-mail stanleye@saiia.wits.ac.za

Monitoring Regional Integration in Southern Africa: Volume 2 , an annual publication produced by
the Namibian Economic Policy Research Unit (NEPRU), and the Konrad-Adenauer-Stiftung (KAS) will be available by
March 2003.

Copies can be obtained from: Konrad-Adenauer-Stiftung (KAS)
PO Box 1145
Windhoek
Namibia
Tel: +264-61-225568
Fax: +264-61-225678
E-mail: kas@mweb.com.na

Other publications on SADC

Namibian Economic Policy Research Unit
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facturing employment. In many coun-
tries it is the largest single manufactur-
ing employer. For example, 66% of
manufacturing employment is in cloth-
ing and textiles in Mauritius, 55% in
Lesotho and around 13% in Zambia,
Zimbabwe and Tanzania. However, if
the informal garment sector is included
(usually small family sewing operations),
the sector is significantly larger. In Ma-
lawi an estimated 30,000 people work
in the informal clothing sector com-
pared to the total formal-sector cloth-
ing and textile employment of 10,500.

ROOs can have dramatically differ-
ent impacts on different countries. For
example, SA is the only substantial
wheat producer in the region, with
SADC being a major net importer.
However, recently proposed ROOs af-
fecting the milling and baking industry
would require 30% SADC-grown wheat
(down from earlier proposals of 70%).
As a result, the ROO will likely block
duty-free trade in baked goods from
most SADC members, except SA. In
similar fashion, ROOs create tension
between SA and other economies be-
cause the country has a more developed
economy with more producers of local
inputs. For example, South Africa mines
metal, processes it, produces wire ca-
ble from it and plastics for insulation. In
contrast, a Zambian electrical cable firm
may have to rely on imported metal,
wire or insulation. Hence a ROO de-
manding local content in electrical ca-
bling can heavily favour SA.

Trade Patterns in SADC
Although the trade protocol makes pro-
vision for SA’s tariffs against SADC
imports to be lowered faster than those
of other SADC states, trade patterns re-
main notably skewed.  SACU (particu-
larly SA) exports far more to the non-

SACU SADC countries than they import
from them: SACU exports to SADC in
2000 were R13.9 billion compared to
only R1.7 billion in SACU imports from
SADC. In percentage terms, SACU’s
total imports from SADC have increased
by 7.9% from 1991 to 2000, whereas
exports from SACU to SADC have in-
creased by 10% over the same period.

...there is far more to a well-
functioning free trade area
than simple removal of tariffs.

SA‘s dominant economic position has
been a fixture of the region for a long
time. However, the acceleration of free-
trade and the decline of manufacturing
in non-SACU countries have raised sig-
nificant political tensions that could work
against negotiations to eliminate NTBs
or further accelerate the timetables to-
ward the final SADC FTA and customs
union. Access to the SACU markets re-
mains a strong concern on the part of
the non-SACU SADC countries as they
search for markets for their products
and services; and their exports to SACU
countries are concentrated in relatively
few sectors.

Another issue that has received little
attention but, has potential to increase
anxiety regarding the SADC FTA, is the
impact lowering of customs duties will
have on national budgets, many of
which are heavily dependent on cus-
toms revenue. For example, Mauritius
relied on import duties for 28.7% of
government revenues (based on 1996
figures). The comparable 1996 figures
for other countries include 17.8% for
Zimbabwe, 26.1% for Tanzania, 16.3%
for Malawi, 3.6% for SA and 11.7%
for Zambia.

The exact revenue impact of a SADC
FTA will depend on the proportion of
imports from non-SADC states and the

extent to which SADC countries replace
non-SADC suppliers with those from
SADC, who pay low or no duty. In a
World Bank report, Jeffrey Lewis mod-
elled this revenue effect based on three
scenarios of the final FTA structure. The
results for each country varied in the
different scenarios, but assuming SADC
eventually adopts an FTA with no inter-
nal tariffs, the deal would cause an 11%
loss of total government revenue for
Zimbabwe, 7% for Malawi, 6.2% for
Zambia, 0.1% for SA and 5.4% for
Mauritius. Because the revenue impact
is far less for SA, which is already eco-
nomically better off, it will re-inforce
tensions over the gulf between the coun-
try and other SADC states.

Conclusion
It is clear that there is far more to a well-
functioning free trade area than simple
removal of tariffs. Structurally, SADC,
like much of the rest of Africa, has many
procedural and operational issues that
make it far easier for member states to
trade with the rest of the world than
within the region. For the SADC Trade
Protocol to achieve its goal of contrib-
uting to greater trade, greater job crea-
tion and vertical integration of its manu-
facturing base, leaders will have to fo-
cus attention and political capital on
bringing down non-tariff barriers. Fo-
cusing only on internal SADC demand
to propel development will fail without
focus on improving the region’s global
competitiveness by reducing a wide
range of business costs in SADC. Thus
leaders must address overly restrictive
rules of origin, deficient infrastructure,
the lack of harmonisation in trade pro-
cedures and inefficient customs admin-
istration.

