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Executive Summary

The Centre for Confl ict Resolution (CCR), Cape Town, South Africa, hosted a policy research seminar in 
Cape Town, from 28 to 30 July 2013, on “Post-Apartheid South Africa’s Foreign Policy After Two Decades”.

The meeting convened about 50 leading practitioners, scholars, and civil society activists from Africa, Asia, Europe, 
the Caribbean, and North America to explore and enhance the potential leadership role that South Africa can play 
in promoting peace and security, as well as regional integration and development in Africa. It also focused on 
Tshwane’s (Pretoria) interlocking bilateral and multilateral relationships on the continent and beyond.

1. Two Decades of South Africa’s Foreign Policy: Progress, 
 Problems, and Prospects

In 1993, a year before he became South Africa’s first democratically elected president, Nelson Mandela outlined 
six pillars for the country’s foreign policy in the post-apartheid era: the centrality of human rights; the promotion 
of democracy; just relations between states based on the rule of international law; the peaceful resolution of 
disputes; the centrality of Africa; and greater regional and international cooperation to support economic 
development. In 2001, president Thabo Mbeki identified five key foreign policy goals: the need to restructure 
the Organisation of African Unity (OAU) and the Southern African Development Community (SADC); reform 
of international organisations such as the United Nations (UN), the World Trade Organisation (WTO), and the 
World Bank; hosting major international conferences; promoting peace and security on the continent and in 
the Middle East; and nurturing ties with the Group of Eight (G-8) industrialised countries, while devising a 
strategy for the “global South”. Since 2009, president Jacob Zuma has continued these policies, but has more 
aggressively pursued a leadership role in SADC, the African Union (AU), and the UN; and more openly 
championed investment into South Africa as the “gateway” to the continent.

Since 1994, successive South African governments have been sensitive to a need to overcome the legacy of the 
regional destabilisation policy pursued by the previous apartheid regime, and to transform South Africa from a 
pariah state into a “responsible” African power. Tshwane has thus played an active peacemaking role on the 
continent. In April 2014, 2,186 South African peacekeepers were deployed to UN missions in the Democratic 
Republic of the Congo (DRC), Darfur, and South Sudan. South Africa had earlier led peacemaking efforts in 
Lesotho, Burundi, the DRC, and Côte d’Ivoire between 1997 and 2006.

However, institutional capacity constraints have resulted in “diplomatic overstretch”, with the result that 
Tshwane’s engagement with the continent can often seem poorly coordinated. In addition, South Africa’s 
embrace of an African identity has been widely questioned across the continent, particularly in the aftermath of 
xenophobic attacks in May 2008 in which 62 African immigrants were killed and 100,000 displaced.

2.  South Africa’s Domestic and Security Imperatives

Post-apartheid South Africa’s diplomacy has sought to contribute to national reconciliation; domestic democratic 
consolidation; and the country’s own socio-economic development. However, South Africa remains the world’s most 
unequal society and has an unemployment rate of about 40 percent. Failure to increase economic opportunities, 
particularly for youth, has contributed to rising levels of crime, violence, and protest. Skills development and strengthened 
bureaucratic capacity are therefore essential to ensure that Tshwane meets its domestic and foreign policy objectives.
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Since its controversial 1998 intervention in Lesotho, the South African National Defence Force (SANDF) has been 
deployed in peace operations in the DRC; Burundi; Comoros; Sudan; Central African Republic (CAR); Côte 
d’Ivoire; Eritrea/Ethiopia; Liberia; and Uganda. South Africa is also playing a key role in SADC’s development of a 
rapid-reaction brigade (SADCBRIG), as part of an AU-coordinated African Standby Force (ASF) to be deployable 
by 2015. However, concerns have been raised that South Africa’s military is not adequately trained or equipped to 
undertake peacekeeping interventions, as highlighted in March 2013 by the death of 13 South African soldiers in a 
botched operation in CAR. The South African Defence Review 2014 sought to balance the peacekeeping role of 
the country's armed forces in the rest of Africa with domestic responsibilities for the military that include controlling 
South Africa’s borders and providing protection against international criminal gangs and terrorists. 

3.  South Africa’s Human Rights Role and Corporate Expansion

South Africa played key roles in negotiating the 1998 Rome Statute that founded the International Criminal 
Court (ICC); and in the creation of the United Nations Human Rights Council in 2005. However, Tshwane 
supported the AU’s call for deferring the ICC’s prosecution of Sudanese president, Omar al-Bashir, on charges 
of genocide, crimes against humanity, and war crimes. 

Since 1994, South African companies have expanded across Africa in a range of sectors, including mining; banking; 
telecommunications; and retail. However, in Kenya, Tanzania, and Nigeria, some South African firms have been 
criticised for mercantilist behaviour and for exporting apartheid-era labour practices. While South African mining 
companies in the DRC, Mozambique, Namibia, Zambia, and Zimbabwe have helped create jobs and government 
revenues, a few have also been accused of illicitly exporting minerals, while some South African retail firms have 
been criticised for importing basic products like eggs from South Africa rather than sourcing them locally.

4.  South Africa’s Bilateral Relations in Africa

Under Jacob Zuma’s leadership since 2009, Tshwane’s most important strategic relationship in Southern Africa 
has been with oil-producing Angola. If the bilateral relationship can be institutionalised, it could revive SADC 
and provide a powerful ally for South Africa on the continent. Prolonged domestic political instability and 
punitive sanctions have weakened Zimbabwe’s economy, with bilateral trade – worth R26 billion in 2013 – 
heavily skewed in Tshwane’s favour, and the presence of an estimated one million Zimbabwean migrants in 
South Africa further complicating ties between the two countries. Mozambique strongly supported South 
African-led SADC mediation efforts in Zimbabwe between 2007 and 2013, and provided peacekeepers to the 
South African-led AU mission in Burundi between 2003 and 2004.

Since 1994, South Africa has sought to export its own “model” of conflict resolution – an interim government of 
national unity leading to constitutional reform and national elections – to the Great Lakes region. In the DRC, 
mediation efforts led by Thabo Mbeki resulted in a 2003 peace deal. In Burundi, South African diplomacy 
helped to end a war by 2005. Bilateral tensions have, however, been evident in relations with Rwanda.

South Africa’s potentially most strategic relationship on the continent is with Nigeria, which is its biggest import 
partner in Africa. However, the “special relationship” between Tshwane and Abuja appeared to have been 
downgraded under the Zuma administration since 2009, with South Africa identifying Angola – its second largest 
import partner on the continent – as its key strategic ally. Nigeria, with an economy worth over $510 billion in 
2013, has overtaken South Africa, which had an estimated gross domestic product (GDP) of $340 billion, as the 
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continent’s largest economy. Elsewhere in West Africa, South African companies have established a strong 
presence in Ghana’s economy – particularly in gold mining – and are seeking a greater foothold in Côte d’Ivoire.

In Eastern Africa, Tanzania has worked closely with South Africa to address the security challenges in the DRC. 
Meanwhile, historical tensions between South Africa and Kenya have been exacerbated by a bilateral trade 
imbalance that favours Tshwane. South Africa’s Thabo Mbeki has sought to mediate the dispute between Sudan 
and South Sudan, while African National Congress (ANC) deputy president, Cyril Ramaphosa, is seeking to 
mediate between the parties in South Sudan in 2014.

Together with South Africa and Nigeria; Algeria, Libya, and Egypt contribute 75 percent of the AU’s regular budget. 
Under Algeria’s Abdelaziz Bouteflika, Algiers has been a reliable partner for Tshwane in its continental diplomacy. 
South Africa strongly opposed the “regime change” that was implemented by the North Atlantic Treaty 
Organisation (NATO) in Libya in 2011; and its relations with the new government in Tripoli have subsequently been 
adversely affected. Following the end of Hosni Mubarak’s 30-year-old autocracy in Egypt in 2011, Tshwane supported 
the elected government of Mohamed Morsi, and was swift to condemn the coup that ousted him in 2013.

5. South Africa’s Multilateral Relations in Africa

South Africa has promoted the establishment of African sub-regional and continental mechanisms. After 
Tshwane joined SADC and the OAU in 1994, it led successful efforts to outlaw unconstitutional changes of 
government in Africa. Following the inauguration of Thabo Mbeki and Olusegun Obasanjo as the presidents of 
South Africa and Nigeria respectively in 1999, the two leaders worked closely together to transform the OAU 
into the African Union, shaping the new body’s security mechanism and promoting African peacekeeping 
efforts on the continent. Tshwane was instrumental in establishing the New Partnership for Africa’s Development 
(NEPAD) in 2001; the African Peer Review Mechanism (APRM) in 2003; and the Pan-African Parliament (PAP) 
in 2004, though all remain fledgling institutions. 

South Africa has further played an important role in SADC’s efforts to resolve political crises in Lesotho, 
Madagascar, and Zimbabwe between 1998 and 2013. However, apprehension has mounted that national economic 
advantages provided to Tshwane’s neighbours under SADC and the Southern African Customs Union (SACU) 
may be threatened by South Africa’s drive to create a new tripartite free trade area (FTA) comprising SADC, the 
Common Market for Eastern and Southern Africa (COMESA), and the East African Community (EAC).

Under the presidency of Jacob Zuma since 2009, Tshwane has increasingly “deployed” its own officials within 
the African Union – including Nkosazana Dlamini-Zuma as Chair of the AU Commission in 2012. South Africa 
has also adopted a more militaristic approach to peace processes in the Great Lakes region, leading a 
3,000-strong SADC armed intervention into the eastern Congo in 2013 with Tanzania and Malawi.

6.  South Africa’s Bilateral Relations: The United States (US), 
Britain, and France

After 1994, the United States sought to build a new trade and investment partnership with South Africa, following 
Washington's earlier support for the apartheid regime. However, the Bi-National Commission (BNC) between the 
two countries was reviewed after George W. Bush became US president in 2001, and Washington’s “war on terror” 
continues to shape American policy towards Africa under Barack Obama. Nevertheless, civil society links between 
the two countries remain strong, building on the African Diaspora’s historic role in the anti-apartheid struggle. 
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Reversing Britain’s previous support for apartheid governments, prime minister, Tony Blair, strongly backed 
Thabo Mbeki’s continental initiatives, particularly NEPAD. However, under David Cameron’s government since 
2010, the focus has been on reinvigorating economic relations, even as London’s importance has declined as a 
trading partner for Tshwane.

French engagement with post-apartheid South Africa has been increasingly ad hoc. Gallic interventions in 
African countries such as Côte d’Ivoire and CAR have generated tensions between Paris and Tshwane, although 
economic relations have been less adversarial, with over 300 French companies present in South Africa in 2014.

7.  South Africa’s Bilateral Relations: China and Japan

South Africa’s economic engagement with China and Japan offers an alternative to trade with traditional 
European and American partners, potentially strengthening the bargaining position of African governments. 
However, Tshwane is concerned about the structure and balance of trade with Beijing and Tokyo, which 
remains skewed towards Chinese and Japanese interests in importing raw materials and finding a ready market 
for their finished products.

In the multilateral arena, South Africa’s diplomatic credentials have been enhanced by its increasingly close ties 
with Beijing which supported its membership of the Brazil, Russia, India, China, and South Africa (BRICS) bloc 
in 2011. By contrast, Tshwane has often opposed Tokyo in discussions in fora such as the Group of 20 (G-20) and 
the WTO, where South Africa seeks to promote the interests of the “global South”.

8.  South Africa’s Global Multilateral Relations: the UN, the 
European Union (EU), and the BRICS

As a non-permanent member of the UN Security Council in 2007-2008 and 2011-2012, South Africa advocated 
a more efficient division of labour between the UN and Africa’s regional bodies in maintaining peace and 
security on the continent; and addressed the funding and logistical challenges faced by African peacekeeping 
operations. During its first term on the UN Security Council (2007-2008), South Africa was, however, criticised 
for voting against resolutions that sought sanctions against Myanmar and Zimbabwe. Tshwane argued that 
these cases belonged within the purview of the UN Human Rights Council rather than in the Security Council.

The European Union has identified South Africa as one of its ten strategic partners globally. However, Brussels 
has limited Tshwane’s access to the trade and aid benefits offered to other members of the 79-member African, 
Caribbean, and Pacific (ACP) Group. The consequent duality of market access arrangements in Southern 
Africa has complicated region-building efforts, and soured South Africa’s relations with Europe as well as with 
some of its smaller sub-regional neighbours. Tshwane’s support for the creation of the SADC-COMESA-EAC 
tripartite free trade area represents a response to the Balkanising effect of the economic partnership agreements 
(EPAs) that the EU is negotiating with four of Africa’s sub-regions. 

South Africa’s membership of the BRICS group, which accounts for about 25 percent of global GDP, has 
leveraged Tshwane’s political influence and complements the country’s economic diversification. However, not 
only is South Africa’s trade with China and India mainly based on exporting primary products, its share of the 
other members’ markets also remains relatively small. Furthermore, the political impact of the BRICS on global 
politics has so far been limited.
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Policy Recommendations

The following 10 policy recommendations emerged from the Cape Town policy research seminar:

1. South Africa must strengthen bilateral relations with key African “anchor states”, particularly Nigeria, 
Angola, the DRC, Algeria, and Tanzania, in pursuit of a more effective leadership role on the continent. 
Tshwane should also consult more closely with its key African partners on how it can promote Africa’s 
interests more effectively within the G-20 and the BRICS;

2. South Africa’s political leadership must build a broader domestic constituency for its foreign policy, 
particularly its prioritisation of Africa; this should include explaining the historical anti-apartheid 
contributions of African countries to its population, as well as the benefits that may accrue to South 
Africa from its engagement in multilateral organisations such as SADC and the AU;

3. Tshwane must seek to develop an enforceable code of conduct for South African companies operating 
in the rest of Africa that addresses issues related to accountability; economic development; employment; 
environmental impact; and community investment; 

4. South Africa should leverage the role that it played in the creation of the ICC, and help to rebuild the 
Court’s relationship with Africa; it must draw attention to the contradiction inherent in the ICC’s 
predominantly African docket, and campaign for a more universal jurisdiction;

5. Tshwane must create an effective tripartite SADC-COMESA-EAC free trade area in order to strengthen 
its impact as an instrument for promoting regional integration and economic development;

6. South Africa should continue to promote the relationship between the UN and Africa’s regional 
organisations, and support peacekeeping missions in Africa coming under a UN umbrella; it should also 
continue to back the urgent creation of an African Standby Force;

7. In order to build support for an expanded UN Security Council, Tshwane should coordinate with key 
African countries such as Nigeria and Algeria to review the Ezulwini Consensus of 2005 which calls for two 
permanent seats with veto power for Africa on the council to add to its existing three non-permanent seats;

8. South Africa must use its diplomatic resources to support African solidarity at the Forum on China-
Africa Cooperation (FOCAC) and the Tokyo International Conference on African Development 
(TICAD); South African and other African universities should also seek to offer bachelor and higher 
degrees on East Asia to boost Africa’s diplomatic capacity in its relations with China and Japan;

9. South Africa’s Department of International Relations and Cooperation (DIRCO), its departments of 
defence and trade, and its parliament, must create a more sustainable engagement with academics and 
civil society actors to help improve policymaking; and

10. Tshwane should expand its engagement with international non-governmental organisations (NGOs) in 
order to help the country leverage its voice and influence on human rights issues at the UN, as well as in 
other multilateral fora.



POST-APARTHEID SOUTH AFRICA’S FOREIGN POLICY AFTER TWO DECADES6

Introduction

The Centre for Confl ict Resolution (CCR), Cape Town, South Africa, hosted a policy research seminar 
in Cape Town from 28 to 30 July 2013 on “Post-Apartheid South Africa’s Foreign Policy After Two 
Decades”. This report is based on discussions at this meeting, as well as on further research.

The main objective of the Cape Town seminar was to explore and enhance the potential leadership role that South 
Africa can play in promoting peace and security, and regional integration and development in Africa. The meeting 
focused on Tshwane’s (Pretoria) interlocking relationships within Southern Africa and the continent's other four sub-
regions, including its key partnerships with other African countries, as well as its engagement with international 
organisations and major external governments. The July 2013 meeting, which brought together about 50 leading 
practitioners, scholars, and civil society activists from Africa, Asia, Europe, the Caribbean, and North America drew 
on CCR’s significant experience and expertise of engaging on issues related to South Africa’s foreign relations. The 
Centre produced an important edited volume on the subject of Tshwane’s foreign policy after the introduction of 
democratic rule in the country in 1994, South Africa in Africa: the Post-Apartheid Era, in 2007, which has been widely 
used by officials in the country’s foreign, defence, and trade ministries, as well as by its diplomatic training academy. 1

CCR also helped to generate policy options for South Africa’s Chair of the Southern African Development 
Community’s (SADC) security organ in 2004, 2  and has conducted training and capacity-building workshops 
for senior members of Tshwane’s Department of International Relations and Cooperation (DIRCO). The Cape 
Town seminar in July 2013 also built on three key meetings held in 2012; on South Africa’s relations with Nigeria, 
and on its roles in Southern Africa, and on the United Nations (UN) Security Council. 3 CCR has further 
published research on the African Union (AU); 4 region-building 5 and peacekeeping in Africa; 6  Africa’s human 
rights architecture; the UN; the European Union (EU); and Nigeria, Zimbabwe, the Democratic Republic of the 
Congo (DRC), and China. The Cape Town seminar built on this work.

The five key objectives of the July 2013 CCR seminar were to consider:

1. Key themes in South Africa’s foreign policy, including a review of its roots and history; Tshwane’s 
peacemaking, defence, and human rights roles; and the corporate expansion of South African 
companies into the rest of Africa;

2. South Africa’s key bilateral relations in Africa, including with Angola, Zimbabwe, and Mozambique in 
Southern Africa; the DRC, Burundi, and Rwanda in the Great Lakes region; Nigeria, Ghana, and Côte 

1 Adekeye Adebajo, Adebayo Adedeji, and Chris Landsberg (eds.), South Africa in Africa: The Post-Apartheid Era (Scottsville: University of KwaZulu-Natal Press, 2007).
2 Centre for Conflict Resolution (CCR) policy advisory group seminar, “South Africa’s Role as Chair of the SADC Organ on Politics, Defence and 

Security”, Tshwane, South Africa, 30 November 2004.
3 CCR, The Eagle and the Springbok: Strengthening the Nigeria/South Africa Relationship, report and policy brief, Lagos, Nigeria, June 2012; CCR, South 

Africa in Southern Africa, policy brief and report, Cape Town, South Africa, November 2012; CCR, South Africa, Africa, and the United Nations Security 
Council, policy brief and report, Erinvale Estate, Western Cape, South Africa, December 2011; and CCR, Africa, South Africa, and the United Nations 
Security Architecture, policy brief and report, Erinvale Estate, Western Cape, June 2013 (all available at www.ccr.org.za).

4 John Akokpari, Angela Ndinga-Muvumba, and Tim Murithi (eds.), The African Union and its Institutions (Johannesburg: Jacana, 2008); and CCR, The 
African Union at Ten: Problems, Progress, and Prospects, policy brief and report, Berlin, Germany, August 2012.

5 Chris Saunders, Gwinyayi A. Dzinesa, and Dawn Nagar (eds.), Region-Building in Southern Africa: Progress, Problems and Prospects (London and New 
York: Zed Books, 2012).

6  Adekeye Adebajo, UN Peacekeeping in Africa: From the Suez Crisis to the Sudan Conflicts (Boulder and London: Lynne Rienner; and Johannesburg: Jacana, 2011).
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d’Ivoire in West Africa; Kenya, Tanzania, and Sudan/South Sudan in Eastern Africa; and Algeria, Libya, 
and Egypt in North Africa;

3. South Africa’s multilateral relations in Africa, including with the Southern African Customs Union 
(SACU), SADC, and the AU;

4. South Africa’s key bilateral relations beyond Africa, including with the United States (US), France, Britain, 
China, and Japan; and

5. South Africa’s multilateral relations beyond Africa, including with the UN, the EU, and the BRICS (Brazil, 
Russia, India, China, and South Africa) bloc.

From left, Dr Adekeye Adebajo, Executive Director, Centre for Confl ict Resolution, Cape Town, South Africa; and Ambassador Welile Nhlapo, former 
Chairperson, Kimberley Process; former Special Representative of South Africa to the Great Lakes Region; and former National Security Advisor to the South 
African President
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1.  Two Decades of South Africa’s Foreign Policy: 
Progress, Problems, and Prospects

The general election in April 1994 that marked the end of apartheid in South Africa was the successful 
outcome of a negotiated transition to democracy, based on a deliberate decision to compromise in 
favour of a “home-grown” settlement by the main political actors involved, including the African 
National Congress (ANC) and the then ruling National Party.7

At the same time, the prolonged international engagement with the anti-apartheid struggle since 1948 made it 
incumbent upon post-apartheid South Africa to play a meaningful role in international and regional affairs. The 
liberation of the country coincided with the end of the Cold War in 1990, which afforded Tshwane a unique 
opportunity to leverage its newly gained status as a moral beacon on the international stage. South Africa saw 
itself as a potential bridge in realigning the shifting relationships between the “global South” and rich North. 
Nelson Mandela – the country’s first democratically elected president (1994-1999) – outlined six core principles 
to guide South Africa’s engagement in international affairs in 1993: the centrality of human rights; the promotion 
of democracy; just relations based on the rule of law; the peaceful resolution of disputes between states; the 
centrality of Africa to South Africa's foreign policy; and greater regional and international cooperation to support 
economic development. 8  In 2001, president Thabo Mbeki (1999-2008) identified five key foreign policy goals: 
the need to restructure the Organisation of African Unity (OAU) and the Southern African Development 
Community; reform of international organisations such as the United Nations and the World Bank; hosting 
major international conferences; promoting peace and security on the continent and in the Middle East; and 
nurturing ties with the Group of Eight (G-8) industrialised countries, while devising a strategy for the “global 
South”. 9  Since 2009, president Jacob Zuma has continued these policies, but has more aggressively pursued a 
leadership role in SADC, the African Union, and the UN; and more openly championed investment into South 
Africa as the “gateway” to the continent.

