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Figure 1: The organisational structure of the SADC secretariat3
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The operational programme directorates

Four directorates have been established since 2001, as they replaced the 21 SCUs. The 

fifth directorate – for politics, defence, and security co-operation – is also operational. The 

directorates were initially staffed with seconded officers from member countries, but they 

currently suffer from inadequate staffing from member countries. As pointed out above, it 

appears there is little commitment on the part of member states to cough up resources for the 

continued secondment of staff to the secretariat. The demise of country-based SCUs seems 

to have undermined member states’ commitment and drive. Under the pre-restructuring 

institutional set-up, member countries seem to have ‘owned’ the sectors that they were co-

ordinating. However, the centralisation of co-ordination at the secretariat (though the ICM) 

somehow led to the loss of this ‘ownership’ by member states. This may account for the 

member countries’ apparent lack of commitment, and reluctance to fund the substantive 

staff positions.

Some of the directorates benefit from the services of officers provided by international co-

operating partners, but these are only advisory, and cannot occupy the substantive positions 

that are supposed to be filled by officers from member countries. Additionally, the quota 

system implies that some of the officers may not necessarily be the best qualified, skilled, or 

experienced for the post. Staff shortages and doubtful merit do not guarantee high levels of 

performance. In addition, the staffing constraint means they are too thinly spread to accom-

plish the tasks assigned to the directorates. There is also the apparent lack of commitment of 

some SADC officers. An apparently strong penchant for international travel, which attracts 

substantial allowances, seems to take them away from their stations too frequently, adversely 

affecting the performance of their functions. The frequent travel may also be influenced by 

the desire to top up on low remuneration.

A combination of the lack of decision-making powers, staff shortages, inadequate financing 

for recruitment of staff to substantive positions, doubtful commitment of staff, and low levels 

of remuneration therefore appear to undermine the effectiveness of the directorates.

The directorate of the OPDSC

The protocol on politics, defence, and security co-operation gives the SADC secretariat the 

duty to service the organ. However, the existence of a second troika that determines the 

working of this directorate, and the directorate’s separate and distinctly different operating 

culture and reporting procedures, make it appear to be above both the CD (who supervises 

the other directorates) and the DES (who oversees the administrative and support func-

tions). This is because the organ appears to be undertaking a separate co-operation and 

integration process, with its own separate priorities. As such, its director reports directly 

to the ES, rather than to the CD. But even so, the relations of this directorate to the organ 

troika appear to be more pronounced and stronger than its relations with the ES. It therefore 

appears the directorate of the OPDSC is out of synchronisation with the rest of the manage-

ment of the SADC secretariat.
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Relations of the operational programme directorates (FANR, SH+SP, I&S, and TIFI) and the directorate for 
the organ

The technical or operational programme directorates were organised in line with the desire 

to operationalise the objectives of the RISDP. The directorate for the organ is there to fulfil 

the objectives of the SIPO. The RISDP and SIPO are mutually dependent and reinforcing, in 

that social and economic development requires peace, security, and stability. On the other 

hand, social and economic development also ensures better provision for peace, security, 

and stability. However, the RISDP and SIPO are not harmonised and co-ordinated. Their 

complementarities have not been worked out, despite their interrelationship. Actually, the 

officers operating the organ appear to be cocooned in complete isolation from other SADC 

officers, and do not appear to know or appreciate the broader objectives of the RISDP. They 

concentrate on state-centred, national, and military security concerns, apparently oblivious 

of the broader human or ‘soft’ security concerns. Meanwhile, the staffs in the other directo-

rates do not seem to know or appreciate what the operations of the directorate for the organ 

are, and in turn they concentrate only on the social and economic welfare dimensions of 

human development. The operationalisation of the RISDP and that of SIPO are, therefore, 

disjointed, instead of being complementary to each other. This is a major setback for attain-

ment of deeper regional co-operation and integration.4

Policy and strategic planning unit (PSP)

This unit was established in 2005 to assist the ES in planning, co-ordinating, and harmonising 

policies and strategies to achieve the goals of SADC, specifically to support the implemen-

tation of the RISDP and SIPO within the framework of the common agenda. However, this 

unit is severely understaffed. Secondly, its relationship with the five directorates is unclear. 

There is resentment that this office is tasked with monitoring and co-ordinating the imple-

mentation of the RISDP, which is generally perceived to belong rightfully to the office of the 

CD. At another level, the directorate of the organ does not seem to be linked in any way with 

the PSP unit.

SADC national committees (SNCs)

The national committees are supposed to be formed in each member state, and to consist 

of key stakeholders – that is, government, the private sector, civil society, non-governmental 

organisations, and workers’ and employers’ organisations. Each SADC national committee 

is supposed to reflect the core areas of integration and co-ordination in their composition. 

Their responsibilities are to:

provide input at the national level in the formulation of regional (SADC) policies, ◆◆

strategies, and programmes of action;

co-ordinate and oversee, at the national level, implementation of SADC programmes ◆◆

of action;
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initiate projects and issue papers as an input to the preparation of the RISDP, in ◆◆

accordance with the priority areas set out in the SADC common agenda; and

create a national steering committee, sub-committees, and technical committees.◆◆

To fulfil these responsibilities, each member country must establish a national SNC secretar-

iat, which should produce and submit reports to the SADC secretariat at specified intervals. 

The funding for the SNCs is supposed to be provided by member states.

The status and operations of the SADC national committees varies considerably. Angola 

and Mozambique have set up robust structural and operational units. But they are largely 

ineffective in most of the other countries, such as South Africa, Botswana, and Malawi. A 

common feature of the national committees in most of the member states is that they are 

ineffective because of structural weaknesses, and the lack of dedicated staff and budgets.5 

They are not fully developed, and have few or no actual relationships with the SADC secre-

tariat in day to day operations. They do not seem to have business plans that are harmonised 

with the business plans of the SADC secretariat.6 The co-ordinators of the national com-

mittees are country ministerial officers with other functional responsibilities. They are not 

functionally dedicated only to the co-ordination of SADC, hence their SADC role appears 

to be part-time and ad hoc. In fact, most are based in ministries of foreign affairs (rather 

than of development planning and co-ordination). They generally lack capacity, and their 

roles at country level do not seem to be clearly articulated. The SADC secretariat is operat-

ing without input and support from the SNCs (Delegation of the European Commission in 

Gaborone 2007). The national committees are, therefore, ineffective in implementing the 

RISDP programme of action.

Effectiveness of the restructured SADC secretariat

The brief overview of the principal structures of the SADC secretariat indicates that organ-

isational restructuring is incomplete, and has so far not indicated any improvements in 

the operational effectiveness of the secretariat. Three areas of concern are the adequacy of 

human resources, availability of financial resources, and overall efficiency of operations and 

effectiveness of the secretariat.

Human resources

SADC lacks adequate human resources for operationalising both the RISDP and SIPO.  

A number of posts have been frozen for the past few years, because the organisation cannot 

afford to pay the salaries of the officers who would work in these positions. The dysfunc-

tional operation of the quota system weakens the SADC secretariat, because it does not 

necessarily promote meritorious recruitment, and creates a situation in which certain 

crucial posts cannot be filled.
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Financial resources

SADC is still dependent on the international co-operating partners for its programmes and 

operations. It seems unable to mobilise resources internally, as can be seen in the failure to 

fund posts for substantive positions that are supposed to be filled by staff from the member 

states. This is another challenge to the successful implementation of the RISDP and SIPO.

Efficiency and effectiveness

Most SADC staff members spend too much time in meetings and on missions away from 

their station. The frequent absences of staff make SADC directorates inefficient and ineffec-

tive in fulfilling their mandates. Although technical assistance personnel somewhat mitigate 

the poor staffing situation, these are temporary appointees who do not adequately fill the 

shoes of member-state officers, let alone impart the necessary skills and experience to SADC 

nationals. National committees exist in name only, and are not well integrated into the func-

tioning of the SADC secretariat.

Conclusion

Generally, SADC is ineffective because of its institutional weaknesses. The institutional 

weakness is compounded by inadequate financing of the organisation’s secretariat. The 

implementation of the RISDP is slow, uneven, and inconsistent. That of SIPO is expected to 

be similarly challenged by the same constraints. The RISDP and SIPO are not co-ordinated 

and harmonised in implementation, despite their interrelatedness and complementarities. 

SADC’s organisational structure is not sufficiently co-ordinated, and the secretariat is politi-

cally disempowered. There is a dearth of both human and financial resources to fulfil the 

objectives for regional co-operation and integration. SADC needs strengthening through 

further capacity-building, restructuring, and empowerment of the ES and the directors. 

There are a number of recommendations that may assist in strengthening the capability of 

the SADC secretariat to fulfil its functions.

Recommendations

Give the ES adequate decision-making powers, and have the political organs (the a.	

summit and council of ministers) concentrate on policy rather than operational deci-

sions. Similarly, the directors should be given operational decision-making powers 

in their (technical) areas of jurisdiction.

Clarify the respective functions, roles, and responsibilities of the DES and the CD. One b.	

of the posts could be abolished so that there is a clearer hierarchy and chain of com-

mand. Alternatively, there should be two deputy executive directors; one responsible 

for administration and support services, and another for operational programmes.
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Have all directors report to the same superior, rather than having different reporting c.	

lines.

Abolish the quota system, and recruit staff on merit.d.	

Strengthen the PSP office by streamlining its functions, and create a separate unit for e.	

monitoring and evaluating the implementation of the RISDP and SIPO. Preferably, 

the monitoring function should be part of the responsibility of the supervisor of the 

directorates.

Member countries should build up the capacity of national committees, and integrate f.	

them fully into the operational structures of the SADC secretariat.

Resuscitate ministerial co-ordinating units in member countries, to enable better g.	

co-ordination of SADC activities at national levels of implementation.

Endnotes

1	 The SADC secretariat organisational structure, as approved by the council of ministers on 

25 February 2005 at Grand Baie, Mauritius, valid as at 31 August 2007. 

2	 Acknowledgements to all the people, too numerous to list here, from whose insights I have ben-

efited in both formal and informal interactions, including past and current staff at the SADC 

secretariat and researchers in the Formative Process Research for Regional Integration in Southern 

Africa (FOPRISA) network. Special appreciation to Dr Themba Mhlongo, former chief director at 

the secretariat; Prof Chinyamata Chipeta and Prof Haidari Amani, both of whom are consultants 

to FOPRISA; and, from the CMI, Jan Isaksen and Elling Tjønneland.

3	 See full organisational structure, as approved by the council of ministers on 25 February 2005, in 

the annex to this paper.

4	 Observation shows that the organ for politics, defence, and security co-operation is a distinctly 

separate organisation within SADC, running in parallel to all other operations (of the other four 

directorates). The organ’s functions are centred on ‘sensitive’ issues that represent ‘narrow’ state 

security, such as intelligence, military, police, and immigration issues that are dealt with in the 

context of interstate interactions. The other ‘soft’ security issues, such as food, nutrition, hunger, 

disease, and people safety and security are not integrated into the work of the organ. In other 

words, SIPO, in its implementation, altogether ignores ‘soft’ security issues. One could argue that 

the other social and economic security issues should be the concern of the RISDP, which is the 

focus of the other four directorates. The point is, whereas the RISDP and SIPO are supposed to be 

complementary, they are not; there is a ‘disjunction’ between SIPO and RISDP concerns and the 

manner in which they are operationalised. This is due to the apparently parallel nature in which 

the two indicative programmes are being implemented. There is a need to harmonise the imple-

mentation of the two road maps for regional integration.

5	 An assessment of the SNCs, funded by the United Kingdom DFID, was conducted during 

2004–2005. It found that only Angola had dedicated staff for the SNC, whereas all other member 

countries had either inadequate or part-time staff. Almost all the SNCs had no dedicated budgets, 

and some even had no government budget allocation at all. Invariably, all the SNCs dealt only with 

RISDP issues, and none covered SIPO-related issues. All other countries had either not attempted 

to link, or were having problems linking, national development plans with the RISDP, with only 
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Mauritius actively attempting to rationalise the national development plan with the RISDP and 

NEPAD (AU) initiatives (see Delegation of the European Commission in Gaborone 2007). 

6	 Interviews with SADC staff reveal that the secretariat does not have up to date information about 

the national committees.
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The Titanic is sinking! Progress with security 
co-operation in Southern Africa

Anthoni van Nieuwkerk

Peace, security and political stability are the linchpins for socio-economic development. 
Pakalitha Mosisili, prime minister of Lesotho (SADC 2004: foreword)

… there is no dispute that SADC is relatively the most peaceful region in Africa with an undisputed 
emerging market. 
Joao Ndlovu (2006)

In 2004, the political leaders of SADC adopted a strategic security framework meant for 

promoting the interests of the regional organisation. The SIPO was designed to be the 

operational side of the organisation’s security structure, the OPDSC. As the foreword to the 

SIPO document notes, ‘The SIPO is not an end in itself … it is an enabling instrument for the 

implementation of the SADC developmental agenda embodied in the Regional Indicative 

Strategic Development Plan (RISDP). The core objective of the SIPO therefore, is to cre-

ate a peaceful and stable political and security environment through which the region will 

endeavour to realise its socio-economic objectives’ (SADC 2004: 5–6).

This paper seeks to understand the community’s progress with the implementation of SIPO, 

and hence, the promotion of peace, security, and political stability in the region. Another way 

to frame the issue is to ask whether the SADC’s approach to security, and hence its security 

structures and operational plans, is appropriate and effective in advancing the organisa-

tion’s key objectives, namely poverty reduction and socio-economic development.
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This paper flows from the author’s ongoing research on security in Southern Africa.1 It revisits 

the origins of the region’s security co-operation, followed by a scan of current developments. 