Ross Herbert is the Africa Research Fellow and
NEPAD project manager at SAIIA.
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Protocol & date of entry into force

Update on the ratification of SADC protocols, January 2003
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Treaty of SADC, 30/09/1993 17/08/1992 R R C R R C R R C C R R R R

SADC Protocol on Immunities and Privileges, 30/09/1993 17/08/1992 R R C R R C R R C C R R R R

SADC Protocol on Shared Watercourse Systems, 28/09/1998 28/08/1995 S R R R C S R R R R R R

SADC Protocol on Energy, 17/04/1998 24/08/1996 R R R R R S R R R R R R

SADC Protocol on Transport, Communications and
Meteorology, 6/07/1998

24/08/1996 R R R R R R R R R R R

SADC Protocol on Combatting Illicit Drugs, 20/03/1998 24/08/1996 S R R R R R R C R R R R R

SADC Protocol on Trade, 25/01/2000 24/08/1996 R R R R R R R R R R R

SADC Charter of the Regional Tourism Organisation of
Southern Africa (RETOSA), 8/09/1997

08/09/1997 S S S S S S S S S S S S

SADC Protocol of Education and Training, 31/09/2000 08/09/1997 S R R R R R R R R R R R

SADC Protocol on Mining, 10/02/2000 08/09/1997 S R R R R R R R S R R R

SADC Protocol on the Development of Tourism, 26/11/2002 14/09/1998 R R S R R R R R R S R

SADC Protocol on Health 18/08/1999 S R S R R R R R S R S S S S

SADC Protocol on Wildlife Conservation and Law Enforcement 18/08/1999 S R S R R R R R S S S R S S

MOU * in Standardisation, Quality Assurance, Accreditation
and Metrology in SADC (SQAM), 16/07/2000

09/11/1999 S S S S S S S S S S S

SADC Protocol on Tribunal and Rules of  Procedure** 07/08/2000 S R R S R S R S S S S S S

SADC Protocol on Legal Affairs 07/08/2000 S R R R R S R S S S S S S

SADC Protocol on Shared Watercourses 07/08/2000 S R R S R R R S R S S S S

SADC Amendment Protocol  on Trade,   07/08/2000*** 07/08/2000 A A A A A A A A A A A A A A

Agreement Amending the Treaty of SADC, 14/08/2001 14/08/2001 A A A A A A A A A A A A A A

SADC Protocol on Politics, Defence and  Security Co-operation 14/08/2001 R S R R R R S S S S R S S

SADC Protocol on the Control of Firearms, Ammunition and
other Related Materials in SADC

14/08/2001 R S R R R R S S S S S S S

SADC Protocol on Fisheries 14/08/2001 S R S R R R R R S R S S S S

SADC Protocol on Culture, Information and Sport 14/08/2001 S R S R R R R S S S S S S S

SADC Protocol Against Corruption 14/08/2001 S R S S R R S S S S S S S S

SADC MOU on Co-operation in Taxation and Related Matters,
08/08/2002

14/08/2002 S S S S S S S S S S S

SADC MOU on Macroeconomic Convergence, 08/08/2002 08/08/2002 S S S S S S S S S S S S

SADC Protocol on Extradition 03/10/2002 S S S S S S S S S S S

SADC Protocol on Forestry 03/10/2002 S S S S S S S S S S S

SADC Protocol on Mutual Legal Assistance in Criminal Matters 03/10/2002 S S S S S S S S S S S S

SADC Agreement Amending the Protocol on the Tribunal 03/10/2002 S S S S S S S S S S S S

Source: SADC Today, July 2002, SADC Secretariat.
R:   Country ratified protocol;  C: Country acceded to protocol;  S: Country signed protocol;  A: Country adopted amended protocol
*     MOU - Memorandum of Understanding
**    The Protocol entered into force upon the adoption of the Agreement Amending the Treaty of SADC at Blantyre on August 2002. Thus there will
       be no further requirement for individual SADC member states to ratify the Protocol.
***  Angola, DRC and Seychelles are required to deposit instruments of implementation.
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Selected SADC meetings: March–May 2003

March

Inaugural Meeting of Integrated Committee of Ministers 5 March Angola

Meeting of the Review Committee of Ministers 6 March Angola

Finance Committee Meeting 8 March Angola

Meeting of the Troika of Ministers 8 March Angola

SADC Council of Ministers 9-10 March Angola

SADC Media Practitioners' Workshop on the Restructuring of SADC Institutions 13-14 March Namibia

Trade Negotiating Forum/Textiles and Clothing Committee March Zambia

Committee for Implementation of Protocol on Fisheries March Botswana

April

Annual Standardisation, Quality Assurance, Accreditation and Metrology (SQAM) Meetings 7-11 April Zambia

Brainstorming Workshop on Preparations for the 5th WTO Ministerial Conference (UNCTAD & SADC) April South Africa

Finance Ministers meeting on MOUs April TBA

Working meeting of the Defence Sub-Committee (ISDSC) April TBA

Extra-Ordinary Meeting of the Ministerial Committee of the Organ on the SADC Mutual Defence Pact April TBA

Workshop on SIPO April TBA

May

Annual SADC Statistics Committee Meeting 6-9 May Malawi

SADC Council of Ministers Meeting May/June TBA

Annual Meeting of the ISDSC (Inter-State Defence and Security Committee) May/Oct Mozambique

Inter-State Politics and Diplomacy (ISPDC) May/Nov Zambia

Review of the Early Warning Systems for Confict Prevention May TBA

A number of other committee and sub-committee metings will be taking place. Further details can be obtained from the SADC website: www.sadc.int