Since 1994, successive South African administrations have been acutely sensitive to a need to overcome the 
legacy of the regional destabilisation policy pursued by the previous apartheid regime; and to transform South 
Africa from a pariah state into a “responsible” global citizen. Post-apartheid South Africa’s foreign policy 
ambitions have subsequently embraced the prioritisation of pan-African positions and the reform of the 
international multilateral order. For its part, the Organisation of African Unity welcomed South Africa into the 
fold at its Tunis summit in June 1994, and under the leadership of its secretary-general, Tanzania’s Salim Ahmed 
Salim, challenged the country to deploy its significant resources and moral capital to address key continental 
issues. At the Tunis summit, Nelson Mandela was appointed the deputy chair of the OAU’s security organ, the 
Commission of Mediation, Conciliation, and Arbitration.

Burundi was the first case in which post-apartheid South Africa directly engaged in conflict mediation, when 
former president Mandela succeeded Tanzania’s Julius Nyerere as facilitator of the Burundi peace process in 

7 This section is partly based on presentations made by Welile Nhlapo, “South Africa's African Agenda after Two Decades", and Garth le Pere, 
 “A Twenty-Year Review of South Africa's Foreign Policy", at the CCR policy research seminar, “Post-Apartheid South Africa’s Foreign Policy after Two 

Decades”, Cape Town, South Africa, 28-30 July 2013.
8 Nelson Mandela, “The New South Africa's Future Foreign Policy”, Foreign Affairs, Vol. 72, No.5, 1993, pp. 86-94.
9 Chris Alden and Garth le Pere, South Africa's Post-Apartheid Foreign Policy: From Reconciliation to Revival? Adephi Paper No.362 
 (London: International  Institute for Strategic Studies, 2003).
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December 1999. While Mandela brought South Africa’s own conflict mediation experience to bear on efforts to 
resolve the conflict in Burundi, the South African government under president Thabo Mbeki poured significant 
financial and diplomatic resources into the peacemaking effort, which led to the signing of the Arusha Peace 
Agreement in August 2000. South Africa’s then deputy president between 1999 and 2005, Jacob Zuma, often led 
peacemaking efforts in Burundi. Subsequently, Tshwane’s engagement with peace and security issues on the 
continent has been based on the principles of the peaceful settlement of disputes and multilateralism under the 
aegis of the African Union and the Southern African Development Community. However, Tshwane’s approach 
has at times differed from that of the AU, generating tensions between policy and praxis. For example, South Africa 
led the African Union’s mediation efforts to stabilise Comoros after 2003; but opposed an AU-backed military 
intervention into Comoros in March 2008. Furthermore, the Mandela government’s approach to conflict 
resolution (based on South Africa’s domestic experience) did not always recognise, and was sometimes ill-suited 
for navigating, the complex economic and political terrain of conflicts on the continent, as reflected in the failure 
of its peacemaking effort in the Congo in 1996-1997. The Mbeki government was criticised for a tendency to favour 
cooperation with the stronger party in its conflict mediation efforts, such as in Côte d’Ivoire (2004-2006), and 
Zimbabwe (2007-2008). Former president Mbeki also led AU mediation efforts in Sudan/South Sudan from 
2009, and faced similar allegations.

In June 1994, South Africa resumed full participation in the work of the United Nations General Assembly, 
which in December 1995 cancelled the arrears of contributions owed by the apartheid regime to the world 
body for the period between 1974 and 1994. Since then, South Africa has twice been elected to serve as a non-
permanent member on the UN Security Council in 2007-2008 and 2011-2012. In the post-apartheid era, 
reforming the world body’s most powerful organ has been a critical theme in Tshwane’s multilateral diplomacy 
at the UN, with Africa remaining one of only two regions in the world (the other being Latin America) without 
permanent representation on the Security Council. After 1994, South Africa also had rapidly to build its 
diplomatic presence on the continent and beyond, especially as it sought to leverage the success of its 
negotiated transition for an active role abroad. However, institutional capacity constraints have resulted in 
“diplomatic overstretch”, with the result that Tshwane’s engagement with the continent can often seem poorly 
coordinated. The number of South African diplomatic missions had risen from 36 in 1994 to 125 in 2013. In this 
context, clear and timely communication of its foreign policy positions – both domestically and abroad – is an 
additional challenge for South African diplomacy.

Facilitated by Nelson Mandela’s colossal international reputation, between 1994 and 1999, post-apartheid South 
Africa sought to forge an “ethical” foreign policy based on the principles of democracy, human rights, and 
multilateralism. However, the actual conduct of foreign policy was circumscribed by a scarcity of financial 
resources; limited state capacity; the domestic challenges of transforming a racially-divided, unequal society; 
misapprehensions about the complexity of continental politics; and a persistent ambiguity about South Africa’s 
embrace of an African identity. Thabo Mbeki’s presidency built on the foundations laid by Mandela, but exerted 
a steadying influence with greater pragmatism and emphasis on the reorganisation and consolidation of 
institutional structures. It also imbued the country's foreign policy with a more substantive focus on Africa. 
Mbeki’s “African Renaissance” was based on the understanding that South Africa was a developing country 
located on an impoverished continent; and that Tshwane had to engage more vigorously with the forces of 
globalisation to improve both its own prospects as well as those of Africa at large. This approach involved forging 
stronger ties, not only with Western countries, but also with those in the “global South”, through various bilateral 
as well as multilateral fora such as the IBSA (India, Brazil, and South-Africa) group. In 2011, President Jacob Zuma 
successfully secured South Africa’s membership into the BRICS bloc.



POST-APARTHEID SOUTH AFRICA’S FOREIGN POLICY AFTER TWO DECADES10

The crucible for South Africa’s “African Agenda”, however, is its Southern African sub-region and the wider 
continent, where its leadership is contested and its society viewed with suspicion, particularly in the aftermath 
of violent xenophobic attacks in May 2008, in which 62 mostly Mozambican and Zimbabwean nationals were 
killed and about 100,000 foreigners displaced. 10  In Southern Africa, Tshwane has actively promoted a regional 
trade and integration agenda through the frameworks provided by the Southern African Development 
Community and the Southern African Customs Union, but its efforts have been somewhat compromised by 
the persistence of autocratic regimes; fragile transitions to democracy; and continued poverty, and poor growth. 
Additionally, South Africa accounts for about 80 percent of the 15-member SADC’s economy. This dominance 
has contributed to economic polarisation in the sub-region, despite Tshwane’s willingness to make asymmetric 
economic commitments such as through SACU’s revenue distribution mechanism.

At the continental level, the African Union and the New Partnership for Africa’s Development (NEPAD) have been 
at the centre of South Africa’s efforts to promote a new architecture that can improve the prospects of sustainable 
peace and socio-economic development in Africa. Mbeki’s vision of an “African Renaissance” played a crucial role 
in inspiring the Group of Eight industrialised countries to pay greater and more consistent attention to the 
continent’s prospects from 2002 onwards, when the G-8 Africa Plan was adopted. However, the G-8 has failed to 
deliver on most of its aid, trade, and peacekeeping commitments to Africa. Given the intergovernmental rather 
than supranational nature of the AU and SADC, Tshwane has further pursued a strategy of strengthening its 
bilateral ties with African “anchor states”. These include Angola as the key relationship, as well as Mozambique and 
Zimbabwe in Southern Africa; Tanzania as the most important partner, as well as Kenya and Sudan/South Sudan 
in Eastern Africa; Nigeria as the most strategic relationship, as well as Ghana and Côte d’Ivoire in West Africa; the 
DRC as the key partner, as well as Burundi and Rwanda in Central Africa; and Algeria as the most important 
relationship, as well as Libya and Egypt in North Africa. Notwithstanding the setbacks of its failure to prevent the 
execution of the environmental and human rights activist, Ken Saro-Wiwa, and eight fellow Ogoni campaigners in 
Nigeria in 1995; its controversial military intervention in Lesotho in 1998; and its loss of 13 soldiers in the Central 
African Republic (CAR) in 2013, South Africa has remained a key player in peacemaking and peacekeeping efforts 
on the continent, including in the DRC, Zimbabwe, and Madagascar. In 2014, there were 2,186 South African 
peacekeepers deployed in three UN missions in Africa: in the DRC, Darfur, and South Sudan. However, Africa’s 
continental institutions remain weak, and an African Standby Force (ASF) to be established in 2010 was postponed 
until 2015. Tshwane’s leadership also remains subject to controversy within Africa, fuelled by South Africa’s real and 
perceived sense of “exceptionalism”. Beyond the public sphere, the country’s corporate image is problematic, with 
South African companies sometimes viewed with hostility on the continent.

Meanwhile, poverty, unemployment, inequality, and social unrest are serious internal threats to South Africa’s 
still ongoing transformation into a “developmental state”. The country remains the most unequal society in the 
world. The original draft National Development Plan (NDP) – since revised and adopted by the South African 
government in 2012 – painted a troubled picture of South Africa as a country with a poor international image, 
overstretched diplomatic capacity, and declining power and influence that had consequently suffered concrete 
material losses in Southern Africa and the wider continent. Although post-apartheid South Africa has sustained 
a noteworthy commitment to “norm entrepreneurship” in multilateral arenas, there is some concern that 
Tshwane’s foreign policy may not be able to sustain the moral and political values that inspired its liberation 
struggle. As the country wrestles with its leadership position – and aspirations – in Africa, it must acknowledge 

10 Aurelia Segatti, “Introduction”, in Aurelia Segatti and Loren B. Landau (eds.), Contemporary Migration to South Africa: A Regional Development Issue 
(Washington D.C.: The World Bank, 2011), pp. 9-29. 
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and exert its moral authority on the continent, while accepting that its domestic peacemaking “model” is neither 
necessarily nor universally applicable to all conflict situations. Furthermore, South Africa must consolidate its 
own democracy at home and retain the “soft power” 11 (non-military tools with which to influence other countries) 
that is one of its greatest strategic assets abroad.

Additional challenges that Tshwane has faced relate to the integration of apartheid-era state institutions into the 
emerging post-apartheid “developmental state”; and to obtaining the resources that the country needs to re-engage 
effectively with the continent. The African Renaissance and International Co-operation Fund (ARF) was established 
in 2000 in order to promote democracy and “good governance”; conflict prevention and resolution; and socio-
economic development in Africa; as well as to provide humanitarian assistance to African countries. Underlining 
post-apartheid South Africa’s commitment to its “African Agenda”, the fund’s sources include recovered apartheid-
era funds that had been intended to support the white minority regime’s regional destabilisation efforts and to “buy” 
support for its positions from other African governments. In 2012-2013, the fund – expected shortly to be replaced by 
the South African Development Partnership Agency (SADPA) and the Partnership Fund for Development – 
approved about R1 billion to support programmes and projects in countries including Guinea-Bissau, Malawi, Mali, 
Niger, and Sierra Leone. 12  The creation of SADPA also highlights South Africa’s emergence as an international 
donor: the country’s total estimated expenditure on development cooperation exceeds the UN target of 0.7 percent 
of gross domestic product (GDP). Tshwane’s ability to manage this emerging development assistance regime 
effectively will serve as a test of its ability and commitment to improving the continent’s development prospects.

11 Joseph Nye, Soft Power: The Means to Success in World Politics (New York: Public Affairs, 2004).
12 South Africa’s Department of International Relations and Cooperation (DIRCO), African Renaissance and Co-operation Fund: Vote 5 – Annual Report 

2012-2013, Tshwane, 2013. See also Brendan Vickers, “Towards a New Aid Paradigm: South Africa as African Development Partner”, Cambridge Review 
of International Affairs, Vol. 25, No. 4, 2012, pp. 535-556. 

From left, Ambassador Welile Nhlapo, former Chairperson, Kimberley Process; former Special Representative of South Africa to the Great Lakes Region; and former 
National Security Advisor to the South African President; Ms Maud Dlomo, Deputy Director-General, Diplomatic Training, Research, and Development, South African 
Department of International Relations and Cooperation (DIRCO), Tshwane, South Africa; and Dr Garth le Pere, Senior Associate, Gabriel and Associates; and Visiting 
Professor, University of Pretoria, South Africa
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2.  South Africa’s Domestic and 
 Security Imperatives

Domestic Constraints to South Africa’s Foreign Policy 13

After the African National Congress came to power in 1994, it embarked on a transformation of the state and 
the national economy that sought to turn “all levers of power ... to serve the interests of the people ... [and] the 
new order”, 14  including the forging of a new foreign policy. Drawing on its own historical documents, including 
the Freedom Charter of 1955, the ANC sought to pursue an ethics-based and people-centred diplomacy which 
included a recognition that effective statecraft must rest on strong domestic foundations. 15 The consolidation and 
management of the post-apartheid state is a key domestic source of South Africa’s foreign policy, which for the 
past twenty years has been based on the premise that the country’s diplomacy should contribute to addressing 
pressing challenges at home, including the consolidation of democracy; the elimination of poverty; the reduction 
of inequality; and the acceleration of economic growth. Under the Mandela government (1994-1999), South 
Africa’s domestic agenda sought to be transformative, focusing on the reconstruction and development of the 
state; race relations and reconciliation; and progressive policymaking that addressed the negative legacies of 
apartheid. In this respect, the Mbeki government (1999-2008) had similar political and socio-economic objectives 
at home that also featured in its diplomatic agenda abroad. Under the Zuma government (2009-2014), economic 
and commercial considerations in foreign policymaking have been cast into yet bolder relief, with the South 
African president consistently declaring, “South Africa is open for business”, on state visits to the United States, 
China, India, Brazil, and elsewhere.

However, the actual contributions of the country’s foreign policy towards its domestic well-being over the past 
two decades are debatable. A 15-year review, 16 released by the South African presidency in October 2008, found 
that significant progress had been made towards addressing the societal legacies of apartheid; and that there was 
greater macroeconomic stability at the national level. Yet, the review also found that while modest inroads had 
been made in reducing poverty; unemployment and inequality continued to pose grave challenges. Estimated at 
about 40 percent (officially 25 percent), South Africa’s unemployment rate is among the world’s highest. The 
failure to increase economic opportunities, particularly for youth, 52.9 percent of whom were unemployed in 
2013, 17 points to deep societal faultlines that have been manifested in rising levels of crime, violence, and protest; 
and a crisis of implementation – particularly at the local government level – that must be urgently addressed in 
order to build a genuinely “developmental state”. In parallel, there is also a need for the South African government 
to articulate and communicate more clearly how the country’s external engagements such as in the AU, SADC, 
IBSA, and the BRICS, can contribute to resolving its domestic socio-economic challenges.

The strength, or lack thereof, of state capabilities has a direct bearing on Tshwane’s foreign policy, which has 
become somewhat fragmented as a consequence of personality-based factionalism within the ruling African 
National Congress, although some internal unity has been rebuilt since the ANC’s national conference in 

13 This section is partly based on a presentation made by Chris Landsberg, “Domestic Sources of South Africa's Foreign Policy”, at the CCR policy research 
seminar, “Post-Apartheid South Africa’s Foreign Policy after Two Decades”, Cape Town: 28-30 July 2013.

14 African National Congress (ANC), “Strategy and Tactics of the African National Congress - Draft”, Johannesburg, 1 July 1997 (accessed on 22 May 2014 at 
 www.anc.org.za/show.php?id=2350).
15 Chris Landsberg, The Diplomacy of Transformation: South African Foreign Policy and Statecraft (Johannesburg: Pan Macmillan, 2010), pp. 79-119.
16 South Africa’s Presidency, Towards a Fifteen-Year Review: Synthesis Report, Tshwane, October 2008.
17 South Africa’s Department of Labour, Job Opportunities and Unemployment in the South African Labour Market: 2012-2013, Tshwane, 2013, p. 2. 
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Mangaung in December 2012. To a significant extent, this internal contestation is part and parcel of the painful 
transformation of a liberation movement into a ruling party. At the same time, greater coordination in policymaking 
is essential for ensuring that stated national objectives are not compromised; and that South Africa can play the 
roles that it has sought for itself on the continental and international stages, thus fulfilling the promise of its 
democratic transition. With the increasing importance of economic imperatives in Tshwane’s foreign policy, greater 
synergy between its foreign and trade ministries, as well as with the National Treasury, is also particularly vital.

A related, but no less important, challenge for the South African government is to build the human resource 
capacity that is required to implement its ambitious bilateral and multilateral agenda. As far back as 1998, then 
deputy president, Thabo Mbeki, described South Africa as a country of two nations and two economies: one black 
and poor, and the other wealthy and white. While South Africa’s black middle class was estimated to have grown 
to over 4 million (out of a total population of about 50 million) by 2012, 18 greater investments in education and 
health – particularly for the majority of the population in the “second economy” – remain an urgent need. In this 
context, civil society and academia may also have a critical role to play in helping to build the analytical, technical, 
and organisational capacity of South Africa’s Department of International Relations and Cooperation and its 
diplomatic corps. Furthermore, while the establishment of formal democracy in terms of the functioning of 
institutions and conduct of five elections has been an important achievement, the post-apartheid state has enjoyed 
less success in terms of building a domestic constituency for its foreign policy agenda, particularly its “Africa First” 
policy. This was demonstrated by the xenophobic attacks of May 2008, and the failure of the country’s leaders to 
explain the role and contributions of African countries to their liberation struggle to their citizens.

South Africa’s Defence and Security Role 19

The core concern with human rights and democracy in South Africa’s foreign policy clearly derives from its 
national constitution, promulgated in December 1996. This human rights activism has formed a continuous 
narrative in Tshwane’s diplomacy over the past two decades. South Africa has also played an active role in 
peacemaking and peacekeeping efforts on the continent, with the South African National Defence Force 
(SANDF) contributing significantly to the Mbeki government’s peacebuilding agenda. SANDF has been deployed 
on a number of peace support operations (including security sector reform and peacebuilding activities) 
throughout Africa, including Burundi (2001-2006 and 2007-2009); Central African Republic (2007-present); 
Comoros (2001-2007); Côte d’Ivoire (2005-2006); the DRC (1999-present); Eritrea and Ethiopia (2000-2008); 
Liberia (2003-2005); northern Uganda and southern Sudan (2007-2009); and Sudan’s Darfur region 
(2004-present). Recently, the SANDF has also been engaged in anti-piracy operations in the Indian Ocean. South 
Africa’s controversial intervention in Lesotho in 1998 was the earliest SANDF deployment in its “near abroad” in 
the post-apartheid era, and was justified as a pre-emptive act to de-escalate a “creeping coup”. However, the 
ensuing violence and fatalities incurred by the South African armed forces raised questions about Tshwane 
continuing to act unilaterally in ways similar to the apartheid army. SANDF has continued to be deployed to 
peacekeeping operations, despite concerns that it is not adequately trained or equipped to undertake such 
missions, as highlighted in March 2013 by the death of 13 soldiers deployed in the Central African Republic – the 

18 Benjamin Düerr, “A Toast to South Africa’s Black Middle Class”, Africa Renewal, December 2013, p. 26. 
19 This section is partly based on a presentation made by Sagaren Naidoo, “South Africa's Defence and Security Role”, at the CCR policy research seminar, 

“Post-Apartheid South Africa’s Foreign Policy after Two Decades”, Cape Town, 28-30 July 2013.
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largest such loss of life for post-apartheid South Africa in a single incident. Training, in particular for South African 
reservists, has waned, while the nature of peace operations has become more complex, demanding greater 
flexibility and adaptation from participating military forces in rapidly changing operational theatres. 

The imbalance between SANDF’s capabilities and its expected role in South Africa's foreign policy owes in 
large part to the nature of the domestic transition and the priority placed on transforming a racially configured 
institution after 1994. This resulted in an introverted approach to re-organising the armed forces rather than 
one that focused on its external security obligations. Tshwane’s post-1994 defence policy was also initially 
based on the assumption that the primary external responsibility of SANDF would be the conventional one of 
preserving South Africa's sovereignty and territorial integrity, particularly given its history as a destabilising 
agent in Southern Africa in the 1980s which resulted in an estimated one million deaths and $60 billion of 
damages. 20 However, the extent of the responsibilities that South Africa’s armed forces actually came to bear 
in a changing and unforeseeable geo-strategic environment has compelled attempts to address their 
functional and organisational inadequacies, and to recognise their contributions to Tshwane’s foreign policy 
posture. The Department of Defence’s (DoD) first update of South Africa’s 1998 Defence Review in 2004 
could not muster governmental approval. In July 2011, Lindiwe Sisulu, then minister of defence, constituted an 
independent committee to draft a new Defence Review which was issued in 2012. Following a nationwide 
consultation, a revised draft of the new Defence Review, which sought to bring SANDF’s capabilities in line 
with Tshwane’s foreign policy and security roles and peacebuilding responsibilities, was approved by the 
Cabinet in March 2014 for submission to Parliament. South Africa’s armed forces are expected to continue to 
undertake and participate in multi-dimensional operations in the rest of Africa. SANDF’s transformation into a 
modern, flexible, well-equipped, and properly trained force is imperative for it to continue to contribute to the 
achievement of Tshwane’s ambitious foreign policy objectives.