The paper then offers some interpretations. By applying an institutional explanation it finds 

that, despite progress with functional co-operation, the idea of a developmental path from 

the informal and ad hoc to formal, rules-based governance in the security arena should 

be treated with caution. Indeed, it agrees with proponents of the ‘security community’ 

school that SADC is limited in its evolutionary growth. Finally, learning from economists 

who examined trade and economic integration in the region, the paper alerts the reader to 

the complexities of a region marked by one dominant economy and a range of weak states, 

which leads to the larger question regarding the motives of the actors and their incentives. 

SADC’s genesis

Formal, interstate co-operation in Southern Africa is a relatively new phenomenon. The 

roots of this practice lie in the region’s complex colonial past, whereby European powers 

maintained an exploitative presence in the region, primarily for economic purposes. Wars 

of liberation gave rise to security co-operation (via the Pan-African Freedom Movement for 

Eastern and Central Africa [PAFMECA], the Pan-African Freedom Movement for Eastern, 

Central, and Southern Africa [PAFMECSA], and, especially, the Frontline States [FLS] alli-

ance, formed in the 1970s) and economic co-operation (via SADCC, established in 1980).

Largely in preparation for a liberated South Africa, the region reconfigured its co-opera-

tive strategies by establishing SADC in 1992. As it grew in membership (from nine to 14) 

and objectives (from socio-economic co-operation to integration), SADC’s structure and 

operations had to be refined. This process was initiated in 1999 and concluded in 2001. It 

also formalised peace and security co-operation by establishing comprehensive decision-

making architecture. In 2004, it adopted an implementation plan.

The nature of the integration project

SADC is first and foremost an arrangement facilitating economic integration in order ‘to 

ensure, through common action, the progress and well-being of the people of Southern 

Africa’ (SADC 1992). SADC’s genesis reflects this priority. When the SADCC was formed in 

1980, it adopted the slogan ‘Southern Africa – towards economic liberation’.

The current (1992+) SADC vision is one of

… a common future, a future within a regional community that will ensure eco-

nomic well-being, improvement of the standards of living and quality of life, 

freedom and social justice and peace and security for the peoples of Southern 

Africa (SADC 2006).
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However, as the academic literature on regionalism and human security makes clear, this 

is a task not easily achieved, requiring a range of objective and subjective preconditions.2 

Indeed, at the time when SADC’s leaders were contemplating the future management of 

power relations, a throng of policy analysts recommended the need for SADC to adopt the 

‘new’, widened definition of security (for an overview of these debates, see Zacharias 2003). 

The uncritical assumption was that this would lead to ‘the elimination of war’ (a phrase 

coined by Deutch) and sustainable human development – features of a ‘security community’ 

(Booth and Vale 1995). Much was to be said for being inspired by the mood of the time – the 

dawn of a new post-Cold War, post-apartheid era – and, as a result, the caution from some 

analysts (and policy-makers), namely not to underplay the impact of the violent political 

history of the region, was discounted.3

And indeed, analysts and policy-makers alike hoped that a regional grouping such as SADC 

would evolve into a ‘secure community’ on the basis of exhibiting four conditions: active 

engagement with security and development challenges; a timeline for achieving objectives; 

an inclusive process, allowing for state and civil society input; and institutionalisation of the 

process (Schoeman 1998).

However, the model never fully accounted for the long-term impact of the historical experi-

ences of the region, and with the onset of the wave of democratisation in Southern Africa, 

some of these fault lines rose to the surface (Matlosa 2003).

Indeed, the eruption of the Great Lakes crisis vaporised the naïve beliefs of many of the 

theoretical community-builders. In 1999, one assessment was that SADC appeared una-

ble to meet the first three conditions, and partially met the test of institutionalisation (Van 

Nieuwkerk 1999).4 A few years later, Landsberg and Baregu (2003) concluded that SADC’s 

security architecture remained ‘elusive’, operationalisation of the OPDSC was not guaran-

teed, and the gap between policy and practice needed to be closed. Tjønneland (2005) came 

to similar conclusions in a thorough overview of the SADC security system.

Several years later, we still argue that the SADC project can progress, but only on the basis of 

careful phased planning towards meeting these four conditions. And institutional develop-

ment is still a key requirement. On this issue, Hansohm (2005) observed:

The formation of a regional integration (RI) arrangement requires that regional 

institutions be developed to which important facets of national economic and 

political decision making will be subordinate. Its successful establishment … 

requires a major transition, which can easily trip participating countries up. This 

may explain why the conclusion of RI arrangements is not matched by the active 

participation of member states in the integration exercises …

This paper argues that the deepening of regional co-operation in the area of peace and 

security similarly requires institutional governance in the sense that regional institutions be 

developed ‘to which important facets of national decision making will be subordinate’ (see 

also Mulaudzi 2006). Of course, this is not the only way in which countries have to pursue 
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security co-operation: alternative avenues include ‘functional co-ordination’ (to deal with, 

say, cross-border theft), or coalition or alliance formation (similar to networking – whereby 

a number of countries come together for a short period of time to pursue policy objectives in 

a specific issue-area). But the language of the SADC treaty and the OPDSC protocol is clearly 

written with more in mind! The question then becomes, can SADC make the transition to 

institutional governance as specified above?

Institutional evolution

Regional co-operation in the 1980s, even if informal and limited, succeeded in realising a 

number of regional development projects, mainly in the infrastructure and food security 

sectors (Lambrechts 2001). The activities of the FLS alliance, in its quest to eradicate colonial 

rule and apartheid in Southern Africa, additionally brought about a sense of regional 

identity, and briefly promoted a shared political vision (Omari 2000). The SADCC was trans-

formed into SADC in 1992, reflecting the changing regional – and external – environments. 

Most importantly, South Africa joined SADC in 1994, as did the DRC in 1997. However, a 

year later a major regional war erupted, involving the DRC and a number of other SADC 

member states. At the same time, an attempted coup destabilised the small country of 

Lesotho. SADC’s unresolved security structures (the organ chaired by Mugabe) played a 

controversial role in the attempt to resolve these crises (Williams 2001). In following the logic 

of ‘no development without stability’, broad institutional refinement was therefore called 

for. As Tjønneland (2005) notes, in March 2001, an extraordinary SADC summit approved 

the proposed recommendations for far-reaching changes in SADC’s institutional frame-

work, and the structure for executing its 1992 mandate. These included changes in SADC’s 

governing structures at the regional and national level, but also, most importantly, a plan 

for the centralisation of the 21 sector co-ordinating units and commissions located in 12 of 

its member countries. These units were brought together in four clusters in a strengthened 

SADC secretariat in Gaborone.

At the council of ministers meeting and summit in Blantyre in August 2001 these changes 

in SADC structures were further consolidated. The SADC treaty was amended to take into 

account these institutional changes. In addition, the summit signed a protocol on politics, 

defence and security co-operation, which provided for an OPDSC under the SADC summit. 

The organ has its own set of regional structures, and mechanisms for policy formulation and 

implementation. 

The SADC SIPO

The foreword to the printed version of SIPO (dated August 2004) states that the SADC proto-

col on politics, defence and security co-operation is intended to serve as an instrument for 

dealing with the region’s political and security challenges, and that the SIPO was formulated 

to assist with the implementation of the protocol:
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The SIPO is not an end in itself … it is an enabling instrument for the implementa-

tion of the SADC developmental agenda (embodied in RISDP). The core objective 

of the SIPO therefore, is to create a peaceful environment … to realise the region’s 

socio-economic objectives (SADC 2004).

The SIPO was designed to do three things: provide guidelines for action (strategies and activ-

ities); shape the institutional framework for the day to day activities of the organ (including 

the protocol and the mutual defence pact); and align the regional peace and security agenda 

with that of the AU (in particular the standby force and aspects of good governance).5

There seem to be a variety of reasons for the production of an implementation plan that 

contains over 130 objectives with no clear hierarchy, and no serious effort to produce a 

business plan for the operationalisation of the organ.6 First of all, the manner in which the 

document evolved is important for understanding its shape. SADC’s preference for consen-

sual policy-making resulted in a number of countries adding their voices to the activities of 

the working group set up to construct the guideline in the first place. The resultant document 

reflects more accurately the combined national interests of 14 countries, instead of a strate-

gic management tool to guide organ activities. As such, it reminds us of the delicate nature 

of security perspectives and preferences among members of the SADC. 

Secondly, the management of the organ’s affairs takes place in the context of a small (and 

weak) administrative infrastructure and capacity. This has obvious implications for SADC’s 

ability to prioritise, implement, monitor, and evaluate mechanisms and plans relating to 

its peace and security agenda. The choice to run a ‘minimalist’ organ directorate relates to 

divergent political outlooks and priorities of its member states, whereby some governments 

are preoccupied by state (or regime) security issues, while others emphasise human security. 

As some analysts provocatively argue, the organ was created to ensure the self-preservation 

of SADC and its ‘governing elites’ (Makoa 2005; Van Zyl Slabbert 2006). Governments have 

also adopted different approaches to dealing with internal challenges, reflecting the region’s 

varied experiences with democratisation (Nathan 2004; Tjønneland 2005).

It would therefore be misleading to expect the SADC secretariat to be engaged in political 

decision-making relating to regional peace and security: it exists by design of the mem-

ber states, in order to carry out political instructions. Put differently, the SADC treaty and 

the mandates of the secretariat and directorate restrict it to being an administrative (or 

implementation, monitoring, and evaluation) unit with no political decision-making pow-

ers. SADC member countries have not (yet) chosen to establish a regional institution with 

supra-national power in the areas of defence and security – critically, a precondition for 

moving the institution towards a security community. Given these strictures, the relation-

ship between the secretariat and individual members becomes key, as does leadership. In 

short, the organ is not more than the sum of its parts, and, given its inbuilt shortcomings, 

the parts become key. What is it that the participating member countries want from the 

SADC security agenda? Although it has been attempted before (Cawthra & Van Nieuwkerk 

2004), this question remains difficult to answer without additional research into the national 

security agendas of SADC member states.
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Status of implementation

The rather exhaustive list of objectives, strategies, and activities contained in the SIPO docu-

ment can be summarised to include democracy-building; peacekeeping training; police 

co-operation, especially regarding cross-border crime; disaster management; conflict 

management (with the emphasis on conflict resolution); and food security. In the (much) 

longer term, the organisation plans to promote institution-building, peace enforcement. 

and harmonisation of foreign policies. But where is the current focus?

Some analysts believe the focus to be wrong altogether. For example, Makoa (2005) has 

serious reservations about the ability of the organ to act as an integrative, democratic force 

in the region, and points to its ‘inability’ to deal with political crises in Angola, Zimbabwe, 

Swaziland, and the DRC (see also Nathan 2004). This, in his view, demonstrates its lack of 

credibility and legitimacy (‘protecting governments rather than people’), leading to his call 

for the organ to realise its potential by being democratised; that is, opened up to the people, 

presumably via introducing parliamentary oversight over the institution. This debate, of 

course, raises questions about the nature of the integration project, which lies beyond the 

scope of this paper. It is also necessary to point out that the organ’s so-called ‘inability’ to 

deal with political crises seems to be a misreading of the nature of SADC decision-making: 

as the previous director of the OPDSC directorate at the SADC headquarters maintains, 

it chose to deal with political crises in a diplomatic and ‘stability-enhancing manner’ 

(Ndlovu 2006).

If we believe the organ to be of value in the broader integration process, then we can focus 

on an analysis of its implementation. Tjønneland (2005) sees three emerging priority areas: 

small arms, elections management, and peace-support efforts. On the first issue, he notes 

that the Southern African Regional Police Chiefs Co-operation Organisation (SARPCCO) 

seems to be making more progress than the organ secretariat itself (although it must be 

noted that the former is not formally part of the latter). Regarding peace-support operations, 

he notes progress, but also the emergence of various problems: the failure to get the Regional 

Peacekeeping Training Centre (RPTC) re-activated, the absence of a mandate for the SADC 

brigade (SADCBRIG) deployment, the question of the financing of a deployment mission, 

and finally, contrary to UN doctrine, the absence of any meaningful civilian involvement in 

the activities of the standby force. Again, it must be noted that the putative SADCBRIG can 

only be understood from the perspective of the AU’s continental security architecture and 

plans (Van Nieuwkerk 2003).

Why co-operate?

Security co-operation, as part of regional economic integration, is not obvious. By this we 

mean there is no automatic link. A region’s members can progress economically with-

out necessarily trusting each other’s armies. Despite this, African leaders seem to accept 

that countries ought to co-operate in the security arena in order to improve the prospects 

of economic integration (the logic upon which the African renaissance and NEPAD are 
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built). In our case, in Southern Africa, such trust and acceptance should not be assumed 

lightly. Many observers of SADC and the politics of the region ask whether or how SADC 

provides human security to the people of the region. They argue, instead, that the posi-

tions of SADC members on the key regional challenges (trade, growth and development, 

security, and stability) are driven by national interest rather than regional interest. As we 

have learnt from the realist school, national interests drive countries’ foreign policies, are 

seen as a must-have, and are ‘hard and measurable’. By contrast, regional co-operation is 

often a nice-to-have, and is ‘hard to measure’. Yet, despite the obsession with traditional, 

Western notions of statehood and survival, the Southern African region has developed a 

form of political and economic co-operation. How does one explain this phenomenon? 

One approach is to examine the institution upon which such co-operation rests.

Institutions, as a form of social organisation, display three key characteristics: a set of formal 

and informal rules, which structure social action; change and stability, which are stages 

in an institutional life cycle; and strategic action, which plays an important role in driv-

ing change, while norm-driven behaviour is key to sustaining institutional rules over time 

(Powell & DiMaggio 1991; Lowndes 1996).

Using the new institutionalism approach, some writers assume progress through process. 

Smith (2004), for example, argues that through the process of institutionalisation, relations 

among states in a co-operative arrangement (such as the EU, which he examined) progress 

from narrow instrumental rationality (characterised by intergovernmentalism) to a more 

collective or social rationality (characterised by legitimate procedures of governance and 

corresponding changes in their domestic policies). One can distinguish the following stages 

or steps in such a process (wisely allowing for overlap and inconsistency), which is repeated 

here with a view to its applicability to the SADC arena.

Establishment of the policy domain as an intergovernmental forum. The start is often a 

conscious, public decision among a number of actors to organise their co-operation in 

an issue-area. In the case of Southern Africa, the FLS alliance historically played this role, 

although it must be acknowledged that the alliance itself was a product of PAFMECA, later 

changed to include the Southern African nationalist movements seeking independence 

(Omari 2000).

Information-sharing. Once actors have agreed to co-operate, they may then begin a dis-

course about the means and ends of their co-operation. This can initially be mere discussion 

about policy co-ordination (‘cheap talk’) or specific co-operative policy actions (‘results’). 

As goal-oriented communication intensifies, the demand for greater structure grows, and 

co-operation becomes more likely. Arguably, the Defence Staff Committee (DSC), later 

renamed the Inter-state Defence and Security Committee (ISDSC), as a mechanism of the 

FLS, played this role.

Norm creation and codification. Once communication moves beyond ‘cheap talk’, institu-

tionalisation takes on a new dynamic, involving the generation of norms. As officials learn 

to trust each other and develop a shared understanding of what their co-operation actually 
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involves, it becomes possible for them to establish clearer obligations regarding ends and 

means of a specific policy domain. Smith examined various types of norms: informal cus-

toms, or the traditions and practices that emerge in day-to-day interactions among officials; 

norms that are codified into written norms; a further transition of norms to rules, as specific 

rights and obligations applicable to certain situations; and, finally, the transition from rules 

into formal laws. Again, arguably, the SADCC started to play this role from 1980 (Mandaza 

and Tostensen 1994).

Organisations. Behavioural norms are not the only manifestation of institutionalisation. The 

establishment of a permanent organisation to administer some policy domain represents an 

additional degree of institutionalisation. Such formal organisations can change the nature of 

co-operation. At the very least, organisations can provide some institutional memory con-

cerning previous decisions. At the most, the organisation itself can become an autonomous 

actor with policy influence. In the case of Southern Africa, the establishment of SADC in 

1992 indicated that the region was moving up a level in terms of institutionalised political 

and economic co-operation (Le Pere and Tjønneland 2005).

Smith finally identifies governance as a further evolution of co-operation, where states con-

sider co-operation as a unified whole. This, in his opinion, requires a policy process whereby 

governance is seen as the authority to make, implement, and enforce rules in a specific 

domain.

We can display the above process in the following format:

Table 1: Institutionalisation of security co-operation in Southern Africa

Process Application

1. �Establishment of a policy domain as an 
intergovernmental forum 

PAFMECA / PAFMECSA / FLS Alliance 

2. Information sharing DSC / ISDSC

3. Norm creation and codification SADCC

4. Organisation SADC

5. Governance Unclear

Analysis

This process has seemingly allowed for informal patterns of security co-operation in 

Southern Africa (primarily focused on the struggles against colonialism and apartheid) to 

be formalised (that is, rules-driven and forward-looking) with the establishment of organi-

sational structures. Whether the restructured SADC of 2001 and its OPDSC, and the range 

of recently adopted policy frameworks in the area of security co-operation (including the 

2001 protocol on politics, defence and security co-operation, the mutual defence pact, and 

SIPO) can be seen as approaching the fifth level of institutional co-operation (governance) 

is a question to be examined. The other side of the same coin can be stated thus: to what 

extent are SADC member states willing and able to harmonise national decision-making 
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(structures and practices) in order to enhance the region’s security authority to make, 

implement, and enforce rules? In a recent seminal analysis of SADC, Oosthuizen (2006: 

325) concludes that it provides an ‘evolving, institutionalised, rules-based forum within 

which the members meet regularly to discuss and argue about political and security issues’ –  

a strong vote in favour of seeing SADC as having evolved governance capabilities, or 

displaying ‘appropriate’ behaviour.

Enhancing national decision-making for regional security governance?

There is no question that SADC, through its newly established organ and related struc-

tures (including SIPO), has made progress. The organ directorate can rightly claim that 

the region experiences relative peace and security (although not entirely because of the 

organ!), and that the focus should be on responding to the human security agenda. From 

the organ directorate’s perspective, these issues have been identified as in need of further 

operationalisation. Yet, in reviewing the status of SIPO, there are also some worrying sig-

nals. The first, and most obvious, relates to the ongoing signals from the directorate, which 

lead to perceptions of secrecy and unaccountability as far as the organ and its directorate 

are concerned. International co-operating partners (ICPs) and civil-society members alike 

register frustration, on a regular basis, at the lack of engagement with the organ and direc-

torate. Secondly, although the focus (in SIPO and the organ directorate) seems to be firmly 

on meeting the region’s human security challenges, there appears to be an obsession with 

SADCBRIG (launched in August 2007). As analysts have pointed out elsewhere, it is a mili-

tary obsession, whereby the AU request for standby arrangements is interpreted as needing 

a militarist response, leaving civilian input and participation behind, if not deleted from 

planning altogether. Hence, the questions of deployment mandate, decision-making, and 

training remain pertinent.

In order for SIPO and its managers to move beyond some of this criticism, it is suggested that 

the proposed SADC–civil society partnerships, as identified by the acting director of politics, 

defence and security during the SADC consultative conference of 2006, be activated expe-

ditiously (although, at the time of writing, this has not happened). Apart from establishing 

a much-needed channel of communication, such structured engagements will allow both 

sides to pursue matters in a manner that will benefit the broader integration project. Over 

and above such confidence-building measures, it will also provide ICPs with an additional 

channel through which to engage with the organ.

On a another level, and following from the argument that one ought not to expect the organ 

directorate to lead with political decision-making in the areas of politics, defence, and secu-

rity, it is recommended that individual member countries examine their own approach and 

commitment to the organ’s objectives. Does the RI project, and the pursuance of peace and 

stability, resonate with the country’s own broad vision of the future? Does the country get an 

adequate return on its investment in SADC? Is committing to SADC (in terms of human and 

physical resources) in the national interest? Crucially, how do the regional peace and secu-

rity policy frameworks integrate with domestic policies? What is the view of SADC among 

the general public? Is there a regular review of the regional/national interface? As with the 
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AU peer review process, these questions ought not to be answered by government and state 

managers alone: civil society has a critical role to play. One has to gather responses to these 

kinds of questions from the 13/14 member states in order to determine whether SADC is 

really being held together by ‘common values and norms’ – and is transiting from the regime 

security to the human security paradigm, so that it resembles a truly regional, democratic 

integration project.

Conclusions

Flowing from this analysis, and based on discussions with a range of SADC-watchers, we 

propose that SADC’s future is not yet clear, and might develop into one of various ‘futures’. 

This leads us to three scenarios.

A ‘mature SADC’ – a favourable socio-economic environment and wise leadership ◆◆

allows for institutional governance, reflecting deeper and mutually beneficial inte-

gration. SADC follows a holistic (integrated and comprehensive) approach to trade, 

economic, and security integration, accompanied by a negotiated road-map with 

realistic time lines and implementation capacity.

A ‘fragile SADC’ – uneven development and poor leadership aggravate a polarised ◆◆

relationship between the region and a domineering South Africa. SADC follows a 

two-level, variable-speed approach to integration: fast-tracking trade and economic 

integration among a core group of countries, with sporadic security co-operation, 

accompanied by separate RISDP and SIPO implementation plans.

A ‘disintegrating SADC’ – unfavourable socio-economic conditions and visionless ◆◆

leaders allow for a regression in the nature of the relationships among countries in 

Southern Africa – driven by narrowly defined national interests, unregulated markets, 

or a combination of both. Co-operation is replaced by competition, resulting in con-

flict and, in the longer run, violent disagreements.

What needs to be done to link economic and security co-operation and integration? If it is 

possible to inculcate sets of common governance values and norms among the ruling elites 

(which can be shared by, say, the prime minister of Mauritius, the Swazi king, and the presi-

dent of Zimbabwe), then surely we can apply the criteria of the security-community school 

of thought. SADC’s evolution into a ‘secure community’ can be measured by it exhibiting 

four conditions: active engagement with security and development challenges; a time line 

for achieving objectives; an inclusive process, allowing for state and civil society input; and 

institutionalisation of the process. The reader is invited to do the calculations – which of 

these conditions are being met?

Can we take a leaf out of the book of the economists working on understanding SADC inte-

gration? Recent research results show interesting trends which seem to support some of the 

findings of this paper.
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In a recent article on the process of monetary integration in SADC, Keith Jefferis (2007) con-

sidered the economic prerequisites and implications for a monetary union (an objective of 

the AU), and then looked at the extent to which key variables (inflation, interest rates, and 

exchange rates) are converging in SADC. He concludes that there is a core ‘convergence’ 

group comprising the CMA countries – South Africa, Lesotho, Namibia, and Swaziland – 

plus Botswana, Mauritius, Mozambique, and Tanzania, whose macroeconomic performance 

satisfies some of the criteria for monetary union. The remaining SADC countries – Angola, 

the DRC, Malawi, Zambia, and Zimbabwe (Madagascar is not mentioned, but probably 

falls into this category) make up a ‘non-converging’ group that cannot yet be considered 

potential candidates for monetary union. However, Jefferis notes that even within the con-

vergence group, countries remain far from satisfying the other prerequisites for monetary 

union, including significant intra-regional trade, and full capital and labour mobility. He 

also notes major political constraints, including the vexing question of South Africa’s role 

in the RI project.

A recent research paper from FOPRISA makes an additional range of conclusions regarding 

SADC integration (Hansohm & Shilimela 2006). Its key conclusions deal with the so-called 

‘risk of a backlash’ against RI in Southern Africa. The argument is that uneven regional 

development, if not balanced by institutional RI, notably competition and industry poli-

cies, presents a danger that needs to be addressed urgently. Coupled to this is the role of 

small countries in the process of RI, especially in relation to the dominant economy of South 

Africa. The authors argue that ‘it is generally, but wrongly, assumed that every government 

is keen on RI. But in reality it needs to be recognised that small countries have serious con-

cerns’ (ibid: 43). These concerns include policy autonomy, credibility of commitments, 

adjustment costs, and risk. It is worth exploring the latter concern in more detail for reasons 

that will hopefully become clear. The authors argue that the small countries face the risk 

that a large country will not adhere to the agreement. This and the short-term adjustment 

costs would pose significant risks to the small countries. These concerns, they argue, apply 

very much to the situation in the SADC region, and can explain ‘why the progress of RI is 

not faster than it is’ (ibid: 59). These concerns are reinforced by the vast differences between 

rich and poor countries in the region in terms of capacity. They come to an interesting fur-

ther conclusion: ‘This leads to the research question on the motives of the actors and their 

incentives – largely ignored. It is an urgent question because only an understanding of the 

incentives actors face will allow policy recommendations that are successful in terms of 

contributing to policy change’ (ibid).

In late 2005 Le Pere and Tjønneland published an assessment of SADC. Their overview of 

challenges included the question of deepening economic integration through trade liber-

alisation and financial integration. For them, the implementation of policies lagged behind, 

and the move towards economic integration was progressing at an uneven and slow pace. 

This, in their view, was a reflection of overlapping memberships in competing trade organi-

sations, and of the inability to take common positions in negotiations with third parties. 

Poor implementation may also reflect competing and different visions within SADC about 

the type of regional integration members wish to realise and make manifest (Le Pere and 

Tjønneland 2005: 43). In the security arena they noted that the operationalisation of SIPO 
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‘has been desultory at best’. SADC still had to operationalise, prioritise, and develop imple-

mentation mechanisms for its engagement with politics, defence, and security. In doing 

this, they noted, SADC will be confronted by the divergent political outlooks and priorities 

of its member states. Overall, they concluded that despite strong support for the project from 

core countries (Mozambique, Botswana, Zambia, Mauritius, and South Africa) ‘there is an 

absence of common political positions and common values among member states which 

impacts on the ability of SADC to develop common policies and unified approaches’. They 

believed this to be evident in the two critical areas of integration, namely economic and 

political security, ‘where member states may not share the same perspectives about the 

desired path to integration’.

A comparison with the integration attempts in other parts of Africa shows that the so-called 

‘regional economic communities’ (as defined by the AU) suffer from a similar set of con-

straints in enhancing human security. In a perceptive paper on these processes in the Horn 

of Africa, Dr Adams Oloo (2007) identifies the following constraints: the lack of clearly 

defined political interest; the principle of non-interference in internal affairs of member 

states; lack of commitment by member states; limited resources and capacity; proliferation 

and misuse of small arms; pastoralism; the inflow of refugees; lack of follow-up on policies 

and decisions; lack of co-ordination and harmonisation among different institutions; and 

the still largely top-down approach to decision-making and development. Except for the 

specific problems of small arms and pastoralism, which are particular to the Horn of Africa, 

one can see that the Inter-governmental Authority on Development (IGAD) and SADC are 

burdened by similar constraints on the promotion and enhancement of human security in 

terms of regional co-operation.