South Africa has played a key role in SADC’s development of a rapid-reaction brigade (SADCBRIG) as part of an 
AU-coordinated African Standby Force to be deployable by 2015. 21 The draft Defence Review recommended that 
Tshwane should continue to pursue a multilateral approach to peacekeeping in Africa, but also predicted a “new 
Scramble for Africa”, and focused on “hard” security issues such as “ethnic and religious extremism”; terrorism; 
weapons of mass destruction (WMD); and international crime. In addition, the draft review expanded the definition 
of security threats to include migration and climate change concerns, and considered how the shifting dynamics 
of the supply and demand for relatively rare natural resources could shape the nature of conflicts in Southern 
Africa. However, the review failed to address the tensions that have arisen in the relationships between Africa’s 
regional economic communities (RECs) such as SADC and the Economic Community of West African States 
(ECOWAS), the AU, and the UN over their respective peacekeeping duties on the continent, and was criticised 
for paying insufficient attention to post-conflict peacebuilding efforts. 22 

SANDF’s outward-facing role also has to be balanced against its domestic responsibilities that now include 
providing support to the South African Police Service (SAPS) for activities including border control, crime 
prevention, and public order. During the 2010 FIFA (Fédération Internationale de Football Association) World 

20 Adebayo Adedeji, “Within or Apart?” in Adebayo Adedeji (ed.), South Africa in Africa: Within or Apart? (London: Zed, 1996), p. 9.
21 This paragraph is drawn from CCR, The South African Defence Review of 2012: Problems, Progress, and Prospects, policy brief, Cape Town, May 2012 

(available at www.ccr.org.za). 
22 Adekeye Adebajo, “Defence Security Begins at Home”, Mail and Guardian, 11 May 2012, p. 35.
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Cup, for example, 4,573 SANDF personnel were deployed on average each day to support the South African 
police in ensuring safety and security at games, as part of Operation Kgwele : 23 the SANDF’s largest internal 
deployment since 1994. Expressing concern that security vulnerabilities along South Africa’s borders and at its 
ports could be exploited by international criminal gangs and, possibly, terrorists, the draft Defence Review 
recommended a greater role for the military in border protection. 24 However, while limiting the armed forces’ 
engagement to within 10 kilometres of the country’s borders, the review lacked details on how Tshwane’s 
military and police forces should cooperate with each other to prevent illegal immigration. The draft review was 
also criticised for adopting rhetoric that could be perceived to be criminalising immigrants from other African 
countries and for failing to address the issue of xenophobia in South Africa effectively. Similarly, although the 
report foresaw a limited public order role for the military – in emergencies and on a case-by-case basis – in 
assisting the police, it lacked details on the criteria for, and the extent and nature of, such interventions.

23 South Africa’s Department of Defence, Annual Report FY 2010/2011, Tshwane, 2011, p. 4.
24 The rest of this paragraph is drawn from Dawn Nagar, “Defence Policy Ignores Regional Security”, Business Day, 18 May 2012, p. 15; and CCR, The South 

African Defence Review of 2012.

From left, Mr Sagaren Naidoo, Director, Defence Policy, South African Department of Defence, Tshwane, South Africa; Ambassador Adonia Ayebare, former Head, 
Africa Section, Commonwealth Secretariat, London, England; and Professor Chris Landsberg, South African Research Initiative Chair in African Diplomacy and Foreign 
Policy; and Senior Associate, University of Johannesburg School of Leadership, South Africa
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3.  South Africa’s Human Rights Role and 
Corporate Expansion

South Africa’s Human Rights Role 25

Since the advent of democracy to South Africa in 1994, its diplomats have been exercised by the twin challenges 
of promoting human rights effectively, while fostering greater solidarity with the “global South” to level the 
diplomatic playing field with the rich North. In the wake of the global financial crisis in 2008-2009, critics have 
decried South Africa for forgoing its hard-earned reputation as a beacon of human rights; and for lacking the 
normative ambition to use its moral authority to craft a “new” world order, as one of an elite club of emerging 
powers.  However, a more measured assessment shows that Tshwane’s wavering support for human rights in its 
foreign policy has often stemmed from a desire to conform to the regional or continental consensus. For 
example, South Africa played a key role in the establishment of the Hague-based International Criminal Court 
(ICC) by the Rome Statute of 1998, helping in particular to build a critical mass of states to resist US-led efforts 
that would have created a less independent international body. Washington had sought to subject the Court to 
the authority of the United Nations Security Council, which is dominated by the five permanent (P-5) veto-
wielding members of the Council – the US, China, Russia, France, and Britain. In 2003, Tshwane refused to sign 
a bilateral impunity agreement with Washington that would have undermined the Rome Statute; and, in 2002, 
enacted domestic legislation to implement its ICC-related obligations. Yet, South Africa has supported the 
African Union’s position of non-cooperation with the ICC in terms of carrying out a warrant (issued in March 
2009) for the arrest of Sudanese president, Omar al-Bashir, for genocide, crimes against humanity, and war 
crimes in Darfur; and led unsuccessful calls for the UN Security Council to defer his prosecution. 26 Tshwane 
should, however, leverage the role that it has played in the creation of the ICC, and help to rebuild the Court’s 
relationship with the continent, by drawing attention to its predominantly African docket. South Africa could 
propose the referral of a non-African state to the Court at the UN, while pushing the Security Council to bear 
the costs of its referrals to the ICC under the Rome Statute.

Tshwane has been similarly reticent in exercising its moral authority and wielding its political clout in the Southern 
Africa sub-region to defend human rights and victims’ access to redress. In August 2012, the Southern African 
Development Community – meeting at the level of heads of state in Maputo, Mozambique – decided to 
renegotiate a new protocol for its Namibia-based tribunal, following a series of judgements against Zimbabwe in 
2008 in land expropriation cases brought by white farmers in the country. 27 The new protocol will confine the 
SADC tribunal’s work to resolving inter-state disputes, closing off access to the court for individuals. President 
Jacob Zuma attended the Maputo summit, and South Africa has since been unwilling to go against the collective 
decision by SADC, perhaps recognising the potentially negative impact of this sub-regional posture on its 
reputation, Tshwane subsequently sought to raise its profile at a High-Level Meeting of the UN General Assembly 
on the Rule of Law in September 2012, sponsoring two side-events during the meeting.

25 This section is partly based on a presentation made by Nicole Fritz, “South Africa's Human Rights Role", at the CCR policy research seminar, “Post-Apartheid South 
Africa’s Foreign Policy after Two Decades”, Cape Town, 28-30 July 2013.

26 CCR, Africa, South Africa, and the United Nations’ Security Architecture.
27 CCR, Governance and Security Challenges in Post-Apartheid Southern Africa, policy brief and report, September 2013 (available at www.ccr.org.za).
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On the UN Security Council, South Africa’s voting patterns have reflected a generally non-interventionist 
approach. During its first term as a non-permanent member on the Security Council in 2007-2008, Tshwane 
voted against draft resolutions on Myanmar and Zimbabwe which condemned the governments in those 
countries for suppressing legitimate opposition protests, on the grounds that these matters belonged within the 
purview of the Human Rights Council rather than in the Security Council. 28 Through its opposition, it also sought 
in effect to draw attention to double standards in the UN Security Council’s practices, by adopting the position 
that non-censure was preferable to selective censure by an unrepresentative and undemocratic decision-making 
body. However, in choosing to cast a negative protest vote – rather than abstain as Indonesia did – on a resolution 
that was certain to be vetoed by the Security Council’s P-2 (China and Russia), South Africa arguably squandered 
some of its “soft power” on human rights issues. During South Africa’s second stint on the Council in 2011-2012, 
the country was criticised for its apparently shifting positions on Libya, Côte d’Ivoire, and Syria. Tshwane’s 
reluctance to support actions against the regimes in these countries was viewed by critics as a willingness to 
protect autocrats. In their defence, South African diplomats have pointed to the decisive role that national 
interests play in international fora, and have argued that the idea that South Africa has a special obligation, 
deriving from its history, to defend human rights has led to disproportionate criticisms of Tshwane’s decisions. 29 

South Africa must develop more innovative ways to create a fairer, more equitable, and democratic world order 
without forfeiting its hard-won moral authority. Its diplomatic efforts could benefit from closer engagement with 
international non-governmental organisations (NGOs) such as Human Rights Watch and Amnesty International, 
as well as local and regional NGOs, which have the potential to serve as important allies in its objective of 
reforming key multilateral institutions. Greater investment is required from South Africa in building an 
international and domestic constituency for its efforts to promote human rights. In this regard, Tshwane could 
highlight its support for key initiatives such as the Uruguayan-led effort for the UN Security Council to abandon 
the use of the veto in cases of genocide, war crimes, ethnic cleansing, and crimes against humanity. At the same 
time, civil society must also endeavour to look beyond “yes” and “no” voting behaviour to the substantive 
contributions that South Africa and other countries often make during the drafting of Council resolutions. It is 
also worth noting that Tshwane played a key role in the creation of the UN Human Rights Council in 2005 and 
in ensuring that the new organ received greater administrative and operational support than its predecessor. 
South Africa’s Navi Pillay has occupied the post of UN High Commissioner of Human Rights since 2008. 
Tshwane has also sought, at the UN, to support the protection of minority groups; the enforcement of the human 
rights responsibilities of international companies; the promotion of gay and lesbian rights; and the implementation 
of moratoria on the use of the death penalty. 30

While diplomacy has traditionally been the preserve of the executive branch of government, the South African 
constitution vests powers in the country’s legislature and courts which can have repercussions for foreign policy. 
In June 2013, in its judgement in the case of Government of Zimbabwe v Fick and Others, South Africa’s 
constitutional court supported the enforcement of a costs order issued by the SADC tribunal against Zimbabwe 
in South Africa. In so doing, the court extended the principle of comity – deference extended by one state to 

28 CCR, South Africa, Africa, and the United Nations Security Council. 
29 See CCR, South Africa, Africa, and the United Nations Security Council, pp. 10-11. 
30 George Nene, former Deputy Director-General: Multilateral, South African Department of International Relations and Cooperation, presentation 

prepared for the CCR policy advisory group seminar, “The Eagle and the Springbok: Strengthening the Nigeria/South Africa Relationship”, Lagos, 
Nigeria, 9-10 June 2012.
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another state – to a regional institution; and reasoned that it was compelled to take the decision by the fact that 
the applicants had been denied access to justice within their own domestic jurisdiction. The judgement 
provoked resistance from the Zimbabwean government, but also raised wider concern about the ability of the 
South African judiciary to attempt to impose its views on the sub-region. The South African parliament has 
similarly enacted legislation – such as the Implementation of the Rome Statute of the International Criminal 
Court Act of 2002 – which has extra-territorial reach.

South Africa’s Corporate Expansion 31

With a GDP of $340 billion in 2013, South Africa was the continent’s second largest national economy after 
Nigeria which had an economy worth $510 billion in 2013. Tshwane also had a trade surplus with all African 
countries apart from oil-producing Nigeria and Angola, and is the dominant economy in Southern Africa, 
accounting for about 70 percent of all multinational corporations (MNCs) in the sub-region. 32 Since 1994, South 
African companies have expanded their footprint on the continent in a range of sectors, including mining, 
banking, telecommunications, and retail. These ventures have often proved lucrative. For example, within three 
years of its entry into the Nigerian market in 2004, South Africa’s Mobile Telephone Networks (MTN) was 
making more profit there than in its own domestic market. Standard Bank Group is Africa’s largest bank in 
terms of assets and earnings, and operates in 19 African countries. While profit is a primary motivation for this 
corporate expansion into the continent, South Africa’s private sector has a key role to play in ensuring respect 
for human rights and channelling investments for economic development, as well as generating employment 
opportunities; improving living standards; and providing goods and services on the continent. Savings rates in 
African countries are among the lowest in the world, with inadequate access to financial services a key 
contributing factor. In 2012, domestic savings accounted for a scant three percent of GDP in Kenya and 16 
percent in South Africa. 33 In this context, the role played by a South Africa-based financial services provider such 
as Alexander Forbes, with a presence in 12 African countries, 34 can be vital. In Kenya, for example, the company 
has developed a financial product that uses pensions savings in line with Kenya’s Vision 2030 goal of promoting 
access to housing. Furthermore, companies often seek to introduce “best practices” developed and implemented 
at home in accordance with Tshwane’s domestic legislation, and informed by the King Report on Corporate 
Governance of 2009, to other African countries in which they operate.

Yet, South Africa’s corporate image on the continent has been problematic, and in a number of countries, such 
as Kenya, Tanzania, and Nigeria, its multinational companies have faced popular opposition to what were seen 
as efforts to introduce apartheid-style labour practices; engage in mercantilist behaviour; and undermine 
domestic industries. 35 Partly in response to such criticisms, South Africa has encouraged its investors to form 
joint-venture partnerships with local companies and to source goods and services locally (rather than importing 
them from South Africa). A 2010 study by Southern Africa Resource Watch (SARW) focusing on South African 
mining companies in five countries in Southern Africa – the DRC, Mozambique, Namibia, Zambia, and 

31 This section  is partly based on a presentation made by Sello Moloko, “South Africa's Corporate Role", at the CCR policy research seminar, “Post-
Apartheid South Africa’s Foreign Policy after Two Decades”, Cape Town, 28-30 July 2013.

32 See Dawn Nagar, “Regional Economic Integration”, in Saunders, Dzinesa, and Nagar (eds.), Region-building in Southern Africa, pp. 131-147. See also South 
Africa’s Department of Trade and Industry (DTI), “A South African Trade Policy and Strategy Framework”, Tshwane, May 2010.

33 The World Bank, “World Development Indicators: Economy and Growth – Gross Domestic Savings (% of GDP [Gross Domestic Product])”, The World 
Bank website (accessed on 22 May 2014 at http://data.worldbank.org/indicator /NY.GDS.T0TL.ZS). 

34 These countries are: Botswana; Kenya; Malawi; Mauritius; Namibia; Nigeria; South Africa; Swaziland; Tanzania; Uganda; Zambia; and Zimbabwe. 
35 Adekeye Adebajo, The Curse of Berlin: Africa After the Cold War (London: Hurst and Co; New York: Columbia University Press; and Scottsville: 

University of KwaZulu-Natal Press, 2010), pp. 101-121.
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Zimbabwe – found that while the companies had helped to create jobs and boost government revenues 
through payment of taxes and royalties, their contributions to community development and their impact on the 
local environment were generally poor, with official and corporate claims of significant benefits often contested 
on the ground. 36 South African companies such as Petra Diamonds have been implicated in the illicit export of 
coltan, diamonds, and gold from the DRC. 37 Tshwane should consider developing an enforceable code of 
conduct for its companies operating outside South Africa, particularly in post-conflict countries, that addresses 
issues relating to transparency, accountability, environmental impact, and community investment.

36 Southern Africa Resource Watch (SARW), South African Mining Companies in Southern Africa: Corporate Governance and Social Responsibilities 
(Johannesburg: Southern Africa Resource Watch, 2010).

37 United Nations Security Council, “Addendum to the Report of the Panel of Experts on the Illegal Exploitation of National Resources and Other Forms of 
Wealth of the Democratic Republic of the Congo", 13 November 2001, S/2001/1072, pp. 21-22.

LEFT:  Mr Sello Moloko, Chairperson, Alexander Forbes, Johannesburg, South Africa
MIDDLE:  Ambassador Roeland van de Geer, Head of the European Union (EU) Delegation to South Africa
RIGHT:  Ms Nicole Fritz, Executive Director, Southern Africa Litigation Centre (SALC), Johannesburg
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4. South Africa’s Bilateral Relations in Africa

South Africa in Southern Africa

Under Jacob Zuma’s leadership since 2009, South Africa’s most important strategic relationship in Southern 
Africa has been with oil-producing Angola, which has replaced Zimbabwe as the sub-region’s second largest 
economy. 38 Bilateral trade increased to over R28 billion in 2013. 39 The diplomatic thaw between the two sub-
regional powers marks an important shift in Southern Africa’s post-apartheid security dynamics, and was reflected 
in Tshwane’s diplomatic support for Angola’s defence of Laurent Gbagbo’s attempt to cling to presidential office 
in Côte d’Ivoire in 2011 after losing the election to Alassane Ouattara. In turn, Luanda strongly supported South 
Africa’s successful campaign to make its candidate, Nkosazana Dlamini-Zuma, the Chair of the AU Commission 
in 2012. If the bilateral relationship can be institutionalised, it could strengthen SADC and provide a powerful ally 
for South Africa on the continent. 40

Prolonged domestic political instability and punitive sanctions have weakened Zimbabwe’s economy, with 
bilateral trade – worth R26 billion in 2013 41 – heavily skewed in Tshwane’s favour, and the presence of an estimated 
one million Zimbabwean migrants in South Africa further complicating ties between the two countries. The two 
neigbours’ importance to each other has been magnified by their parallel historical struggles against white settler 
regimes. Tshwane spearheaded SADC’s mediation efforts in Zimbabwe, which led to the signing of a Global 
Political Agreement (GPA) in 2008, providing for a government of national unity in the country; and the 
subsequent appointment of Jacob Zuma as SADC Facilitator overseeing the implementation of this deal. 
However, this facilitation, which ended after Robert Mugabe was re-elected as president in national polls held in 
2013, was, at times, greeted by fierce opposition from Mugabe’s regime. International media claims of a naïve 
cuddling of Mugabe by South Africa would also appear to have been contradicted by reports of South African 
intelligence officers working with high-level officials of the Zimbabwe African National Union – Patriotic Front 
(ZANU-PF) to understand the internal workings of the ruling party. In addition, Tshwane made a habit of only 
giving aid to Harare within the context of progress in implementing the Global Political Agreement. 42 Meanwhile, 
South African companies increased their share in Zimbabwe’s tourism, services, and mining sectors, obtaining 
bargains during the economic crisis there.

South Africa’s relationship with Mozambique was among the first to be forged after 1994. In 2013, Mozambique 
was the country’s fourth largest trading partner on the continent, with bilateral trade of more than R39 billion. 43 
Maputo strongly supported the tougher line adopted by SADC’s South African-led mediation efforts in 
Zimbabwe before 2013, while Tshwane backed the bloc’s peacemaking initiative in Madagascar led by former 
Mozambican president, Joaquim Chissano, in 2009. Mozambique also contributed troops to the South African-
led AU peacekeeping mission to Burundi between 2003 and 2004.

38 This paragraph is based on Adekeye Adebajo, “The Bicycle Strategy of South Africa’s Bilateral Relations in Africa”, South African Journal of International 
Affairs, Vol. 15, No. 2, 2008, pp. 122-136.

39 See South African Revenue Service (SARS), “Cumulative Bilateral Trade by Country 2013” (accessed on 22 May 2014 at http://www.sars.gov.za/
ClientSegments/Customs-Excise/Trade-Statistics/Pages/Bilateral-trade.aspx).

40 Adekeye Adebajo, "South Africa and Angola: Southern Africa's Pragmatic Hegemons", Regional Integration Observer, Vol. 6, No. 1, April 2012, p. 7.
41 See SARS, “Cumulative Bilateral Trade by Country 2013".
42 Linda Ensor, “No Decision on Zimbabwe Loan”, Business Day, 29 November 2012 (accessed on 22 May 2014 at http://www.bdlive.co.za/

national/2012/11/29/no-decision-on-zimbabwe-loan); and South Africa’s Ministry of Finance, “Finance Minister Pravin Gordhan to meet Zimbabwean 
Counterpart”, press release, 10 September 2012.

43 See SARS, “Cumulative Bilateral Trade by Country 2013”.
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South Africa in Central Africa 44

South Africa’s emergence as a non-racial democracy coincided with the collapse of peace processes in the 
Democratic Republic of the Congo and the 1994 genocide in Rwanda in which an estimated 800,000 people 
died. Amid high international expectations of Tshwane’s potential role as a peacemaker in Africa, South Africa 
sought to export its own “model” of conflict resolution – an interim government of national unity leading to 
constitutional reform and national elections – to the Great Lakes region. 45  However, it became apparent that the 
South African “model” could not be universally applied. Rwanda and Burundi were embracing systems of minority 
rule, and violence was used as a route to power in the DRC, where a decade-long war has claimed over three 
million lives. The sub-region’s political instability was exacerbated by its relative lack of integration into the global 
economy; and the predatory interests of neighbouring states like Rwanda and Uganda in the Congo’s mineral 
wealth. Tshwane’s interventions in the Great Lakes region thus had mixed results.

In Burundi, the Arusha accord of 2000 was eventually successfully implemented following energetic diplomacy 
by South Africa and Tanzania. After the mediators brought Burundi’s armed groups into the talks, a ceasefire 
was agreed in 2004, ending a war in which more than 300,000 people had died. Tshwane led an international 
peacekeeping force of 2,645 South African, Mozambican, and Ethiopian peacekeepers under the AU from 
2003 to 2004, which was then “re-hatted” under the UN from 2004 to 2006, to support the ceasefire and the 
holding of democratic elections in 2005.

By contrast, Mandela’s attempts to make peace in the DRC in 1996 failed due to an intervention by Rwandan 
and Ugandan forces to support then rebel leader Laurent Kabila. Tshwane then pushed for the DRC to join 
SADC in 1997. South Africa’s foreign policy in the Congo was, however, frustrated when a 1998 military 
intervention led by Zimbabwe, Angola, and Namibia propped up Kabila’s new regime against a Ugandan- and 
Rwandan-backed rebellion. Tshwane’s position on the Congo at this time was compromised by a controversial 
sale of arms to Kigali in 1996, and the perception that South Africa had aligned itself to Western interests by 
initially opposing the 1998 SADC intervention. Subsequent mediation efforts led by South Africa’s president, 
Thabo Mbeki, resulted in the success of the Inter-Congolese Dialogue (ICD) in December 2003 which set the 
terms for a transitional government in the DRC. In support of its peacemaking efforts in the Great Lakes region, 
Tshwane has further provided logistical backing through the Electoral Commission (IEC) of South Africa to 
support elections in Rwanda (in 2003), Burundi (in 2005), and the DRC (in 2006 and 2011).

South Africa’s peace efforts in the Great Lakes region, however, have not comprehensively addressed the inter-
connected sub-regional nature of these conflicts, which are often funded by controlling the extraction of 
mineral resources, such as coltan. 46 Having previously failed to exert sufficient diplomatic pressure on Rwanda 
over its role in the Congo, Tshwane’s diplomatic ties with Kigali deteriorated sharply in March 2014 after the 
political assassination in Johannesburg, South Africa, in January 2014 of Patrick Karegeya, a former Rwandan 
intelligence chief and critic of the country’s autocratic leader, Paul Kagame; and tit-for-tat expulsions of Rwandan 

44 This section is partly based on a presentation made by Claude Kabemba, “South Africa in the Great Lakes: the Democratic Republic of the Congo, Burundi, 
and Rwanda", at the CCR policy research seminar, “Post-Apartheid South Africa’s Foreign Policy After Two Decades”, Cape Town, 28-30 July 2013.

45 Devon Curtis, “South Africa ‘Exporting Peace' to the Great Lakes Region?", in Adebajo, Adedeji, and Landsberg (eds.), South Africa in Africa, pp. 253-273.
46 United Nations (UN) Security Council, “Final Report of the Panel of Experts on the Illegal Exploitation of Natural Resources and Other Forms of Wealth 

of the Democratic Republic of the Congo [DRC]”, October 2002, S/2002/1146, p.16, para. 80.
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and South African diplomats by Tshwane and Kigali in March 2014. 47 The crisis also followed South Africa’s 
adoption of an increasingly militaristic rather than diplomatic approach to peace processes in the Great Lakes 
region. A UN-supported 3,000-strong Neutral Intervention Force (NIF) comprising SADC troops from South 
Africa, Tanzania, and Malawi deployed in the eastern Congo in May 2013, and had routed the M23 rebels there 
by November 2013. In a sign of growing intra-regional cooperation on security issues, the 12-member International 
Conference on the Great Lakes Region (ICGLR) 48 and SADC subsequently agreed to hold joint annual 
summits. Notwithstanding these peace initiatives, Congolese leaders have continued to use multiple 
interventions by external actors to preserve their own interests. The extent of South Africa’s economic interests 
in the DRC’s mining, agriculture, fisheries, energy, construction, and communications sectors have also led to 
questions over Tshwane’s motives in playing such an active mediation role in the country. 49 South Africa's 
bilateral trade with Kinshasa stood at R13.3 billion in 2013. 50 

South Africa in West Africa 51

Since 1994, South Africa’s relations in West Africa have centred on Nigeria, Ghana, and Côte d’Ivoire, which are 
the largest economies and Tshwane’s biggest trade partners in the sub-region. South Africa’s potentially most 
strategic relationship on the continent is with Nigeria. The two sub-regional hegemons together accounted for 
30 percent of Africa’s gross domestic product in 2013 and about three quarters of the economies of SADC and 
ECOWAS respectively. Nigeria, with an economy worth $510 billion in 2013, has overtaken South Africa, which 
had a GDP of $340 billion in 2013, as the continent’s largest economy. However, high-level relations between 
Abuja and Tshwane have fluctuated between cooperation and competition. Under the presidencies of Thabo 
Mbeki (1999-2008) and Olusegun Obasanjo (1999-2007) the ties became close. The two leaders established a 
Bi-National Commission (BNC) in 1999; jointly managed African crises in Liberia, Zimbabwe, the DRC, and 
Burundi; and collaborated in the reconstruction of Africa’s institutional architecture. The nadir in bilateral 
relations occurred in 1995/1996 after then president Nelson Mandela took a stand on human rights, seeking to 
impose sanctions against General Sani Abacha’s autocratic regime following the hanging of nine environmental 
activists. However, none of SADC’s members supported Mandela’s call. After Jacob Zuma became South Africa’s 
president in 2009, the “special relationship” between Tshwane and Abuja appeared to have been downgraded, 
with South Africa identifying Angola as a key strategic ally, and Zuma embarked on a state visit to Luanda as his 
inaugural such trip as president. Nigeria and South Africa have also competed on the pan-African and international 
stages. After the Ezulwini Consensus of 2005 sought greater representation for the continent on the UN Security 
Council, both countries declared an interest in occupying an African permanent post on the world body’s most 
powerful organ. In 2012, Abuja opposed South Africa’s Nkosazana Dlamini-Zuma’s successful bid to chair the AU 
Commission. However, in a sign of greater cooperation, the two countries held their first Bi-National Commission 
in four years in May 2012 at which they agreed to pursue reform of the UN Security Council collaboratively. 

47 Mmanaledi Mataboge, “Rwanda Aims Calculated Slurs at Zuma”, Mail and Guardian, 14 March 2014, p. 6.
48 The members of the International Conference on the Great Lakes region (ICGLR) are: Angola; Burundi; Central African Republic; Congo-Brazzaville; 

the Democratic Republic of the Congo; Kenya; Uganda; Rwanda; South Sudan; Sudan; Tanzania; and Zambia.
49 See Peter Kangwanja, “Power and Peace: South Africa and the Refurbishing of Africa’s Multilateral Capacity for Peacemaking”, in Roger Southall (ed.), 

South Africa’s Role in Conflict Resolution and Peacemaking (Cape Town: Human Sciences Research Council, 2006), p. 47; and Adebajo, “The Bicycle 
Strategy of South Africa’s Bilateral Relations in Africa”.

50 See SARS, “Cumulative Bilateral Trade by Country 2013”.
51 This section is partly based on a presentation made by Adekeye Adebajo at the CCR policy research seminar, “Post-Apartheid South Africa’s Foreign 

Policy After Two Decades”.
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Meanwhile, Nigeria is the largest African exporter to South Africa in an economic relationship worth R42 billion 
in 2013. Trade deals were signed in the areas of defence, immigration, oil, gas, geology, mining, mineral 
processing, metallurgy and power generation, in May 2013. However, many Nigerians regard the trade 
relationship as having disproportionately benefited South African firms which have successfully entered the 
170-million-strong Nigerian market (more than three times the size of South Africa’s), while their own domestic 
market remains difficult to access profitably. A plan to create a bilateral free trade area (FTA) which was 
proposed in 2002 has still not been implemented.

In contrast to its complex relations with Nigeria, Tshwane’s ties with Ghana have focused almost exclusively on 
trade. Gold remains Ghana’s largest export, although oil exports have increased and cocoa exports remain 
significant. A Bi-National Commission to promote economic cooperation was established between the two 
countries in 2004. By 2013, bilateral trade had increased to R10 billion, 52 and South African companies had 
established a strong presence in Ghana’s mining, telecommunications, construction, tourism, and retail sectors. In 
2004, South Africa’s AngloGold acquired 50 percent of Ghana’s Ashanti Goldfields, which was the world’s largest 
gold producer in 2014. South African investments in Ghana are well integrated: South African banks lend to South 
African companies; while South African-built malls house South African retailers. In October 2012, following 
Tshwane’s loss of oil imports due to the imposition of sanctions on Iran, PetroSA bought a stake in the offshore 
Jubilee oil field, which has the greatest proven reserves in Ghana. 53 

After 1994, South Africa forged ties with Côte d’Ivoire as a strategic economic partner and “gateway” to 
francophone West African markets in Mali, Guinea, and Burkina Faso. By 2001, the country had become 
Tshwane’s third largest trade partner in West Africa. However, between 2002 and 2011, Côte d’Ivoire was 
wracked by conflict between northern rebels and the government of Laurent Gbagbo, with a 6,240-strong UN 
operation (UNOCI) backed by 4,600 French troops separating the two sides after 2004. The AU appointed 
Thabo Mbeki to mediate in November 2004. However, following accusations by the rebels that Mbeki was 
biased towards Gbagbo’s government, his mediation lost the support of the then AU Chair, Nigeria's Olusegun 
Obasanjo, and Senegal’s Abdoulaye Wade, forcing him to step down in 2006. South Africa once again found 
itself out of step with the regional consensus on Côte d’Ivoire when Jacob Zuma failed to recognise opposition 
leader Alassane Ouattara’s electoral defeat of Gbagbo in 2010, despite acknowledgement of Ouattara’s victory 
by the AU and ECOWAS. Tshwane’s belated acceptance of Ouattara as president damaged bilateral relations. 
Political instability has continued in Côte d’Ivoire, following parliamentary elections in 2011 which were 
boycotted by the party of former president, Laurent Gbagbo, the Ivorian Popular Front (FPI). However, the 
country’s economy is still the largest in francophone West Africa with gold, oil, and other economic prospects 
luring South African companies. 54 In 2013, bilateral trade between Tshwane and Abidjan was over R1.1 billion. 55

52 See SARS, “Cumulative Bilateral Trade by Country 2013”.
53 South African Broadcasting Corporation (SABC) News, “PetroSA to Buy Stake in Ghana’s State Owned Oil Company”, 21 April 2012.
54 This paragraph is drawn from Adebajo, “The Bicycle Strategy of South Africa’s Bilateral Relations in Africa”.
55 See SARS, “Cumulative Bilateral Trade by Country 2013”.
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South Africa in Eastern Africa 56

South Africa’s pursuit of a tripartite free trade area in Africa depends on the participation of the East African 
Community (EAC)  with SADC and the Common Market for Eastern and Southern Africa (COMESA). Tshwane 
also has an active diplomatic interest in influencing key East African governments engaged in conflict issues in the 
Great Lakes region and Greater Horn of Africa. Tanzania, which is both a member of SADC and the EAC and thus 
could act as a bridge between Southern and Eastern Africa, was a close ally of the ANC during its liberation struggle 
and is a key partner for South Africa in Eastern Africa. Bilateral trade stood at over R5.9 billion in 2013, with more 
than 150 South African companies engaged in the banking, construction, mining, tourism, retail, and 
telecommunications sectors. 57 However, popular resentment has mounted against some of these firms, which are 
seen as imposing draconian labour practices and unfairly profiting from Dar es Salaam’s privatisation of some of its 
most prized parastatals and natural resources. 58 Nevertheless, Tanzania is working closely with Tshwane to address 
the issue of sub-regional “spoilers” such as Rwanda and Uganda in the DRC, as part of a 3,000-strong SADC force. 
However, this mission and Dar es Salaam’s leading role in SADC have bolstered a perception in some parts of 
Eastern Africa that Tanzania is not a genuine broker of sub-regional interests, with Kenya, Rwanda, and Uganda 
excluding Tanzania from some meetings of the East African Community in 2013.

Kenya, which has played important roles in the conflicts in South Sudan and Somalia, contributing 4,600 troops 
to the AU mission in Somalia (AMISOM) in 2012, is also an important partner for South Africa in the sub-region. 
Relations between Tshwane and Nairobi were lukewarm after 1994 because of earlier collaboration between 
previous Kenyan administrations and the apartheid regime. 59 Furthermore, since 2012, the re-entry of major 
South African firms into Kenya, has led to a significant imbalance of bilateral trade. South African exports to 
Kenya of more than R7.7 billion compared with only about R240 million of imports from Kenya in 2013. 60 This 
political and economic friction has been exacerbated by the close relations between the ruling Sudan People’s 
Liberation Movement (SPLM) in South Sudan, and South Africa’s ruling party, the ANC, which have caused 
some tensions with Nairobi which played a leading role in mediation efforts in Sudan. By July 2011, Tshwane had 
trained more than 1,600 South Sudanese civil servants and diplomats and provided weapons and military 
training. 61 South African companies also have substantial investments in breweries, mining exploration, agri-
business, and telecommunications in the country. 62 In March 2014, Jacob Zuma sent ANC deputy president, 
Cyril Ramaphosa, to mediate between the two main rival factions within the SPLM, led by president Salva Kiir, 
and his sacked deputy, Riek Machar, after civil war broke out in South Sudan in December 2013. 63 There was a 

56 This section is partly based on a presentation made by Gilbert Khadiagala , “South Africa in Eastern Africa: Kenya, Sudan/South Sudan, Tanzania, and 
Uganda", at the CCR policy research seminar, “Post-Apartheid South Africa’s Foreign Policy After Two Decades”, Cape Town, 28-30 July 2013.

57 See SARS, “Cumulative Bilateral Trade by Country 2013”.
58 See Richard A. Schroeder, “South African Capital in the Land of Ujamaa: Contested Terrain in Tanzania,” AfricaFiles, At Issue Ezine, Vol. 8, No. 5, 

September 2008 (accessed on 22 May 2014 at http://www.africafiles.org/article.asp?ID=19013); and John Daniel, Jessica Lutchman, and Alex Comninos, 
“South Africa in Africa: Trends and Forecasts in a Changing African Political Economy,” in Sakhela Buhlungu, John Daniel, Roger Southall, and Jessica 
Lutchman (eds.), State of the Nation: South Africa 2007 (Cape Town: Human Sciences Research Council, 2007), p.526.

59 Khadiagala, “South Africa in Eastern Africa”.
60 See SARS, “Cumulative Bilateral Trade by Country 2013”.
61 Bua News, “South Africa, South Sudan Establish Ties”, 27 September 2011 (accessed on 22 May 2014 at http://www.southafrica.info/news/international/

southsudan-270911.htm).
62 Cheryl Hendricks and Amanda Lucey, “South Africa and South Sudan: Lessons for Post-Conflict Development and Peacebuilding Partnerships", Institute 

for Security Studies (ISS), Policy Brief, December 2013, p. 3; and Richard Polack and Kevin Bloom, "Feeding Frenzy in Sudan", Mail and Guardian, 21 
December 2012 (accessed on 22 May 2014 at http://mg.co.za/article/2012-12-21-feeding-frenzy-in-south-sudan).

63 Mmanaledi Mataboge, “ANC: Ramaphosa to Mediate in South Sudan,” Mail and Guardian, 6 February 2014 (accessed on 24 May 2014 at http://mg.co.
za/article/2014-02-06-anc-ramaphosa-to-mediate-in-s-sudan-to-strengthen-relations).
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perception in Nairobi that South Africa was seeking to promote its commercial interests through its political 
relationship with Juba. However, in January 2013, fifty South African companies joined a trade delegation to 
Kenya, signalling an economic rapprochement. As further signs of improved bilateral relations, Jacob Zuma 
attended the inauguration of Kenya’s president, Uhuru Kenyatta, in April 2013 (with Kenyatta returning the 
favour in May 2014), and has supported AU efforts to suspend Kenyatta’s indictment on charges of crimes 
against humanity by the International Criminal Court. 64 

South Africa in North Africa 65

Since 1994, South Africa’s foreign policy in North Africa has focused on Algeria, Egypt, and Libya, which hosted 
many ANC leaders and training cadres during the anti-apartheid struggle. Together with South Africa and 
Nigeria, the three North African sub-regional powers contribute 75 percent of the AU’s assessed operating 
budget. Tshwane’s most strategic partnership in the Maghreb is with oil and gas-rich Algeria. However, Algiers 
has failed to become Northwest Africa’s hegemon as a result of a bloody civil war that broke out after army 
leaders annulled a poll which Islamists were due to win in 1991. 66 The conflict resulted in 100,000 deaths and 
$20 billion worth of damage. 67 In 1999, Algeria’s president, Abdelaziz Bouteflika, joined South Africa’s president, 
Thabo Mbeki, and Nigeria’s president, Olusegun Obasanjo, to help to develop the Millennium Partnership for 
the African Recovery Programme (MAP), which formed the basis for the establishment of the New Partnership 
for Africa's Development in 2001. With bilateral trade amounting to R2.8 billion in 2013, Algeria is also South 
Africa’s leading trade partner in the sub-region. Growing economic ties, however, lag behind strong diplomatic 
relations: Algeria represents a mere 0.2 percent of South Africa’s total trade. In May 2013, the two countries 
agreed to accelerate the establishment of a joint trade and investment committee to boost bilateral economic 
ties. Furthermore, although Algiers has been a reliable partner for Tshwane in its continental diplomacy, the two 
countries have yet to undertake any joint initiatives to restore stability and security in North Africa, after popular 
uprisings led to the overthrow of the regimes of Tunisia’s Zine al-Abidine Ben Ali, Egypt’s Hosni Mubarak, and 
Libya’s Muammar Qaddafi, in 2011. South Africa and Algeria should also seek to address the threats subsequently 
posed by terrorism and weapons proliferation in the sub-region, and to balance the French military role in Africa.

In contrast to Algeria’s Bouteflika, Libya’s former leader, Muammar Qaddafi, sought to thwart Tshwane’s 
leadership goals within the AU. Relations between the two countries were often strained under Thabo Mbeki’s 
presidency from 1999 to 2008. 68 However, although South Africa supported UN Security Council Resolution 
1973 which authorised a North Atlantic Treaty Organisation (NATO) intervention led by France and Britain in 
Libya in 2011, it strongly opposed the “regime change” that was subsequently implemented. Tshwane was a 
member of the AU Peace and Security Council’s five-member High-Level Ad Hoc Committee on Libya, 69 with 
president Jacob Zuma visiting Tripoli in April and May 2011 to facilitate dialogue between Qaddafi and the rebel 
National Transitional Council (NTC). In August 2011, South Africa refused to recognise the NTC as the sole 
representative of the Libyan people, arguing instead for an all-inclusive approach to any political settlement. Led 
by Nigeria and Ethiopia, AU members eventually agreed to recognise the NTC in September 2011, and Qaddafi 

64 Khadiagala, “South Africa in Eastern Africa”.
65 This section is partly based on a paper submitted by Rawia Tawfik Amer, “South Africa in North Africa: Managing Relations with a Sub-Region in 

Transition”, for the CCR policy research seminar, “Post-Apartheid South Africa’s Foreign Policy After Two Decades”, Cape Town, 28-30 July 2013.
66 Adebajo, “The Bicycle Strategy of South Africa's Bilateral Relations in Africa", p. 30.
67 See Hakim Darbouche, “Algeria: Presidential 21st Century Vision of the Future”, The Africa Report, No. 5, January 2007, pp. 72-74.
68 Iqbal Jhazbhay, "South Africa's Relations with North Africa and the Horn: Bridging a Continent", in Adebajo, Adedeji, and Landsberg (eds.), South Africa 
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69 The committee was composed of the presidents of South Africa, Congo-Brazzaville, Mali, Mauritania, and Uganda.
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was assassinated by rebels a month later. The Libyan crisis revealed Tshwane’s lack of leverage in gaining support 
for AU peacemaking efforts in the face of Western countries’ determined pursuit of their strategic interests in the 
oil-rich country which remained anarchic in 2014, with the conflict also spreading instability into Mali. Serious 
questions remain over whether Libya’s new government will seek close relations with South Africa, as disputes 
continue over the identification and unfreezing of Qaddafi government assets in South Africa.

Egypt remains a key partner for Tshwane in North Africa, with bilateral trade standing at R1.3 billion in 2013. 
Following the end of Hosni Mubarak’s 30-year-old autocracy in 2011, South Africa established contacts with a 
range of Egyptian political parties, and supported the elected government of moderate Islamist and US-educated 
engineer, Mohamed Morsi, who attended a BRICS summit held in Durban in March 2013. Tshwane was swift to 
condemn the coup that ousted Morsi in July 2013. With uncertainty continuing about the prospects for democracy 
in post-revolutionary Egypt, South Africa could share its experiences of reconciliation and peacemaking with the 
regimes in Cairo, Algiers, Tripoli, and Tunis; provide capacity-building support, particularly for security sector 
reform; and support broader region-building efforts among the countries of the Mahgreb region and Egypt.

LEFT:  Dr Claude Kabemba, Director, Southern Africa Resource Watch, Johannesburg, South Africa
SECOND FROM LEFT:  Professor Gilbert Khadiagala, Jan Smuts Professor of International Relations, University of the Witwatersrand, Johannesburg
SECOND FROM RIGHT: Ambassador Radhia Msuya, High Commissioner of Tanzania to South Africa
RIGHT: Dr Adekeye Adebajo, Executive Director, Centre for Confl ict Resolution, Cape Town, South Africa
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5. South Africa’s Multilateral Relations in Africa

Southern Africa 70

The Southern African Development Coordination Conference (SADCC) was created in 1980 to counter 
economic dependence on apartheid South Africa and to promote the democratisation of the sub-region. South 
Africa’s parties of liberation – the African National Congress and the Pan-African Congress (PAC) – as well as 
Namibia's South West Africa People’s Organisation (SWAPO), participated as observers at the Conference; and 
the organisation was founded on solidarity, including support for the struggle against apartheid. The Conference 
became the treaty-based Southern African Development Community in 1992; and South Africa joined in 1994, 
following the country’s first democratic election. Tshwane was assigned to lead the sub-regional body’s 
investment portfolio and later its health sector. South Africa also helped to expand the bloc’s peace and security 
agenda; supported greater coordination on infrastructure development among SADC members; and promoted 
liberalisation of trade in the sub-region.