Finally, how dependent is the SADC integration project on the role of South Africa? For 

many this is crucial, which is why, in some quarters, there is concern with a perceived lack of 

interest by the South African government in SADC matters (anecdotally, a diplomat recently 

pointed out that he found it odd that the hegemon does not occupy a single senior position 

at the SADC secretariat). Le Pere and Tjønneland argued that South Africa was shifting its 

interest and energies to an engagement with continental structures (AU, NEPAD, etc), an 

area perceived to deliver a greater return on investment. In SADC, South Africa seems to 

be promoting market-led integration, which by all accounts is proceeding along the lines 

of the second scenario developed above. It appears to be not really interested in SIPO’s 

recovery – what incentive does it have to be so? After all, it increasingly works with the AU 

Peace and Security Council (PSC), the UN Security Council, and the UN Department for 

Peacekeeping Operations (UNDPKO) on matters relating to peace-making, -keeping and 

-building. However, our detour to the economists’ terrain of analysis also alerted us to the 

other side of the picture – the dynamics involved in the roles small countries play in the 

regional integration process. In particular, we have identified the threat of backlash – that 

is, small countries might choose to avoid making deep commitments to RI because of fears 

of taking too much of a risk (that is, the assumption may be that South Africa is committed 

to RI in the same way smaller countries are – but what if it is not?). Consequently, the prob-

ability of the second and/or third scenarios outlined above playing out in the near future 

looms uncomfortably large. 
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Endnotes

1	 In particular, research under the umbrella of the FOPRISA programme, accessible at www.foprisa.

org, as well as the Southern African Defence and Security Management Network (SADSEM) and 

FES project on security in Africa.

2	 See, for example, the September 2004 edition of Security Dialogue, in which a special section 

provided a broad overview of human security debates, ten years after the popularisation of the 

concept by the UNDP.

3	 One such analyst remarked that ‘colonialism, cold war, liberation wars and anti-racial discrimination 

are regarded as part of the political vocabulary of the entire SADC region’ (Macaringue 2006).

4	 See also Isaksen & Tjønneland 2001; Nathan 2004. See Ngoma 2005 for an optimistic view.

5	 According to SIPO, its scope includes the following issues in various sectors:

	 The political sector:

to protect the people and safeguard the region against domestic instability;•	

to promote the evolution of common political values and institutions;•	

to prevent, contain, and resolve conflict by peaceful means;•	

to promote democracy and human rights;•	

to observe and encourage states to implement the UN Charter, AU CA;•	

to develop the peacekeeping capacity of national defence forces;•	

to enhance regional capacity re disaster management and co-ordination of international •	

humanitarian assistance; and

to develop a common foreign policy approach on issues of mutual concern.•	

	 In the defence sector:

to protect the people and safeguard the region against domestic instability;•	

to promote regional co-operation on matters related to security and defence; •	

to consider enforcement action as a matter of last resort;•	

to consider the development of a collective security capacity and conclude a mutual defence •	

pact to respond to external military threats;

to observe conventions and treaties on arms control and disarmament;•	

to develop peacekeeping capacity; and •	

to enhance regional capacity re disaster management and co-ordination of international •	

humanitarian assistance.

	 The state security sector (intelligence services):

to protect the people and safeguard the region against domestic instability;•	

to promote regional co-operation on matters related to security and defence ;•	

to prevent, contain, and resolve conflict by peaceful means;•	

to consider the development of a collective security capacity, and conclude a mutual defence •	

pact to respond to external military threats; and

to develop close co-operation between the police and state security services.•	

	 The public security sector (law enforcement agencies):

to protect the people and safeguard the region against domestic instability;•	

to promote regional co-operation on matters related to security and defence; •	

to consider enforcement action as a matter of last resort;•	

to promote democracy and human rights;•	
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to develop close co-operation between the state security and defence forces;•	

to observe conventions and treaties on arms control and disarmament;•	

to develop peacekeeping capacity; and •	

to enhance regional capacity re disaster management and co-ordination of international •	

humanitarian assistance (SADC 2004).

6	 In December 2004, in Maputo, a UNDP-funded conference for senior security-sector officials from 

SADC rejected proposals for the urgent implementation of a range of SIPO objectives. Observation 

of the proceedings made it clear that SADC members did not share a common understanding 

nor vision of the organ or its activities. However, the formal communiqué produced by the organ 

directorate steered clear of revealing these underlying tensions. By 2007, the SADC summit merely 

‘noted’ the report of the outgoing OPDSC chairperson, which ‘highlighted the implementation 

of the SIPO and in particular human resources requirements for its implementation’ (SADC 

communiqué 2007).
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The Regional Indicative Strategic 
Development Plan: problems and prospects

Garth le Pere and Elling Tjønneland

SADC has experienced and been subject to the convulsive changes that have accom-

panied globalisation and trade liberalisation. Its regional integration agenda has been 

further complicated and shaped by the integration and expansion of the EU; the evolving 

but highly contested trade diplomacy in the WTO; the free-trade agreement between South 

Africa and the EU; institutional and programmatic developments in the AU and NEPAD; 

and the implications of the new trade and development framework with the EU under the 

Cotonou Agreement.

As if these weighty imponderables were not enough, uncertain political processes in its 

member countries continue to exert a profound impact on SADC’s future, albeit with vary-

ing effects. These range from successful democratic transitions to continuing civil strife 

and communal violence. While parliamentary elections and open pluralism are becoming 

vectors of change, the region cannot escape poverty, underdevelopment, political turmoil, 

and the HIV/AIDS pandemic. It is against this background that SADC has had to redefine 

its raison d’etre. New and ongoing initiatives include rationalising the architecture of 

SADC, including its extensive review of development policies; streamlining its sectoral 

co-ordination approaches; restructuring the secretariat; and implementing a range of 

important protocols, especially those relating to politics, defence and security co-operation, 

trade, energy, water, small arms, and so on.

However, this restructuring of SADC, approved by summit in March 2001, is complete only 

in a formal sense. A number of obstacles will have to be overcome before the proper insti-

tutional mechanisms are in place. Under the old SADCC structure, the work suffered from 
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a lack of a proper focus, and many of the activities were national development projects and 

did not really have any regional scope. Their implementation was at best uneven. The new 

SADC treaty, adopted in 1992, attempted to give the organisation a new focus, based on inte-

gration and good governance. Regional policies and guidelines for action were developed by 

adopting a series of protocols spelling out the aims and objectives for each sector or policy 

area, supplemented by less comprehensive declarations and memoranda of understanding 

(MOUs) in areas where no protocol had been developed.

SADC has put considerable effort into developing strategic programmes to ensure a proper 

regional focus for its activities. The main programme has been in the social and economic 

field, with the development and adoption of the 2003 RISDP. In assessing this document 

and its ability to realign and refocus SADC policies and strategies, some issues are particu-

larly important. Has the RISDP succeeded in giving SADC a proper regional focus for its 

activities? Has it managed to prioritise? What are the main obstacles and opportunities for 

implementation?

Challenges and priorities

After much delay, the RISDP was completed and approved in 2003. It identifies challenges 

and priorities in a wide range of areas, leading in turn to 12 priority areas for intervention. 

The plan lists strategies and activities for each of these intervention areas. These are general 

and comprehensive, but do not provide SADC with clear regional and operational priorities. 

More guidelines to emerging priorities were developed through the 2004 RISDP implemen-

tation framework, which provides detailed implementation plans of 15 years, five years, and 

one year (2005–2006) for each of the four directorates.

This was followed by the preparation, in the second half of 2004, of business plans for these 

directorates, a list of priorities, and ranking of existing and potential RISDP projects.

The final approval of budgets and priorities may lead to some changes, but a fairly clear pic-

ture of SADC’s intentions emerges from these documents, and is confirmed by interviews 

at the secretariat in February 2005. The overarching priorities for SADC over the next five 

years are as follows:

integration of markets and economic development;◆◆

a trade facilitation mechanism;◆◆

financial market integration;◆◆

macroeconomic convergence;◆◆

infrastructure, including ICT;◆◆

statistics; and◆◆

emergency services, including HIV/AIDS and food security.◆◆

The intention is that all activities and projects shall be assessed according to these priorities, 

and how they contribute to SADC’s overarching objectives. Furthermore, the documents 
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make a distinction between ‘soft’ projects, to be implemented by the secretariat, and ‘hard’ 

projects, to be implemented by member states and other regional institutions, where the 

secretariat will have only a monitoring and evaluation function.

‘Soft’ projects typically revolve around policy formulation, harmonisation, and imple-

mentation; programme monitoring and implementation; and the co-ordination of 

regional integration. They often involve issues such as capacity building and institutional 

development, research, feasibility studies, and the like. ‘Hard’ projects are dominated by 

infrastructure, and often include physical development such as transport networks, energy 

interconnectors, water resources, and ICT infrastructure. ‘Hard’ projects will often relate to a 

subset of SADC countries, while ‘soft’ projects more often involve the whole SADC region.

SADC is in the process of finalising a priority portfolio of projects. Some 125 projects were 

identified and ranked in the current draft business plan from November 2004. Of these, 46 

have been moved to a provisional priority list which, by February 2005, had still not been 

formally approved. The list comprises 15 ‘hard’ projects and 31 ‘soft’ projects. Fact sheets 

(project description, funding status, etc) have been developed for most of these priority 

projects. One of the ‘hard’ projects is particularly comprehensive and a rather special case: 

the SDIs, or development corridors. The initiatives comprise a long list of different projects 

and different corridors, and fall within SADC’s sphere of influence, but are developed and 

managed independently, primarily through the regional SDI support unit, based at the 

DBSA in South Africa. These documents and emerging priorities show that the SADC secre-

tariat is making serious efforts and progress in giving the organisation’s social and economic 

agenda a sharper regional focus. The selected projects also correspond to overall priorities. 

Question marks may be attached to some of the projects, but overall the priorities convey 

an impression and image of regionalism and economic integration.

Will SADC succeed in implementing these priorities? One obstacle is limited institutional 

capacity, which in particular could have an impact on the secretariat’s ability to make 

progress on ‘soft’ projects. This ability presupposes strong directorates as well as function-

ing national committees (or at least strong focal points). Furthermore, the secretariat has 

very little capacity to monitor and evaluate project implementation, which is likely to cause 

delays in project planning, launching, and implementing. On the other hand, the number 

of projects is relatively small and the directorates, once fully staffed, should have sufficient 

capacity to oversee them.

The ‘hard’ projects partly struggle with a different set of problems. Where strong regional 

agencies or project-management units are in place, implementation capacity may be 

stronger – particularly within certain areas of infrastructure. The main challenge is rather 

to develop proper regional policy frameworks which can provide clear guidelines for the 

development and implementation of projects. The directorates in the secretariat are crucial 

to ensuring that such frameworks are in place. The energy sector is a typical example. Several 

major projects in this area have been developed and implemented by regional agencies such 

as the Southern African Power Pool (SAPP), but these projects suffer from the absence of 

clear political guidelines and direction.



Garth le Pere and Elling Tjønneland

104

Capacity constraints will cause delays, but they can be overcome. The bigger challenge 

remains whether sufficient political will and commitment exist to ensure that SADC’s ambi-

tious social and economic objectives are achieved. Important insights into the obstacles and 

challenges facing the region are provided by SADC’s trade policy, together with the imple-

mentation of its trade protocol, the promotion of its finance and investment strategies, and 

adoption of its finance and investment protocol.

SADC’s trade policy, and finance and investment strategy

When considering SADC’s trade policy and finance and investment strategy, it is useful to 

situate this against the broad backdrop of its socio-economic environment by examining 

some basic indicators and characteristics. The countries of Southern Africa had a combined 

population of 211 million in 2003, and a GDP of US$230 billion. South Africa accounts for 

70 per cent of the region’s GDP.

Economic performance varies widely across countries, reflecting the diversity of macroeco-

nomic performance management. Recent economic performance has been sluggish, with 

real GDP growth at 2,6 per cent during 2000–2002, and improving slightly to 3,3 per cent in 

2003 and 4,1 per cent in 2004. Per capita income has also deteriorated: in 2002, the average 

was US$812, down from US$1 004 in 2001. This is indicative of rising levels of poverty due to 

poor economic performance, and this is associated, inter alia, with the debilitating effects 

of HIV/AIDS, the challenges of post-conflict reconstruction, malnutrition, unemployment, 

declining life expectancy, and low access to basic services and infrastructure. Zambia has 

the highest level of poverty with 86 per cent of the population estimated to be living below 

the poverty line, followed by Zimbabwe (74 per cent), Mozambique (69,5 per cent), Angola 

(67 per cent), Swaziland (66 per cent), Malawi (54 per cent) and Tanzania (51 per cent). 

Inequality within the region is also high, with a regional Gini coefficient of 0,58 (World Bank 

2004: 307ff).

Macroeconomic convergence has evolved unevenly in SADC. It has been faster among the 

five countries that make up SACU, namely Botswana, Lesotho, Namibia, Swaziland, and 

South Africa), and with the possible exception of Mauritius, has remained low for the rest 

of the SADC countries. The average inflation for SACU countries in 2000–2003 was 8,2 per 

cent, compared with 46,5 per cent for non-SACU countries, and 32,4 per cent for the region 

as a whole. Similarly, fiscal deficits are much lower among SACU countries, at 1,6 per cent of 

GDP for 2000–2003, while the remaining SADC countries average 5,6 per cent. A number of 

countries, such as Mozambique and Tanzania, have been implementing economic reforms 

that have reduced inflation and fiscal deficits. However, there have been significant slippages 

in Zimbabwe, the DRC, and Angola. Trends in the evolution of external debt show a similar 

picture of closer convergence within SACU and slow convergence among the rest. Mauritius 

and the other SACU countries (with the possible exception of Lesotho) have relatively low 

external debt ratios of below 25 per cent of GDP, while the remaining SADC countries have 

debt-to-GDP ratios of over 80 per cent, with Malawi being the most indebted country (World 

Bank 2004: 153ff).
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Economic activity in SADC is dominated by the services sector, which includes tourism, 

transport, and business services. In 2003, the sector accounted for 67 per cent of GDP, fol-

lowed by industry and agriculture, which accounted respectively for 24 per cent and 9 per 

cent. The services (44 per cent) and agriculture (37 per cent) sectors are also the largest 

employers of labour. The manufacturing sector accounts for a significant part of the eco-

nomic base of South Africa, Mauritius, Swaziland, and, although in rapid decline, Zimbabwe. 

Together with their agricultural and mining sectors, these countries produce most of the 

region’s exports. The services and manufacturing sectors dominate the intra-regional import 

trade.

Trade integration

Trade integration is also erratic, with total intra-regional trade accounting for 22 per cent 

of SADC’s total trade for 1999–2003. SACU countries, but particularly South Africa, account 

for a substantial share of intra-regional imports and exports. To compound matters, there is 

a disjuncture between trade and integration, in both regional and global terms. Although a 

number of countries now pursue export-oriented strategies as part of their economic reforms 

introduced in the 1980s and 1990s, intra-SADC tariffs remain high and uneven across coun-

tries. For example, Tanzania’s exports to Zimbabwe face a tariff of up to 94 per cent. SACU 

presents an interesting case: while trade within it is fully liberalised, SACU as a whole has 

been highly protected. Although South Africa’s average tariffs against other SADC countries 

are relatively low, ranging from 0 to 10 per cent, the tariff regime is highly protective of cer-

tain imports. For example, tariffs against other SADC countries range from 13–31 per cent for 

clothing, 10–20 per cent for textiles, and 49–100 per cent for food processing. This situation 

is exacerbated by negotiating bilateral agreements within the region that exclude others, 

such as that between SACU and a collective of Malawi, Mozambique, Tanzania, and Zambia, 

which allows for tariff-free access for textile products in SACU under a quota system.

Most of SADC trade is with the EU, the United States, Japan, and, lately, increasingly with 

China. All SADC countries, including those in SACU, have large trade deficits with South 

Africa, principally because of South Africa’s overall competitiveness, but also due to its 

somewhat restrictive trade policies; for example, in the case of textiles and appliances. 

Much of the region still relies on primary exports, mainly agricultural and minerals, and is 

thus vulnerable to external shocks and vagaries of commodity prices. The challenge facing 

SADC is thus to diversify and increase intra-regional trade to levels similar to other devel-

oping-country regional communities, such as in South America’s MERCOSUR and Asia’s 

Association of South East Asian Nations (ASEAN). This will require that SADC countries 

deepen, harmonise, and liberalise their trading regimes, while also seriously addressing the 

supply-side constraints – particularly weak infrastructure, human capital, investment, and 

production platforms – that continue to impede intra-SADC trade.

Intra-SADC trade has benefited from the signing of the 1996 trade protocol, which came into 

effect in 2001. The objectives of the protocol are to:
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further liberalise intra-regional trade in goods and services on the basis of fair, ◆◆

mutually equitable, and beneficial arrangements;

ensure efficient production within SADC, reflecting the current and dynamic ◆◆

comparative advantages of its members;

contribute towards the improvement of the climate for domestic, cross-border, and ◆◆

foreign investment;

enhance the economic development, diversification, and industrialisation of the ◆◆

region; and

establish an FTA in the region.◆◆

Given different levels of preparedness, a five-year special trade arrangement has been made 

that allows Malawi, Mozambique, Tanzania, and Zambia to export textiles and clothing 

products under a ‘single stage transformation’ rule of origin into the SACU market duty 

free, but, as noted, subject to quota limits. All other trade outside the special agreement will 

take place under the ‘double stage transformation’ rule of origin.

Implementation of the protocol recognises the principle of asymmetry in order to reduce 

the negative trade balance other countries have with South Africa. Under this arrangement, 

SACU will phase down tariffs in eight years by 2008, while the rest of SADC will do so in 12 

years, by 2012. As such, non-SACU countries prepared two offers: one to South Africa and 

one to the rest to SADC. The SACU offer was made conditional, in order to compensate the 

other members of SACU – Botswana, Lesotho, Namibia, and Swaziland (BLNS) – which 

were liberalising their imports much faster than the other non-SACU countries. The offer 

was made conditional upon the BLNS countries being able to maintain the preferences they 

were enjoying in trading with non-SACU countries in SADC, even under other preferential 

arrangements, not related to SADC. In pursuit of this, some of the BLNS countries insisted 

on getting enhanced market access for selected exports of significance to their economies.

SADC is making some progress in its implementation, but is lagging behind the set time 

schedules. In any case, the suggested target dates (FTA by 2008, customs union by 2010, 

and common market by 2015) appear unrealistic. The design of the protocol and its imple-

mentation suffer from critical weaknesses that threaten to undermine potential benefits. 

In particular, the trade protocol has failed to ensure a phased elimination of non-tariff 

barriers (NTBs). According to Hess (2000), the most important NTB impediments are com-

munication problems; customs procedures and charges; transport problems; lack of market 

information; lack of services such as financial, electricity, and technical support; and stand-

ards and certification restrictions. Some SADC member states are continuing to introduce 

such barriers, which undermine the credibility of the protocol and make it irrelevant in the 

eyes of traders and investors.

The recently completed mid-term review of the trade protocol is a first important opportu-

nity to address the critical implementation issues and shortcomings (Kalenga 2004).

Related challenges are the time and scarce resources SADC spends on responding to global 

developments and certain initiatives. This applies in particular to EU efforts to negotiate 
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free-trade agreements with the ACP countries through EPAs by December 2007. (This 

will take place under the Cotonou agreement, which is the successor regime to the Lomé 

convention, which governed trade and development co-operation among ACP states for 

25 years) (Lambrechts 1999). From an EU perspective, EPAs are supposed to be vehicles 

for economic development, and should promote the integration of ACP members into the 

global economy. They ought also to be compatible with WTO rules governing free-trade 

agreements, and must cover substantially all trade, commonly understood to be more than 

90 per cent of all trade.

SADC has not succeeded in taking a common stand in these negotiations. Member countries 

have pursued different interests, and many have even opted to negotiate through COMESA, 

and outside SADC. This has weakened SADC’s integration agenda, and undermined its abil-

ity to establish a SADC customs union. Thus, for purposes of EPA negotiations, SADC has 

been reduced to seven countries – the BLNS, Angola, Mozambique, and Tanzania. Some 

critics argue that this is symptomatic of the divisive nature of EPAs, and that this shrinkage 

in numbers will have negative consequences for SADC’s integration agenda, and further 

undermine it by reducing the policy and developmental space needed to address region-

wide social and economic issues. The ‘defection’ of five countries with dual membership 

to COMESA has increased its ranks to 16 for purposes of EPA negotiations, for which it has 

formed the Eastern and Southern Africa bloc. There are three major causes for concern 

about the lack of uniformity between the Southern and Eastern African configurations. First, 

neither of the two groupings has established a customs union, nor have they fully imple-

mented FTAs. Second, in the SADC region, the BLNS countries form part of a customs union 

with South Africa that already has an agreement with the EU on free trade, development, 

and co-operation. Even though the BLNS countries were not part of the South Africa–EU 

negotiations, they have a common external tariff with South Africa, and thus the agreement 

is de facto between SACU and the EU. Thirdly, most of the Southern and Eastern African 

countries are least-developed countries (LDCs) and, according to WTO rules, should not be 

obliged to conclude free-trade agreements (Ochieng & Sharman 2005).

The most striking aspect of the SADC and COMESA groupings is that of the 23 countries that 

constitute them (and excluding South Africa), only seven are not LDCs: Botswana, Namibia, 

and Swaziland in SADC; and Kenya, Mauritius, Seychelles, and Zimbabwe in COMESA. 

It is, therefore, doubtful whether full reciprocity will benefit the LDCs, and whether their 

economies are capable of standing up to the rigours and strains that trade liberalisation 

will impose on them. Nevertheless, LDCs face a Hobson’s choice: there are not many other 

options apart from negotiating EPAs with the EU. They could opt for the EU’s Everything But 

Arms (EBA) initiative once Lomé trade preferences expire in December 2007. EBA extends 

duty-free, non-reciprocal access to the EU market to all LDCs, even those that are not sig-

natories to the Cotonou agreement. Accordingly, such countries can export all originating 

products duty free, and without any quantitative restrictions, except arms and munitions 

and, over a transitional period, rice, sugar, and bananas. In addition, there is no time restric-

tion on the EBA initiative and preferences are set to last indefinitely. However, the EBA is 

not a contractual agreement, but a special preference granted by the EU that could be with-

drawn at any point and for whatever reason. Furthermore, the other ACP countries will then 
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be placed on a level playing field with all LDCs, which could erode their current comparative 

advantage in the EU market (Stevens & Kennan 2005; Le Pere 2001).

Further complicating trade matters in SADC is America’s unilateral African Growth and 

Opportunity Act (AGOA) of 2000, which seeks to assist African countries in their regional 

integration efforts. It provides African countries with general duty- and quota-free access to 

the United States market, and extends a general system of preferences (GSP). The extension 

of AGOA to 2015 is widely interpreted as a United States attempt to lock African countries 

into a free-trade agreement, not dissimilar to EPAs. In June 2003, the United States initi-

ated discussions on a free-trade agreement with SACU. Until these can be renegotiated, 

AGOA benefits are subject to highly restrictive eligibility criteria. These include establishing 

or making continuous progress towards a market-based economy; enacting legislation to 

protect private property; incorporating an open, rules-based trading system; and minimis-

ing government interference through price controls, subsidies, and public ownership. As 

a consequence, only 37 sub-Saharan African countries are eligible to export to the United 

States under AGOA. Although two-way trade between the United States and Africa increased 

by 36 per cent in 2003, only a small number of countries, such as South Africa, Angola, and 

Nigeria, have a large share of both imports and exports. Oil makes up the bulk of AGOA 

exports, with Angola being the chief beneficiary. It is estimated that 85 per cent of non-oil 

AGOA exports to the United States originate in SADC in the form of textiles and clothing (the 

BLNS and South Africa), and automobiles, transport equipment, and agricultural products 

(South Africa) (Lee 2004). However, an assessment by the UNCTAD questions the extent 

to which duty-free access under AGOA has been a boon for African exporters, and argues 

that there is no causal linkage between preferential tariffs and an increase in exports to the 

United States (UNCTAD 2003). In addition, the expiry of the multi-fibre agreement this year 

means that the textile and clothing industries in China, India, and other Asian countries will 

be able to compete more freely with African products favoured by AGOA.

Whether a free-trade arrangement between SACU and the United States will be more ben-

eficial, and less restrictive, remains to be seen, but the negotiations are bound to be long 

and arduous, and will challenge the ability of SACU countries to conduct technically and 

substantively complex multi-level negotiations. The menu of complicated and controversial 

negotiating issues will include ‘US agricultural subsidies and trade remedies; government 

procurement; an investment agreement and associated dispute settling procedures; labour 

and environmental standards; and intellectual property rights’ (Draper 2004: 74). Besides 

the United States and EU, free-trade agreements are also being contemplated between SADC 

and MERCOSUR, SADC and ASEAN, SACU and China, and SACU and India. It strains the 

imagination whether such an intricate web of free-trade agreements will be sensitive to the 

region’s imperatives of poverty reduction, development, asymmetrical treatment, and dif-

ferentiation. Nevertheless, the sluggish implementation of the trade protocol, overlapping 

memberships in competing trade organisations, and the inability to take common positions 

in negotiations with third parties, does not necessarily imply that SADC member states are 

opposed to trade liberalisation and a deepening of economic integration. There may, how-

ever, be competing and different visions within SADC about the type of regional integration 
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they wish to see. This is reinforced by the very wide differences between the member states 

in the size, structure, and strength of their economies.

SADC will at best move at a very uneven speed (‘variable speed’) in reaching the goals of 

integration, with some countries moving relatively fast towards realising them, but others 

lagging behind (‘variable geometry’). One scenario is a split of SADC on these issues, end-

ing up with two or more economic groupings – one based on an expanded SACU, the other 

centred on one or two northern groups.

Financial integration and investment

The objectives of financial and investment integration are to accelerate movement towards 

regional macroeconomic stability and convergence through prudent fiscal and monetary 

policies. This includes providing a co-operative framework for finance; promoting the devel-

opment of sound investment policies, and encouraging savings; and stimulating investment 

flows and technology transfer. The targets set in the RISDP are very ambitious: increasing 

the level of saving to at least 25 per cent of GDP by 2008, and 30 per cent by 2012; increasing 

domestic investment to at least 30 per cent of GDP by 2008; finalising the legal and regu-

latory framework for dual and cross-listing on the regional stock exchanges by 2008; and 

achieving interconnection of payments and a clearing system by 2008.