The Community’s founding treaty mandated cooperation to promote defence and security in Southern Africa. 
Agreement was reached that a separate mechanism did not need to be created for defence and security and 
that such an organ could be established within SADC, but with an independent mandate. After the respective 
roles of the chairs of the new Organ on Politics, Defence, and Security Cooperation (OPDSC) and the 
Community were clarified, two troikas – one for the security organ, and one for the main body – were established 
in 1996. Following the holding of the first democratic elections in Mozambique and Malawi in 1994, the Organ 
aimed to promote continuing democratisation in the sub-region and shared values, including a commitment to 
upholding human rights. The South African-backed request by the DRC to join SADC was granted in 1997 after 
a discussion among the Community’s leaders about the importance of extending the frontiers of democracy. In 
1999, South Africa’s then president, Thabo Mbeki, instigated a resolution opposing unconstitutional changes of 
government at the Organisation of African Unity’s summit in Algiers. As a result, coups became a target of 
sanctions and suspension from the organisation, marking a significant paradigm shift among African leaders. 
SADC promoted a collective response to political crises arising from disputed elections in Lesotho in 1998, and 
Zimbabwe from 2007 to 2013. The bloc also responded to a military coup in Madagascar in 2009, suspending 
the country from its membership of SADC and seeking a negotiated solution to the constitutional impasse there.

Under the auspices of SADC, South Africa has been a key player in responding to the political and security crises 
in Southern Africa, and provides critical operational support to the Botswana-based SADC Secretariat, which lacks 
autonomous capacity and instead often relies on the political will, resources, and actions of its member states. 
However, Tshwane’s ability to promote greater inter-governmentalism in Southern Africa is constrained by its own 
domestic socio-economic challenges, and SADC’s minimalist integration agenda which prioritises the inviolate 
sovereignty of its member states. In this regard, the institutionalisation of South Africa’s key bilateral relationships 
in the sub-region with Angola, Zimbabwe, and Mozambique could help to strengthen the sub-regional body. 71

70 This section is partly based on presentations made by Kaire Mbuende, “South Africa in the Southern African Development Community", and Richard 
Gibb, “South Africa and the Southern African Customs Union" at the CCR policy research seminar, “Post-Apartheid South Africa’s Foreign Policy After 
Two Decades”, Cape Town, 28-30 July 2013.

71 See Adekeye Adebajo, “The Bicycle Strategy of South Africa’s Bilateral Relations in Africa”.



POST-APARTHEID SOUTH AFRICA’S FOREIGN POLICY AFTER TWO DECADES28

In addition to helping to shape the sub-region’s evolving peace and security agenda, Tshwane has played an 
instrumental role in providing educational capacity to students across the sub-region, and promoted and 
funded electricity and transport corridors in Southern Africa. The meetings of the SADC Committee of 
Ministers Responsible for Transport that were held to harmonise national transport policies in order to facilitate 
the development of these corridors helped to promote regional cooperation, although they also increased 
dependence on South African leadership on trade and development issues. In this regard, apprehension has 
mounted in the sub-region on the trade liberalisation agenda being pursued by Tshwane, in particular South 
Africa’s drive to create a new tripartite free trade area comprising SADC, COMESA, and the EAC. National 
economic advantages provided under SADC and the Southern African Customs Union are perceived as being 
threatened by the engagement of states outside Southern Africa in the new free trade area. The tripartite FTA’s 
proposed benchmarking of competitive standards according to those set by South African industry has also 
caused concern. The liberalisation drive has further been criticised for promoting easier-to-reach but 
comparatively provisional bilateral deals on tariff and non-tariff barriers, rather than harder-to-reach but more 
robust multilateral agreements.

In particular, the immediate economic and political benefits of the tripartite arrangement remain unclear for 
the BLNS states – Botswana, Lesotho, Namibia, and Swaziland – in SACU, which has a functioning FTA and 
common external tariff. Following Tshwane’s pledge after 1994 to democratise the Customs Union, consensual 
decision-making with a right of veto for the BLNS states was introduced on the body’s ruling Council of Ministers 
in 2002. In addition, the Union’s revenue distribution formula (RDF) for sharing its customs and excise incomes 
was revised. The formula favours the BLNS states, which remain dependent on RDF revenues for much of their 
government expenditure. Botswana, which actually has a higher level of national income per person than South 
Africa, contributes four percent to the common pool and receives 34 percent in return; Tshwane, which 
accounts for more than 90 percent of SACU’s GDP and has contributed between R13 billion 72 and R28 billion 73  

through the RDF, has received only 15 percent of the Union’s customs revenues. The new formula has also been 
controversial. For example, Swaziland reported a 25 percent cut in the RDF revenues that it received in 2010. In 
addition, South Africa, which negotiated the present formula on the flawed assumption that the common 
revenue pool would decline, has sought to renegotiate the RDF. 74 The Customs Union’s effectiveness has 
further been limited by failure to establish all the SACU institutions – a Council of Ministers, a Commission, a 
Tariff Board, a Tribunal, Technical Liaison Committees, and National Bodies – proposed by the 2002 agreement, 
although an independent secretariat has been created for the body in Windhoek, Namibia.

The African Union 75

South Africa has adopted a multilateral approach that places Africa at the centre of its foreign policy agenda. 
Tshwane has pursued the establishment of appropriate continental mechanisms in order to foster a common 
public good in Africa and in pursuit of its own national interests. In 1992, the ANC drafted a foreign policy that 

72 Roman Grynberg and Masedi Motswapong, The SACU Revenue Sharing Formula: The History of an Equation,  (Gaborone: Botswana Institute for 
Development Policy Analysis, 2003).

73 Mike Schussler, “SACU is a Waste of Money”, The Namibian, 11 March 2010 (accessed on 22 May 2014 at http://www.namibian.com.na/indexx.
php?archive_id=63739&page_type=archive_story_detail&page=1).

74 Grynberg, and Motswapong, The SACU Revenue Sharing Formula.
75 This section is partly based on a presentation made by Eddy Maloka, “South Africa and the African Union", at the CCR policy research seminar, 

“Post-Apartheid South Africa’s Foreign Policy After Two Decades”, Cape Town, 28-30 July 2013.
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sought to reintegrate South Africa into the international community and rebuild the country’s diplomatic 
capacity. The policy promoted the pursuit of peace and regional cooperation. 76 In 1994, the ANC emphasised 
the need to “reflect the interests of the continent of Africa”. 77 Tshwane joined the OAU in May 1994. Building on 
the ruling ANC’s solidarity with other liberation movements on the continent, South Africa sought to create a 
new platform from which it could engage the global North more effectively. Under the Mbeki administration 
from 1999, foreign policy was increasingly shaped by the “African Agenda”, which prioritised democratic 
governance, peace and security, and accelerated economic growth as the building blocks of development on 
the continent. 78 A stand-alone Africa Multilateral departmental branch was established in the then Department 
of Foreign Affairs (now DIRCO). South Africa produced a draft document to foster the continent’s development 
and governance that formed the basis for negotiations with Nigeria and Algeria, and was later incorporated into 
NEPAD in 2001. This initiative also informed the creation of the African Peer Review Mechanism (APRM) in 
2003. Following efforts to harmonise its development and governance agenda at the regional level, Tshwane 
increasingly engaged in the transformation of the Organisation of African Unity into the African Union. South 
Africa’s president, Thabo Mbeki, became the first chair of the new continental body in 2002; worked closely 
with Nigerian president Olusegun Obasanjo on the shape of the body’s security mechanism and African 
peacekeeping efforts on the continent; and oversaw negotiations on the establishment of the Pan-African 
Parliament (PAP) in 2004 in Midrand, South Africa.

Tshwane’s then foreign minister, Nkosazana Dlamini-Zuma, similarly adopted an activist role on the AU’s 
Executive Council during this period in support of more effective multilateral mechanisms. At the same time, in 
a bid to strengthen the AU’s new institutions, South Africa led a drive for African governments to pay their dues 
to the continental body. Tshwane also took the lead in the AU’s Diaspora initiatives. South Africa subsequently 
played a key role in strengthening relations between the AU and the United Nations during its two two-year 
terms on the UN Security Council from 2007 to 2008, and from 2011 to 2012. Tshwane further sought to promote 
Africa’s political and developmental interests in its engagements with other multilateral fora including: the 
Group of Eight; the Group of 20 (G-20) major economies; the Forum on China-Africa Cooperation (FOCAC); 
the Tokyo International Conference on African Development (TICAD); the European Union; the Group of 77 
(G-77) at the UN; the Non-Aligned Movement (NAM); the Commonwealth; and, most recently, the BRICS.

Under the presidency of Jacob Zuma since 2009, South Africa has broken with the unwritten rule that no major 
African power should occupy the Chair of the AU Commission, and has increasingly sought to “deploy" its own 
officials within the continental body in order to ensure better representation of its national interests and to 
promote its foreign policy goals. The election of Nkosazana Dlamini-Zuma as Chair of the AU Commission in 
2012 was eventually supported by a majority of African countries. However, the nomination was strongly 
opposed by Nigeria, Ethiopia, Uganda, Rwanda, and Kenya, which interpreted the move as breaking with a 
tradition of solidarity that has historically promoted representation of African interests by the continent’s less 
powerful countries. Tshwane argued that it was SADC’s turn; it recognised no unwritten rule against large states 
occupying the post; and Dlamini-Zuma’s election formed part of a series of practical measures designed to 
boost the AU’s capacity and overcome a lack of political will among many African governments to implement 
important continental decisions. These measures include: the North-South transport corridor linking Durban to 

76 ANC, Ready to Govern: ANC Policy Guidelines for a Democratic South Africa, May 1992 (accessed on 22 May 2014 at www.anc.org.za/show.php?id=227).
77 ANC, Foreign Policy Perspective in a Democratic South Africa, December 1994 (accessed on 22 May 2014 at www.anc.org.za/show.php?id=230).
78 See Landsberg, “South Africa and the Making of the African Union and NEPAD: Mbeki’s ‘Progressive African Agenda’” in Adebajo, Adedeji, and Landsberg 

(eds.), South Africa in Africa, pp. 195-212; and Adekeye Adebajo, “Messiah or Mercantilist? South Africa in Africa”, in Adebajo, The Curse of Berlin, pp. 101-122.
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Dar es Salaam which has been sponsored by Jacob Zuma; a drive to enhance the effectiveness of the African 
Court of Justice and Human Rights (ACJHR) in Arusha, the African Human Rights Commission in Banjul, and 
the Pan-African Parliament in Midrand by integrating them into the main body of the AU; rationalisation of the 
continental body’s administrative and human resources structures; and concrete support for regional economic 
communities like SADC and the EAC in realising their integration agendas. Other priorities identified by 
Dlamini-Zuma include: increased emphasis on the priorities of women and vulnerable groups in AU planning; 
a search for greater African funding to reduce dependence on external donors; and a strategy to coordinate 
with external actors such as China and the EU at the continental rather than bilateral level.

With the support of Ethiopia and Algeria, Jacob Zuma’s government has also prioritised the creation of an 
African rapid response capacity for peacekeeping in order to forestall external interventions such as that led by 
France and Britain which precipitated “regime change” in Libya in 2011, and the current French military 
engagement in Côte d’Ivoire, Mali, and Central African Republic. However, serious questions remain over the 
capacity and short- and longer-term effectiveness of the interventions that may be launched under a new 
African Capacity for Immediate Response to Crises (ACIRC) proposed by some AU member states in May 
2013. At both the sub-regional and regional levels, relatively cost-effective preventive diplomacy should be 
prioritised over expensive peacekeeping operations. In addition, the AU and Africa’s regional economic 
communities should agree a division of labour among themselves and with the UN on peacekeeping initiatives 
to reduce their costs and maximise their capacity.

LEFT:  Dr Richard Gibb, Director, Abu Dhabi Men’s College, Abu Dhabi, United Arab Emirates (UAE)
SECOND FROM LEFT:  Ambassador Ismael Gaspar Martins, Permanent Representative of Angola to the United Nations, New York, United States 
SECOND FROM RIGHT: Dr Kaire Mbuende, Former Executive Secretary, Southern African Development Community, Windhoek, Namibia 
RIGHT: Dr Eddy Maloka, Special Representative to the Great Lakes, South African Department of International Relations and Cooperation, 
 Tshwane, South Africa
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6. South Africa’s Bilateral Relations: 
 The United States, Britain, and France

South Africa and the United States 79

During the Cold War (1945-1990), the desire to preserve US military and business interests resulted in a tilt 
towards the apartheid regime, which was well-captured by president Richard Nixon’s “tar baby” policy in 1969 
of forging close ties with Pretoria; and was guided by an ideational framework that sought to maintain white 
dominance over the apartheid enclave.  It was only in the late 1980s and early 1990s that Washington – in the 
face of international and domestic pressures – started to distance itself from the apartheid regime and sought 
a leadership role in supporting South Africa’s transition to democracy. A grassroots alliance – spearheaded by 
the Free South Africa Movement – played a key role in securing passage of the Comprehensive Anti-Apartheid 
Act of 1986 (which effectively imposed sanctions on the regime in Pretoria) through a two-thirds majority of 
the US Congress which overrode president Ronald Reagan’s veto. Since the end of apartheid, a different set of 
issues such as HIV/AIDS and environmental concerns have offered bases for strengthening civil society links 
between the two countries. Post-apartheid South Africa has hosted major international meetings including: 
the UN World Conference against Racism, Racial Discrimination, Xenophobia, and Related Intolerance in 
Durban in 2001; and the World Summit on Sustainable Development in Johannesburg in 2002. In this context, 
the African Diaspora with an estimated population of over 39 million people in North America (US and 
Canada) represents an untapped resource for South African policymakers, particularly with the AU branding 
the Diaspora as the continent’s “sixth region”. 

In the post-apartheid era, the US government has sought to build a new trade and investment partnership with 
South Africa amid Africa’s resurgent role in the world economy. Under US president Bill Clinton (1993-2000), 
Washington gave prominence to Tshwane in its geo-political thinking, which was reflected in the launch of a 
US-South Africa Bi-National Commission. However, under president George W. Bush (2001-2008), the BNC 
was terminated, with US policy in Africa increasingly focused on America’s “war on terror”. 80 In November 
2008, Barack Obama’s election as the first black president of the United States generated great expectations in 
Africa of a positive change in Washington’s policy towards the continent. However, during his visit to South 
Africa in June 2013, Obama failed to address the use of military drones in African states such as Somalia and 
Mali, and the controversial role of the Germany-based US Africa Command (AFRICOM). Both have precipitated 
serious concerns on the continent about the militarisation of America's Africa policy and represent significant 
continuity in US policy since the belligerent administration of George W. Bush. While Tshwane and Washington 
have cooperated militarily through the International Military Education and Training (IMET) and Africa 
Contingency Operations Training and Assistance (ACOTA) programmes, South Africa has opposed the 
establishment of an AFRICOM base in Africa. The United States’ engagement with the continent, particularly 
its African Growth and Opportunity Act (AGOA) of 2000, has also been criticised for largely benefitting oil-
producing countries: petroleum products accounted for 82 percent of AGOA imports to the US in 2013. 81 

79 This section is partly based on a presentation made by Julialynne Walker, “South Africa and the United States", at the CCR policy research seminar, 
“Post-Apartheid South Africa’s Foreign Policy after Two Decades”, Cape Town, 28-30 July 2013.

80 Nomfundo Xenia Ngwenya, “The United States”, in Saunders, Dzinesa, and Nagar (eds.), Region-building in Southern Africa, pp. 264-280.
81 US Department of Commerce – International Trade Administration, “US Trade with Sub-Saharan Africa, January-December 2013” (accessed on 22 May 2014 
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However, a US-South Africa Strategic Partnership was signed in 2010, and there are hopes that Tshwane could 
leverage its role as a peacebroker in Zimbabwe to persuade Washington to resurrect the SADC-US Forum that 
was suspended in 2001. 

South Africa’s “African Agenda” and focus on developing South-South cooperation has generated tensions in its 
relationship with the US. In March 2011, Tshwane voted in favour of UN Security Council Resolution 1973, which 
established a “no-fly zone" over Libya and effectively authorised a military intervention by NATO in the country. 
However, when NATO countries went beyond the mandate of the resolution to carry out “regime change” 
against Muammar Qaddafi, South Africa stridently criticised this action as having destroyed the credibility and 
legitimacy of the concept of the "responsibility to protect" (R2P).

South Africa and Britain 82

South Africa’s relations with its former colonial power, Britain, were contradictory during the apartheid era. Although 
solidarity was extended to many ANC exiles and the party itself by politicians of all stripes as well as by organised 
labour and left-wing organisations, the British government of Conservative prime minister, Margaret Thatcher (1979-
1991), itself often actively supported the apartheid government in Pretoria. 83 Economic ties between Britain and 
South Africa were maintained during the apartheid era, which have since been buttressed by the continued 
presence of a sizeable British population – one million Britons in 2014 84 – in post-apartheid South Africa.

After 1997, the “New Labour” government under Tony Blair sought to reject the Margaret Thatcher era’s 
preference for placing the national interest – narrowly understood in material terms – above moral considerations. 
This had been manifest in London’s pro-apartheid posture. Instead, Blair now sought to pursue a more “ethical” 
foreign policy grounded in respect for human rights and an internationalism that reflected “third way” policies at 
home. The change was reflected in British foreign policy in efforts to de-link development aid from commercial 
interests with the creation of a new Department for International Development (DFID) in 1997; and in London’s 
support for the New Partnership for Africa’s Development – spearheaded by Thabo Mbeki. In 2004, Blair set up 
the Commission for Africa, whose work informed the outcomes of the Africa-focused G-8 Summit in Gleneagles, 
Scotland, in 2005. There was also strong compatibility between the two countries’ interests in promoting peace 
and security in Africa during the New Labour period, with Blair supporting Mbeki’s peacemaking efforts in the 
DRC. In 2003, the Blair government created four sub-regional conflict advisor positions in Africa based in 
Tshwane, Addis Ababa, Abuja, and Nairobi. At the same time, there was continuity in corporate and economic 
relations between South Africa and Britain. While Africa as a whole remained marginal to British economic 
interests after 1997, Tshwane was an exception in its importance to London: in 2013, British exports to South 
Africa comprised about R32 billion. 85 However, British foreign policy under Blair played contradictory roles. 
Between 1997 and 2004, Britain was the world’s second largest exporter of military equipment to Africa. The Blair 
government actively pursued arms contracts in Africa, with corruption allegations continuing to surround a 1999 
arms deal that included South Africa and Britain’s BAE Systems. In addition, there were policy differences 
between Blair and Mbeki, in particular over the handling of the political crisis in Zimbabwe.

82 This section is partly based on a presentation made by Daniel Large, “South Africa and Britain", at the CCR policy research seminar, “Post-Apartheid 
South Africa’s Foreign Policy after Two Decades”, Cape Town, 28-30 July 2013.

83 See James Barber, The Uneasy Relationship: Britain and South Africa (London: Heinemann, 1983); and Ronald Hyam and Peter Henshaw, The Lion and 
the Springbok: Britain and South Africa since the Boer War (Cambridge: Cambridge University Press, 2007).

84 UK [United Kingdom] Trade and Investment, "Doing Business in South Africa", website page (accessed on 3 June 2014 at 
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85 See SARS, “Cumulative Bilateral Trade by Country 2013”.
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Since 2010, David Cameron’s Conservative-led coalition government has actively sought to reinvigorate 
London’s trade relationship with Tshwane, against a backdrop of economic difficulties in Europe and of the 
emergence of China as a rival development partner for African countries. A sizeable business delegation 
accompanied Cameron on his trip to South Africa in July 2011, which has since been followed by regular trade 
and investment-focused visits from Britain, even as London’s importance as a trading partner for Tshwane has 
declined. In September 2013, the UK (United Kingdom)-South Africa Bilateral Forum noted that a target to 
double trade between the two countries by 2015 (from R47.8 billion in 2009) would not be met. Bilateral trade 
stood at about R64 billion in 2013. 86 Meanwhile, differences in priorities and expectations have persisted as a 
source of tension in this bilateral relationship against a background of wider geo-political shifts, manifest in 
South Africa’s membership of the emerging BRICS bloc and in Britain’s own reassessment of its policy on 
international aid. Beyond the economic sphere, policy divergences have manifested in London and Tshwane’s 
different approaches to international intervention in Libya and Syria in 2011 and 2012, respectively. Furthermore, 
Britain has neither openly nor clearly supported South Africa’s case for permanent membership of a reformed 
UN Security Council. In April 2013, the British secretary for international development, Justine Greening, 
unilaterally announced the end of aid to South Africa in 2015, catching Tshwane’s visiting finance minister, 
Pravin Gordhan, by surprise and eliciting public protests from South African officials in an incident that 
illustrated the unsettled nature of this bilateral relationship.

South Africa and France 87

During the Cold War, France maintained close ties with the apartheid regime in Pretoria, which were manifest 
in French arms sales to South Africa between 1961 and 1977; and in the Gallic refusal to implement fully 
international economic sanctions against the white minority government.  South Africa’s Koeberg nuclear 
power plant was completed with French help in 1984-1985. French counter-insurgency strategies were also 
taught in, and used by, the South African Defence Force (SADF). Meanwhile, the French anti-apartheid 
movement was limited by the tight control exerted over it by the French Communist Party. The party’s 
deteriorating relations with other political formations within French society weakened the movement in the 
1980s when the struggle against apartheid in South Africa was reaching a climax.