A finance and investment protocol (FIP) has been under consideration for almost ten years, 

and has only recently been concluded. The key objective of the FIP is to establish a common 

market for facilitating the free movement of capital, labour, goods, and services. The FIP and 

the trade protocol are meant to be mutually reinforcing vehicles for regional economic inte-

gration. The FIP seeks to improve co-ordination between finance and investment with a view 

to diversifying and expanding SADC’s productive sectors, enhancing trade, and promoting 

development and poverty eradication. The protocol also covers institutional and adminis-

trative arrangements, and provides mechanisms for its implementation. The ICM plays a 

politically enabling role, while the committee of ministers for finance and investment, with 

the committee of central bank governors, are the key players in the implementation of the 

FIP, which is broadly based on the ‘best endeavour’ approach. The draft protocol consists 

of 13 MOUs that have been incorporated as annexes in the FIP. Annexure 3, for example, 

encourages member states to harmonise their tax regimes and to co-operate on tax matters. 

Importantly, annexure 2 sets out macroeconomic targets for ‘convergence’. These indicate 

that before 2008, public debt should fall below 60 per cent of GDP; current-account deficits 

should reach an undefined ‘sustainable’ level; inflation should be down to single digits from 

2004–2008, should be less than 5 per cent on average from 2009–2012, and should decrease 

to about 3 per cent during 2012–2018. In terms of implementation, a unit for macroeco-

nomic monitoring and surveying target performance will be located within the secretariat, 

forming part of a monitoring and evaluation unit envisaged under the RISDP.

These challenges, therefore, anticipate an important role for the financial sector in mobilis-

ing long-term savings, and channelling these into productive investment. Commercial banks 
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are the most significant financial intermediaries in SADC. Other players in the financial 

sector include investment banks, insurance companies, leasing-finance institutions, devel-

opment banks, and the capital market. Foreign and state ownership in the sector are very 

pronounced, though the private sector has made some inroads in recent years. Following 

financial sector reforms that were introduced in the 1980s and 1990s as part of the overall 

structural adjustment programmes, noteworthy liberalisation of the sector has occurred. 

A number of South African banks have also made their presence felt in the SADC region, 

concentrating mainly on financial trade and investment rather than retail banking.

SADC has formed the committee of central bank governors to assist in broadening and 

deepening financial integration. The committee’s mandate is to spearhead the harmonisa-

tion of financial sector policies and ensure greater financial co-operation in the region, with 

an emphasis on enhancing the proficiency of payment systems of member countries, and 

improving banking regulation and supervision.

The SADC Association of Stock Exchanges has been established as well, to promote dual 

listing procedures, reduce exchange-control restrictions, and share information technol-

ogy. SADC has also set up a regional Development Finance Resource Centre (DFRC), and 

the SADC-wide Development Finance Institutions Network, made up of national DFIs. The 

DFRC functions as the hub of the network and, together with a proposed SADC develop-

ment fund, would be critical for supporting DFIs in their efforts to address seriously and 

concretely the challenges of development and poverty reduction.

In relative terms, and compared to Africa’s other regional economic communities, SADC has 

been successful in attracting FDI. Between 1999 and 2002, this amounted to US$22,1 billion, 

representing 44 per cent of FDI flows into Africa. South Africa has emerged as a critical 

‘growth pole’ for attracting investment into the region, receiving US$10 billion in 1999–2002 

(or 45 per cent of inflows into SADC, and about 20 per cent into Africa). Other major FDI 

destinations within SADC include Angola, Tanzania, and Mozambique. A distinctive devel-

opment is the emergence of South Africa as a major investor in the region, especially in 

financial services, mining and quarrying, clothing and textiles, tourism, and retail trade in 

food and beverages (Grobbelaar 2004: 98).The growth of FDI inflows into the SADC region 

reflects progress that has been made in removing investment restrictions, and in attempts to 

create an environment that is conductive to a better-functioning private sector. As a result, 

private sector organisations such as the Association of SADC Chambers of Commerce, 

the Southern African Enterprise Network, and the Small Enterprise Advisory Council now 

play a key role in the processes of encouraging and promoting regional integration and 

co-operation.

Finally, SADC is striving towards establishing a common market by 2015, the overall goal 

of which will be to facilitate trade and financial liberalisation, competitive and diversified 

industrial development, and increased investment for more intensive regional integration 

and extensive poverty eradication. In this context, SADC countries have all ratified the trade 

protocol, while paradoxically the FIP still lags behind. The preferred strategy in SADC is to 

begin with the FTA, which is set to be implemented by 2008, and then begin negotiations to 
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establish a SADC-wide customs union by 2012. It hopes to bring about a common market 

by 2015. Using this logic, more than 85 per cent of products should be traded at zero tariff 

by 2008. In addition, the RISDP emphasises export diversification towards manufactur-

ing, and increasing intra-regional trade to at least 35 per cent by 2008. These objectives will 

be achieved by gradually eliminating tariffs, adopting common rules of origin, harmonis-

ing customs rules and procedures, removing non-tariff barriers, and liberalising trade in 

services.

However, the ambition of a common market has to contend with a range of intractable con-

straints on regional integration in the SADC sphere. Therefore the long march to a common 

market will have to overcome numerous obstacles. These include the lack of macroeconomic 

convergence and stability; overlapping and contending regional memberships; the region’s 

fragile social environment, including high levels of poverty and the HIV/AIDS pandemic; 

chronic food insecurity; political instability and poor governance; weak infrastructure link-

ages; and paralysing institutional constraints.

Conclusion: advancing co-operation, and challenges ahead

SADC is an old institution – it turned 25 in 2005, and is thus one of the oldest regional com-

munities on the continent. But SADC is still very much a regional community in the making. 

It has progressed rapidly at the formal levels of policies and agreements, but its institutions 

are still weak, and the organisation has not made significant advances in the implementa-

tion of protocols and regional decisions.

In 2001, SADC approved an ambitious programme for a major overhaul of the organisa-

tion. Through institutional reform, SADC hoped to be able to establish a more efficient 

and effective head office and secretariat which could provide stronger leadership, ensure 

a more regionally focused programme of action, and close the gap between policies and 

implementation.

Achievements

The conclusion emerging from the discussion above is that the institutional restructuring 

has been completed only in a very formal sense. SADC has successfully managed to close 

down the decentralised and country-based sector co-ordinating units; the head office sec-

retariat has been expanded, reorganised, and strengthened; and new governing structures 

have been put in place. In 2005, the organisation is thus expected to be in a better and 

stronger position to address the major development challenges facing the region. However, 

there are still major shortcomings and weaknesses. The SADC secretariat – the engine room 

of the organisation – is still a weak institution, and is struggling with bureaucratic inefficien-

cies, shortages of staff, and limited capacity to monitor and propose policy solutions. The 

reorganisation took more time than expected and the restructured secretariat only became 

fully operational in early 2006. The institutional reform process has also been characterised 
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by a lack of transparency, poor communication, and a failure to engage properly with key 

stakeholders in civil society and the private sector.

The secretariat has also been expanded to provide administrative support to the OPDSC. 

This unit remains particularly weak, and it will take some time before it is in a position to 

provide strong support to SADC’s work in this area. The co-ordination, communication, and 

division of labour between the SADC secretariat’s work in the social and economic field, and 

in politics and security, are also particularly weak and undeveloped. The restructuring of 

SADC was not intended to increase the political power and authority of the secretariat. The 

secretariat is still in a legal sense an administrative unit, with all policy decisions being made 

by its governing structures. Because SADC has a hierarchy of such structures, the duplica-

tion and an unclear division of labour between its two parallel governing structures – one 

for social and economic issues and one for political and security issues – remain problems. 

A second and far bigger challenge stems from the fact that SADC decisions are based on the 

principles of consensus. SADC’s governing structures do not have supra-national decision-

making powers and have no real enforcement powers if a member country fails to adhere 

to or implement a decision. This has also contributed to a situation where the leaders of the 

organisation – the two SADC troikas – have been unable to provide strong leadership.

The new restructuring has facilitated the emergence of specialised regional implementation 

bodies outside the secretariat, but they labour under insufficient political frameworks and 

guidance from the secretariat. The efforts to set up implementation mechanisms in member 

countries through SNCs have so far been only partly successful.

While SNCs have been established, in most cases these committees have not emerged as 

efficient national vehicles for a deepening of regional co-operation and integration.

SADC has, however, made a number of important decisions in establishing a programme 

of action that can be implemented, and which will help the organisation forge a stronger 

regional focus and ensure prioritisation. The two key documents are the RISDP, covering 

social and economic issues, and SIPO. These documents attempt to address many of the key 

challenges facing the organisation and its vision of promoting a development community.

The emerging social and economic programme of action is based on the overarching 

objective of deepening economic integration through trade liberalisation and financial inte-

gration. The secretariat has succeeded in drawing up work programmes to ensure a stronger 

regional focus and prioritisation. The implementation of policies still lags behind, and the 

move towards economic integration is progressing at an uneven and slow pace. This is a 

reflection of overlapping memberships in competing trade organisations, and the inability 

to take common positions in negotiations with third parties. The poor implementation may 

also reflect competing and different visions within SADC about the type of regional integra-

tion members wish to realise and make manifest.

By comparison, the operationalisation of SIPO has been desultory at best. SADC still has 

to operationalise, prioritise, and develop implementation mechanisms for its engagement 
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with politics, defence, and security. In doing this, SADC will be confronted by the divergent 

political outlooks and priorities of its member states.

The operationalisation of the RISDP and SIPO also suffers from insufficient attention to a 

number of overlapping areas. This relates in particular to a number of governance issues, 

with the implementation of SADC’s anti-corruption protocol being a major example.

Moving forward?

For SADC, a key challenge is to become more effective, and to begin to close the gaps between 

protocols and implementation, between rhetoric and action. SADC is in a better shape to do 

so in 2007 than it was in 2001 – the foundations have been laid through institutional reform 

and through the process of identifying key priorities for action and intervention.

For this potential to be realised, it is crucial that the political will and commitment from 

member states are transformed into strong and unequivocal support for SADC, and under-

pinned by the progressive implementation of its regional co-operation and integration 

agenda under the RISDP and SIPO.

Institutional reform cannot replace political commitment. It can reasonably safely be con-

cluded that there is the required political support for the SADC project from the member 

states. However, the support and commitment are probably much stronger from some of 

SADC’s original core members, such as South Africa, than from some of more recent mem-

bers. Core member countries such as Mozambique, Botswana, Zambia, Mauritius, and 

South Africa are deeply concerned about the organisation. They appear to be taking a strong 

interest in the restructuring, and would like the reform process to be successful. This is also 

emphasised by their generally very strong participation at SADC summits.

However, the basic political commitment to SADC also masks the often very different 

political outlooks and interests among member countries, and the huge disparities in devel-

opment challenges in the region. There is an absence of common political positions and 

common values among member states, which impacts on the ability of SADC to develop 

common policies and unified approaches. This is also very evident in the two main issues 

discussed above – economic integration and political-security integration – where mem-

ber states may not share the same perspectives about the desired path to integration. In 

particular, member states are reluctant to give up some of their national sovereignty for a 

future common good. The SADC summit and the meetings of its governing bodies are still 

primarily ‘talking clubs’ where political leaders meet and exchange views, rather than supra-

national decision-making organs. The secretariat itself remains small and characterised by 

bureaucratic paralysis, with little power and few resources to implement regional decisions, 

and its capacity to research and propose policy solutions is limited. Outside the arena of 

formal institutions and policies, the level of integration leaves much to be desired: the level 

of SADC identity among the populations of the region is underdeveloped – many are not 

even aware of SADC – and intra-regional trade is negligible.
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SADC’s future crucially depends on the role of South Africa as the regional power

South Africa has remained strongly committed to SADC, but has struggled to translate this 

into action. This may partly be the result of its search to define its proper role as a regional 

power. Nevertheless, multilateralism is emerging as a strong component in its Africa policy. 

The limited capacity of South African government departments is another problem, which 

has also become evident with the country’s strong emphasis on making the AU and NEPAD 

more effective and results-oriented. This has reduced its capacity to engage with subregional 

issues. On technical aspects, several South African government institutions, perhaps espe-

cially the Development Bank, have played and are continuing to play an important role. A 

final issue to be mentioned is the often limited co-ordination between government institu-

tions. Many South African government departments and agencies have engaged with SADC, 

but the lessons learnt from this may not have been sufficiently processed and translated into 

coherent policy responses and solutions.

A renewed South African commitment may now be emerging, as illustrated by both presi-

dent Thabo Mbeki’s state of the nation address in February 2005, and the country’s strong 

focus on the OPDSC during its tenure as chair. A successful outcome will also to some degree 

depend on the extent to which South Africa manages to build an alliance with other SADC 

member states. Its potentially strongest political allies here remain Mozambique, Botswana, 

Zambia, Mauritius, and Lesotho. Namibia and Angola, on the other hand, have not been 

equally close, and in the case of the former this may have some impact on the activities of 

the OPDSC now that it has taken over as chair, although South Africa will remain part of the 

troika for another year. A final note should also be made regarding the role of NEPAD. The 

partnership has a range of activities, which occur at the continental, regional, and national 

levels. Do they undermine and weaken or do they reinforce and strengthen SADC’s pro-

grammes and projects?