In the post-apartheid era, France’s policy towards South Africa and Africa has been influenced by the priorities 
and distinct personalities of successive French presidents; perceptions in Paris of South African leadership in 
Africa; and the broader political context provided by the European integration project. After 1990, French 
president François Mitterrand had a mixed interest in African issues, with the violent disintegration of Yugoslavia 
in the early 1990s generating greater attention than the Rwandan genocide in 1994, during which Paris was 
implicated in training and arming the genocidal militia. 88 Under Jacques Chirac (1995-2007), reforms of the 
French ministries of cooperation and defence, as well as the military, had an impact on the French presence on 
the ground in Africa. After 2002, France’s Africa policy was notably erratic. In July 2007, president Nicolas Sarkozy 
gave a speech laced with paternalistic colonial era clichés in Dakar, Senegal; only to follow this up in February 
2008 with another speech to the South African parliament in Cape Town that underlined the need for Paris to 

86 See SARS, “Cumulative Bilateral Trade by Country 2013”.
87 This section is partly based on a presentation made by Roland Marchal, “South Africa and France", at the CCR policy research seminar, “Post-Apartheid 
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change its anachronistic view of the continent. Despite its diminished interest, France has retained an ability to 
intervene in Africa to protect its interests, such as in Côte d’Ivoire (since 2005) and Mali (since 2013). Over 7,000 
French troops were deployed in Africa in May 2014, with another 3,000 expected to be deployed. At the same 
time, as the idea of an exclusive French sphere of influence in Africa has been increasingly challenged, Paris has 
sought greater engagement with non-francophone countries in its military training programmes and diplomatic 
summits; and sought to place its interventions under the multilateral banners of the EU and the UN. 89 

While policymakers in Tshwane have viewed French interference in continental affairs and support for repressive 
regimes (such as in Central African Republic and Chad ) as neo-colonial, France has often been severely critical 
of South Africa’s regional peacemaking efforts and perceived failure to understand francophone African countries’ 
relations with Paris. In March 2013, 13 South African soldiers were killed in clashes with rebels in CAR. The 
controversial military incident also generated significant criticism within South Africa. French policymaking elites 
viewed the incident as an illustration of Tshwane’s failure to understand the reality of the situation on the ground 
in CAR; and to project military power effectively. This rhetorical clash pointed to a deep divergence between 
France and South Africa’s approaches to conflict resolution initiatives on the continent, which was also manifested 
in 2011 over the crises in Côte d’Ivoire and Libya. France also complicated South African-led peacemaking 
initiatives in francophone countries such as Côte d'Ivoire and Madagascar between 2004 and 2012.

Economically, the relationship has been less adversarial. As the French strategic focus on the continent has become 
less francophone-oriented, Tshwane has become of increasing strategic importance to Paris as its primary trading 
partner in sub-Saharan Africa. 90 About 300 French companies are represented in South Africa, and bilateral trade 
totalled about R32 billion in 2013. 91 However, while French investment in the financial services, tourism, and water 
and sanitation sectors is growing, France’s overall economic ties lag behind those of the US, China, and Britain.

89 Adekeye Adebajo, “Decline of Nigeria’s Foreign Policy”, The Guardian, Nigeria, 6 May 2013 (accessed on 22 May 2014 at http://www.ccr.org.za/index.
php/media-release/in-the-media/newspaper-articles/item/144-decline-of-nigerias-foreign-policy-adekeye-adebajo).

90 Chris Alden and Jean-Pascal Daloz (eds.), Paris, Pretoria and the African Continent: The International Relations of States and Societies in Transition 
(London, Macmillan, 1996).

91 See SARS, “Cumulative Bilateral Trade by Country 2013”.
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7. South Africa’s Bilateral Relations: 
 China and Japan

China 92

After the end of the Cold War by 1990, Chinese support for African governments became increasingly 
motivated by Beijing’s drive for recognition of its “One-China” policy and its need for resources to fuel domestic 
economic growth. In 1998, South Africa established formal diplomatic relations with China, although the ANC 
had previously been backed by Taiwan. By 2009, Beijing had become Tshwane’s single largest commercial 
partner. In it largest-ever investment in Africa, China ploughed $5.6 billion into South Africa’s Standard Bank in 
2007, while South African companies have made large investments in Chinese mining, engineering, and 
beverage sectors. In August 2010, president Jacob Zuma led South Africa’s largest ever trade delegation of over 
350 business representatives and officials to Beijing. In 2013, Sino-African trade was worth R270 billion. 93 

China views Africa as an important source of natural resources including energy and minerals, 94 and as a 
comparatively open market. In particular, South Africa’s relative political stability and economic clout have 
attracted Chinese economic engagement. However, slowing growth rates in China in 2014 may stem its trade 
with the continent. Other obstacles to the long-term prospects for Sino-African trade include the growing 
perception in Africa that Beijing’s economic interests on the continent are mainly limited to extracting its 
mineral wealth on the best possible terms for China. Chinese employers in Africa have been criticised for 
exploiting local workers and for importing over 80,000 Chinese workers to the continent. Chinese 
infrastructural investment on the continent has also come under fire for focusing on mine-to-port construction 
and improvement of railways and port facilities, instead of adopting a broader developmental approach that 
could spur regional integration in Africa. Beijing has further been criticised for destroying African textile sectors 
through its relatively cheap exports – South Africa and Lesotho have been particularly adversely affected.

In 2012, South Africa accounted for 25 percent of China’s African exports and 38 percent of its imports from the 
continent. 95 However, Tshwane is concerned about the structure and balance of trade with Beijing, which it 
regards as unsustainable in the long term. In 2013, South Africa reported exports to China worth R116 billion 
against imports of R154 billion. 96 Although there has been growth in the export of value-added products to 
China, minerals remain the core exports. Tshwane’s reluctance to proceed with a bilateral free trade area with 
Beijing reflects concerns about the threat that the import of Chinese goods may present to the survival of local 
industries in South Africa. 97 In order to adjust the structure of its trade, Tshwane continues to develop plans to 
stem the deindustrialisation of its economy, including the introduction of levies on mineral exports which would 
provide beneficiation at source. In addition, China can provide a “gateway” for South Africa to world markets as 

92 This section is partly based on a presentation made by Li Qingsi, “South Africa and China", at the CCR policy research seminar, “Post-Apartheid South 
Africa’s Foreign Policy After Two Decades”, Cape Town, 28-30 July 2013.

93 See SARS, “Cumulative Bilateral Trade by Country 2013”.
94 Taku Fundira, “Update on South Africa’s Trading Relationship with China”, Tralac Trade Law Centre, 16 March 2011. 
95 South Africa’s Department of Trade and Industry (DTI), “South Africa: Bilateral Relations Between South Africa and China Have Improved Remarkably 

over the Last Several Years”, press release, 23 October 2012. 
96 See SARS, “Cumulative Bilateral Trade by Country 2013”.
97 Ana Cristina Alves and Elizabeth Sidiropoulos, “South Africa-China Relations: Getting Beyond the Crossroads?” The Sunday Independent, 29 August 

2010 (accessed on 22 May 2014 at http://www.saiia.org.za/opinion-analysis/south-africa-china-relations-getting-beyond-the-cross-roads). 
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the world's second largest economy after the US and the new “workshop of the world”. 98 Notwithstanding 
the challenges to their bilateral economic relationship, Tshwane’s diplomatic credentials have been 
enhanced by its ties with Beijing, particularly in the multilateral arena. South Africa is hosting the fifth three-
yearly meeting of the Forum on China-Africa Cooperation in Johannesburg in 2015. Tshwane’s admission – 
with strong support from Beijing – to the Brazil, Russia, India, and China bloc in 2011, also boosted South 
Africa’s economic and political influence globally. Tshwane has a key role to play as a leading advocate of 
multilateral African approaches in helping to redress China’s asymmetrical economic relationship with 
Africa, which is largely shaped by Beijing.

Meanwhile, China’s official stance of not intervening in the internal affairs of other states continues to indicate 
a lack of concern for the human rights abuses of African governments, as well as providing a strategic buffer 
against the human rights challenges that Beijing itself faces internally.

Japan 99

In 1961, South Africa’s apartheid regime designated Japanese people as “honorary whites”. Although the rest of 
the world protested against this classification on Japan’s behalf, Tokyo did not. Furthermore, the US military 
presence in Japan after the Second World War ended in 1945 shackled Tokyo’s foreign policy. At the United 
Nations, Japan generally chose to defer to powerful Western positions (adopted by countries such as the US, 
Britain, and France) on how to respond to the apartheid government in Pretoria, thus contradicting the stance 
adopted by the “global South” in the G-77. In May 1973, the ambassadors of 14 African countries in Tokyo stated 
that they expected “Japan as an Asian nation to give its political support to the struggle against racist regimes”. 100 
However, Tokyo refused to demonstrate Afro-Asian solidarity and sought to play down its ties with South Africa, 
arguing instead for a separation between economic and political relations. Throughout the apartheid era, Japan 
pursued a mercantilist approach to its own economic recovery and exported substantial quantities of raw 
materials from South Africa for its post-war reconstruction. In 1974, South Africa supplied 38 percent of Japan’s 
platinum imports which were required by its auto industry; and 62 percent of the vanadium which was crucial 
to Japanese steel production. In 1987, Japan became apartheid South Africa’s leading trade partner. 101 

Tokyo’s previous close ties with the apartheid regime framed the initial conditions of Japan’s engagement with 
Tshwane after 1994. However, despite state visits by presidents Nelson Mandela and Thabo Mbeki to Japan in 
1995 and 2001 respectively, and substantial Japanese aid packages to South Africa, bilateral relations remained 
frosty. Tshwane hoped to learn from Japan’s state-centric model of economic development. However, Tokyo, as 
a leading member of the Organisation for Economic Cooperation and Development (OECD) – it joined the 
organisation in 1964 – had adopted development policies consistent with the global US-led mainstream by 
1994. Bilateral ties between Tshwane and Tokyo mainly focused on the economic relations between the two 
countries. Japan’s trade with Africa has declined since 1965, accounting for about two percent of its $1.5 trillion 

98 Sanusha Naidu, “Balancing a Strategic Partnership? South Africa-China Relations”, in Kweku Ampiah and Sanusha Naidu (eds.), Crouching Tiger, 
Hidden Dragon? Africa and China (Scottsville: University of KwaZulu-Natal Press, 2008), p. 181.

99 This section is partly based on a presentation made by Kweku Ampiah and Scarlett Cornelissen, “South Africa and Japan", at the CCR policy research 
seminar, “Post-Apartheid South Africa’s Foreign Policy After Two Decades”, Cape Town, 28-30 July 2013.

100 Godfrey Morrison, "Japan's Year in Africa, 1973-1974", in Colin Legum (ed.), African Contemporary Record: Annual Survey and Documents 
 (London: Rex Collings, 1974), pp. A65-A68.
101 See Kweku Ampiah, The Dynamics of Japan's Relations with Africa: South Africa, Tanzania and Nigeria (London: Routledge, 1997).
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total global commerce in 2012. 102 However, most of this trade is concentrated in South Africa, which accounted 
for one third of Japanese trade with the continent in 2013. 103 Bilateral trade stood at R93 billion in 2013. 104 Two-
thirds of the 330 Japanese companies in Africa and 90 percent of its investments on the continent are in South 
Africa, which had been traditionally seen by Tokyo as the “gateway” to the rest of Africa, although this view has 
become less widely held among Japan’s business community. The nature of this bilateral trade is geared towards 
Japanese interests, and Tshwane has rebuffed Tokyo’s efforts to negotiate a free trade agreement between the 
two countries. A total of 55 percent of South Africa’s platinum exports went to Japan in 2011. Tokyo is also a 
strategic partner in South Africa’s mining sector, and much of the recent large-scale investment by Japanese 
firms has been in chrome ore, ferrochrome, and vanadium mines. In return for its mineral exports, South Africa 
mainly imports machinery, capital equipment, and electrical and electronic goods from Japan. Three Japanese 
automobile manufacturers – Mazda, Nissan, and Toyota – have production plants in South Africa, and more 
than one third of imports from Japan are passenger cars or parts.

Beyond trade ties, Tshwane and Tokyo have both sought to promote an “African Agenda” for development on 
the continent, particularly under Thabo Mbeki’s presidency from 1999 to 2008, when there was a joint attempt 
to streamline aid programmes to support the development of infrastructure and sub-regional transport 
networks prioritised by NEPAD. African leaders, including Mbeki, Nigerian president Olusegun Obasanjo, and 
Algerian president Abdelaziz Bouteflika, attended the G-8 summit hosted in the Japanese city of Nago in 
2000. Since 2008, Tokyo has expanded its cooperation with other African partners including the AU and the 
continent’s regional economic communities. Japan has worked with SADC to develop transport networks and 
nodes through the Japan International Cooperation Agency (JICA) and the Japan Bank for International 
Cooperation (JBIC). 105 Tokyo has also been forced to reassess its reluctance to engage proactively in Africa, as 
Asian, particularly Chinese, engagement on the continent has increased. China overtook Japan as South 
Africa’s largest trade partner in 2009, although South Africa has a trade deficit with China but a positive trade 
balance with Japan. In addition, Tokyo’s diplomatic efforts have been overshadowed by Beijing’s in Africa, with 
Tshwane prioritising its relations with China. However, Africa still represents a major strategic economic 
opportunity as a relatively untapped market for Japan. Increasingly, the Tokyo International Conference on 
African Development, which was established in 1993, seven years before the Forum on China-Africa 
Cooperation, has become a platform for competition with China for influence on the continent. A total of $32 
billion in aid was pledged to Africa by Japan at TICAD V in 2013. Tokyo also emphasises the long-term nature 
of Japanese foreign investment when promoting its trade relations on the continent. Furthermore, the TICAD 
agenda has been expanded to include peace and security issues. With US support, Japan has a small military 
presence in Djibouti to fight piracy. Tokyo also seeks to garner international prestige at the UN as the second 
largest funder of the world body’s peacekeeping operations, including in Africa. However, Japan does not 
support the continent’s 2005 Ezulwini Consensus on reform of the UN Security Council which argues for an 
expansion of the Council from 15 to 20 members, with two permanent seats with veto power for Africa to add 
to its existing three non-permanent seats. In addition, Tokyo’s continuing separation of economics from 
politics in its diplomacy closely resembles Beijing’s non-interventionist approach. South Africa’s membership 

102 Suvendrini Kakuchi, “Japan Seeks to Remake Asia-Africa Relationship", Inter Press Service (IPS), 4 June 2013 (accessed on 22 May 2014 at http://www.
ipsnews.net/2013/06/japan-seeks-to-remake-asia-africa-relationship/).

103 Stratfor Global Intelligence, “Japan Increases its Investments in Africa", Indian Review of Global Affairs, 18 February 2014 (accessed on 22 May 2014 at 
http://www.irgamag.com/regions/africa/item/7489-japan-increases-its-investments-in-africa).

104 See SARS, “Cumulative Bilateral Trade by Country 2013”.
105 See Japan International Cooperation Agency (JICA), Direction of JICA Assistance for Africa (Tokyo: JICA, 2008).
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of the “global South” and its revisionist approach towards international trade relations and financial institutions 
have also led it to oppose Japan at the WTO and G-20. Tshwane and Tokyo have further adopted contradictory 
positions in international discussions on environmental protection.

For African governments like South Africa, the willingness of both China and Japan to engage economically 
offers an alternative to commerce with traditional European and American partners, 106 potentially 
strengthening the bargaining position of African actors in trade talks. However, although East Asia has 
become a global centre of economic power grappling with similar developmental challenges to those faced 
in Africa, not a single university on the continent has a fully fledged academic programme offering bachelor 
and higher degrees on this region.

106 Daniel Bach, “The European Union and China in Africa”, in Ampiah and Naidu (eds.), Crouching Tiger, Hidden Dragon? p.287.
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8. South Africa’s Global Multilateral Relations: 
 the UN, the EU, and the BRICS

The United Nations 107

After South Africa returned to the United Nations in 1994, the world body has represented the main focus of its 
multilateral agreement. Although the number of conflicts in Africa has decreased since 2000, new conflicts 
emerged in Côte d’Ivoire, Mali, and South Sudan. A total of $6.1 billion of the $7.4 billion that the world body 
spends on peacekeeping misions was allocated to Africa between July 2013 and June 2014. 108 Recognising the 
importance of the UN Security Council in shaping peacekeeping missions on the continent, South Africa has 
twice served as a non-permanent member of the Council, in 2007-2008, and 2011-2012.

During both terms, Tshwane sought to advocate a greater role for Africa's regional bodies in maintaining 
international peace and security as outlined in Chapter VIII of the UN Charter. In particular, after the creation of 
the African Union in 2002, South Africa has sought an increased role for the AU’s Peace and Security Council 
(PSC). South African presidents, Thabo Mbeki and Jacob Zuma, chaired two key UN Security Council debates in 
New York, in 2008 and 2012 respectively, on institutionalising the relationship between the UN and the AU. As a 
result, annual meetings alternately held in Addis Ababa and New York are now convened between the two 
Security Councils. Tshwane also used its Chair of the UN Security Council in April 2008 to address the funding 
and logistical challenges faced by African peacekeeping operations.

South Africa tabled Security Council Resolution 2033 in January 2012 in order to establish a more effective 
relationship between the UN Security Council and the AU Peace and Security Council after the African Union’s 
efforts to resolve the conflict in Libya were sidelined by NATO’s intervention there. During the discussions on 
closer ties between the world and continental bodies, the three Western veto-wielding permanent members of 
the UN Security Council (the P-3) – the United States, France, and Britain – expressed reservations that a larger 
role for the AU could deprive the Council of its position as the primary guarantors of global security. Tshwane 
emphasised that the effectiveness of peace efforts depends on the leadership of regional and sub-regional 
organisations. During its two terms on the UN Security Council, South Africa encountered resistance to its 
positions from France. Paris sometimes sought to bypass cooperation with Addis Ababa in favour of dealing 
directly with African sub-regional organisations such as the Economic Community of Central African States 
(ECCAS) in CAR, whose francophone government it could manipulate. Tshwane opposed how UN Security 
Council Resolution 1973 had been abused by France and Britain to pursue “regime change” in Libya; and 
criticised Paris for its disregard of the UN’s arms embargo on Libya.

107 This section is partly based on a presentation made by Doc Mashabane, “South Africa and the United Nations",  at the CCR policy research seminar, 
“Post-Apartheid South Africa’s Foreign Policy After Two Decades”, Cape Town, 28-30 July 2013.

108 United Nations, “General Assembly Adopts 2013/14 Peacekeeping Budget Approaching $8 Billion for 14 Operations, Acting on Fifth Committee 
Recommendations", press release, 28 June 2013, GA/11390.
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Although 60 percent of the UN Security Council’s agenda focuses on Africa, the Council’s constitution continues 
to reflect the geo-political realities of 1945 and not 2014. Africa and Latin America are the only two regions of the 
world without permanent representation on the body. 109 The five permanent veto-wielding members of the 
Council – the US, China, Russia, France, and Britain – all profess support for the organ’s reform, but privately 
remain comfortable with the status quo, and often use divide-and-rule tactics among the non-permanent 
members to bolster their positions. The prospects of Security Council reform are also stymied by China’s 
resistance to giving a permanent seat to Japan. Meanwhile, non-permanent members face an uphill task in having 
a significant impact during their two-year terms, particularly if they lack the diplomatic capacity that effective 
membership of the Council always requires. Leading African governments such as South Africa and Nigeria 
increasingly recognise that competition between them for a permanent seat on the Security Council remains 
fruitless while no such seat is on offer. Tshwane and Abuja have favoured a more pragmatic approach than that 
proposed by the Ezulwini Consensus of 2005, which called for an expansion of the Council from 15 to 26 
members, with two permanent seats with veto power for Africa to add to its existing three rotating non-permanent 
seats. 110 South Africa and Nigeria have questioned Ezulwini’s maximalist “all or nothing” position.

While African countries on the Security Council often emphasise their role as standard-bearers of the “African 
Agenda”, some of the Council’s permanent members such as the US decry the adoption of such a role as 
obstructive. Tshwane has also promoted Africa’s economic development at the world body, as a member of the 
UN Economic and Social Council (ECOSOC) from 2004 to 2006, and again since 2013.

The European Union 111

The trade relationship between South Africa and the European Union is anchored in the bilateral Trade and 
Development Cooperation Agreement (TDCA) of 1999. This was created after the EU categorised South Africa as 
a middle-income country, thus refusing to include Tshwane in the reciprocal market access arrangements of the 
Cotonou Agreement which it signed with the other 78 members of the African, Caribbean and Pacific (ACP) 
Group in 2000. In 2007, South Africa became one of the EU’s ten strategic partners globally; and the European 
bloc is the country’s most important trading partner. However, the EU’s relative economic significance to Tshwane 
has declined from about 45 percent of South Africa’s total trade in the mid-1990s 112 to 26 percent in 2012. 113

With the mid-term review of the TDCA due in 2005, Tshwane joined sub-regional negotiations with Brussels on 
the SADC economic partnership agreement (EPA) in 2004 with the dual objectives of strengthening regional 
integration in Southern Africa and harmonising its own trade arrangements with Europe. The regionalism 
aspect of South Africa’s trade agenda also supports its foreign policy of promoting regional integration in pursuit 
of greater African economic development. EPAs were introduced after 2000 to replace the system of non-
reciprocal preferences which had underpinned the previous Lomé agreement of 1975 between the EU and the 
ACP. Non-mercantilist principles were adopted in negotiating the new agreements, including that no ACP 

109 See Amr Roshdy, “When Will is Not Enough: Why the Current Attempts at Reforming the Security Council Have Failed”, in Garth le Pere and Nhamo 
Samasuwo (eds.), The UN at 60: A New Spin on an Old Hub (Midrand: Institute for Global Dialogue, 2006), pp. 3-59.

110 AU, “The Common African Position on the Proposed Reform of the United Nations: the Ezulwini Consensus”, 7th Extraordinary Session of the Executive 
Council of  the African Union, Addis Ababa, 7-8 March 2005, Ext/EX.CT/2 (VIII).

111 This section is partly based on a presentation made by Xavier Carim, “South Africa and the European Union", at the CCR policy research seminar, 
“Post-Apartheid South Africa’s Foreign Policy After Two Decades”, Cape Town, 28-30 July 2013.