NEPAD formally relies on SADC and the regional economic communities for implementa-

tion. Although there was an element of ‘institutional rivalry’ between the SADC and NEPAD 

secretariats, mechanisms to facilitate communication, dialogue, and a division of labour 

are now coming into place. More importantly, SADC’s new strategies and emerging pro-

grammes of action (RISDP and SIPO) are harmonised with the strategic plans and priorities 

of NEPAD and the AU. NEPAD’s ‘comparative advantage’ and areas where it may assist in 

moving SADC forward include, firstly, its role as continental advocate and fundraiser. It is 

in a better position to negotiate with the world, sensitising it to African problems, and in 

identifying external blockages to development and mobilising external funding for major 

programmes. A second area where NEPAD interventions may help SADC is its role as an 

agent of pressure on national governments. Its chief instrument here is the African peer 

review mechanism and its ability to address governance issues. This work is potentially of 

great benefit in assisting the OPDSC’s efforts to operationalise its strategic objectives, espe-

cially in relation to politics and governance issues. NEPAD’s important contribution in the 

sphere of peace and security – it spawned the idea of the AU’s peace and security council – 

may be less relevant in the sense that SADC is already relatively far advanced in developing 

policies for peacekeeping and peace-building. It should also be added that NEPAD and the 
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AU are far ahead of SADC in developing modalities for engaging with civil society, and for 

securing transparency and good communication.

The final and most challenging area is the relationship between SADC and NEPAD in devel-

oping and delivering social and economic development projects. An interesting pattern is 

developing at the level of project development and implementation. NEPAD is not an imple-

mentation agency, but it is becoming fairly efficient as a facilitator and planner. NEPAD has 

been strong in bringing in other specialised agencies and consultancy companies to offer 

solutions and provide project proposals. In some areas they have been far more efficient 

than SADC. This includes, in particular, priority areas such as ICT, where SADC still has to 

engage effectively, or in areas where it currently has weak capacity, such as tourism or higher 

education and research.

In the field of trade and financial integration, on the other hand, NEPAD has left most activi-

ties relating to Southern Africa to SADC. The closest interaction appears to be in the field of 

infrastructure development, particularly in the transport and energy sectors. SADC submit-

ted its proposal – basically a list of old and new SADC projects – to NEPAD for inclusion in 

NEPAD’s continent-wide infrastructure short-term action plan (STAP) from 2002. NEPAD 

picked some of these items for inclusion in STAP. For these priority projects, NEPAD is 

expected to be able to provide additional resources and facilitate fast-track implementa-

tion, with the African Development Bank acting as the lead agency. A similar development 

is taking place relating to the SDIs or development corridors, which are highlighted and 

prioritised in both NEPAD and SADC documents. The development of SDI projects is essen-

tially run by South Africa’s Development Bank (see more on SDIs in the section on RISDP 

above).

The SADC/NEPAD interaction has helped to fast-track some priority projects. However, the 

current status of the projects also illustrates familiar constraints. Among these, the capac-

ity to implement remains a bottleneck, and the contributions of these projects to regional 

economic development suffer from the absence of clear policy guidelines and regional 

frameworks.

The future of SADC seems open and contingent, on the basis of a range of reflective con-

siderations in this paper about SADC, its historical genesis, and contemporary institutional 

and political evolution. That future will depend critically on how it manages the multiple 

agendas relating to its integration imperatives, and security and governance challenges. 

However, the sparks that will create the necessary impulses for a successful SADC originate 

in its foundational values as a development community. As Vale (2001) has observed, ‘the 

notion of Southern Africa – like the notion of Europe – is a single and indivisible one’. How 

SADC’s future as an indivisible region evolves will ultimately be determined a number of fac-

tors. First is the will and leadership of its members; second, the extent to which democratic 

pluralism becomes embedded in and across countries; third, whether a strong coalition of 

members and societies emerges which can drive the SADC project. Lastly, there is the extent 

to which policy learning and institutions become consequential in improving the quality of 

life of the region’s citizens.
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Economic integration in SADC and the economic 
partnership agreement negotiations

Stella Mushiri

Background

SADC is made up of 14 member states1 which are at different levels of economic develop-

ment, and thus face diverse development challenges. South Africa is disproportionately the 

largest and most developed economy in the Southern African region, while its fellow SADC 

partners include eight least developed and five developing countries. With the exception 

of South Africa, the SADC region remains a marginal player in international trade markets, 

despite concerted efforts being made to integrate more into the international economy and 

at a regional level.

Prior to the 1990s, SADC was mainly a co-ordination conference2 that primarily pursued a 

political integration agenda. However, the SADC treaty was amended in 1992, with the inten-

tion of transforming it into an economic community, which is now also pursuing economic 

integration objectives at both regional and international levels. SADC has set for itself a very 

ambitious timetable for achieving its regional integration objectives. In pursuance of this, it 

has developed the RISDP and SIPO were developed. These two documents lay the founda-

tion for deepening regional integration in SADC. The benchmarks for deepening economic 

regional integration have been set as outlined below.
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Establishment of an FTA by 20083

The SADC protocol on trade was signed in 1996. Its implementation commenced in 2000, 

although negotiations for pertinent non-tariff issues – such as rules of origin; technical bar-

riers to trade, including sanitary and phytosanitary (SPS) services; trade in services; etc – are 

still ongoing. The phasing in of tariff reductions under the FTA takes into account the level of 

development of individual member states, with those that are more developed accelerating 

their tariff reductions, and the least developed allowed to back-load their tariff reductions. 

In this regard, the SACU4 region would front-load the elimination of its tariffs, followed by 

Mauritius and Zimbabwe, which would mid-load, and, lastly, the least developed countries 

would be allowed to back-load. 

The implementation of the protocol has not been without challenges and setbacks, with 

seven of the 11 countries that are implementing reported to be on track with regard to 

meeting their tariff reduction commitments and obligations, while four are facing serious 

implementation challenges, and are lagging behind.5 Implementation of the FTA will require 

all participating countries to have liberalised 85 per cent of their imports by value by July 

2008. Efforts are under way to assist the countries that are behind in complying fully with 

the commitments and obligations they accepted during the negotiation process, and make 

the deadline. This is a major challenge, particularly in terms of possible fiscal revenue losses 

for the countries, as this would now mean implementing drastic tariff cuts over a very short 

period. Implementation of the SADC FTA will be complete by 2012, when the remaining 

15 per cent of imports that were designated as sensitive products will be fully liberalised.

Establishment of a customs union by 2010

SADC has given itself a three-year time frame within which it has to work towards estab-

lishing its customs union, with preparatory work having commenced in 2007. Its members 

recognised right from the beginning that the process leading to a customs union would not 

necessarily be preceded by the attainment of a fully-fledged FTA. Thus, despite the fact that 

some of its members are struggling to implement the FTA, SADC has lately embarked on 

an ambitious programme to fast-track the establishment of a customs union, as set out in 

its RISDP. Very limited time is available to undertake all the work, and go through all the 

processes, that will be required to enable the implementation of a customs union, especially 

taking into account the fact that SADC member states are still implementing different trade 

policies, and are far from developing a common external tariff. It is, therefore, almost a cer-

tainty that the SADC customs union will not be achieved within the anticipated timelines. It 

is not clear yet whether an expanded and restructured SACU would form the basis of a SADC 

customs union, or whether it would be developed independently. In the latter case, it is pos-

sible that two customs unions could emerge from SADC if SACU chooses not to disband, 

which would not necessarily aid the region’s economic integration agenda.

SADC has developed a road map that will guide the customs union process. Its main 

elements and tasks consists of:



Economic integration in SADC and the economic partnership agreement negotiations

119

the establishment of an institutional framework comprising a customs union task 1.	

force – composed of customs, trade, finance, and economic development experts 

– that will spearhead the preparation, co-ordination, and implementation of the cus-

toms union, and to provide guidance on customs union studies, complemented at 

national levels by interdepartmental task teams and a ministerial task force that will 

monitor and make decisions on issues arising out of the negotiations;

the development of a revenue collection and sharing mechanism; and2.	

the development of a legal framework – for developing a common regional trade 3.	

policy and instruments. These include:

common tariff nomenclature and common external tariff;◆◆

common customs legislation, practices, and procedures;◆◆

common valuation system;◆◆

common trade remedy measures;◆◆

common technical trade regulations (standards, SPS, technical barriers to trade ◆◆

[TBTs], etc); and

development of a customs union protocol.◆◆

The RISDP also sets out targets for establishing:

a common market by 2015;◆◆

a monetary union by 2016; and ◆◆

a single currency by 2018.◆◆

and work is already in progress to develop instruments that will facilitate the implementa-

tion of these.

Multiple trading arrangements and overlapping membership in Southern and East Africa

SADC member states are involved in negotiating, and/or are implementing, multiple 

trading arrangements. These include numerous bilateral preferential and free trade agree-

ments already entered into, or being negotiated, between individual SADC member states, 

and between individual SADC member states and non-SADC member states, and WTO6 

negotiations at a multilateral level.

A number of initiatives aimed at growing intra-regional trade while also deepening integra-

tion of the region’s economies are under way in Southern and East Africa.

COMESA FTA and customs union◆◆

Eleven countries are implementing the COMESA FTA, which will evolve into a cus-

toms union by 2008. Preparations for the customs union are at an advanced stage, 

and the CET is already being finalised.

SADC FTA and customs union◆◆

Thirteen countries have signed the SADC protocol on trade, of which 11 are currently 

implementing, with another expected to start soon. The FTA will be fully established 



Stella Mushiri

120

by 2008. Although some countries are facing implementation challenges, plans are 

under way to fast-track the FTA into a customs union, which should be operational 

by 2010.

SACU◆◆

SACU has been in existence for a very long time and is functional, with a CET in place, 

although it is yet to operate fully as a customs union.

EAC customs union◆◆

The EAC customs union was established during 2005, and has a CET in place, but 

much still needs to be done to make it fully operational.

In addition to these, a multitude of bilateral preferential trade agreements exist, with more 

being negotiated, including among SADC member states, which can be taken to imply a lack 

a confidence in the ability of the SADC trade protocol to deliver desired market access, as a 

result of, among other flaws, stringent rules of origin. The membership of the various group-

ings and trading arrangements each country is participating in are shown in table 1.

Memberships of these regional trading arrangements overlap. While this does not pose sig-

nificant problems for the existing FTAs and bilateral preferential trade agreements, more 

serious problems are anticipated should, in addition to the already existing SACU and the 

EAC, the COMESA and SADC customs unions become a reality.7 In the meanwhile, prob-

lems relating to overlapping memberships are already being experienced, and became more 

apparent when countries in the region chose to negotiate EPAs under three configurations. 

Five SADC member states have opted to align with the ESA EPA group, eight are with the 

SADC EPA, and the DRC is negotiating with the Economic and Monetary Community of 

Central Africa (CEMAC) (of which it is not even a member). Further complications within 

the SADC ESA group arise from the fact that six of the eight countries are members of two 

customs unions – five are members of SACU, and hence de facto members of the Trade, 

Development, and Co-operation Agreement (TDCA) entered into between South Africa and 

the EU, while Tanzania is a member of the EAC, together with Kenya and Uganda, which are 

aligned to the ESA EPA group.

The eight countries negotiating an EPA under the SADC configuration are facing challenges 

arising from the implementation of multiple trading arrangements. A number of problems 

have manifested as a result of these challenges. Firstly, heavy administrative and finan-

cial burdens have been imposed on national governments whose resources are already 

stretched. In terms of human resources, capacity and related problems exacerbated the 

already inadequate negotiating and analytical skills, thus overburdening the staff dealing 

with trade matters. Secondly, the negotiation process has been weighed down by difficul-

ties experienced in formulating negotiating positions, due to lack of common trade policies, 

sometimes creating conflicts and tensions, which in turn slowed down and complicated the 

negotiating process. The third, major challenge is fragmentation and duplication of efforts, 

whereby a country employs scarce resources to achieve similar objectives for different 

trading arrangements.
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Table 1: Membership of regional economic groupings and trading arrangements* 
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Angola • • •

Botswana • • • •

Burundi • • • •

Comoros • • •

DRC • •

Djibouti • • • •

Egypt • • •

Eritrea • • •

Ethiopia • • •

Kenya • • • • •

Lesotho • • • •

Madagascar • • • • •

Malawi • • • • •

Mauritius • • • • • •

Mozambique • • •

Namibia • • • •

Rwanda • • • • •

Seychelles • • •

South Africa • • • •

Sudan • • • •

Swaziland • • • • •

Tanzania • • • •

Uganda • • • •

Zambia • • • • •

Zimbabwe • • • • •

*COMESA – Common Market for Southern and Eastern Africa; EAC – East African Community; IGAD 
– Intergovernmental Authority on Development; IOC – Indian Ocean Commission; SACU – Southern 
African Customs Union.
Notes: 
1. � Mozambique and Angola are the only countries that are members of only one regional trading 

arrangement – SADC. Both countries were previously members of COMESA. 
2. � Angola and Madagascar have acceded to the SADC trade protocol but are not yet implementing.

SADC EPA negotiating structure

SADC EPA preparations and actual negotiations, at all levels, are being co-ordinated and led 

by Botswana,8 which also plays the role of ‘spokesperson’ in discussions with the European 

Commission (EC). Botswana also provided the chief technical advisor who heads the EPA 

unit based at SADC secretariat. The EPA unit does not have a negotiating mandate, but 

provides technical support and expertise, co-ordinates and manages the negotiation pro-

cess, and provides secretarial services for meetings. To expedite preparatory work, each 
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SADC EPA country has been assigned responsibility for co-ordinating activities on a specific 

negotiation issue.

As illustrated below, negotiations with the EC are taking place at three levels: the ministerial, 

senior officials, and at the EPA negotiating forum. Senior official representation of SADC 

negotiators is at the level of permanent secretaries and Brussels-based ambassadors, and at 

director level for the EPA negotiating forum. EPA-related work at the country level is under-

taken through the national negotiation task forces that bring together government officials 

and non-state actors, including the private sector.