112 Trade and Industrial Policy Strategies, “South Africa Trade Trends: South Africa Trade Relations with the European Union and Asia", Tshwane, June 2011 
(accessed on 22 May 2014 at www.tips.org.za/files/datanote_-_overview_of_sa_asia_eu_trade_july2011_final_1.pdf).
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country should be poorer as a result of the accord; and that the EPAs should support regional integration and 
development. However, in 2011, the EU published its Global Europe policy which proposed a series of “new 
generation” measures to deal with competition from emerging economies, including opening new markets for 
the EU's 28 members in services, investment, procurement, and intellectual property. 

In the SADC EPA negotiations, South Africa sought the extension of its own TDCA to the other members of the 
Southern African Customs Union – Botswana, Lesotho, Namibia, and Swaziland. Tshwane also argued for non-
reciprocity for Mozambique, Angola, and Tanzania, and the inclusion of non-WTO “new generation” issues on a 
non-binding basis only. However, the EU resisted adopting these changes, and South Africa refused to initial 
Brussels’ counter-offer. Subsequently, the European Commission adopted a more accommodating approach, 
recognising that the implementation of the EPA without South Africa would have broken up SACU and been 
unworkable. Moreover, Brussels’ EPA negotiations have not been closely aligned with Africa’s sub-regions, and 
have often undermined region-building efforts in Southern Africa. Four separate EPAs are being negotiated with 
SADC’s members which also belong to other regional economic communities in Africa. In addition, the signing 
by the EU of interim EPAs with Madagascar, Mauritius, Seychelles, and Zimbabwe in 2009 marked the limits of 
Tshwane’s economic influence in the sub-region. South Africa could not provide its neighbours with a viable 
alternative to the aid and market opportunities offered by Brussels. 114 In this regard, the creation of the tripartite 
free trade area, strongly supported by Tshwane, represents a response to the Balkanising effect of the EPAs. The 
FTA is seeking to forge more favourable market-access provisions for trade relations with the EU, and is looking at 
new rules-of-origin terms to enable the 26 tripartite countries to trade fully with each other at the same time. 115 
Meanwhile, South Africa is seeking to move away gradually from dependence on mineral exports, and is 
considering greater steps to promote industrialisation – for example, by imposing a levy on the export of minerals 
to create beneficiation. Enhanced access to the EU’s agricultural market would also support Tshwane’s industrial 
policy in efforts to expand its agro-processing sector.

Aside from trade, South Africa continues to have close political ties with the EU, which date back to European 
support for the anti-apartheid movement. Tshwane’s relationship with Brussels is wide-ranging, extending 
beyond trade, investment, and development cooperation to the political sphere, and based on the EU’s 
recognition of South Africa’s key role within the AU, as well as SADC. The promotion of peace, security, and 
stability in Africa is a key element of the South Africa-EU Strategic Partnership, with an active political dialogue 
fostered through annual summits and ministerial-level meetings with the EU High Representative for Foreign 
Affairs and Security Policy (Catherine Ashton, since November 2009). Tshwane and Brussels also hold regular 
high-level meetings on issues of common interest, including education; health; space; science and technology; 
and climate change. Six South Africa-EU summits were held between 2008 and 2013. Brussels supported 
Tshwane’s mediation role under the umbrella of SADC in Zimbabwe, and in Madagascar. At the Sixth South 
Africa-EU Summit, held in Tshwane in July 2013, the two parties highlighted a number of common concerns 
including employment creation; migration and mobility; and maritime security; as well as the political situations 
in Zimbabwe, Mali, Madagascar, and Somalia. These are all critical issues for South Africa, and may require the 
political and economic clout of the EU in order to promote favourable outcomes.

114 Talitha Bertelsmann-Scott, “South Africa and the EU: Where Lies the Strategic Partnership?” in Adekeye Adebajo and Kaye Whiteman (eds.), The EU and 
Africa: From Eurafrique to Afro-Europa (London: Hurst and Co; New York: Columbia University Press; and Johannesburg: Wits University Press, 2012), pp. 121-135.

115 The 26 tripartite countries are Angola, Botswana, Burundi, Comoros, Djibouti, the DRC, Egypt, Eritrea, Ethiopia, Kenya, Lesotho, Libya, Namibia, Madagascar, 
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The BRICS 116

The BRICS bloc was created on the back of a commodities boom driven by Asian economies since the mid-
1990s, and represents a shift in global economic power. The BRICS countries, which account for about 25 percent 
of the world’s GDP; 30 percent of its land mass; and more than 40 percent of the global population, are expected 
to be the main engines of future economic growth. The Brazil, Russia, India, China bloc became the BRICS in 
2011 with the inclusion of South Africa. Although dwarfed in terms of population and economic clout by the other 
BRICS members, Tshwane has sought to shape its agenda, offering to host a BRICS development bank in 2013. 
South Africa’s membership of the group has increased Tshwane’s political influence and could potentially 
support the country’s economic diversification. However, questions have been asked about the direct economic 
benefits that have accrued to South Africa through its accession to the BRICS given its relatively small share of 
the other members’ markets, and the multilateral relations that it already enjoyed with other trading blocs such 
as South America’s common market, MERCOSUR. South Africa accounted for only 1.5 percent of China’s trade 
in 2012; a mere 1.8 percent of India’s trade in 2011; and about one percent each of Russia’s and Brazil’s trade. 
However, South Africa is among the largest trading partners in Africa of China, Brazil, and India. BRICS 
membership does not confer any specific preferential trade treatment. In addition, the bloc’s members have 
come under pressure to justify and change the nature of their economic engagement with Africa, which is 
mainly based on importing primary products from the continent. For example, Tshwane’s trade with China and 
India is mainly based on such exports. Chinese, Indian, and Brazilian purchases of large tracts of land in Africa 
have also been criticised. At the bloc’s summit in Durban in 2013, it was decided that a BRICS bank should be 
created; and an ambitious agenda was proposed for cooperation in the areas of health; urbanisation; anti-
corruption; youth policy; tourism; and energy; as well as the establishment of an electronic secretariat to store 
relevant documents and information. 117

Furthermore, as the prospects for greater peace and security and accelerated growth have improved in Africa, 
South Africa’s role as the bridge to the continent has been increasingly challenged by increasing bilateral ties 
between the other members of the BRICS and countries such as Nigeria, Ghana, Ethiopia, and Mauritius. The 
importance of Tshwane’s intermediary role in the BRICS has also been reduced by the promotion of other 
multilateral engagements with Africa such as FOCAC. Although Africa provides a source of leverage for South 
Africa within the BRICS, it is also a source of tension since Tshwane’s ties with the rest of Africa are often 
stronger than those with the other members of the bloc.

The BRICS' role in global politics is still evolving, and considerable doubts remain in many quarters about 
whether the group can develop from a loose and informal alliance pursuing often disparate and competing 
interests 118 into an agenda-setting actor with a unified approach to tackling global governance issues. 119 The 
political impact of the BRICS in multilateral fora has so far been limited. In March 2011, UN Security Council 
Resolution 1973 authorising intervention in Libya proved a litmus test of the bloc’s unity of purpose, or rather 
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lack of it. South Africa voted for the resolution, while China, Russia, India, and Brazil abstained. (The BRICS 
subsequently united in their objections to “mission creep” in Libya.) The bloc's members also differ on the issue 
of the “responsibility to protect” which advocates actions to prevent governments from abusing their own 
populations. The R2P concept is expressed in the AU Constitutive Act of 2000, and supported by Tshwane. 
However, Beijing and New Delhi have been more reluctant to accept R2P, particularly its third pillar which 
condones external military interventions. Russia has adopted a pragmatic approach to R2P, offering rhetorical 
support for the norm in line with its national interests, such as when it intervened in Georgia in August 2008 
and Crimea in February 2014. Meanwhile, Brazil has moved towards supporting R2P, and has proposed a new 
concept – "responsibility while protecting" – which seeks to enhance the accountability of those implementing 
the norm. 120 The vexed issue of UN Security Council reform also divides the bloc, with two of its members – 
China and Russia – occupying permanent veto-wielding seats on the world body’s most powerful organ. 

The BRICS is an expression of shared strategic interests, with economic imperatives rather than ideological 
principles forming its basis. In addition, bilateral relations between members of the BRICS have been fraught 
with rivalry, such as that between New Delhi and Beijing over a disputed shared border and competing spheres 
of influence in the Indian Ocean. Unlike BRICS members, the countries in the India, Brazil, and South Africa 
forum have a similar normative focus, raising the suggestion that IBSA might be a more fruitful avenue for 
diplomatic cooperation for Tshwane. 121

120 Oliver Stuenkel, "The BRICS and the Future of R2P: Was Syria or Libya the Exception?", Global Responsibility to Protect, Vol. 6, No. 1, 2014, pp. 3-28.
121 Ted Piccone and Emily Alinikoff, “Rising Democracies Take on Russia and China”, The National Interest, 17 February 2012 (accessed on 22 May 2014 at 

http://nationalinterest.org/commentary/rising-democracies-take-russia-china-6525). 

LEFT:  Mr Doc Mashabane, Deputy Permanent Representative of South Africa to the United Nations, New York, United States 
SECOND FROM LEFT:  Mr Xavier Carim, Deputy Director-General, International Trade and Economic Development Division, South African Department of Trade 

and Industry (DTI), Tshwane, South Africa
SECOND FROM RIGHT: Ambassador Roeland van de Geer, Head of the European Union Delegation to South Africa
RIGHT: Dr Kudrat Virk, Senior Researcher, Centre for Confl ict Resolution, Cape Town, South Africa
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Policy Recommendations

The following 10 policy recommendations emerged from the Cape Town policy research seminar:

1. South Africa must strengthen bilateral relations with key African “anchor states”, particularly Nigeria, 
Angola, the DRC, Algeria, and Ethiopia in pursuit of a more effective leadership role on the continent. 
Tshwane should also consult more closely with its key African partners on how it can promote Africa’s 
interests more effectively within the G-20 and the BRICS;

2. South Africa’s political leadership must build a broader domestic constituency for its foreign policy, 
particularly its prioritisation of Africa; this should include explaining the historical anti-apartheid 
contributions of African countries to its population, as well as the benefits that may accrue to South 
Africa from its engagement in multilateral organisations such as SADC and the AU;

3. Tshwane must seek to develop an enforceable code of conduct for South African companies operating 
in the rest of Africa that addresses issues related to accountability; economic development; employment; 
environmental impact; and community investment;

4. South Africa should leverage the role that it played in the creation of the ICC, and help to rebuild the 
Court’s relationship with Africa; it must draw attention to the contradiction inherent in the ICC’s 
predominantly African docket, and campaign for a more universal jurisdiction;

5. Tshwane must create an effective tripartite SADC-COMESA-EAC free trade area in order to strengthen its 
effectiveness as an instrument for promoting regional integration and economic development;

6. South Africa should continue to promote the relationship between the the UN and Africa’s regional 
organisations, and support peacekeeping missions in Africa coming under a UN umbrella; it should also 
continue to back the urgent creation of an African Standby Force;

7. In order to build support for an expanded UN Security Council, Tshwane should coordinate with key 
African countries such as Nigeria and Algeria to review the Ezulwini Consensus of 2005 which calls 
for two permanent seats with veto power for Africa on the council to add to its existing three non-
permanent seats;

8. South Africa must use its diplomatic resources to support African solidarity at the Forum on China-
Africa Cooperation and the Tokyo International Conference on African Development; South African 
and other African universities should seek to offer bachelor and higher degrees on East Asia to boost 
Africa’s diplomatic capacity in its relations with China and Japan;
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9. South Africa’s Department of International Relations and Cooperation, its departments of defence and 
trade, and its parliament, must create a more sustainable engagement with academics and civil society 
actors to help improve policymaking; and

10. Tshwane should expand its engagement with international non-governmental organisations in order to 
help the country leverage its voice and influence on human rights issues at the UN, as well as in other 
multilateral fora.

Participants of the policy research seminar, “Post-Apartheid South Africa’s Foreign Policy After Two Decades”, Vineyard Hotel, Cape Town, South Africa
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Annex I

Agenda

Day One: Sunday, 28 July 2013 

09:30 – 10:00  Welcome and Opening Remarks

 Dr Adekeye Adebajo, Executive Director, Centre for Conflict Resolution 
(CCR), Cape Town, South Africa

 Ambassador Welile Nhlapo, former Chairperson, Kimberley Process; former 
Special Representative of South Africa to the Great Lakes Region; and former 
National Security Advisor to the South African President

10:00 – 11:30 Session I: Two Decades of South Africa’s Foreign Policy: Progress, 
  Problems, and Prospects

Chair:  Ms Maud Dlomo, Deputy Director-General, Diplomatic Training, Research, 
and Development, South African Department of International Relations and 
Cooperation (DIRCO), Tshwane

Speakers:  Ambassador Welile Nhlapo, former Chairperson, Kimberley Process; former 
Special Representative of South Africa to the Great Lakes Region; and former 
National Security Advisor to the South African President

 “South Africa’s Africa Agenda after Two Decades”

 Dr Garth le Pere, Senior Associate, Gabriel and Associates; and Visiting 
Professor, University of Pretoria, South Africa

 “A Twenty-Year Review of South Africa’s Foreign Policy”

11:30 – 11:45 Coffee Break

11:45 – 13:15  Session II: Domestic and Security Imperatives

Chair:  Ambassador Adonia Ayebare, former Head, Africa Section, Commonwealth 
Secretariat, London, England

Speakers:  Professor Chris Landsberg, South African Research Initiative Chair in African 
Diplomacy and Foreign Policy; and Senior Associate, University of 
Johannesburg School of Leadership, South Africa

 “Domestic Sources of South Africa’s Foreign Policy” 
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 Mr Sagaren Naidoo, Director, Defence Policy, South African Department of 
Defence (DoD), Tshwane

 “South Africa’s Defence and Security Role”

13.15 – 14.30  Lunch 

14:30 – 16:15 Session III:  South Africa’s Multilateral Relations in Africa

Chair:  Ambassador Ismael Gaspar Martins, Permanent Representative of Angola 
to the United Nations (UN), New York, United States (US) 

Speakers:  Dr Kaire Mbuende, Former Executive Secretary, Southern African 
Development Community (SADC), Windhoek, Namibia 

 “South Africa in the Southern African Development Community”

 Dr Richard Gibb, Director, Abu Dhabi Men’s College, Abu Dhabi, United 
Arab Emirates (UAE)

 “South Africa and the Southern African Customs Union”

 Dr Eddy Maloka, Special Representative to the Great Lakes, 
 South African Department of International Relations and Cooperation, 

Tshwane 
 “South Africa and the African Union”

Day Two: Monday, 29 July 2013 

09:30 – 11:00  Session IV: Human Rights and the Corporate Sector

Chair:  Ambassador Roeland van de Geer, Head of the European Union (EU) 
Delegation to South Africa

Speakers:  Ms Nicole Fritz, Executive Director, Southern Africa Litigation Centre (SALC), 
Johannesburg

 “South Africa’s Human Rights Role”

 Mr Sello Moloko, Chairperson, Alexander Forbes, Johannesburg
 “South Africa’s Corporate Role”

11:00 – 11:15 Coffee Break
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11:15 – 13:00  Session V:  South Africa’s Bilateral Relations in Africa

Chair:  Ambassador Radhia Msuya, High Commissioner of Tanzania to South Africa 

Speakers:  Dr Claude Kabemba, Director, Southern Africa Resource Watch, 
Johannesburg

 “South Africa in the Great Lakes: the Democratic Republic of the Congo, 
Burundi, and Rwanda”

 Dr Adekeye Adebajo, Executive Director, Centre for Conflict Resolution, 
Cape Town

 “South Africa in West Africa: Nigeria, Côte d’Ivoire, and Ghana”

 Professor Gilbert Khadiagala, Jan Smuts Professor of International Relations, 
University of the Witwatersrand, Johannesburg

 “South Africa in Eastern Africa: Kenya, Sudan/South Sudan, Tanzania, 
 and Uganda”

13:00 – 14:00 Lunch

14:00 – 15:45  Session VI:  South Africa’s Key External Bilateral Relations: The United States, 
Britain, and France

Chair:  Ms Sanusha Naidu, former Senior Researcher, South African Foreign Policy 
Initiative (SAFPI), Open Society Foundation for South Africa (OSF-SA), 

 Cape Town

Speakers:  Ms Julialynne Walker, Director, Africa and Diaspora Development Linkages, 
Columbus, Ohio, US

 “South Africa and the United States”

 Dr Daniel Large, Assistant Professor, School of Public Policy, Central 
European University, Budapest, Hungary

 “South Africa and Britain”

 Dr Roland Marchal, Senior Research Fellow, Centre National de la 
Recherche Scientifique (CNRS)/Sciences Po, Paris, France 

 “South Africa and France”

17:30 – 19:00  CCR Public Dialogue on “South Africa’s Foreign Policy after Two Decades”

Chair:  Ambassador Dr Horst Freitag, Ambassador of Germany to South Africa
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Speakers:  Ambassador Welile Nhlapo, former Chairperson, Kimberley Process; former 
Special Representative of South Africa to the Great Lakes Region; and former 
National Security Advisor to the South African President

 Ms Sanusha Naidu, former Senior Researcher, South African Foreign Policy 
Initiative, Open Society Foundation for South Africa, Cape Town

Day Three: Tuesday, 30 July 2013 

09:30 – 11:00  Session VII: South Africa’s Key External Bilateral Relations: China and Japan

Chair:  Ambassador Welile Nhlapo, former Chairperson, Kimberley Process; former 
Special Representative of South Africa to the Great Lakes Region; and former 
National Security Advisor to the South African President

 Professor Qingsi Li, Professor of International Relations, School of 
International Studies, Renmin University, Beijing, China

 “South Africa and China”

 Professor Scarlett Cornelissen, Senior Lecturer, Department of Political 
Science, University of Stellenbosch, South Africa; and Dr. Kweku Ampiah, 
Associate Professor of Japanese Studies, Department of East Asian Studies, 
University of Leeds, England

 “South Africa and Japan”

11:00 – 11:15 Coffee Break

11:15 – 13:00 Session VIII:  South Africa’s External Multilateral Relations: The United Nations, the 
European Union, and the BRICS

Chair:  Ambassador Roeland van de Geer, Head of the European Union Delegation 
to South Africa 

Speakers:  Mr Doc Mashabane, Deputy Permanent Representative of South Africa to 
the United Nations, New York 

 “South Africa and the United Nations”

 Mr Xavier Carim, Deputy Director-General, International Trade and 
Economic Development Division, South African Department of Trade and 
Industry (DTI), Tshwane

 “South Africa and the European Union”
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 Dr Kudrat Virk, Senior Researcher, Centre for Conflict Resolution, 
 Cape Town
 “South Africa and the BRICS”

13:00 – 14:00 Lunch and Completing Evaluation Forms

14:00 – 15:00 Session IX:  Producing the Book Volume

Chair: Dr Adekeye Adebajo, Executive Director, Centre for Conflict Resolution, 
Cape Town 

Speaker:  Ms Roshan Cader, Commissioning Editor, Wits University Press, 
Johannesburg

Rapporteurs:  Mr Mark Paterson, Senior Project Officer, Centre for Conflict Resolution, 
Cape Town

 Dr Kudrat Virk, Senior Researcher, Centre for Conflict Resolution, 
 Cape Town
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Associate Professor of Japanese Studies
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Tshwane, South Africa

8.  Professor Scarlett Cornelissen
Department of Political Science
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14.  Ms Bonnie Horbach
Consul-General of the Netherlands
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15.  Dr Claude Kabemba
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Jan Smuts Professor of International Relations
University of the Witwatersrand
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Cape Town, South Africa 
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Annex III

List of Acronyms

ACIRC African Capacity for Immediate Response to Crises
ACJHR African Court of Justice and Human Rights
ACOTA African Contingency Operations Training and Assistance (US)
ACP African, Caribbean, and Pacific Group
AFISMA African-led International Support Mission in Mali 
AFRICOM Africa Command (US)
AGOA Africa Growth and Opportunity Act (US)
AIDS Acquired Immune Deficiency Syndrome
AMISOM AU Mission in Somalia
ANC African National Congress
APRM African Peer Review Mechanism
ARF African Renaissance and International Cooperation Fund (South Africa)
ASF African Standby Force
AU African Union
BNC Bi-National Commission
BRICS Brazil, Russia, India, China, and South Africa bloc
CAR Central African Republic
CCMA Commission for Conciliation, Mediation, and Arbitration (South Africa)
CCR Centre for Conflict Resolution
CNRS Centre National de la Recherche Scientifique (France)
COMESA Common Market for Eastern and Southern Africa
DBSA Development Bank of Southern Africa
DFID Department for International Development (UK)
DIRCO Department of International Relations and Cooperation (South Africa)
DoD Department of Defence (South Africa)
DRC Democratic Republic of the Congo
DTI Department of Trade and Industry (South Africa)
EAC East African Community
ECCAS Economic Community of Central African States
ECOSOC Economic and Social Council (UN)
ECOWAS Economic Community of West African States
EPA Economic partnership agreement
EU European Union
FIFA Fédération Internationale de Football Association
FOCAC  Forum on China-Africa Cooperation
FPI Ivorian Popular Front
FTA Free trade area
G-20 The Group of 20 (major economies)
G-77 The Group of 77 at the United Nations
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G-8 The Group of Eight (industrialised countries)
GDP Gross domestic product
GPA Global Political Agreement (Zimbabwe)
HIV Human Immunodeficiency Virus
IBSA India, Brazil, South Africa bloc
ICC International Criminal Court
ICD Inter-Congolese Dialogue
ICGLR International Conference on the Great Lakes Region
IEC Electoral Commission of South Africa
IMET International Military Education and Training (US)
IPS Inter Press Service
JBIC Japan Bank for International Cooperation
JICA Japan International Cooperation Agency
MAP Millennium Partnership for the African Recovery Programme
MERCOSUR Mercado Común del Sur (South America’s Common Market)
MNC Multinational corporation
MTN Mobile Telephone Networks
NAM Non-Aligned Movement
NATO North Atlantic Treaty Organisation
NDP National Development Plan (South Africa)
NEPAD New Partnership for Africa’s Development
NGO Non-governmental Organisation
NIF Neutral Intervention Force
NTC National Transitional Council (Libya)
OAU Organisation of African Unity
OECD Organisation for Economic Cooperation and Development
OPDSC Organ on Politics, Defence, and Security Cooperation (SADC)
OSF-SA Open Society Foundation for South Africa
P-2 Permanent two members of the UN Security Council (China and Russia)
P-3 Permanent three members of the UN Security Council (the US, France, and Britain)
P-5 Permanent five members of the UN Security Council (the US, China, Russia, France, 
 and Britain)
PAC Pan-African Congress (South Africa)
PAP Pan-African Parliament (AU)
PSC Peace and Security Council (AU)
R2P Responsibility to protect
RDF Revenue Distribution Formula (SACU)
REC Regional economic community
SABC South African Broadcasting Corporation
SACU Southern African Customs Union
SADC Southern African Development Community
SADCBRIG SADC Brigade
SADCC Southern African Development Coordination Conference
SADF South African Defence Force
SADPA South African Development Partnership Agency
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SAFPI South African Foreign Policy Initiative 
SALC Southern Africa Litigation Centre
SANDF South African National Defence Force
SAPS South African Police Service
SARS South African Revenue Service
SARW Southern Africa Resource Watch
SPLM Sudan People’s Liberation Movement
SWAPO South West Africa People’s Organisation
TDCA Trade and Development Cooperation Agreement
TICAD Tokyo International Conference on African Development
UAE United Arab Emirates
UK United Kingdom
UN United Nations
UNISA University of South Africa
UNOCI UN Operation in Côte d’Ivoire
US United States
WEF World Economic Forum
WMD Weapons of mass destruction
WTO World Trade Organisation
ZANU-PF Zimbabwe African National Union – Popular Front
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Other Publications in this series
(Available at www.ccr.org.za)

VOLUME 2

SOUTH AFRICA IN
AFRICA

THE POST-APARTHEID DECADE

The role that South Africa has played 
on the African continent and the 
challenges that persist in South Africa’s 
domestic transformation 10 years into 
democracy were assessed at this 
meeting in Stellenbosch, Cape Town, 
from 29 July to 1 August 2004.

VOLUME 6

HIV/AIDS AND HUMAN 
SECURITY

AN AGENDA FOR AFRICA

The links between human security and 
the HIV/AIDS pandemic in Africa, and 
the potential role of African leadership 
and the African Union (AU) in 
addressing this crisis were analysed at 
this policy advisory group meeting in 
Addis Ababa, Ethiopia, on 9 and 10 
September 2005.

VOLUME 1

THE NEW PARTNERSHIP
FOR AFRICA’S SECURITY

THE UNITED NATIONS, REGIONAL 
ORGANISATIONS AND FUTURE SECURITY 
THREATS IN AFRICA

The inter-related and vexing issues of 
political instability in Africa and 
international security within the 
framework of United Nations (UN) 
reform were the focus of this policy 
seminar, held from 21 to 23 May 2004 
in Claremont, Cape Town.

VOLUME 7

BUILDING AN AFRICAN 
UNION FOR THE 21ST 
CENTURY
RELATIONS WITH REGIONAL ECONOMIC 
COMMUNITIES (RECS), NEPAD AND 
CIVIL SOCIETY

This seminar in Cape Town, held from 
20 to 22 August 2005, made policy 
recommendations on how African 
Union (AU) institutions, including The 
New Partnership for Africa’s 
Development (NEPAD), could achieve 
their aims and objectives.

VOLUME 5

WHITHER SADC?

SOUTHERN AFRICA’S POST-APARTHEID 
SECURITY AGENDA

The role and capacity of the Southern 
African Development Community’s 
(SADC) Organ on Politics, Defence 
and Security (OPDS) were focused on 
at this meeting in Oudekraal, Cape 
Town, on 18 and 19 June 2005.

VOLUME 4

A MORE SECURE
CONTINENT

AFRICAN PERSPECTIVES ON THE UN 
HIGHLEVEL PANEL REPORT, A MORE SECURE 
WORLD: OUR SHARED RESPONSIBILITY

African perspectives on the United 
Nations’ (UN) High-Level Panel report 
on Threats, Challenges and Change 
were considered at this policy advisory 
group meeting in Somerset West, 
Cape Town, on 23 and 24 April 2005.

VOLUME 3

THE AU/NEPAD AND
AFRICA’S EVOLVING
GOVERNANCE AND
SECURITY ARCHITECURE

The state of governance and security 
in Africa under the African Union (AU) 
and The New Partnership for Africa’s 
Development (NEPAD) were analysed 
and assessed at this policy advisory 
group meeting in Misty Hills, 
Johannesburg, on 11 and 12 
December 2004.

VOLUME 8 

THE PEACEBUILDING 
ROLE OF CIVIL SOCIETY 
IN SOUTHERN AFRICA

This meeting, held in Maseru, Lesotho, 
on 14 and 15 October 2005, explores 
civil society’s role in relation to southern 
Africa, democratic governance, its 
nexus with government, and draws on 
comparative experiences in 
peacebuilding.
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VOLUME 10

HIV/AIDS AND 
MILITARIES IN 
SOUTHERN AFRICA

This two-day policy advisory group 
seminar in Windhoek, Namibia, on 9 
and 10 February 2006 examined issues 
of HIV/AIDS and militaries in 
southern Africa.

VOLUME 14

AFRICAN PERSPECTIVES 
ON THE UN 
PEACEBUILDING 
COMMISSION

This meeting, in Maputo, Mozambique, 
on 3 and 4 August 2006, analysed the 
relevance for Africa of the creation, in 
December 2005, of the United Nations 
(UN) Peacebuilding Commission, and 
examined how countries emerging 
from confl ict could benefi t from its 
establishment.

VOLUME 9

WOMEN AND 
PEACEBUILDING IN 
AFRICA

This meeting, held in Cape Town on 
27 and 28 October 2005, reviewed 
the progress of the implementation of 
United Nations (UN) Security Council 
Resolution 1325 on Women and 
Peacebuilding in Africa in the five 
years since its adoption by the United 
Nations (UN) in 2000.

VOLUME 15

THE PEACEBUILDING 
ROLE OF CIVIL SOCIETY 
IN CENTRAL AFRICA

This sub-regional seminar, held from 10 to 
12 April 2006 in Douala, Cameroon, 
provided an opportunity for civil society 
actors, representatives of the Economic 
Community of Central African States 
(ECCAS), the United Nations (UN) and 
other relevant players to analyse and 
understand the causes and consequences 
of confl ict in central Africa.

VOLUME 13

SOUTH SUDAN WITHIN 
A NEW SUDAN

This policy advisory group seminar on 
20 and 21 April 2006 in Franschhoek, 
Western Cape, assessed the 
implementation of the Comprehensive 
Peace Agreement (CPA) signed in 
January 2005 by the Government of 
the Republic of the Sudan (GOS) and 
the Sudan People’s Liberation 
Movement/Sudan People’s Liberation 
Army (SPLM/A).

VOLUME 12

HIV/AIDS AND HUMAN 
SECURITY IN SOUTH 
AFRICA

This two-day policy seminar on 26 and 
27 June 2006 took place in Cape Town 
and examined the scope and response 
to HIV/AIDS in South Africa and 
southern Africa from a human security 
perspective.

VOLUME 11

AIDS AND SOCIETY IN 
SOUTH AFRICA

This policy and research seminar, held 
in Cape Town on 27 and 28 March 
2006, developed and disseminated 
new knowledge on the impact of HIV/
AIDS in South Africa in the three key 
areas of: democratic practice; 
sustainable development; and peace 
and security.

VOLUME 16

UNITED NATIONS 
MEDIATION EXPERIENCE 
IN AFRICA

This seminar, held in Cape Town on 16 
and 17 October 2006, sought to draw out 
key lessons from mediation and confl ict 
resolution experiences in Africa, and to 
identify gaps in mediation support while 
exploring how best to fi ll them. It was the 
fi rst regional consultation on the United 
Nations (UN) newly-established 
Mediation Support Unit (MSU).

BUILDING A COMMUNITY OF PRACTICE
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VOLUME 18

THE UNITED NATIONS 
AND AFRICA

PEACE, DEVELOPMENT AND HUMAN 
SECURITY

This policy advisory group meeting, 
held in Maputo, Mozambique, from 14 
to 16 December 2006, set out to 
assess the role of the principal organs 
and the specialised agencies of the 
United Nations (UN) in Africa.

VOLUME 22

PEACE VERSUS JUSTICE?
TRUTH AND RECONCILIATION 
COMMISSIONS AND WAR CRIMES 
TRIBUNALS IN AFRICA

The primary goal of this policy 
meeting, held in Cape Town, South 
Africa, on 17 and 18 May 2007, was to 
address the relative strengths and 
weaknesses of “prosecution versus 
amnesty” for past human rights 
abuses in countries transitioning from 
conflict to peace.

VOLUME 17

WEST AFRICA’S 
EVOLVING SECURITY 
ARCHITECTURE
LOOKING BACK TO THE FUTURE

The conflict management challenges 
facing the Economic Community of 
West African States (ECOWAS) in the 
areas of governance, development, 
and security reform and post-conflict 
peacebuilding formed the basis of this 
policy seminar in Accra, Ghana, on 30 
and 31 October 2006.

VOLUME 23

CHILDREN AND ARMED 
CONFLICTS IN AFRICA

This report, based on a policy advisory 
group seminar held on 12 and 13 April 
2007 in Johannesburg, South Africa, 
examines the role of various African 
Union (AU) organs in monitoring the 
rights of children in conflict and 
postconflict situations.

VOLUME 21

AFRICA’S EVOLVING 
HUMAN RIGHTS 
ARCHITECTURE

The experiences and lessons from a 
number of human rights actors and 
institutions on the African continent 
were reviewed and analysed at this 
policy advisory group meeting held on 
28 and 29 June 2007 in Cape Town, 
South Africa.

VOLUME 20

WOMEN IN 
POSTCONFLICT 
SOCIETIES IN AFRICA

The objective of the seminar, held in 
Johannesburg, South Africa, on 6 and 
7 November 2006, was to discuss 
and identify concrete ways of 
engendering reconstruction and 
peace processes in African societies 
emerging from conflict .

VOLUME 19

AFRICA’S 
RESPONSIBILITY TO 
PROTECT

This policy seminar, held in Somerset 
West, South Africa, on 23 and 24 April 
2007, interrogated issues around 
humanitarian intervention in Africa 
and the responsibility of regional 
governments and the international 
community in the face of 
humanitarian crises.

VOLUME 24

SOUTHERN AFRICA

This report is based on a seminar, held 
in Tanzania on 29 and 30 May 2007, 
that sought to enhance the efforts of 
the Southern African Development 
Community (SADC) to advance 
security, governance and development
initiatives in the sub-region.

BUILDING AN EFFECTIVE SECURITY AND 
GOVERNANCE ARCHITECTURE FOR THE 
21ST CENTURY
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VOLUME 26

EURAFRIQUE?

AFRICA AND EUROPE IN A NEW CENTURY

This seminar, held from 31 October 
to 1 November 2007 in Cape Town, 
South Africa, examined the 
relationship between Africa and 
Europe in the 21st Century, 
exploring the unfolding economic 
relationship (trade, aid and debt); 
peacekeeping and military 
cooperation; and migration.

VOLUME 30

CROUCHING TIGER, 
HIDDEN DRAGON?
CHINA AND AFRICA

ENGAGING THE WORLD’S NEXT 
SUPERPOWER

This seminar, held in Cape Town, South 
Africa, on 17 and 18 September 2007, 
assessed Africa’s engagement with 
China in the last 50 years, in light of the 
dramatic changes in a relationship that 
was historically based largely on 
ideological and political solidarity.

VOLUME 25

PREVENTING GENOCIDE 
AND THE RESPONSIBILITY 
TO PROTECT

This policy advisory group meeting was 
held from 13 to 15 December 2007 in 
Stellenbosch, South Africa, and focused 
on six African, Asian and European case 
studies. These highlighted inter-related 
issues of concern regarding populations 
threatened by genocide, war crimes, “ethnic 
cleansing” or crimes against humanity.

VOLUME 31

FROM EURAFRIQUE TO 
AFRO-EUROPA
AFRICA AND EUROPE IN A NEW CENTURY

DEFINING AFRICA’S INTERESTS AT THE 
FORUM ON CHINA-AFRICA CO-OPERATION

This policy seminar, held from 11 to 13 
September 2008 in Stellenbosch, 
Cape Town, South Africa, explored 
critically the nature of the relationship 
between Africa and Europe in the 
political, economic, security and 
social spheres.

VOLUME 29

CONFLICT TRANSFORMATION 
AND PEACEBUILDING IN 
SOUTHERN AFRICA

CIVIL SOCIETY, GOVERNMENTS, AND 
TRADITIONAL LEADERS

This meeting, held on 19 and 20 May 2008 
in Johannesburg, South Africa, provided a 
platform for participants from Lesotho, 
Swaziland and Zimbabwe to share insights 
on sustained intervention initiatives 
implemented by the Centre for Confl ict 
Resolution in the three countries since 2002.

VOLUME 28

HIV/AIDS AND 
MILITARIES IN AFRICA

This policy research report addresses 
prospects for an effective response to 
the HIV/AIDS epidemic within the 
context of African peacekeeping and 
regional peace and security. It is based 
on three regional advisory group 
seminars that took place in Windhoek, 
Namibia (February 2006); Cairo, 
Egypt (September 2007); and Addis 
Ababa, Ethiopia (November 2007).

VOLUME 27

SECURITY AND 
DEVELOPMENT IN 
SOUTHERN AFRICA

This seminar, held in Johannesburg, South 
Africa, from 8 to 10 June 2008, brought 
together a group of experts – 
policymakers, academics and civil society 
actors – to identify ways of strengthening 
the capacity of the Southern African 
Development Community (SADC) to 
formulate security and development 
initiatives for southern Africa.

VOLUME 32

TAMING THE DRAGON?

This policy seminar held in Tshwane 
(Pretoria), South Africa on 13 and 14 July 
2009 – four months before the fourth 
meeting of the Forum on China-Africa 
co-operation (FOCAC) – examined 
systematically how Africa’s 53 states 
defi ne and articulate their geo-strategic 
interests and policies for engaging 
China within FOCAC.

CHALLENGES FOR THE UN, AFRICA, AND THE 
INTERNATIONAL COMMUNITY
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VOLUME 34

STABILISING SUDAN:

DOMESTIC, SUB-REGIONAL, AND 
EXTRA-REGIONAL CHALLENGES

This policy advisory group seminar 
held in the Western Cape, South 
Africa from 23 to 24 August 2010 
analysed and made concrete 
recommendations on the challenges 
facing Sudan as it approached an 
historic transition – the vote on 
self-determination for South Sudan 
scheduled for January 2011.

VOLUME 38

SOUTH AFRICA, AFRICA, 
AND THE UN SECURITY 
COUNCIL

This policy advisory group seminar 
held in Somerset West , South Africa, 
from 13 to 14 December 2011, 
focused on South Africa’s role on the 
UN Security Council; the 
relationship between the African 
Union (AU) and the Council; the 
politics of the Council; and its 
interventions in Africa.

VOLUME 33

PEACEBUILDING IN 
POST-COLD WAR 
AFRICA

PROBLEMS, PROGRESS, AND PROSPECTS

This policy research seminar held in 
Gaborone, Botswana from 25 to 28 
August 2009 took a fresh look at the 
peacebuilding challenges confronting 
Africa and the responses of the main 
regional and global institutions mandated 
to build peace on the continent.

VOLUME 39

THE EAGLE AND THE 
SPRINGBOK:

STRENGTHENING THE NIGERIA/SOUTH 
AFRICA RELATIONSHIP

This policy advisory group seminar 
held in Lagos, Nigeria, from 9 to 10 
June 2012, sought to help to “reset” 
the relationship between Nigeria and 
South Africa by addressing their 
bilateral relations, multilateral roles, 
and economic and trade links.

VOLUME 37

STATE RECONSTRUCTION 
IN ZIMBABWE

This policy advisory group seminar 
held in Siavonga, Zambia, from 9 to 10 
June 2011, assessed the complex 
interlocking challenges facing the 
rebuilding of Zimbabwe in relation to 
the economy, employment, health, 
education, land, security, and the role 
of external actors.

VOLUME 36

POST-CONFLICT 
RECONSTRUCTION IN THE 
DEMOCRATIC REPUBLIC 
OF THE CONGO (DRC)

This policy advisory group seminar held in 
Cape Town, South Africa, from 19 to 20 April 
2010 sought to enhance the effectiveness of the 
Congolese government, the Southern African 
Development Community (SADC), civil 
society, the United Nations (UN), and the 
international community, in building peace in 
the Democratic Republic of the Congo (DRC).

VOLUME 35

BUILDING PEACE IN 
SOUTHERN AFRICA

This policy seminar held in Cape 
Town, South Africa, from 25 to 26 
February 2010, assessed Southern 
Africa’s peacebuilding prospects by 
focusing largely on the Southern 
African Development Community 
(SADC) and its institutional, security, 
and governance challenges.

VOLUME 40

SOUTH AFRICA IN 
SOUTHERN AFRICA

This policy advisory group seminar held 
in Somerset West, South Africa, from 19 
to 20 November 2012, considered 
South Africa’s region-building efforts in 
Southern Africa, paying particular 
attention to issues of peace and 
security, development, democratic 
governance, migration, food security, 
and the roles played by the European 
Union (EU) and China.
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VOLUME 41

THE AFRICAN UNION 
AT TEN:

PROBLEMS, PROGRESS, AND PROSPECTS

This international colloquium held in 
Berlin, Germany, from 30 to 31 August 
2012, reviewed the first ten years of 
the African Union (AU); assessed its 
peace and security efforts; compared 
it with the European Union (EU); 
examined the AU’s strategies to 
achieve socioeconomic development; 
and, analysed its global role.

VOLUME 43

GOVERNANCE AND 
SECURITY CHALLENGES 
IN POST-APARTHEID 
SOUTHERN AFRICA

This report considers the key 
governance and security challenges 
facing Southern Africa, with a focus on 
the 15-member Southern African 
Development Community (SADC) 
subregion’s progress towards democracy, 
and its peacemaking, peacekeeping, and 
peacebuilding efforts.

VOLUME 46

TOWARDS A NEW PAX 
AFRICANA:
MAKING, KEEPING, AND BUILDING PEACE 
IN POST-COLD WAR AFRICA

This policy research seminar held in 
Stellenbosch, South Africa, from 28 to 30 August 
2013 considered the progress being made by the 
African Union (AU) and Africa’s regional 
economic communities (RECs) in managing 
confl icts and operationalising the continent’s 
peace and security architecture; and the roles of 
key external actors in these efforts.

VOLUME 45

THE AFRICAN, 
CARIBBEAN, AND PACIFIC 
(ACP) GROUP AND THE 
EUROPEAN UNION (EU)

This policy research seminar held in Cape 
Town, South Africa, from 29 to 30 October 
2012 considered the nature of the 
relationship between the ACP Group and 
the EU, and the potential for their further 
strategic engagement, as the fi nal fi ve-year 
review of the Cotonou Agreement of 2000 
between the two sides approaches in 2015.

VOLUME 44

ACHIEVING THE 
MILLENNIUM 
DEVELOPMENT GOALS 
(MDGS) IN AFRICA

This policy research seminar held in 
Cape Town, South Africa, on 13 and 14 
May 2013 considered the progress that 
Africa has made towards achieving the 
UN’s Millennium Development Goals 
(MDGs), and sought to support African 
actors and institutions in shaping the 
post-2015 development agenda.

VOLUME 42

AFRICA, SOUTH AFRICA, 
AND THE UNITED NATIONS’ 
SECURITY ARCHITECTURE

This policy advisory group seminar held 
in Somerset West, South Africa, from 12 
to 13 December 2012, considered Africa 
and South Africa’s performance on the 
United Nations (UN) Security Council; 
the politics and reform of the Security 
Council; the impact of the African 
Group at the UN; and the performance 
of the UN Peacebuilding Commission.
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Following the introduction of democratic rule in South Africa 
in 1994, Tshwane embarked on a new foreign policy trajectory. 
In July 2013, the Centre for Confl ict Resolution (CCR), Cape 
Town, South Africa, convened about 50 leading practitioners, 
scholars, and civil society activists to review post-apartheid 
South Africa’s foreign policy after two decades. The meeting 
sought to explore and enhance the potential leadership 
role that Tshwane can play in promoting peace and security, 
as well as regional integration and development in Africa. 
It considered key themes in South Africa’s post-apartheid 
foreign policy, including a review of its history; Tshwane’s 
peacemaking, defence, and human rights roles; and South 
African corporate expansion. The seminar also focused on 
Tshwane’s interlocking bilateral relationships on the continent 
and beyond, and considered South Africa’s multilateral 
relations, including with the Southern African Customs Union 
(SACU); the Southern African Development Community 
(SADC); the African Union (AU); the United Nations (UN); 
the European Union (EU); and the BRICS (Brazil, Russia, India, 
China, and South Africa) bloc.
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