Ministers of trade

Senior officials 

EPA negotiation forum 

National negotiation task force 

The Regional Preparatory Task Force (RPTF) – which comprises national authorising offi-

cers, the EPA unit, and the SADC secretariat – was established in 2005. Although it falls 

outside the negotiation structures, it plays a crucial function of ensuring efficient delivery of 

support to finance EPA preparatory activities and processes throughout the region.

At the level of the African, Caribbean, and Pacific states (All ACP), one of the major out-

comes of first phase of EPA negotiations was the agreement, by both the ACP and the EC, 

that EPAs need to be accompanied by appropriate development-support measures, in 

order to allow ACP countries and regions to maximise the benefits they should be deriv-

ing from EPAs. A joint EC-ACP RPTF was set up mainly to facilitate the implementation 

of this.

Negotiating time frames and implementation of the joint road map

EPA negotiations are taking place in two phases. The first, which was completed in October 

2003, was at conducted at the All ACP level. During this phase, the ACP identified six areas 

within which the negotiations should be conducted. These are:

market access issues;◆◆

agriculture and fisheries issues;◆◆

development issues;◆◆

trade in services;◆◆

trade-related areas; and◆◆

legal issues.◆◆



Economic integration in SADC and the economic partnership agreement negotiations

123

The second phase of EPA negotiations is being conducted at the regional level. The SADC–EC 

EPA negotiating phase was launched in July 2004, at which meeting a joint road map for 

negotiations was agreed. The following negotiation timetable was set:

Stage 1: focusing on setting out priorities and preparations for negotiations, and 

intended to run from July to December 2004.

Stage 2: focusing on undertaking substantive negotiations, and intended to run from 

July 2005 to June 2007.

Stage 3: finalisation and preparation for implementation, to be done between July 

and December 2007.

The implementation of the second stage kicked off in July 2005, when SADC ministers of 

trade agreed on the prioritisation of negotiation issues, as listed below:

development dimensions and regional integration;◆◆

market access, covering agriculture, fisheries, and non-agriculture products;◆◆

SPS measures;◆◆

standards and other TBTs;◆◆

rules of origin;◆◆

trade facilitation and customs co-operation;◆◆

trade remedies,◆◆

trade in services;◆◆

legal provisions and dispute settlement; and◆◆

institutional arrangements and implementation modalities.◆◆

In developing its negotiation positions and strategy, SADC was guided by a number of objec-

tives or principles. Firstly, SADC strongly believes that the EPA should positively contribute 

to the economic development of its respective economies by helping to address supply-side 

constraints, and related competitiveness and production weaknesses. The second principle 

emphasised the importance of the EPA in complementing and strengthening regional inte-

gration programmes and processes in SADC, including facilitating the implementation of 

the protocol on trade. The third principle advocates for the recognition of differences in the 

levels of economic development and vulnerability among SADC countries. Special and dif-

ferential treatment, which goes beyond WTO rulings, should thus be granted, and not only 

limited to longer transitional periods and technical assistance. In addition, special atten-

tion should be provided to the LDCs, namely Angola, Mozambique, and Tanzania. Lesotho, 

being a member of a customs union, is excluded, although it is classified as an LDC.

At the beginning of 2006 (March), SADC presented to the EC its ‘Framework proposal 

for the EPA negotiations between SADC and the EU’. The framework makes two notable 

proposals:
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that, in an effort to enhance regional integration, South Africa should be included as ◆◆

a full participant in the SADC-EU EPA negotiations, and the alignment of the TDCA 

and EPA process; and

that trade in services, investment, and other trade-related issues be negotiated in a ◆◆

co-operative manner that will not result in region-wide binding obligations.

Consultations within the EU took longer than expected to complete, with the official EC 

response to SADC being made only in March 2006, resulting in the loss of a year of negotia-

tion time. In addition to agreeing to the inclusion of South Africa, the EC proposed:

differential treatment to the South and less-developed countries in terms of market ◆◆

access into the EU;

that South Africa should commit more on new-generation issues;◆◆

the inclusion of trade in services, investment, government procurement, intellectual ◆◆

property rights, competition, labour, environment, etc; and

maintaining that non-reciprocity of duty-free, quota-free market access is not WTO-◆◆

compatible, that Angola, Mozambique, and Tanzania would therefore have to make 

offers. The cost of reciprocity to SADC will certainly be high, as the EU will enjoy 

greater market access into the economies of SADC countries, which will mean 

increased competition for domestic producers, especially in view of the fact that the 

SADC FTA is not yet fully implemented.

Negotiation challenges

Progress, though slower than originally anticipated, continues to be made in the negotiation 

process, despite the numerous challenges facing the SADC group. The major challenges are 

enumerated below.

Institutional weaknesses: These have been observed at both the country and regional levels. 

They have mainly manifested as, or been attributed to:

weak negotiation structure, whose flaws were exacerbated by the poorly defined roles ◆◆

and mandate of the EPA unit, which were initially not clearly understood;

understaffing and inadequate technical and analytical capacity – this affects both the ◆◆

EPA unit and member states;

support and participation by the SADC secretariat being half-hearted, and not being ◆◆

coherent;

little or no collaboration between the ESA and SADC in developing and negotiating ◆◆

strategies and positions, and in undertaking actual negotiations; and

non-state actors not being actively involved in the negotiation process. This is also ◆◆

likely to pose implementation challenges.

Divisive negotiating process: The process of negotiating the SADC EPA-EU has been rather 

divisive, with some of the problems internal to SADC, and others originating from the EC. 
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Contrary to the underlying objective of the SADC EPA, that it would strengthen regional 

integration, Southern Africa’s regional integration agenda is being undermined by the 

following factors:

EPA configuration problems: as indicated in table 1, five SADC member states are ◆◆

negotiating under the ESA grouping,9 while eight are negotiating under the SADC 

configuration (of which recent developments indicate Tanzania is now negotiat-

ing with the EAC, and is likely to end up signing an ESA-style EPA), and the DRC is 

negotiating under CEMAC;

difficulties in SADC of developing and presenting unified positions and ◆◆

trade-liberalisation offers;

divergent views and interests within the SADC group – conflicts have lately arisen ◆◆

from the possible inclusion of trade in services and other new-generation trade 

issues;

the inclusion of South Africa, which already has an FTA with the EU (the TDCA,◆◆ 10 

which Botswana, Lesotho, Namibia and Swaziland [the BLNS countries] are also 

implementing de facto), created further complications, especially as it is proposed 

to treat South Africa differently; and

valuable negotiating time lost due to delays in the EU response to SADC’s formal ◆◆

proposals of March 2006.

Capacity-building in SADC and resource-mobilisation difficulties: SADC and its member 

states continue to experience difficulties in accessing funding to support capacity-building 

for negotiations,11 mainly due to stringent and cumbersome EU procedures. This has often 

forced the EPA unit to source funding from other donors, despite having been allocated 

€7,5 million by the EU for supporting negotiations.

Differences of opinion in SADC and EU: Although there is nothing unusual about negotiat-

ing parties taking divergent views on pertinent issues, these should be narrowed down as 

negotiations proceed. Listed below are key issues that will have far-reaching implications 

for the SADC countries, on which both sides seem to hold strong positions:

the development dimension: in view of the magnitude of developmental work needed ◆◆

to enhance the productive and competitive capacity in the individual SADC states, 

their main concern is whether the SADC–EU EPA will result in additional funding to 

what is already promised under the Cotonou agreement;

inclusion of new-generation issues, some of which will result in the EPA overtaking ◆◆

the WTO agenda: this is obviously not in the best interests of some SADC countries, 

which are also struggling with other international negotiations; the proposed inclu-

sion of trade in services is the most contentious and divisive issue, unless flexibility is 

allowed to enable SADC countries not to have to make commitments upfront, which 

would mean that the signing of EPA would not be conditional upon some SADC 

countries (South Africa in particular) making binding commitments on services;

concluding the EPA within the agreed time frame: the negotiating targets were ◆◆

missed, and at the time this paper was written stage 2 was still in progress. This raises 
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questions as to whether the SADC–EU EPA will be concluded in time, and whether 

SADC will be ready to implement on 1 January 2008. The EU believes it is possible, 

and is not prepared to apply to the WTO for a waiver to extend EPA negotiations 

beyond 31 December 2007. SADC is somewhat less optimistic, but believes that an 

EPA will be signed on time if the EPA will initially cover market-access issues only. 

This would mean that negotiations for non-market access issues could continue after 

the signing of the EPA, and would be done in tandem with the implementation of the 

signed aspects of the agreement.

Implementation challenges

The implementation of EPAs is expected to pose challenges for Southern African countries, 

be they in implementing the SADC–EU, or ESA–EU, EPAs. These countries are already strug-

gling to implement the numerous existing trade agreements to which they are party, each 

with its own tariff liberalisation schedules, rules of origin criteria, and other conditions and 

standards that they may be required to comply with. This places severe strain on the cus-

toms administrations, and also on the traders, who often do not have ready access to all the 

relevant information on the various trading arrangements.

The failure to complete substantive negotiations for the SADC–EU EPA within the agreed 

time frames has meant that the newly signed EPA agreement will be implemented without 

necessarily going through the preparatory and finalisation stage as originally planned. Even 

if the EPA is signed within the agreed time, teething problems are inevitable. It is highly 

unlikely that SADC governments and traders would be prepared and ready to implement on 

1 January 2008, as governments would not have had a chance to communicate the detailed 

provisions of the agreement to their private sector constituencies and traders. The fact that 

the private sector has largely not been actively involved in the negotiation process, and is 

thus uninformed about intricate details, further aggravates the situation, and undermines 

its ability to take advantage of the new agreement.

Tariff liberalisation in the context of the EPA will pose a serious challenge to SADC countries, 

not only in terms of domestic producers facing increased competition from goods originat-

ing from the EU,12 but also in terms of significant revenue losses to the fiscus. It is estimated 

that such losses could amount to 30 per cent of import revenues. For SADC countries, apart 

from South Africa, trade taxes are an important source of government revenue, and some of 

the smaller and vulnerable economies will find it difficult to withstand significant revenue 

losses. This underscores the urgent need to have in place, prior to implementation, transi-

tional arrangements and compensation schemes that will mitigate against hardships arising 

from implementing the EPA. Unfortunately, no such facilities are in place yet.
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SADC’s options

With only four months, at time of writing, remaining to the 31 December deadline, and 

much still to be done to complete negotiations and prepare for ratification and implementa-

tion, and no chance of the WTO waiver being extended, pressure is mounting for the SADC 

countries to speed up and conclude negotiations, and be in a position to sign the agreement. 

SADC has two options – to sign or not to sign. The first option will entail accelerating the 

conclusion of the ongoing market-access negotiations, and signing a framework agreement 

with the EC by the deadline. This will mean that details of non-market access and trade-

related issues will then be negotiated in the future.

The consequences of opting not to sign an EPA by 31 December 2007 will mean that the 

LDCs could choose to trade under the EBA category, and forego an opportunity to negotiate 

a more favourable agreement, while the SACU countries would continue to implement the 

TDCA. However, should any of the LDCs graduate to developing-country status, and not 

opt to join and sign under other EPA configurations in the ESA region, then they will have to 

trade under the generalised system of preferences, which is less favourable than the EBA.

What is mostly likely to happen is that SADC will sign an EPA, with SACU, Angola, and 

Mozambique each concluding trade-liberalisation offers that will govern EU access into 

their markets. SACU’s market-access offer will differentiate between the BLNS and South 

Africa. It is unlikely that Tanzania will sign a SADC EPA, as it has to make a joint trade-

liberalisation offer with fellow members of the EAC. This will probably mean that Tanzania 

will sign an ESA EPA instead.

Endnotes

1	 Angola, Botswana, DRC, Lesotho, Madagascar, Malawi, Mauritius, Mozambique, Namibia, South 

Africa, Swaziland, Tanzania, Zambia, and Zimbabwe.

2	 SADC was then the Southern Africa Development Co-ordination Conference (SADCC).

3	 A six-month extension has been granted, and the protocol is expected to be established by  

July 2008.

4	 Comprising Botswana, Lesotho, Namibia, South Africa, and Swaziland. The SACU countries, being 

members of a customs union, are implementing a joint liberalisation offer, and because of this 

the BLNS countries were forced to reduce their tariffs at the same pace as South Africa, the most 

developed country in the SADC region.

5	 This excludes Angola and Madagascar, which have signed the protocol, but are yet to implement. 

Implementation by Madagascar is imminent, and its tariff-reduction schedule is in the final stages 

of approval by the Trade Negotiation Forum (TNF). Angola is still putting together its tariff phase-

down offer, which must be tabled before the TNF and negotiated. This leaves out SADC’s 14th 

member, the DRC, which has not acceded to the trade protocol.
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6	 All SADC states are members of the WTO.

7	 Both the COMESA and EAC customs unions will be based on the same CET, and hence these can 

seemingly co-exist. However, complications could arise if Tanzania, which is already a member of 

a customs union, opts to join the SADC customs union, or opts to become a member of SACU.

8	 However, lately, since it formally joined the negotiations in early 2007, South Africa has increas-

ingly taken the lead. 

9	 Madagascar, Malawi, Mauritius, Zambia, and Zimbabwe.

10	 The trade, development and co-operation agreement entered into by South Africa and the EU.

11	 Apart from the countries of the south, which is better resourced and has also had more experi-

ence in negotiating multilateral agreements, the other SADC countries need financial support 

to enable them to build their technical capabilities (for both state and non-state actors) as they 

go through this process. The situation of the latter group of countries is worsened by the multiple 

trade negotiations they are participating in. 

12	 Consumers usually perceive imported European goods as being cheaper and of better quality.
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